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Sammanfattning  

Säkerhetssektorreform (SSR) utgör idag en integrerad del av det internationella 

samfundets arbete för att skapa fred och säkerhet i svaga post-konfliktstater. 

Reformer av säkerhetssektorn har emellertid visat sig svåra att genomföra i den 

typen av miljöer. En mängd olika faktorer försvårar möjligheten att skapa 

säkerhetsstyrkor som kan tillgodose befolkningens behov av säkerhet.  

Baserat på tidigare forskning belyser denna rapport några centrala utmaningar för 

SSR i svaga post-konfliktstater. Genom en analys av reformer av 

säkerhetssektorn i Centralafrikanska republiken visar studien att informella 

maktstrukturer, en instabil säkerhetssituation och otillräcklig förståelse för hur 

andra politiska processer inverkar på SSR, negativt påverkar möjligheterna att 

genomföra effektiva SSR-insatser. Vidare visar analysen att svag kapacitet och 

avsaknad av politisk vilja hos mottagarlandets regering är en utmaning för lokalt 

ägarskap och hållbara reformer. Trots en sektorsövergripande ansats och fokus 

på både effektivisering och demokratisering av säkerhetssektorn, har ett bristande 

internationellt engagemang, otillräckliga resurser, avsaknad av strategisk 

inriktning och bristfällig samordning mellan givarna, resulterat i att 

möjligheterna att genomföra reformer av säkerhetssektorn begränsats. 

 

Nyckelord: Centralafrika, Centralafrikanska republiken, säkerhetssektorreform, 

SSR, Afrika, afrikansk säkerhet, svaga stater, fredsbyggande, kapacitetsbyggnad, 

lokalt ägarskap, sektorsövergripande angreppssätt 
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Summary 

Security sector reform (SSR) is an integral part of the international community’s 

efforts to build peace and enhance security in weak post-war states. It has, 

however, proven difficult to undertake SSR in such contexts. A number of 

factors constitute a challenge to create security forces that are able to provide 

security to the population.    

Based on previous research, this report highlights some of the challenges to SSR 

in weak post-war states. Through an analysis of the SSR process in the Central 

African Republic, this study shows that informal power structures, a volatile 

security situation and failure to understand how SSR is influenced by other 

political processes, negatively impact on the prospect for successful 

implementation of reforms. Furthermore, this study demonstrates that weak 

capacity and lack of political will on behalf of the national government, is a 

challenge to local ownership and sustainable reforms. Despite a holistic approach 

to reforms aiming to improve both the capacity of the security forces and to 

increase democratic control of the security institutions, insufficient international 

engagement, scarce resources, lack of strategic direction and inadequate donor 

coordination have limited the prospect for implementation of reforms.  

 

Keywords: Central Africa, Central African Republic, CAR, security sector 

reform, SSR, DDR, Africa, African security, weak states, peacebuilding, capacity 

building, local ownership, holistic approach  
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Abbreviations 
APRD  Armée populaire pour la restauration de la 

démocratie  

AU African Union 

BINUCA Bureau intégré des Nations Unies pour la 

consolidation de la paix en République 

centrafricaine 

BONUCA  Bureau d’appui des Nations Unies pour la 

consolidation de la paix en République 

centrafricaine 

CAR  Central African Republic 

CEMAC  Communauté économique et monétaire de 
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CS RSS Comité sectoriel de la réforme du secteur de la 

sécurité 

DDR  Disarmament, Demobilisation and Reintegration 
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EDF  European Development Fund 
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FACA  Forces armées centrafricaines 

FDPC   Front démocratique du peuple centrafricain 

FOI  Swedish Defence Research Agency 

FOMUC   Force multinationale en Centrafrique 

FPR   Front populaire pour le redressement  

IGO  International Governmental Organisation  

IPD   Inclusive Political Dialogue  

LRA   Lord’s Resistance Army  
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MICOPAX Mission de consolidation de la paix en République 

centrafricaine 

MINURCA Mission des Nations Unies en République 

centrafricaine  

MINURCAT Mission des Nations unies en République 

centrafricaine et au Tchad  

MISAB Mission interafricaine de surveillance des accords 

de Bangui  

MLCJ  Mouvement des libérateurs centrafricains pour la 

justice  

NGO Non-governmental organisation  

OECD  Organisation for Economic Co-operation and 

Development  

OECD-DAC Organisation for Economic Co-operation and 

Development the Development Assistance 

Committee 

OIF   Organisation internationale de la Francophonie  

PBC  UN Peacebuilding Commission 

PBF  UN Peacebuilding Fund 

RSS  Réforme du secteur de sécurité 

SALW  Small Arms and Light Weapons 

SIU  Security Institutions Unit 

SSR  Security Sector Reform 

STP  Secrétariat technique permanent 

UFR   Union des forces républicaines 

UFDR  Union des forces démocratiques pour le 

rassemblement  

UN  United Nations 

UNDP  United Nations Development Programme  

UNSC  United Nations Security Council  

UN SGSR United Nations Secretary General’s Special 

Representative 



 FOI-R--3470--SE 

11 

Map of the Central African Republic 

Source: UN, (2011), Central African Republic, Map No. 4048, Rev.4, United Nations, 
November 2011, Department of Field Support, Cartographic Section.   
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A Chronology of Historical Key Events 
1884 France names the territory Oubangui-Chari. 

1889  France establishes a post on the Oubangui River.   

1903 Colonised by France. 

1910 The territory enters into the Federation of French Equatorial 

Africa. 

1946 The territory is granted a National Assembly and representation 

in the French National Assembly.  

1958 The territory is granted autonomy within the federation and 

changes name to the Central African Republic (CAR). 

Barthélemy Boganda becomes prime minister but dies in a plane 

crash the year after. 

1960 The CAR is granted independence on August 13. David Dacko 

becomes president and wins the presidential election as the only 

candidate in 1964. 

1966 Chief of Army Staff, Jean-Bédel Bokassa, seizes power in a 

military coup.  

1977 Bokassa declares himself emperor of the Central African Empire. 

1979 The French army intervenes and reinstate Dacko as president. 

1981 In March, Dacko wins the first multiparty presidential elections 

held in the country. Chief of Army Staff, André Kolingba, takes 

power in a bloodless coup in September. 

1982 Failed coup attempt by Ange-Félix Patassé and François Bozizé. 

1986 Constitutional referendum, Kolingba automatically becomes 

 president for a period of six years. 

1993 Multiparty legislative and presidential elections are held for the 

first time since 1981. Kolingba loses the presidential election to 

Patassé. 

1996-1997 A series of army mutinies take place due to salary arrears, bad 

working conditions and ethnic manipulations. 

1997 France launches a military operation against the mutineers. The 
Bangui Accords are signed and the Mission interafricaine de 

surveillance des accords de Bangui (MISAB) peacekeeping force 

arrives.  
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1998 France closes its army bases in the CAR. The Mission des 
Nations Unies en République centrafricaine (MINURCA) 

replaces MISAB. Legislative multiparty elections are held. 

1999 Patassé is re-elected as president in September. 

2001 Failed coup attempt by Kolingba and army mutineers. 

2001-2002 Bozizé, former Army Chief of Staff, revolts. Force 
Multinationale en Centrafrique (FOMUC) peacekeeping force 

arrives.  

2003 Patassé is ousted by Bozizé. France re-establishes military bases 

with the deployment of the Boali detachment. 

2004 A new constitution is approved in a referendum.  

2005 Bozizé wins the presidential election. A series of rebellions take 

place in the northern parts of the country.  

2008 Mission des Nations unies en République centrafricaine et au 
Tchad (MINURCAT) peacekeeping force and European Union 

Force (EUFOR) Tchad/RCA are deployed in the north-east. 

FOMUC is replaced by the Mission de consolidation de la paix 

en République centrafricaine (MICOPAX) peacekeeping force. 

The government and the majority of the rebel groups sign the 

Libreville Peace Agreement.  

2011 Bozizé wins the presidential election and his party, Kwa Na Kwa, 

secures a majority in the National Assembly. 

2012 Disarmament and demobilisation of ex-combatants resume and 

the only remaining politico-military group to join the peace 

process, Convention des patriotes pour la justice et la paix 

(CPJP), signs the Libreville Peace Agreement. 
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1 Introduction  
Weak states are often considered a major threat to human and international 

security as these ungoverned territories can serve as safe havens for armed 

groups, terrorists and criminals. International support to security sector reform 

(SSR) in weak post-war states
1
 often aims to both improve the security of those 

living within the territory of the affected state and to counter threats to global 

peace and security.
2
   

The objective of SSR is to improve the governance of the security sector through 

effective and efficient delivery of security under conditions of democratic 

oversight and control.
3
 The aim is to ensure that the security sector is able to 

meet the security needs of both the state and its population.
4
 In post-war 

societies, SSR includes a third objective, namely to contribute to the overarching 

goal of peacebuilding.
5
 

Over the last decade, reforms of the security sector have been undertaken in a 

number of weak war-torn states in Africa and elsewhere. SSR is often a part of 

internationally supported post-conflict reconstruction and has been used as a 

strategy to prevent conflicts and consolidate peace since the 1990s.
6
   

While the opportunities for SSR have proven to be beneficial in post-

authoritarian and developmental contexts,
7
 prospects for implementation of SSR 

in weak post-war states have often been poor.
8
 The two-fold objective of SSR: to 

improve the capacity of the security sector and to enhance democratic 

governance of the security institutions, is particularly challenging in weak post-

war states since the state institutions often lack both legitimacy and capacity.
9
  

On the African continent, the international community has supported SSR in 

countries such as the Democratic Republic of Congo (DRC), Liberia and Sierra 

                                                 
1
 In this report weak state is used instead of the more common concepts fragile, failing or failed 

states. The term weak post-war state is used together with weak war-torn state and weak state 

emerging from war, to describe states with both a capacity gap and a security gap, where all 

conflicts are not yet resolved and organised violence still occurs, although major warfare has 

stopped. These definitions are based on Call (2011) and Jarstad (2008) p. 30, footnote 3. 
2 
Andersen (2006). 

3
 DCAF (2009a). 

4
 Andersen (2006). 

5
 Hänggi (2005) pp. 30-33. 

6
 Bagayoko (2008); Brzoska (2006) p. 1.  

7
 Post-authoritarian refers primarily to post-communist contexts where the key reform objective is 

democratisation. Developmental refers to relatively stable developing countries where the key 

reform objective is development. Post-war contexts refer to countries engaged in rebuilding the 

state after violent conflict and the key reform objective is peacebuilding.  
8
 Hänggi (2005) pp. 29-30. 

9
 Bryden & Olonisakin (2010); Hänggi (2005). 



FOI-R--3470--SE   

 

16 

Leone, only to mention a few.
10

 The results have been mixed, which has led to 

discussions about particular challenges to SSR in African countries.
11

  

To illustrate such challenges, the Central African Republic (CAR) provides an 

interesting case study for three main reasons. First of all, the SSR process in the 

CAR can serve as a microcosm of the holistic SSR concept, since reforms not 

only involve the police and military but also include aspects of democratic 

control, rule of law and good governance.
12

  

Secondly, the CAR is a typical example of a weak post-war state. Since a 

multiparty system was established in 1993, the CAR has been ravaged by 

internal conflicts, mutinies and military coups. Between 1993 and 2002, 

democracy survived, barely, and the period was characterised by high levels of 

instability.
13

 Following a coup d’état in 2003, rebellions broke out in large parts 

of the country. Despite the signing of a peace agreement between the government 

and the majority of the rebel groups in 2008/2009, the state security forces are 

unable to exert control over the territory, where armed groups operate freely.
14

 

The country is ranked as one of the least developed and most unstable countries 

in the world and the government fails to provide even the most basic services to 

the population.
15

 The CAR has been described as a phantom state, which lacks 

any substantial institutional capacity.
16  

Finally, SSR in the CAR was launched in 2008 but after less than two years of 

implementation the process stalled and was blocked during 2010 and 2011, only 

to be re-launched in the beginning of 2012.
17

 Hence, the SSR process in the CAR 

provides a good case study to understand what challenges the implementation of 

SSR can encounter in weak post-war states. 

Consequently, the findings from this study can be used to identify possible 

pitfalls and challenges to SSR and security sector capacity building in other weak 

states emerging from war, in particular in the African context. As such, the 

results can hopefully inform future decisions on how to provide support to SSR 

in countries like the DRC, Niger, Somalia and South Sudan.   

                                                 
10

 For an overview of external support to SSR projects in Africa see Bendix & Stanley (2008) pp. 

40-51. 
11

 Bryden & Olonisakin (2010). 
12

 See chapter 2 for an elaborated description of the holistic approach. 
13

 Mehler (2005). 
14

 Amnesty International (2011). 
15

 Ibid; Fund for Peace (2012); UNDP Human Development Index, (2011). 
16

 International Crisis Group (2007). 
17

 CS RSS (2012); STP/SIU BINUCA (2012a). 
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1.1 Aim, Method and Delimitations  

This study has been produced within the Swedish Defence Research Agency’s 

(FOI) Studies in African Security Programme and is part of a broader effort at 

FOI to study SSR and capacity building within the security sector. A number of 

studies and reviews of previous research on SSR and security sector capacity 

building have been undertaken at FOI. Based on literature reviews and interviews 

with practitioners and scholars, several challenges to SSR and capacity building 

have been identified.
18

 This report provides a second case study in which these 

findings are used as a framework for analysis.
19

 Findings from previous research 

at FOI serve as a basis for the analysis. To develop this analytical framework, 

some additional factors from previous research on challenges to SSR in weak 

post-war states are also examined.  

The aim of this study is to examine which factors that can explain why the 

implementation of SSR stalled in the CAR. Findings from previous research are 

used to analyse challenges to implementation of SSR in the country. Using the 

CAR as an illustrative example, the purpose is to further enhance the 

understanding of challenges to SSR and security sector capacity building in weak 

states emerging from war.  

In this study, the broader efforts to reconstruct the security sector in the CAR are 

considered. However, the main focus of the analysis is on the security forces and 

their supporting institutions. Hence, reforms of the judiciary and other 

institutions, which are a part of the SSR process in the CAR, are mentioned 

briefly but not analysed. The state security forces in the CAR comprise the 

military (including the presidential guard), the gendarmerie, the national police, 

the municipal police, border and custom guards, and the environment protection 

agency. However, the main focus of the study is on the military, the gendarmerie 

and the national police. Institutions such as the parliament and government 

ministries are also examined. The analysis is mainly focused on the period 2008-

2012. The reason for this is that the current SSR process was initiated in April 

2008, which serves as a natural starting point for the analysis.  

1.2 Material and Sources 

The study is based on primary and secondary sources. A large part of the 

material was collected in Bangui, the capital of the CAR, between August and 

November 2011. These primary sources consist of some 30 interviews with 

national and international stakeholders, official and unpublished documents, and 

                                                 
18

 See Nilsson & Svensson (2010) and Nilsson & Zetterlund (2011). 
19

 A case study of capacity building of the security sector in Kosovo was published in 2011, see 

Skeppström & Weibull (2011). 
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observations from meetings and seminars. The material gathered in the field was 

complemented by email correspondence upon completion. Secondary sources 

such as academic articles, IOG/NGO-reports and news reports have also been 

used. All interviewees are anonymous when referred to in the text. However, a 

complete list of conducted interviews is provided in the references. 

1.3 Outline  

Next chapter, chapter 2, starts with an introduction to the concepts of SSR and 

capacity building including an introduction to some of the critique of the 

concepts. The chapter also includes a presentation of findings from previous 

research on SSR and capacity building in weak post-war states. These findings 

are presented as a number of factors which are thought to impact on the 

implementation of SSR. The factors serve as an analytical framework for the 

analysis in chapter 4.  

Chapter 3 provides a background to the current SSR process through an 

introduction to the recent political history of the CAR and the armed conflicts in 

the country. The chapter also includes a brief presentation of the current SSR 

process and a summary of its outputs and outcomes since 2008.  

In chapter 4, the SSR process is analysed based on the analytical framework 

presented in chapter 2. Chapter 4 provides an in-depth analysis of challenges to 

implementation of holistic SSR in the CAR.  

The conclusions from the study are presented in chapter 5. In this chapter, the 

results from the study are also discussed in relation to previous research and 

challenges to SSR in weak post-war states more broadly.  
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2 Security Sector Reform and Capacity 

Building  
This chapter provides an introduction to the concepts of SSR and capacity 

building. Definition of the concepts are followed by a summary of some of the 

critique put forward by scholars and practitioners. Following this, previously 

identified challenges to implementation of SSR in weak post-war states are 

presented. These factors comprise the analytical framework used in chapter 4. 

2.1 The Concepts and their Critique  

SSR
20

 is derived from the concept of human security. As such, the referent object 

is individuals, not states.
21

 The concept of SSR was originally introduced by 

policy-makers from the development community who attempted to bridge the 

gap between development and security.
22

 It was later developed by the 

Development Assistance Committee of the Organisation for Economic Co-

operation and Development (OECD-DAC) in the Handbook on Security System 
Reform: Supporting Security and Justice, which has served as a basis for most 

donor strategies on SSR. According to the OECD, SSR should be people-centred 

and guided by assessments of the security and justice needs of the people and the 

state.
23

 

Some of the activities associated with SSR are not new. The aim of the concept 

is, however, to bring together all concerned actors and provide a holistic 

approach to reforms of the security institutions.
24

 A holistic approach means that 

the security sector is understood in a broad sense comprising not only core 

security actors, such as the military and police, but also border guards, the 

judiciary, government ministries, parliament, civil society, media and non-state 

security forces, such as militias, vigilantes and rebel groups.
25

 SSR is frequently 

used as a means to promote democratic governance of the state security 

institutions while also improving the capacities of those institutions to provide 

security to the population.
26

  

                                                 
20

 It is beyond the scope of this study to go deeper into discussions about the concept. It is worth to 

note, however, that a number of overlapping concepts have emerged in the SSR discourse over 

the years. SSR can refer to security sector reform or security system reform. Other variations are 

security sector development, management, reconstruction and transformation.  
21

 The concept ‘Human Security’ was introduced by the UNDP in 1994. See UNDP (1994). 
22

 Albrecht & Buur (2009). 
23

 OECD-DAC (2007) pp. 21-22. 
24

 Egnell & Haldén (2009) p. 30. 
25

 DCAF (2009a). 
26

 Schnabel (2009) p. 9. 
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Strengthening the capacity of the security forces is not in itself the objective of 

SSR as it does not guarantee that democratic norms, sound principles of 

governance, transparency and rule of law will be respected.
27

 However, capacity 

building is a central part of SSR and crucial in weak states as the capacity of the 

state institutions per se is low. The concept capacity building is subject to 

multiple interpretations and can encompass different meanings, also within the 

narrower field of security sector capacity building.
28

 In this study, capacity 

building is defined as a means to an end, rather than an end in itself. It comprises 

building capacity of the security forces and its supporting institutions, including 

strengthening civilian capabilities.
29

     

In previous research, the holistic SSR approach has been criticised for being too 

ambitious and scholars argue that the goal of creating states that are at the same 

time stable, democratic and accountable is extremely difficult, at least in weak 

states emerging from war.
30

 In weak post-war states, the state is seldom the main 

provider of security, it has low capacity and its structure is very different to that 

of the modern Western
31

 state.
32

 Although these are exactly the kinds of 

problems that SSR is meant to address, reforms may be problematic in weak 

states emerging from war as the state institutions – including the state security 

forces – often lack legitimacy.
33

 Scholars argue that the state-centric approach of 

SSR rests upon two fallacies in weak post-war states: that the state is capable of 

delivering security and justice, and that it is the main actor in security and 

justice.
34

 Although the OECD emphasises the importance of engaging both state 

and non-state actors – such as informal security providers – donors tend to fall 

back on state-centric approaches in practice and in most cases the local 

counterpart is the national government.
35

 In the African context, this is 

particularly problematic since the main providers of security and justice in sub-

Saharan Africa are informal actors.
36

 SSR programmes, on the contrary, are often 

based on the assumptions that the state institutions should provide security, that 

those institutions are legitimate and that the ruling elite is willing to protect the 

population.
 

These assumptions are, according to Alan Bryden and ’Funmi 

Olonisakin, flawed in many cases in Africa.
37

  

                                                 
27

 Skeppström & Weibull (2011) p. 8. 
28

 Nilsson & Zetterlund (2011) pp. 9-10. 
29

 This definition is based on Nilsson & Zetterlund (2011) pp. 9-12. 
30

 Egnell & Haldén (2009). 
31

 Modern Western state refers here to the Weberian understanding of the state. See Egnell & 

Haldén (2009) pp. 34-36. 
32

 Andersen, Moller & Stepputat (eds.), (2007); Baker & Scheye (2007); Egnell & Haldén (2009). 
33

 Baker (2009); Nathan (2008) p. 2. 
34

 Baker & Scheye (2007). 
35

 Albrecht & Buur (2009); Nilsson & Svensson (2010) p. 33; OECD-DAC (2007) p. 22. 
36

 Baker & Scheye (2007). 
37

 Bryden & Olonisakin (2010) pp. 11-16. 
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2.2 A Framework for Analysis 

In addition to this critique of the SSR concept and its applicability in weak post-

war states, previous research has identified a number of challenges to 

implementation of holistic SSR in weak states emerging from war.  

 Training and Equipping vs. Institution Building 

The first challenge is the question of training and equipping versus institution 

building. For an activity to be labelled SSR it must, in addition to capacity 

building, include aspects of good governance and democratic control.
38

 

Nevertheless, a more narrow focus on the military sector at the expense of 

democratic governance has often been the norm in practice, resulting in a 

marginalisation of other sectors and institutions such as the judiciary and the 

parliament.
39

 The main problem with neglecting sectors responsible for the rule 

of law and democratic control, is that the long term impact on security may be 

undermined and that the sustainability of reforms is jeopardised.
40

 The idea that 

long-term security and justice reforms are only possible when a certain level of 

stability is attained, often results in an emphasis on equipping and training the 

security forces at the expense of holistic SSR.
41

 Whereas it is crucial to 

strengthen the capacity of the security forces in weak war torn states, such a 

narrow focus may undermine security in the long run.
42

 To support capacity 

building of the security institutions in cases when the government lacks 

legitimacy may even exacerbate internal tensions and add to grievances that can 

trigger conflicts.
43

  

Institution building, i.e. to build efficient and transparent governance structures, 

is a complex task since every nation has its own governance tradition and history 

which have to be taken into account.
44

 Reforming the security institutions is a 

sensitive business as it touches upon the very core of a state’s sovereignty.
45

 In 

many African societies, governance is exercised through complex webs of 

informal networks outside the formal state structures. Often these informal 

networks are used by formal and informal actors to consolidate power. As a 

result, the formal state structures may become a mere shadow image of the 

informal realities.
46
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 Local Ownership 

The second challenge, which is at the core of SSR, is that of local ownership, i.e. 

that national actors control the process. It has been suggested that local 

ownership is crucial to the successful implementation of SSR, as it is thought to 

enhance the legitimacy and the sustainability of reforms.
47

 It has been argued that 

reforms must be designed, managed and implemented by local actors.
48

 This has 

however proven challenging. Although it is desirable that local partners are 

involved from the outset to identify priorities, low capacity, uncertain power 

configurations and unstable security situations may hinder full local ownership at 

an early stage.
49

 SSR is a political process which does not take place in a political 

vacuum; both local and external interests influence the SSR process.
50

 It is 

therefore essential to identify key actors in the country.
51

 In weak post-war states, 

however, it may be difficult to find individuals or organisations that have both 

capacity and will to drive the process forward.
52

 It has been suggested that at 

least some minimal institutional and human capacity must exist for SSR to be 

implemented.
53

  

The term ‘local’ can refer to a broad spectrum of actors ranging from national 

authorities to civil society.
54

 When the local counterpart is the national 

government, it may even have a negative impact on implementation of SSR.
55

 

The norms of SSR and democratic governance often challenge the leadership and 

power structures that the affected government rests upon.
56

 Nevertheless, 

national political will has proven critical for implementation of SSR; at least 

some members of the government must want to reform the security sector for 

implementation to happen.
57

 This creates a paradox where those that are meant to 

implement reforms might have no interest in doing so.
58

     

Local ownership is further complicated in weak states emerging from war as the 

national government is dependent on foreign support to plan and carry out 

reforms. While donors are reluctant to fund projects they have not approved, the 

recipient country often rejects externally imposed programmes.
59

 This dilemma 

is a challenge to local ownership in practice.   
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 A Volatile Security Environment 

The volatile security situation in weak post-war states provides an additional 

explanation as to why the government may be reluctant to undertake reforms that 

enhance democratic governance of the security forces. It has been argued that 

reforms that aim to enhance democratic control of the armed forces can only be 

pursued in the absence of violent conflict and that a country’s security situation 

is connected to, and is as important as, the will of relevant actors to undertake 

such reforms.
60

 On-going violent conflicts and an unstable external security 

environment can disrupt SSR.
61

 SSR is a long-term process that addresses the 

structural causes of insecurity.
62

 In weak post-war states, however, the priority of 

the government is often survival, not long-term projects to build institutional 

capabilities.
63

 The threat from armed groups is often an obstacle to 

implementation of SSR, especially if the ruling government took control by 

force, in which case it will be reluctant to relinquish control of the armed 

forces.
64

 This is connected to the presence of the so called security dilemma.  

A security dilemma is a situation in which each party’s efforts to increase its own 

security reduces the security of the others.
65

 The security dilemma arises in 

environments of deep mistrust where the parties are unwilling to demobilise and 

disarm due to lack of security guarantees as they do not find it credible that their 

adversary will keep the promises made.
66

 As long as the government is 

threatened by armed groups it will most likely be reluctant to undertake holistic 

SSR but rather focus on strengthening the military.
67

 The security dilemma may 

be alleviated through disarmament, demobilisation and reintegration (DDR) of 

ex-combatants.
68

 Hence, failed or flawed DDR will probably be an obstacle to 

SSR implementation. Another way to mitigate the security dilemma is by 

involving a third party as a peacekeeper or observer.
69

 Some even argue that 

security provision by external actors is a necessary pre-condition for the 

successful implementation of SSR in weak post-war states.
70
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 Sequencing and Timing 

The large number of challenges in weak post-war states means that priorities 

have to be made. Therefore sequencing of efforts may be necessary i.e. to 

prioritise certain measures in the short-term while planning for other issues to be 

dealt with at a later stage.
71

 In situations of armed conflict it has been suggested 

that priority should be given to creating a stable environment.
72

 The question is 

when to engage in SSR and capacity building and what to prioritise.
73

 The 

unstable security situation in weak post-war states also raises the question of 

sequencing and timing of SSR in relation to other peacebuilding activities.
74

 SSR 

is a long-term process which addresses the structural causes of insecurity.
75

 

While SSR can contribute to a number of issues and alleviate problems in the 

security sector, it may not be the best tool for bringing peace among warring 

parties, defeating insurgencies and addressing immediate insecurity.
76

 In addition 

to understanding the limits of SSR, it is also important to keep in mind that SSR 

is a political process which does not take place in a political vacuum.
77

   

 Linking DDR and SSR 

DDR aims to disarm, demobilise and reintegrate ex-combatants into society. 

Often ex-combatants are integrated into the new security forces as a part of the 

peacebuilding process. While most researchers and practitioners agree that SSR 

and DDR are inextricably linked, the potential for synergies depends on the 

context and there is no consensus on how to link these two processes.
78

 

Nevertheless, restructuring of the security forces is a central element in both SSR 

and DDR. It has been argued that the involved actors must agree on the content 

of reforms of the security sector prior to the launch of DDR programmes as it 

incorporates DDR into the long-term strategy of the security sector.
79

 

Researchers argue that linking SSR and DDR ultimately is about connecting 

short-term measures in states emerging from war, to long-term efforts to build an 

effective, well-managed security sector.
80

 In practice, however, DDR and SSR 

are often pursued autonomously, independent from one another.
81
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 Long-Term Donor Engagement and Resources 

Another challenge is to link immediate effectiveness to long-term impact.
82

 This 

is crucial to ensure that support to the security sector has an effect in the long run 

since it may take decades for the security institutions to become self-

sustainable.
83

 Although long-term donor engagement is necessary, short-term 

programmes are often prioritised due to the need for fast, measurable results.
84

 

The lack of long-term engagement is closely connected to access to adequate 

resources. Due to restrained and limited human and financial resources, the 

holistic approach is often abandoned.
85

  

 Strategic Direction 

The absence of clear strategic direction often results in inadequate coordination 

and ad hoc solutions, which is an obstacle to successful implementation of the 

holistic approach.
86

 The strategic vision should come from the recipient country, 

in accordance with the principle of local ownership. In weak post-war states it 

has, however, proven difficult for local actors to develop a clear strategy as 

interests may diverge and mechanisms for non-violent negotiations often are 

non-existing.
87

  

 Donor Coordination 

The lack of donor coordination has been identified as a major obstacle to 

implementation of reforms.
88

 Organisations such as the United Nations (UN), the 

European Union (EU) and the African Union (AU) have made efforts to develop 

concepts, policy frameworks and strategies for coordinating SSR activities. 

Despite efforts to enhance and facilitate coordination and cooperation, this has 

proven a real challenge in the field and donor activities often overlap.
89

 Although 

donor coordination is desirable, external actors will continue to pursue different, 

and sometimes contradictory, objectives. Consequently, a locally owned process 

and clear strategic direction, which guide the reforms, are crucial to facilitate 

donor coordination.
90
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3 The Central African Republic 
This chapter gives a background to the current SSR process through an 

introduction to the recent political history of the CAR and the armed conflicts in 

the country. A description of security deficits, the role of the state and de facto 

security providers is followed by an introduction to the current SSR process and 

a summary of its outputs and outcomes since 2008.  

In the CAR, insecurity is rampant as foreign and Central African rebels, 

unidentified armed groups, criminals and so called ‘road-cutters’ or zaraguinas 

freely operate throughout the country and contribute to the insecurity of the 

population and the state, which only controls small parts of the territory outside 

the capital Bangui.
91

 The CAR is situated in a region ravaged by armed conflicts 

bordering Chad, Darfur in Sudan, the DRC and South Sudan. Spill-overs from 

other conflicts in the region have contributed to the instability of the country, as 

foreign troops and armed groups have used the ungoverned hinterlands
92 as safe 

havens.
93

 Historically the administration has been highly militarised and elite 

power struggles have resulted in a number of coups d’état, mutinies and 

rebellions since the fall of the dictator Jean-Bédel Bokassa in 1979.
94

 The leaders 

of the rebellions more often than not come from the small political and security 

elite in the capital.
95

 At the same time, the needs of the population have been 

neglected by the civilian and military elites in power.
96

  

3.1 Militarisation, Mutinies and Rebellions  

The security sector in the CAR has been in urgent need of reforms for decades 

and a number of attempts to address this have been undertaken since the end of 

the 1990s. While the president traditionally has kept the armed forces under 

control to stay in power, failed reforms have done little to guarantee the security 

of the head of state and even less so that of the population, as the dysfunctional 

politicised security sector has been one of the root causes of rebellions, mutinies 

and coups d’état in the CAR. 
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The idea that the security forces in the CAR are in need of reforms dates back to 

the 1990s.
97

 With the militarisation of politics and manipulation of tribalism for 

political ends, the state had more or less collapsed.
98

 Three army mutinies broke 

out in the CAR in 1996, as soldiers were disgruntled by the bad working 

conditions and opposed the political leadership.
99

 Ethnic loyalty also played a 

role in the mutinies as the former president, Andre Kolingba, had turned the 

army into a dominant Yakoma force, his own ethnic group.
100

  

Until the end of the 1980s, the ethnic cleavage in the CAR had been more or less 

ethno-regional, with a clear north-south divide, and politics was dominated by 

southerners.
101

 Kolingba, who seized power in a coup d’état in 1981, invoked 

ethnic cleavages by turning the army into an ethnically based force, something 

that seriously destabilised the armed forces.
102

 This invention of ethnicity had 

repercussions for the loyalty of the forces.
103

 Ange-Félix Patassé, a northerner 

who was elected president in 1993, replaced Yakoma soldiers with members 

from his own ethnic group, the Sara. This contributed to the mutinies in 1996 as 

the percentage of Yakoma in the army was heavily reduced.
104

   

After two successive mutinies in the spring 1996, a National Convention of 

Defence was held in August and September the same year. The Convention 

resulted in a strategy for restructuring the security forces as the current status of 

the forces was deemed deeply unsatisfactory and needed to be addressed.
105

 A 

third mutiny began in November.
106

 Eventually, the mutineers signed a peace 

agreement, the Bangui Accords, with the government in January 1997.
107

  

The signing of the Bangui Accords was followed by a number of attempts to 

restructure the armed forces with the support from the UN. These efforts had 

limited effects, due to the fact that they were strictly focusing on restructuring the 

military, Forces armées centrafricaines (FACA), while ignoring the democratic 

aspects of reforms. The restructuring of the FACA mainly addressed the 

demands of the mutineers and was focused on payment of salaries, provision of 

infrastructure, equipment and materiel.
108
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The increased ethnic polarisation within the armed forces culminated in a failed 

coup attempt by Yakoma soldiers in 2001, allegedly led by the former president 

Kolingba.
109

 The same year, UN Secretary General Kofi Annan, called for the 

government to adopt a plan for restructuring the armed forces and the Mission 
des Nations Unies en République centrafricaine (MINURCA) established a 

committee to address the restructuring of the FACA.
110

 However, the failure to 

reform the military, mitigate ethnic tensions and put the armed forces under 

democratic control manifested itself in 2001 when the Army Chief of Staff, 

General Francois Bozizé was dismissed accused of planning a coup d’état.
111

  

Bozizé left the capital and brought with him hundreds of troops from his own 

ethnic group, the Gbaya, to launch a rebellion against the democratically elected 

president Patassé.
112

 In 2003, Bozizé took the capital and ousted Patassé with 

support from Chad. Following this, he embarked upon a democratisation project 

and was elected president in 2005.
113

 After Bozizé had seized power, he claimed 

that one of the underlying reasons for the rebellion was the need for reforms of 

the army.
114

 Efforts to reform the security sector were initiated by the 

government, and the UN mission, the Bureau d’appui des Nations Unies pour la 
consolidation de la paix en République centrafricaine (BONUCA), supported the 

government in carrying out military reforms.
115

 However, civil society and 

informal security forces, such as former rebels and self-defence groups, were 

excluded, resulting in limited effects.
116

   

Reforms failed to contribute to the security of the population and during the 

following years several armed groups challenged the government launching 

rebellions in the northern parts of the country.
117

 The rebellions have to a large 

extent been triggered by a combination of grievances among the marginalised 

population in the northern parts of the country and elite power struggles in the 

capital. Local self-defence forces often make up the rank and files of the rebel 

groups, whereas former ministers, or other high ranking government officials, 

proclaim themselves leaders of these groups, using the legitimate grievances of 

the population for their own personal interest.
118

 The government’s inability to 

provide security in the north-western and north-eastern parts of the country has 

been one of the main reasons for the emergence of rebel groups.
119
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3.2 The State and de facto Security Providers 

The state in the CAR is neither capable of delivering security, nor the main 

provider of this public good. The state in the CAR has always been absent in 

rural areas. This absence of state institutions outside the capital is illustrated by 

the local expression the state stops at PK12, i.e. the state does not reach further 

than 12 kilometres from central Bangui.
120

 Louisa Lombard demonstrates that 

while the elites in the capital fight over the control of the administrative 

structures of the state, the population in the rest of the country is left to fend for 

themselves in the threat of criminals and armed groups.
121

  

The state security forces have proven incapable of protecting the population, are 

absent in large parts of the country and have often been responsible for human 

rights violations, abuses and crimes against civilians.
122

 This absence can on the 

one hand be explained by the low capacity of the security forces, in terms of 

personnel, training and equipment.
123

 On the other hand, the absence of state 

security forces in the provinces is also the result of a lack of willingness on 

behalf of the elite in the capital. Governments have repeatedly failed to show any 

significant interest in protecting the population from the persistent threats from 

armed groups and criminals.
124

  

The absence of the state in the hinterlands of the CAR does not, however, imply 

that a vacuum exists in its place. Traditionally, informal actors have occupied the 

public spaces where the state has failed to extend its power.
125

 For a long period 

of time, governance in many parts of the country has been exercised by rebel 

groups who, in addition to local defence groups, provide at least some minimum 

levels of security.
126

 However, rebels have also violated human rights and abused 

their authority through acts of violence against civilians.
127

 The security deficits 

described above, are exactly the problems SSR is meant to address through a 

holistic, people-centred approach. 

3.3 The Current SSR Process  

By the end of October 2007, the government submitted a paper to a donor 

roundtable in Brussels, Belgium in which the whole security and justice sector 
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was identified as dysfunctional.
128

 Following this, the current SSR process was 

launched during a four-day national seminar in Bangui, the capital of the CAR, 

in April 2008.
129 

 As already demonstrated previously in this chapter, this was not 

the first time efforts to reform the security sector were undertaken. However, the 

national seminar on SSR was the first of its kind in the country.
130

  

The national seminar on SSR in 2008 brought together more than 150 

participants from the government – including the President – the political 

opposition, the National Assembly, municipal and civil society representatives 

and representatives from the international community.
131

 First of all, an analysis 

of internal and external threats was conducted and an overview of the status of 

the whole security sector was undertaken. Secondly, necessary actions to 

enhance the ability of the security sector to respond to these threats were 

identified. Finally, these actions were transformed into a detailed roadmap 

including short and medium-term projects comprising defence, police and 

paramilitary forces, judiciary and prisons, political, economic and financial 

governance, and intelligence services.
132

 In addition, horizontal themes that 

would inform the work were highlighted: democratic control; governance; media, 

civil society and gender; the link between SSR and DDR; the proliferation of 

Small Arms and Light Weapons (SALW) and foreign combatants on the 

territory.
133

  

Three international partners have been particularly prominent in the SSR process 

in the CAR. France provides the bulk of military aid and is heavily involved in 

the training and equipping of the army, gendarmerie and police in addition to 

supporting the justice sector.
 134

  The EU has been one of the main supporters of 

the SSR process in the CAR, being the largest development partner in the 

country, and has provided funding and technical support through a number of 

development instruments and programmes.
135

 Currently the EU is mainly 

involved in SSR through the support from the European Commission under the 

10
th

 European Development Fund.
136

 The UN has taken a leading role in the SSR 

process in the CAR and supports reforms mainly through the Bureau intégré des 

Nations Unies pour la consolidation de la paix en République centrafricaine 
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(BINUCA) and the United Nations Development Program (UNDP).
137

 The UN 

Peace Building Commission (PBC) and the UN Peace Building Fund (PBF) have 

also engaged in SSR in the country.
138

 In addition, a number of other external 

actors have provided support to SSR or SSR related activities in the CAR.
139

 

3.4 SSR in the CAR – Outputs and Outcomes 

By the end of 2009, the majority of the short-term SSR projects from the seminar 

in 2008 had been implemented.
140

 Following this, however, the SSR process 

stalled.
141

 During 2010 and 2011, SSR was limited to the execution of a few 

technical projects and did not proceed on the political or strategic level.
142

 After a 

two-year stalemate, the CAR government decided to re-launch SSR in early 

2012.
143

  

To evaluate the success of SSR initiatives both outputs and outcomes should be 

taken into account.
144

 Outputs refer to: SSR objectives that are institutional such 

as the development of a code of conduct for the armed forces, a marked increase 

in the number of female police officers or a certain percentage of members of the 
security services trained in human rights by a specific date.

145
  

Outcome indicators: Aim to measure the effects or impacts of reform initiatives 

and include the real or perceived sense of security and the level of public 

confidence in the security and justice services; perceptions of whether the 

current system of democratic oversight is credible and legitimate; whether 
access to justice has meaningfully increased; and whether the national budget is 

produced in a transparent manner.
146

 

Outputs of SSR in the CAR include, among other things, activities to re-establish 

trust between the population and the security forces and improve respect for 

human rights. For example, army open house days have been institutionalised.
147
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Also, representatives from the national police have met with local Non-

Governmental Organisations (NGOs) to discuss human rights and the 

disciplinary council of the police is now operational and have punished officers 

who have abused their authority.
148

 As for the military, general rules for 

discipline have been developed and approved by President Bozizé and the 

disciplinary council has been rebuilt and reinforced.
149

  

Another example is the efforts to strengthen the capacity of the security forces. 

700 soldiers and police officers have been retired to allow for new recruits to 

enter the forces.
150

 The EU provided financial support to retirement of ageing 

personnel and financed 33 months of salary arrears.
151

 To guarantee that 

recruitment of soldiers is multi-ethnical, selection committees have been 

created.
152

 Some 1800 new soldiers have been recruited and trained and 

approximately 300 police officers have been hired.
153

  

It is a bit premature to evaluate the outcomes of SSR in the CAR, since the 

process only started in 2008 and then stalled for over two years. However, some 

points raised during the interviews are worth mentioning. Despite the outputs of 

SSR, the government has not managed to reach out to the population in rural 

areas and reforms have not had any significant impact on the security of the 

people. The effects on the ground, in particular outside the capital, have been 

limited so far.
154

 Several interviewees attributed this to the fact that, in practice, 

the focus of the SSR process has been on the elite in Bangui.
155

 To quote a 

representative for civil society in the CAR: The analysis and the strategy from 
the national seminar are very good; it is the implementation that is 

problematic.
156

  

Despite efforts to increase the capacity of the security forces to ensure the 

security of the population, the soldiers and police officers often neglect, or are 

ignorant of, the recently developed codes of conduct and impunity is 

widespread.
157

 The main obstacle to improving the security of the population, 

according to several interviewees, is that the security forces have not understood 

that their main task is to protect, not harass the population and that they join the 

forces for the wrong reasons.
158

 Bad working conditions and salary arrears 
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contribute to the disciplinary problems of the forces and partly explain why 

soldiers and police officers extort food and money from the population.
159

   

Many interviewees also pointed to the failure of professionalising the recruitment 

process to the security forces, as nepotism and corruption is widespread.
160

 The 

efforts to guarantee ethnically mixed recruitment to the army seem to have failed, 

which became evident as riots broke out in the capital in 2012. Aspiring recruits 

accused the government of ethnically biased recruitment and nepotism following 

the announcement of the list of accepted candidates.
161
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4 Challenges to Implementation 
This chapter provides an analysis of challenges to implementation of the holistic 

SSR approach in the CAR based on the analytical framework and the factors 

presented in chapter 2. The aim is to improve the understanding of challenges to 

holistic SSR in weak post-war states and identify opportunities for international 

actors to support reforms in such contexts. Each section starts with a brief 

presentation of the factor, followed by an analysis of how this factor has affected 

implementation of holistic SSR in the CAR. 

4.1 France  

Before going into each specific challenge, the role of France in the security and 

defence sector in the CAR, and its impact on implementation of SSR, needs to be 

addressed.   

France is the most influential actor providing support to the security and defence 

sector in the CAR and has a particular status as the former colonial power.
162

 

Since independence in 1960, France has provided military support to the CAR in 

different forms and exerts strong influence over the security and defence sector 

in the CAR.
163

 In 2010, the governments of France and the CAR revised a 

defence agreement from 1960.
164

 The revised accord sets the legal framework for 

continued French support to the CAR army for the following five years.
165

 

France has demonstrated a firm engagement in training and equipping the police, 

the gendarmerie and the army, and also supports the justice sector.
166

   

The role of France in the security and defence sector in the CAR has had an 

impact on implementation of SSR in several ways. First of all, the French 

interference in security and defence matters, and the presence of technical 

advisers in the CAR administration, is a challenge to local ownership since 

France exerts such strong influence over the administration. Secondly, the French 

approach to SSR in the country, foremost considering it a security and not a 

development matter, is an obstacle to implementation of holistic reforms. Finally, 

the reluctance to cooperate with other international actors and France’s view that 

French support to the security sector takes place outside the SSR process, have 

had a negative impact on donor coordination and, as a consequence, 

implementation of holistic SSR.  
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France has been omnipresent in the CAR administration since independence with 

technical advisers placed in ministry cabinets, the presidency and elsewhere.
167

 

These technical advisers work on a daily basis to support the government and 

national authorities on issues regarding security, justice and defence.
168

 While 

their presence reinforces the capacity of the national government, France’s strong 

influence and paternalistic approach towards the CAR authorities does, according 

to the interviewees, little to encourage local ownership.
169

 

The French approach to SSR in the CAR is informed by the former colonial 

power’s long-term security and defence cooperation with the country and is more 

concerned with short-term stability of the government than eager to adhere to the 

holistic approach promoted by the OECD.
170

 In the CAR, France’s conception of 

SSR as a security matter disconnected from development issues has been an 

obstacle to comprehensive SSR as the former colonial power exerts such 

profound influence over the security sector and the administration.
171

 

France has often acted without consulting other international actors involved in 

SSR in the CAR.
172

 Although France supports SSR related activities, France is 

not perceived by national and international stakeholders to be interested in letting 

anyone else exert any significant influence over defence and security policy in 

the CAR.
173

 Furthermore, France does not consider its support to be a part of the 

SSR process as such. French representatives interviewed for this study stated that 

SSR related projects, which are supported by France, are an integral part of the 

French bilateral defence and security cooperation with the former colony, not of 

the SSR process.
174

 Although this support contributes to SSR, the French 

involvement in the security and defence sector in the CAR goes beyond SSR as it 

has its roots in France’s strategic interests in the region and is based on the 

historical ties between the two countries.
175

   

4.2 Training and Equipping vs. Institution 
Building  

To transform the security sector so that it is consistent with democratic norms 

and good governance is one of the main objectives of SSR. Achieving this 

objective requires institution building and an approach that takes into account the 
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whole security sector including the military, the police, the judiciary and 

democratic oversight. In practice, however, equipping and training of the security 

forces have often been prioritised at the expense of holistic SSR.  

The CAR is an exception to this as seven sub-sectors are involved in SSR: 

defence, police, territorial management, public finance, democratic control, 

justice, and intelligence services.
176

 Also, the role of civil society and media in 

democratic governance has been acknowledged.
177

 The government and donors 

demonstrate an intention to go beyond the more narrow focus on the military 

sector that is so common and the SSR process in the CAR has been described as 

a case where the holistic approach, as promoted by donors and OECD, has been 

applied literally.
178

  

One example, which illustrates the intention to go beyond equipping and training 

of the security forces, are the efforts to enhance participation of the National 

Assembly, civil society and the media as a part of the strategy to improve 

democratic control of the security institutions.
179

 Furthermore, SSR has led to a 

number of institutional improvements and changes. Among other things, a 

special Statute for the national police and an organisational structure for the force 

have been adopted by the National Assembly; the Ministry of Defence has 

created a human resources section within the ministry; national commissions 

have developed codes of conduct for the police, the army and gendarmerie; the 

Military Planning Law for 2009-2013, which provides strategic direction of the 

army and gendarmerie and sets the budget of the forces, has been passed by the 

legislators.
180

 The adoption of the military planning law is an important step 

forward and for the first time since independence the CAR has a detailed plan for 

the armed forces.
181

  

However, institution building is a complex task and in the CAR de facto 

democratic governance is obstructed by informal networks of power.
182

 To a 

large extent, informal governance structures and weak institutional capacity have 

hampered any significant improvement with regards to democratic control.
183

 In 

addition, the president is an army general and supreme commander of the armed 

forces. In that capacity, he is responsible for appointing all civilian and military 

staff. He also chairs the Council for National Defence.
184

 In practice, the 

National Assembly remains subordinate to the Executive and the legislators 
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exercise no control over the defence budget. Therefore, the security and defence 

policy remains under the strict control of the Presidency.
185

  

It is important to keep in mind that in the CAR, public and private affairs are 

intertwined, i.e. the state is privatised and used for the personal interests of those 

in power.
186

 Informal networks of power continue to operate within the formal 

institutions of the state. These informal links are based on factors such as ethnic 

group, family or informal political connections and the institutional structures are 

merely formal expressions of de facto power relations.
187

 Consequently, 

strengthening the institutional capacity of the formal state institutions does little 

to change the informal structures where power actually is exercised. Despite 

these difficulties, the inclusion of a broad range of sectors concerned with 

security and security sector governance demonstrates how SSR in the CAR aims 

to transform the holistic SSR concept into real reforms.  

4.3 Local Ownership 

Local ownership, i.e. that the national actors are in charge of reforms of the 

security sector, is at the core of the holistic SSR approach. However, local 

ownership has proven challenging in practice. It may be problematic for local 

actors to control the process at an early stage due to low capacity and lack of 

resources. In weak post-war states it may be difficult to identify local actors who 

are at once capable, willing and legitimate to drive the process forward. Often the 

donor counterpart is the national government, which may be problematic since it 

creates a paradox where those that are meant to implement SSR may have no 

interest in doing so. An additional obstacle to local ownership is the dependency 

on external support which often results in international actors defining the 

priorities and driving the process forward.    

In the CAR, local ownership has been assured through a national institutional 

framework for implementation of SSR. However, low administrative and human 

capacity is a challenge to local ownership, as it negatively impacts on local 

actors’ ability to implement and manage reforms. Although the government is in 

charge of reforms, the low capacity constitutes a major obstacle to local 

ownership in practice. Only when external technical assistance was provided 

could the national authorities implement reforms. While some efforts have been 

made to include non-state actors and local leaders in the SSR process in the 

CAR, the term local refers to the government. Failure to include actors outside 

the government seriously challenges the legitimacy of reforms and the prospects 

for improving the security of the population. Furthermore, the process has been 
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blocked on the political level and the leadership has demonstrated little political 

will to push reforms forward. The dependency on foreign aid also complicates 

practical local ownership in the CAR as local actors are restricted by donors’ 

approval of projects. Although the national government is in charge of SSR on 

the political and strategic level, the lack of financial and human resources limits 

the room for manoeuvre.  

An institutional structure has been set up to guarantee local ownership of SSR in 

the CAR.
188

 The Comité sectoriel de la réforme du secteur de la sécurité (CS 

RSS) is the highest national decision-making body on SSR in the CAR. It is 

chaired by the Deputy Minister of Defence and is composed of ministers 

involved in the SSR process.
189

 The Secrétariat technique permanent (STP) is 

tasked to coordinate the national actors, guarantee national ownership and 

function as a link between the technical and political level of SSR.
190

 Nine 

thematic groups,
191

 comprising representatives from the Central African 

government, affected authorities and, in some cases, non-state actors are 

responsible for monitoring the implementation of reforms and to push the 

process forward on a technical level, within the concerned ministries.
192

  

Despite these efforts, the general institutional weakness of the administration has 

affected the national authorities’ capacity to implement reforms of the security 

sector. A number of projects in the SSR strategy aim to address the general low 

capacity of the state institutions.
193

 However, such efforts have so far been 

insufficient and the extremely low level of education in the country is a severe 

obstacle to increasing the capacity of the state institutions.
194 The civil servants 

are often insufficiently educated and trained. In addition, there are no clear 

strategies or plans to identify the mission and objective of the government 

ministries, which affects recruitment and execution of policies negatively as it is 

unclear what results are to be obtained.
195

  

Only in the presence of a multidisciplinary team of seven international experts, 

jointly deployed by the EU and the UNPD, was the government able to 

implement SSR.
196

 The international experts were embedded in the thematic 

groups and in the STP and were mandated to provide technical assistance and 
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support to the national authorities.
197

 The presence of the multidisciplinary team 

reportedly had a positive impact on local ownership as it strengthened the 

national actors’ capacity to undertake reforms.
198

 Once the team left, the SSR 

process stalled.
199 

While the ambition has been to include the broader population and 

representatives of civil society, local leaders and informal security providers 

have to a large extent been excluded from the process following the national 

seminar on SSR in 2008.
200

 Formally, it was agreed that civil society and media 

were to participate in the implementation of activities related to democratic 

control.
201

 However, according to some of those interviewed for this study these 

sectors had no opportunity to influence the reforms. Instead, their role was rather 

symbolic and interviewees described their participation as a way for the 

government to legitimise the process.
202

  

Implementation of SSR in the CAR has a state-centric approach and the main 

focus of reforms has been on the state institutions, hence non-state security actors 

have not been involved in planned activities.
203

 This leaves the main providers of 

security in the CAR out of the SSR process. Furthermore, rebel leaders did not 

participate in the national seminar on SSR as the peace agreement only was 

signed after the seminar. As a result, the leaders for the politico-military 

movements were not involved in designing reforms.
204

 Implementation and 

management of SSR has been dominated by the government, which controls the 

financial and institutional resources needed to execute reforms. This is also 

related to the fact that the government and the Presidency to a large extent 

control the National Assembly and decentralised actors.
205

  

During interviews with international stakeholders, the lack of political will on 

behalf of the national government was put forward as one of the main 

explanations as to why the SSR process in the CAR stalled.
206

 While the political 

leadership had agreed to undertake reforms, the government was unwilling to 

fully implement and push SSR forward on a political and strategic level.
207

 

Traditionally, the powerful elites have been reluctant to undertake reforms of the 
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security sector in the CAR.
208

 The current SSR process has partly been blocked 

by political disagreements and fear from the political and security leadership that 

reforms may threaten their power base.
209

 

The CAR is one of the poorest countries in the world and the capacity of the 

national authorities to undertake reforms without external financial and technical 

assistance is very limited. Although the government has introduced a specific 

budget line for SSR in the national budget, the amounts are not sufficient to 

cover the anticipated costs of SSR in the country.
210

 This dependence on foreign 

aid has resulted in national actors being deprived of control of the process. 

Donors have not been satisfied with the progress of reforms and are therefore 

reluctant to provide financial support to SSR.
211

 In addition, several Central 

African interviewees describe how donors have no confidence in the Central 

African counterparts and often have a paternalistic approach towards local actors, 

including civil society.
212

 Indeed, a patronising attitude towards the local actors 

was also revealed in interviews with some international stakeholders.
213

 Such 

attitudes and distrust has done little to facilitate local ownership and 

implementation of SSR in the CAR.  

4.4 A Volatile Security Environment  

SSR is a long-term process that addresses the structural causes of insecurity 

rather than short-term security deficits. In the midst of on-going violent conflict, 

the national government is likely to be reluctant to undertake reforms to improve 

democratic governance of the security forces. When armed groups are 

challenging the government, the political leadership will not be eager to 

undertake long-term governance reforms but instead prefers strengthening the 

military. Threats from rebel groups, neighbouring countries or foreign armed 

groups hamper implementation of democratic reforms of the security sector as 

the government is busy countering these threats. The immediate security 

dilemma that the government faces after, or during, violent conflict, can be 

mitigated through other mechanisms, such as DDR or external security 

provisions.  

The CAR government faces a number of external and internal security threats 

and has prioritised strengthening the military at the expense of implementing 

holistic SSR. To keep personal control of the military is crucial for the incumbent 

president to not lose power in a coup d’état, this probably explains why is 
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reluctant to cede power of the armed forces to the parliament. Elite power 

struggles and continuous rebellions have created an environment of deep mistrust 

and suspicion among the political elite. Short-term survival is more important to 

the leadership than long-term institution building as a number of armed groups 

challenge the power of the government.  

The security situation in the broader region is very unstable and neighbouring 

countries cooperate with the CAR government in defence and security matters 

and a number of external peace support operations have been deployed in the 

CAR between 2008 and 2012. However, these third-party involvements have 

proven insufficient to stabilise the security situation.  

In the CAR, national political actors conceive of SSR as a means to reinforce the 

military apparatus rather than a long term process.
214

 Although democratic 

governance and reinforcement of human rights are two of the objectives of SSR 

in the CAR, the government still gives primacy to equipping and training the 

security forces.
215

 While this is understandable, given the volatile security 

situation, the government’s stance has become an obstacle to the implementation 

of a holistic SSR strategy.   

The ruling elites in the CAR have good reasons to worry about their security as 

military coups, mutinies and rebellions often have been instigated by other 

members of the small political elite as a result of power struggles.
216

 The 

president, General Bozizé, seized power by force in 2003, which may explain 

why he is reluctant to change the patron/client relations through which he exerts 

power over the armed forces and put those under democratic control. As one 

interviewee expressed it, the incumbent president launched a rebellion with the 

help of troops from the armed forces and is therefore not interested in reforms 

that may diminish his personal control of the army; he is aware of the importance 

of controlling the army through patronage to stay in power.
217

   

Although the CAR has never been the scene of a large-scale civil war,
218

 a 

myriad of politico-military groups, with the aim of overthrowing the government, 

have operated on the territory.
219

 The majority of the rebel groups joined the 

peace process in 2008/2009 and signed the Libreville Peace Agreement.
220

 

However, splinter groups and new politico-military movements emerged 

throughout 2009-2012 and the signatory rebel groups did not disarm and 
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demobilise.
221

 To demonstrate his force, the President prioritises strengthening 

the military, rather than promoting governance reforms.
222

  

The fact that the presidential guard and the intelligence services have been left 

out of the SSR process illustrates how the volatile internal security environment 

and lack of trust among the elites have been obstacles to implementation of SSR 

in the CAR. History suggests that the president had better keep personal control 

of the armed forces, in particular the presidential guard, if he does not want to 

lose power to rebels or in a military coup.
223

 The presidential guard, which has a 

terrible human rights record,
224

 has been completely left out of the SSR 

process.
225

 Instead, South Africa and Sudan have trained and equipped the 

presidential guard through bilateral agreements.
226

 The envisaged reforms of the 

intelligence services have been completely blocked on the political level.
227

 The 

services do not officially exist in the CAR, as no legal framework regulates their 

mandate and mission.
228

 The deep mistrust and fear among the elite results in the 

intelligence services being under control of several different national authorities 

which do not cooperate and share information.
229

  

In addition to internal security threats, foreign armed groups infringe on the 

CAR’s territorial integrity. These armed groups mainly constitute a threat to the 

population, not the government, as they operate far away from the capital where 

the state institutions and government representatives are absent.
230

 The CAR 

government cooperates with some of the neighbouring countries to counter these 

external threats. The FACA conducts joint border patrols and undertakes joint 

military operations with the Chadian armed forces and with the Sudanese 

army.
231

 The CAR security forces also collaborate with troops from the DRC, 

South Sudan and Uganda in the eastern parts of the CAR.
232

 The presence of 

foreign armed groups is used as a pretext for the government to give primacy to 

strengthening the military, something which only may have a positive impact on 

the security of the population if accompanied with governance and institutional 

reforms.
233
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A number of regional and international peace support operations, both military 

and civilian, have been deployed in the CAR between 2008 and 2012.
234

 

However, as for the military operations the number of troops has been 

insufficient and the forces have only been deployed to a limited area of the 

country.
235

 For example, the presence of the UN mission, Mission des Nations 

unies en République centrafricaine et au Tchad (MINURCAT) and the EU 

operation, EUFOR Tchad/RCA between 2008 and 2010, only improved the 

security situation in the north-eastern parts of the country.
236

 As for the currently 

deployed Mission de consolidation de la paix en République centrafricaine 

(MICOPAX),
237

 the number of troops is insufficient to provide security in the 

vast country and its impact has been limited.
238

  

4.5 Sequencing and Timing  

The holistic SSR approach goes beyond equipping and training the security 

forces and comprises a range of sectors. However, to undertake reforms of all 

concerned sectors simultaneously is complicated in weak post-war states. 

Sequencing may be necessary. Ultimately, it is a question of priorities. It has 

been suggested that priority should be given to SSR activities that aim to create a 

stable environment in situations of armed conflict. However, it is important to 

understand the limits of SSR, which is a long-term process. In weak post-war 

states, timing and sequencing of SSR and capacity-building also relates to other 

peacebuilding initiatives. Simultaneous political processes may also impact on, 

or be affected by, SSR.  

In the CAR the aim is to undertake reforms of all sectors involved in security 

governance and security provision simultaneously. Hence, sequencing has not 

been applied in the CAR. While the government wants to strengthen the 

operational capacity of the armed forces, many donors are reluctant to support 

such efforts. Despite the fact that SSR is a part of the broader peace building 

process, the connection between SSR and other peace building measures have to 

a large extent been overlooked. Since SSR is a highly political process this is 

unfortunate and has had an impact on implementation of reforms. The timing of 

the national seminar was not ideal as reforms were initiated before the peace 

process had started. In addition, other political processes, such as elections, were 

considered more important to the national political leadership and slowed down 

the implementation of SSR. National actors have conceived of SSR as a process 
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which, in addition to long-term effects, also can contribute to the security in the 

short-term. A better understanding of the interaction between SSR and other 

political processes, as well as the limits of SSR, is necessary for SSR to be 

successfully implemented in the CAR. 

Onana Renner argues that the holistic approach undertaken in the CAR ignores 

the need for stabilisation and that insisting on transparency and democratic 

governance is problematic in a society that is still in violent conflict.
239

 Some of 

the interviewees also voiced concerns that the SSR process was initiated to early, 

i.e. that the CAR was not yet ready for such comprehensive reforms.
240

 The SSR 

strategy is guided by a multi-sectoral approach and reforms of all sub-sectors are 

to be undertaken simultaneously.
241

 However, priorities diverge among different 

stakeholders. While the government has prioritised strengthening the armed 

forces some of the major donors supporting holistic SSR have been more 

concerned about democratic control, rule of law and strengthened human rights 

within the SSR framework.
242

  

In the CAR, as in other weak post-war states, SSR is part of a broader 

peacebuilding process.
243

 It is beyond the scope of this study to examine the link 

between SSR and all peacebuilding activities undertaken in the country.
 
There 

are, however, three political processes, which are a part of the broader 

peacebuilding efforts (in addition to DDR), that are of particular importance to 

understanding why SSR has been so difficult to implement in the CAR: the 

signing of the Libreville Peace Agreement, the Inclusive Political Dialogue and 

the electoral process.
244

   

In the CAR, SSR was disconnected from the broader peace process at the outset. 

The signing of the Libreville Peace Agreement in June 2008 marked the start of 

the peace process in the CAR.
245

 As the peace agreement had not yet been signed 

at the time of the national seminar on SSR that was held in June 2008, some of 

the main actors, the rebel groups, were initially left out of the SSR process. 

Consequently, the armed opposition could not fully participate in the national 
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seminar on SSR, which prevented them from engaging in an issue central to their 

political demands.
246

 

Following the signing of the peace agreement, the Inclusive Political Dialogue 

(IPD) was initiated by the government. The dialogue culminated in December 

2008, gathering some 200 participants from political opposition parties, the 

government, the signatory rebel groups and civil society.
247

 A committee was 

established to monitor implementation of all recommendations in the peace 

agreement. Their recommendations endorsed SSR but all practical details had 

already been agreed upon at the national seminar.
248

 Hence, the rebel leaders had 

no influence on SSR. This deprived the dialogue of an important element as one 

of the main demands of the rebel groups concerned the state’s insufficient 

protection of the population.
249

 To exclude some of the key security actors from 

the SSR process seriously challenges the prospects for SSR to contribute to the 

security of the population. 

Another factor, which seems to have had a negative impact on implementation of 

reforms, was the electoral process. Several interviewees raised the point that the 

delayed electoral process had been an obstacle to implementation of SSR.
250

 The 

presidential and legislative elections were scheduled for April 2010 but due to 

logistic problems and fear for irregularities among opposition and donors, the 

elections were postponed several times. Eventually they were held in January and 

March 2011, almost a year later than anticipated.
251

 During this period, the 

interest for SSR on the political level diminished and the responsible ministers 

prioritised the electoral process.
252

  

During the interviews it became evident that the expectations on SSR in the CAR 

were high, in particular among national stakeholders. Several interviewees 

expressed how they hoped that SSR would contribute to peace, democracy and 

security in the short-term.
253

 This demonstrates a flawed understanding of what 

SSR can achieve. 

4.6 Linking DDR and SSR 

SSR and DDR are inextricably linked and restructuring of the security forces is a 

central element in both SSR and DDR. Often ex-combatants are integrated into 

the new security forces as a part of the peacebuilding process. It has been argued 
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that the involved actors must agree on the content of the reforms of the security 

sector prior to the launch of DDR programmes and that linking DDR and SSR is 

necessary for connecting short-term and long-term measures in weak post-war 

states. In practice, however, DDR and SSR are often pursued separately.  

Despite intentions to link DDR to SSR in the CAR at the national seminar on 

SSR in 2008, the two processes have been separated in practice until recently. 

The case of the CAR provides an example of how the causes of the armed 

conflict must be taken into account when deciding how (and if) DDR 

programmes should be linked to SSR. Separating DDR and SSR in the CAR has 

not facilitated implementation of reforms of the security sector, neither has it 

increased the prospects for SSR to contribute to the security of the population. 

At the national seminar on SSR in 2008, DDR was identified as an important 

horizontal theme which was meant to inform all the concerned sub-sectors 

involved in the SSR-process.
254

  However, due to the timing of the seminar, i.e. 

that it was held prior to the signing of the peace agreement, SSR and DDR 

emerged from two different processes and have been separated until recently.
255

 

In addition, the UNDP, which initially was in charge of DDR together with the 

government, intentionally kept DDR separated from SSR.
256

  

The importance of linking DDR and SSR in the CAR is related to the nature of 

the armed conflicts in the country; the dysfunctional security sector is one of the 

root causes of the conflicts as the politicised and ethnically biased security forces 

have triggered military coups and rebellions for years.
257

 The lack of security in 

large parts of the country has led to the creation of local self-defence groups, 

which have transformed into rebel groups.
258

   

One of the main objectives of SSR is to improve the security of the population. 

However, when disarming the rebel groups in the CAR, people risk losing their 

only protection against criminals and foreign armed groups.
259

 Naturally, rebels 

are reluctant to lay down arms as long as the state security forces are incapable of 

providing security. In the CAR, the government has provided some of the rebel 

groups with fuel and food and has agreed to these groups controlling parts of the 

territory in the absence of state security forces.
260

 However, this far only a 

limited number of former rebel soldiers have been formally integrated into the 

army.
261
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The above demonstrates how the link between SSR and DDR in the CAR needs 

to be strengthened for reforms to have any real effect on the security of the 

population. Hence, it is positive that efforts to strengthen the link between the 

two processes have been undertaken with the creation of a thematic group 

working on DDR within the institutional structure for SSR implementation.
262

 In 

addition, the Security Institutions Unit (SIU), within the UN integrated mission 

BINUCA, is tasked to strengthen the link between SSR and DDR.
263

 These are 

positive steps which increase the prospects for SSR to actually contribute to the 

security of the population in the CAR. 

4.7 Long-Term Donor Engagement and 
Resources 

To ensure that support to the security sector has an effect in the long run, long-

term donor engagement is necessary. It is important to link immediate 

effectiveness to long-term impact. Unfortunately, donors often prioritise short-

term programmes in the search for fast measurable results and the holistic 

approach is often abandoned due to limited financial and human resources. 

In the CAR, very few external partners have shown interest in committing to 

SSR in the longer-term, resources have been limited and national actors have had 

a hard time linking short-term gains to long-term strategic steps forward. A 

general donor fatigue, which springs from the view that progress of reforms has 

been to slow, has had a negative impact on implementation of holistic SSR in the 

CAR. This reading of the situation has led to international partners being 

reluctant to providing additional financial resources. 

According to many national actors, this lack of long-term donor engagement and 

limited resources explain why the SSR process stalled in the CAR.
264

 For 

example, the joint EU/UNDP-funded multidisciplinary team of international 

experts was only deployed for one year. When the team ended its work by 

2009/2010, there was no plan to follow up on the progress and continue to 

provide technical support.
265

 This short-term engagement had a serious impact on 

the possibilities for the national authorities’ capacity to translate progress on the 

technical level into strategic steps forward.
266

  

Another example is the reluctance of the donors to provide additional financial 

resources. During the national seminar, it had been agreed that international 

partners would provide financial support to implementation of medium-term 
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projects once the short-term projects were finalised.
267

 By the end of 2009, the 

national authorities considered the short-term objectives achieved.
268

 The CAR 

government tried to mobilise financial support for a number of projects during 

donor round tables in 2009 and 2011, but international partners were unwilling to 

provide such support.
269

 During interviews it became evident that the lack of 

long-term engagement in terms of financial and human resources constitutes a 

severe obstacle to implementation of holistic SSR in the CAR.
270

 

Most donors have been reluctant to commit to any long-term SSR projects.
271

 

During interviews in the CAR, international stakeholders pointed out that since 

the SSR process was stalled on the political level, they might as well shift their 

focus to other activities.
272

 The EU and the UNDP, who were the main 

supporters of the holistic SSR approach at the outset, changed their priorities in 

2010 to focus on other development issues.
273

 It should, however, be noted that 

the EU is committed to supporting national authorities in implementing the 

governments ten year strategy for justice reform, through its justice reform 

programme.
274

  

Instead the UN, through the support from the PBC, the PBF and in particular the 

BINUCA, has taken a leading role in SSR in the CAR.
275

 Through the creation of 

the SIU which is charged with SSR within the BINUCA, the UN has 

demonstrated a firm engagement to SSR in the CAR.
276

 The UNDP also provides 

support to reforms of the judiciary through its rule of law programme.
277

 

A general donor fatigue with regards to SSR in the CAR has been a major 

obstacle to long-term engagement and implementation of holistic SSR. Many of 

the interviewees described the short-term gains as unsatisfactory, expressed 

disappointment over the slow progress of reforms in the country and were 

therefore unwilling to provide financial resources to new projects.
278

 Due to the 

lack of quick measurable results, which donors interpreted as a lack of political 
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will on behalf of the national government, many international partners have been 

reluctant to commit to long-term reforms.
279

   

4.8 Strategic Direction  

It is important that the strategic vision for SSR comes from the country in focus. 

In weak post-war states, however, it has proven difficult for local or national 

actors to develop a clear strategy as interests diverge and national authorities 

often lack human resources and capacity. The absence of clear strategic direction 

often results in inadequate coordination and ad hoc solutions.  

In the CAR, a strategic vision for SSR was developed by national actors with the 

support from donors. A detailed action plan from the national seminar on SSR in 

2008 provided strategic direction for the coming two years. Following this, 

however, no common framework was elaborated to provide detailed strategic 

direction as it proved difficult for national authorities to develop strategies 

without external technical support. In addition, divergent interests and low 

capacity were obstacles to developing a broad strategy for SSR. The lack of 

strategic direction led to inadequate coordination but also resulted in donors 

being reluctant to provide more financial resources to SSR. Renewed efforts to 

develop a medium-term strategy in 2012, with the support from BINUCA, 

provide a new opportunity for SSR in the CAR.  

The lack of clear strategic direction has been described as a major impediment to 

implementation of SSR in the CAR and is put forward as an explanation as to 

why the process stalled.
280

 In the CAR, SSR falls within the broader strategy to 

reduce poverty in the country. The objectives of SSR are spelled out in the 

Document de stratégie de réduction de la pauvreté 2008-2010 (DSRP I) and in 

the Document de stratégie de réduction de la pauvreté 2011-2015 (DSRP II). 
These documents place SSR in a broader context but do not provide any detailed 

plan for implementation.
281

 

For the first two years, 2008-2010, an action plan provided strategic direction for 

the short and medium-term. The action plan was developed by national actors 

together with international partners at the national seminar on SSR.
282

 The short-

term projects were envisaged to be fulfilled within eight months and comprised 

existing and new SSR projects. Following the completion of the short-term 

projects, the medium-term phase was to start in 2009 with support from 
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donors.
283

 However, as implementation of the short-term objectives was delayed, 

there was a need for a revised strategy guiding the medium-term reforms to re-

engage international partners in SSR.
284

   

The national authorities presented a revised medium-term strategy including a 

number of concrete projects at a donor round table in 2009.
285

 However, donors 

were reluctant to provide funding for these projects as the revised strategy did 

not provide a common framework for all national and international 

stakeholders.
286

 For the same reasons the government once again failed to 

convince donors to provide support. The lack of a common strategic framework 

resulted in ad hoc solutions as international stakeholders continued to provide 

support to SSR activities without any coordination or common goal.
287

 

One interviewee pointed out that it was difficult for national actors to develop 

strategies that would correspond to the donors’ demands and expectations. 

Several interviewees also described that it was difficult to agree on a strategic 

vision for SSR due to the divergent interests and lack of cooperation among 

national stakeholders.
288

 For example, the strategic document from the round 

table in 2009 was elaborated by the national coordinator for SSR and the STP 

without consulting all concerned actors within the government, resulting in the 

content being contested.
289

 The capacity of the STP was limited due to the 

absence of a clear mandate, lack of resources and expertise. The STP reportedly 

worked isolated from other national stakeholders.
290

  

In the beginning of 2011, a detailed medium-term strategy for the sub-sector 

democratic control was developed by the government with the support from an 

international expert recruited by BINUCA.
291

 This external technical support was 

highly appreciated by the national authorities.
292

 The same year, the CAR 

government asked BINUCA for support to revise the national SSR strategy and 

define medium-term objectives.
293

  

In early 2012, the CS RSS re-launched the SSR process and currently the CAR 

government is elaborating a revised three-year national strategy for SSR with the 

support from BINUCA.
294

 This medium-term strategy is to comprise six sub-
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sectoral strategies
295

 based on the assessment from the national seminar in 

2008.
296

 The sub-sectoral strategies will incorporate existing relevant 

documents
297

 developed by the national government to provide a common 

strategic framework for reforms.
298

  

4.9 Donor Coordination  

The lack of donor coordination has been identified as a major obstacle to 

implementation of reforms of the security sector. International actors all have 

their individual understanding of SSR and security, despite efforts to develop 

common policy frameworks. However, a locally-owned process and a clear 

strategic direction may enhance coordination of donors’ different activities. 

In the CAR, the different approaches to SSR have had an impact on donor 

coordination and implementation of reforms. In particular, the French 

understanding of SSR has affected the prospects for implementing 

comprehensive reforms, as described in the beginning of this chapter. However, 

the deployment of the multidisciplinary team of international experts in 

2008/2009 improved donor coordination and had a positive impact on 

implementation of SSR, as it enhanced coordination between the main donors. 

Once the team left, donors started to pursue their own objectives without 

coordinating efforts. At this point, weak local ownership and the absence of a 

clear strategy had a negative impact on donor coordination and implementation 

of holistic reforms of the security sector, despite efforts from BINUCA to 

coordinate national and international stakeholders.  

Whereas France is mainly concerned with stability and security in the traditional 

sense in the CAR, the EU puts its efforts into rule of law, human rights and 

democratic governance and has been an eager promoter of the OECD approach 

to SSR, advocating a holistic approach in the CAR from the outset.
299

 The UN 

also supports a holistic approach to SSR in the CAR through UNDP and the UN 

integrated mission, BINUCA. The different approaches to SSR have had an 
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impact on donor coordination and implementation of SSR, in particular in the 

absence of a strategic framework guiding reforms during 2010 and 2011.
300

 

Nevertheless, the CAR provides a good example of how donor coordination can 

be facilitated in the field. In 2008, the EU and the UNDP jointly deployed a 

multidisciplinary team of international experts, to support the national authorities 

in implementing the strategy from the national seminar. This joint approach 

enhanced coordination between the main donors assisting in the field at the time 

as it brought together the EU, France and the UNDP.
301

 The presence of the team 

was crucial for maintaining a holistic approach to SSR as it enhanced 

coordination between national actors and between donors.
302

 The international 

experts on defence and police were French and already posted in the CAR, now 

changing roles from bilateral advisers to members of the multidisciplinary 

team.
303

 Hence, the presence of the team also integrated France’s work into the 

holistic SSR approach.  

BINUCA, and in particular the SIU, has assumed a role as the international SSR 

coordinator in the CAR following its transformation into a UN integrated 

mission in 2010. However, the lack of clear strategic direction was an obstacle to 

BINUCA’s efforts to coordinating international actors in 2010 and 2011. In the 

absence of a clear strategy, donors have ceased to coordinate their activities and 

security actors have pursued their activities disconnected from development 

actors who, on the other hand, have shown a limited interest in engaging in more 

traditional security issues. During the interviews, several international 

stakeholders asked the author for updates on the activities of other donors.
304

 

This demonstrates the lack of donor coordination and cooperation with regards to 

SSR in the CAR.  
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5 Conclusions 
This study has provided an analysis of the SSR process in the CAR with the aim 

to increase the understanding of challenges to SSR and security sector capacity 

building in weak states emerging from war. Throughout the analysis, the aim has 

been to scrutinise how factors that are thought to impact on implementation of 

holistic SSR in weak post-war states, have affected implementation of SSR in the 

CAR. The findings from this study validate some of the propositions from 

previous research and the results highlight the complexity of undertaking or 

supporting SSR in weak post-war states. However, some of the findings seem to 

be particular to the CAR case. 

The dysfunctional security sector in the CAR has been in need of reforms for 

decades. The state security forces in the CAR are not capable of protecting the 

population and have often been perpetrators of violence. The state has been 

neither able nor willing to provide security. The aim of the SSR process in the 

CAR is to address these shortfalls but SSR has proven to be a challenging 

endeavour and in the analysis a number of explanations emerge. In general, the 

ambitions of SSR in the CAR are high while the conditions for SSR are poor.    

There are some factors that are particular to the CAR, which partly explain why 

implementation of SSR has been so difficult to undertake. First of all, the 

influence of France in the security and defence sector explains some of the 

difficulties. France has been reluctant to let other donors exert any significant 

influence over security and defence matters in the CAR, often pursuing French 

objectives at the expense of the holistic approach. France mainly approaches 

reforms of the security sector as a security, not development, matter. In addition, 

the strong influence and presence of the former colonial power has been an 

obstacle to local ownership, something that is at heart of SSR.  

Another aspect which is particular to the CAR case is that the root causes of the 

armed conflicts partly can be found in the dysfunctional security sector. This 

concerns several of the general factors that constitute a challenge to 

implementation of SSR in weak post-war states. This is particularly so with 

regards to the link between DDR and SSR, and the interaction between SSR and 

other peacebuilding activities. The weak link between DDR and SSR in the CAR 

has diminished the prospects for SSR to contribute to the security of the 

population. An understanding of the root causes of the conflict is necessary to 

determine in which way SSR and DDR should be linked in weak post-war states. 

Timing and sequencing of other peacebuilding activities, and a lack of 

understanding of the dynamics between SSR and simultaneous political 

processes among involved stakeholders, have hampered implementation of 

reforms of the security sector in the CAR. SSR is a political process and must be 

understood as such.   
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In the CAR, the holistic SSR approach, as promoted by OECD and a number of 

other donors, has been applied literally. The analysis shows that despite efforts to 

engage in both institution building and equipping and training of the security 

forces, informal power structures are an obstacle to de facto democratic control 

of the security forces. Hence, it is important to acknowledge these informal 

structures for reforms to have an actual impact. The CAR provides an example of 

how a holistic approach to SSR can be applied in a weak post-war state and the 

analysis highlights some of the aspects which need to be considered when 

international partners decide to support comprehensive reforms of the security 

sector in such contexts.  

Local ownership in weak post-war states is challenging due to weak capacity of 

the national authorities. It may also be difficult for international partners to 

identify which national actors are willing to undertake SSR. Since SSR touches 

upon the very core of the sovereign state, at least some members of the 

government of the recipient state must be willing to reform the security sector. 

However, as this study shows, those in power may be reluctant to undertake 

governance reforms to increase transparency of defence and security matters. 

This creates a dilemma in cases where the executive controls the parliament and 

personal agendas guide the actions of the political leadership.  

The CAR case demonstrates that despite the inherent challenges to local 

ownership in weak post-war states, it is feasible with the support from 

international partners in terms of providing technical advice and human 

resources. While the national government should be in charge of the process and 

take decisions on the political and strategic level, local ownership needs to be 

sustained through external technical support to enhance the capacity of the 

national authorities to undertake reforms. However, the approach of these 

technical advisors determines whether their presence will contribute to 

implementation of holistic SSR or not. The partner that provides such support 

may have other interest than supporting holistic SSR.  

To exclude civil society, local leaders and informal security providers from the 

process and work exclusively with the government challenges the legitimacy and 

sustainability of reforms in weak post-war states. This is particularly so in cases 

such as the CAR, where state institutions are concentrated to the capital and the 

government shows little interest in the security of the population in the rest of the 

country. While the government, at least when it is democratically elected as in 

the CAR, should be the main partner of donors it is crucial to recognise the 

internal power dynamics in the recipient country to avoid for reforms to be 

counterproductive and contribute to increased militarisation and marginalisation 

of certain groups. 

One of the major challenges to holistic SSR in the CAR, as in other weak post-

war states, is the volatile security environment. The reluctance of the government 

to implement reforms which aim to enhance democratic governance and the 
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tendency to prioritise strengthening the military can partly be explained by the 

persistent insecurity in post-war contexts. To alleviate the immediate security 

dilemma, international partners can, instead of equipping and training the 

security forces, support peacebuilding activities which are complementary to 

SSR. For example, international or regional organisations can provide third party 

security guarantees or support DRR. It is important that external actors 

understand the root causes of the armed conflicts to be able to identify which 

other peacebuilding activities may increase security in the short-term. SSR is a 

long-term process and demands long-term engagement from international 

partners in combination with other peacebuilding measures to have an actual 

effect on the security of the population. If donors are not willing to provide this 

and deal with the challenges and constraints, they should reconsider whether it is 

worth to even initiate, encourage and engage in SSR. SSR is not a silver bullet 

which can contribute to building peace, prevent future armed conflict, improve 

human rights, ensure democratic governance of the security forces and improve 

the capacity of these forces to provide the population with security all at once. 

Failure, on behalf of donors and the recipient country, to acknowledge the limits 

of SSR, may lead to disappointment and a stalled SSR process, as in the CAR 

case. In weak states emerging from war, it may be necessary to sequence efforts 

to reform the security sector, also in relation to other peacebuilding efforts. 

SSR is a long-term process and in weak post-war states the necessary means to 

undertake reforms are often lacking. Hence, firm donor engagement is necessary 

for reforms to proceed and unrealistic expectations on the national authorities do 

little to facilitate SSR. While it is understandable that international partners ask 

for results, they need to improve their understanding of how weak capacity, in 

terms of human and management resources, restrains the national authorities. In 

addition, a lack of political will on behalf of the national government, as in the 

case of the CAR, should not come as a surprise to international partners given the 

unstable security situation, the legacy of armed conflict and the historically 

militarised administration. To find ways to encourage the national authorities to 

pursue SSR is better than suggesting external control of the process, at least if the 

aim is to promote local ownership. Without the necessary resources and firm 

engagement on behalf of the international community, the recipient country 

cannot possibly commit to long-term reforms.  

This study also confirms the need for clear strategic direction for reforms to be 

implemented. A detailed strategy is necessary for two main reasons. First of all, a 

clear strategy is necessary for donors to be willing to contribute financially to 

SSR. However, as is demonstrated in the analysis, it is difficult for national 

authorities to develop strategies without the technical support of international 

partners. While strategies should be developed by national actors to ensure that 

the strategic view is anchored within the national government, divergent interests 

and low capacity means that external technical support is necessary. Secondly, a 

detailed strategy provides a common framework for all involved actors which 
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improves coordination as it provides a common understanding of the objective of 

reforms. 

Donor coordination is not only dependant on a clear strategy. In addition, 

mechanisms to bring together involved international stakeholders may also be 

necessary. In the CAR, the deployment of a multidisciplinary team of 

international experts did not only increase the capacity of the national authorities 

to implement reforms but it also enhanced donor coordination. This external 

support proved crucial and contributed to implementation of holistic SSR. The 

CAR case demonstrated how innovative measures, such as the deployment of the 

multidisciplinary team can bring together international stakeholders which not 

necessarily share a common understanding of SSR. 

To summarise, the analysis of the SSR process in the CAR shows that for 

implementation of holistic SSR to happen, the national government must be both 

willing and able to undertake reforms. Whereas international partners can 

enhance the capacity of the national government to undertake reforms and 

develop strategies, the question of willingness is a bit more complex. Reforms 

need to come from within and must be anchored in the national government. In 

cases such as the CAR, where political will is demonstrated at the outset and then 

diminishes, international partners need to analyse the underlying reasons for this. 

It should be possible to encourage national authorities to undertake reforms if the 

will was there at the outset. This may be complicated but necessary if local 

ownership is to be sustained. In weak post-war states reforms take time. In an 

environment of deep mistrust, where insecurity and political instability persist, 

SSR is a sensitive political process. Therefore patience and a firm engagement 

should be a part of the approach of international partners if reforms are to have 

any effect.     

Recent developments in the CAR provide a new window of opportunity for SSR 

in the country. The presidential and legislative elections in 2011, the renewed 

DDR efforts and the announcement of the main rebel groups to enter the peace 

process, to transform into political parties or to dissolve, gives the government 

and the donors an opportunity to pursue the path set out at the national seminar 

on SSR in 2008. International partners should continue to encourage the CAR 

government following the decision to re-launch the SSR process. International 

support to the current development of a three-year strategy for SSR in the CAR is 

a positive step forward.  

As this study demonstrates, firm international engagement is necessary for SSR 

in the CAR to be implemented. In addition, other peacebuilding initiatives should 

be considered in relation to SSR to avoid that the reform process stalls. The 

security situation is highly unstable and political developments will affect the 

prospect for SSR in the near future. A reinforced third-party intervention could 

mitigate the security dilemma and help to stabilise the security situation. In light 

of this it is unfortunate that MICOPAX plans to withdraw in 2013. 
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Annex A – Structure for Implementing 

and Coordinating SSR  
 

 

 

 

 

 

 

 

 

 

 

 

 

 

Comité sectoriel de la réforme du secteur de la 

sécurité (CS RSS) 

The highest decision-making body for SSR in the CAR  

Responsible for the strategic and political direction of 

SSR  

Chaired by the Minister of Defence and comprises eight 

other ministers  

 

Secrétariat technique permanent (STP) 

The national coordination mechanism for SSR 

Headed by a national coordinator assisted by a deputy 

Functions as a link between the political/strategic level   

(the CS RSS) and the technical level (the thematic 

groups) 

Works closely together with the SIU  

Thematic groups  

Nine thematic groups work on the following sectors: 

defence, police, territorial management, public finance, 

judiciary, intelligence, democratic control, DDR and 

communication (DDR and communication are yet to be 

operational)  

Each thematic group is headed by a Chargé de mission 

The thematic groups are responsible for implementation 

of SSR within its respective sector  

Security Institutions Unit 

(SIU) within BINUCA 

Works closely together with the 

STP 

Supports coherence and 

implementation of national SSR 

and DDR strategies 

Supports national actors on 

strategic, operation and tactical 

level 

Manages the political and 

technical level of DDR and SSR 

Facilitates the coordination 

between UN actors and between 

other international actors 

Supports fundraising for SSR 

and DDR 

Encourages the link between 

SSR and DDR 
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Annex B – State Security Forces  

 

Army 

The Central African Armed Forces, FACA, are concentrated to the capital. 

FACA comprise some 5000 troops and is tasked to ensure territorial integrity, 

national defence and citizen protection. In 2008, FACA mainly comprised 

‘loyalists’ from the pre-mutiny army, former mutineers from the mutinies in 

1996/1997 and Chadian mercenaries, so called liberateurs, who helped Bozizé 

take power in 2003. The latter forms the core of the presidential guard. Multi-

ethnical recruitment and retirement of ageing officers may change the dynamics 

of the force following implementation of SSR. 

 

Presidential Guard 

The Presidential (or Republican) Guard is formally a part of the FACA but is 

under the direct control of the Head of State. The Presidential Guard comprise 

some 1000 officers (estimations between 800-1200 depending on the source) and 

is mainly responsible for the security of the president. These forces, which 

mainly consist of Chadian mercenaries, constitute the most important security 

pillar of the current government and are better trained and paid than the rest of 

the army. 

 

Gendarmerie 

The Gendarmerie comprises 1800 officers who are tasked with enforcing judicial 

and administrative rules, maintaining public order and military police duties 

throughout the country. The Gendarmerie is under the authority of the Ministry 

of Defence.  

 

National Police 

The National Police, under the authority of the Ministry of the Interior, is 

responsible for domestic law enforcement for the whole country and comprises 

some 1500 officers. High ranking officers outnumber those tasked with everyday 

police work resulting in a ‘reversed pyramid’ structure of the force.  

 

Municipal Police 

The role of the Municipal Police is unclear due to the absence of a clear legal 

mandate. The municipal police forces are under the control of the mayors (who 
are appointed directly by the government) and are present in the capital and a few 

other towns. No reliable information on the current number of officers is 

available.  
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Intelligence Services 

The intelligence services are divided across a number of government 

organisations including the Office of the President, the FACA and the Ministry 

of Interior. The services are tasked to ensure political stability and monitors CAR 

and foreign nationals who may pose a threat to the government. There is no 

mechanism coordinating the different services and no legal mandate regulates the 

activities of the intelligence services.  

 

Customs  

Some 450 customs agents are tasked to monitor the borders of the country to 

counter illicit trafficking of goods, arms, drugs and human beings. The customs 

services are under the authority of the Ministry of Finance. 

 

Waters and Forest Rangers 

Some 400 rangers are responsible for protection of wildlife and the environment 

under the authority of the Ministry of Waters, Forest, Hunting and Fishing.  
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Annex C – Main Rebel Groups
305

 
 

APRD - Armée populaire pour la restauration de la démocratie 

The APRD is led by Jean-Jaques Demafouth, former defence minister under 

President Ange-Felix Patassé. Demafouth ran for president in 2005 and 2011. 

APRD signed the Libreville Peace Agreement with the government in 2008. By 

2011 all hostilities had ceased and the rebels started to disarm and demobilise, 

but still controlled large parts of the north-western CAR. APRD has also been in 

armed conflict with the Chadian rebel group Front populaire pour le 

redressement (FPR), which operates in the CAR. In May 2012, the APRD 

reportedly was dissolved. 

CPJP - Convention des patriotes pour la justice et la paix 

This rebel group emerged in the north-eastern part of the CAR in 2008. After the 

leader Charles Massi, former minister of the government 2005-2008 and 

presidential candidate in 2005 disappeared in 2010, Abdoulaye Hissène led the 

rebels. A cease fire was signed with the government in June 2011. However, the 

CPJP is still active in the north-eastern and central-eastern parts of the country 

and clashed with the Union des forces démocratiques pour le rassemblement 
(UFDR) in a battle over control of diamond mines in September 2011. The two 

groups signed a cease fire in October the same year. On August 25, CPJP signed 

the Libreville Peace Agreement with the government and decided to transform 

into a political party. However, splinter groups continue the armed struggle 

against the government.  

FDPC - Front démocratique du peuple centrafricain 

FDPC was one of the first rebel groups to take up arms against Bozizé. FDPC is 

led by the former Head of President Patassé’s Presidential Guard Martin 

Koumtamadji, also known as Abdoulaye Miskine. In July 2007 the rebel group 

signed a peace agreement with the government and signed the Libreville Peace 

Agreement in 2008. As of April 2012 the FDPC had withdrawn from the DDR 

process and threatened to take up arms against the government.  

 

 

                                                 
305

 The list includes the main rebel groups active in the CAR between 2005 and 2012 but is not 

exhaustive. It is important to note that rebel groups in the CAR often transform, split and merge.  
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FPR - Front populaire pour le redressement 

This Chadian rebel group has been active in the CAR since 2008 and is led by 

Baba Laddé who was arrested in 2009 in the CAR, transferred to Chad but 

escaped and joined his forces in 2011. The group has mainly been active in the 

centre-north of the country. The leader occasionally threatens to oust both the 

CAR and Chadian presidents. In January 2012, FACA and Chadian armed forces 

launched a joint military operation against the FPR. In September 2012, the 

leader of the group turned himself in to the CAR authorities and was repatriated 

to Chad. However, elements of the FPR continue to harass the population.   

LRA – Lord’s Resistance Army 

These Ugandan rebels moved into the CAR in 2008 after failed peace talks with 

the Ugandan government. The leader Joseph Kony and his rebels are also active 

in South Sudan and the DRC. Currently, a joint AU mission comprising 5000 

troops from Uganda, the CAR, South Sudan and the DRC, is to launch a military 

operation with the logistic support from US special troops. Due to lack of 

resources the mission had not yet been deployed as of July 2012. Currently the 

Ugandan army undertake operations together with the FACA in eastern CAR to 

defeat the rebels. 

MLCJ - Mouvement des libérateurs centrafricains pour la justice 

Abakar Sabone is the leader of this group which is based in the far north-east of 

the country. MLCJ signed the Libreville Peace Agreement in 2008 but continued 

to clash with government forces sporadically and had not yet started to disarm 

and demobilise as of May 2012.  

UFDR - Union des forces démocratiques pour le rassemblement 

UFDR was created in 2005 after its founders had fallen out with Bozizé after 

helping him taking power. Its leader Zakaria Damane signed the Libreville Peace 

Agreement with the government in June 2008 and has been in temporary 

alliances with the FACA. The rebels clashed with CPJP over control of diamond 

mines in September 2011. The UFDR participates in the DDR process but had 

not yet started to demobilise and disarm as of May 2012. The rebels control a 

large area in the north-western part of the country.  

UFR - Union des forces républicaines   

This group is led by Florian Njadder and took up arms in 2005 against Bozizé. 

UFR is based in the north-west, has signed the Libreville Peace Agreement and 

entered the DDR process but had not yet started to disarm as of May 2012. The 

number of combatants is low, not exceeding a hundred and its presence is limited 

to a small area in the north. 
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Annex D – Peace Support Operations 

2008-2012 
 

NAME OF MISSION DURATION LEGAL MANDATE TYPE OF MISSION 

 
   

 

FOMUC  

Force multinationale 

en Centrafrique 

 

2 October 2002  

– 12 July 2008 

 

Decision taken at the 

summit of heads of 

states of Communauté 

économique et 

monétaire de l'Afrique 

centrale (CEMAC) on 2 

October 2002 

 

 

Military composed of 

350 soldiers from the 

Republic of Congo, 

Gabon and Chad. 

Support from 200 

French troops  

 

BONUCA  

Bureau d’appui des 

Nations Unies pour la 

consolidation de la 

paix en République 

centrafricaine  

 

 

16 February 2000 

– 31 December 

2009 

 

UN Security Council 

Presidential Statement 

S/PRST/2000/5 of 10 

February 2000 

 

Civilian with a limited 

number of military and 

police advisors (5 

military advisors and 6 

police officers in 2009 

of a total of 95 

employees)  

 

MINURCAT 

Mission des Nations 

unies en République 

centrafricaine et au 

Tchad 

 

25 September 

2007  

– 31 December 

2010 

 

UN Security Council 

resolution 1778 and 

resolution 1861 

 

Military/police 

including 300 police 

officers, 50 military 

liaison officers and the 

2500 – 3000 troops 

from the military 

operation EUFOR –

TCHAD/RCA as of 

2009 

 

  

http://www.operationspaix.net/42-operation-fomuc.html
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EUFOR –

TCHAD/RCA 

European Union 

Force 

Tchad/République 

centrafricaine 

 

 

15 October 

2007 – 15 

March 2009 

 

EU Council Joint Action 

2007/677/CFSP of 15 

October, UN Security 

Council resolutions 1778, 

1834 and 1861 

 

Military composed 

of between 2500 – 

3000 soldiers 

 

MICOPAX 

Mission de 

consolidation de la 

paix en République 

centrafricaine  

 

12 July 2008  

Ongoing with 

current mandate 

to expire in 

2013 

 

ECCAS took over FOMUC 

from CEMAC  through 

decision 

N°02/ECCAS/CCEG/XIII/08 

and transformed it into 

MICOPAX 

 

 

Military/police with 

494 soldiers, 31 

military observers 

and 167 police 

officers  

 

BINUCA 

Bureau intégré des 

Nations Unies pour 

la consolidation de la 

paix en République 

centrafricaine  

 

 

1 January 2010  

Ongoing with 

current mandate 

to expire in 

2013 

 

BINUCA replaced 

BONUCA with UN Security 

Council Presidential 

Statement S/PRST/2009/5 of 

7 April 2009 

 

 

Civilian UN 

integrated mission 

headed by a UN 

SGSR comprising 77 

civil administrators, 

two military advisors 

and two police 

advisors 

 

AU RCI-LRA 

African Union 

Regional 

Cooperation 

Initiative against 

Lord’s Resistance 

Army 

 

2 November 

2011  

Officially 

ongoing with no 

clear end-date 

but not yet 

deployed due to 

lack of 

resources 

 

 

AU Peace and Security 

Council decision adopted at 

299th meeting, 22 November 

2011 

 

Military and 

planned to comprise 

some 5000 soldiers 

from Uganda, South 

Sudan, DRC and the 

CAR. Supported by 

US military advisors 

 

Source: Réseau Francophone de Recherché sur les Opérations de Paix (2012).  
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