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Abstract

Considered the single greatest achievement in ‘engendering’ global security policy, UN
Security Council Resolution 1325 (SCR 1325) is celebrated as a triumph of women’s
peace movements and transnational feminist organizing. My central claim is that SCR
1325 has both over performed and under delivered. The remarkable achievements it
catalysed in establishing new international standards have not been fully appreciated,
explored, or understood, while its successful utilisation by women rights and peace
activists in the context of 'informal peace building' has not fundamentally challenged the
workings of the Security Council itself, as feminists had hoped. This has resulted in an
overestimation of SCR 1325’s symbolic and practical importance, and an underestimation
of the broader institutional and geopolitical factors that shaped SCR 1325’s genesis and
continue to drive Security Council decision-making in relation to women and gender
issues.

I suggest that SCR 1325’s perceived failures have less to do with its oft-criticized textual
content than with the institutions, actors, strategies, and processes that have been most
central to its implementation. Historically, the geopolitics of UN decision-making on
gender issues demonstrate an extreme form of bureaucratic pathology that has
circumscribed opportunities for bringing gender issues onto the UN’s peace and security
agenda. I introduce the concept of ‘relegation’ to explain why decision-making on women
has been extrinsic to the UN mechanisms and entities that have the greatest potential for
autonomous action. SCR 1325’s implementation failures also reflect the absence of a
collaborative feminist epistemic community of research and praxis in the nascent field of
feminist security studies. This has further limited the UN’s ability to internalise,
institutionalise, and implement actions that advance, rather than undermine feminist peace
building agendas.
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Chapter 1
SCR 1325: Transformation, Co-optation, or Instrumentalisation?

Considered the single greatest achievement in ‘gendering’ global security policy, United
Nations (UN) Security Council Resolution 1325 (SCR 1325) is celebrated as a triumph of
women’s peace movements and transnational feminist organising.' It had taken the
Security Council more than fifty years to recognise the relevance of women and gender
issues to the maintenance of international peace and security. Since its adoption in 2000,
SCR 1325 has become the most widely cited international security policy to address
gender issues. It bestowed unprecedented legitimacy on an international peace building
agenda for women and created political space to leverage resources and develop new
intellectual and policy agendas. Importantly, SCR 1325 also created new norms and
standards for UN peace operations by mandating the considerations of gender issues in all
international actions to build peace and resolve conflict.”

Alongside an expansive catalogue of achievements, however, scepticism and debate is
growing about SCR 1325’s potential to advance feminist, antimilitarist, and international
peace building agendas. Escalating violence and militarism around the world continues to
reaffirm disappointment in SCR 1325’s ability to help channel women’s peace building
achievements at the local level into the mainstream of military and political decision-
making. Although SCR 1325’s genesis is still celebrated as a feminist accomplishment, it
is also increasingly regarded as a legitimising instrument for western military powers to
advance military agendas.’

In explaining SCR 1325’s trajectory, feminist scholars attribute the resolution’s
failures to its conceptual framing and its textual content, and to its co-optation by
mainstream security institutions. Although the resolution’s significance as a gateway into
the UN’s peace and security architecture is broadly recognised, feminist scholarship on
SCR 1325 offers little analysis of the UN actors, institutions and processes that are most
relevant to the negotiation and implementation of Security Council resolutions. By

locating SCR 1325 along the continuum of feminist peace activism instead of the UN’s

"For example (Cohn 2008; Cockburn 2007; Otto 2004; Shepherd 2008a).

? For example (UN DPKO/DFS and DPA, 2007; UN DPKO/DFS, 2008a, 2010a, 2010b, 2010c).

? For example (Otto 2014; Cockburn 2012; Orford 2002; Pratt 2013; Willett 2010; Agathangelou and Ling
? For example (UN DPKO/DFS and DPA, 2007; UN DPKO/DFS, 2008a, 2010a, 2010b, 2010c).

? For example (Otto 2014; Cockburn 2012; Orford 2002; Pratt 2013; Willett 2010; Agathangelou and Ling
2009).
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peace building agenda, only a partial view of the agenda setting process is revealed.”
Moreover, by decontextualizing SCR 1325 from the Security Council’s evolving repertoire
of practice over the past fifty years, feminist discourse analyses misinterpret key provisions
and overlook the resolution’s most important normative contributions. This has resulted in
an overestimation of SCR 1325’s symbolic and practical importance, and an
underestimation of the broader institutional and geopolitical factors that shaped SCR
1325’s genesis, and that continue to drive Security Council decision-making.

Across different levels of analysis, my research addresses the institutional, political
and bureaucratic factors shaping SCR 1325’s genesis and their implications for how
women’s security is conceptualised and made operational in UN peace building. As one of
SCR 1325’s UN protagonists, I have a related personal interest in more fully understanding
the mechanisms and policy frameworks that were most significant in facilitating and
obstructing SCR 1325’s genesis and implementation pathways.

Understanding the actors, institutions, and processes that were engaged in SCR
1325’s creation is important for many reasons, not least for the insight it provides about the
role of feminist mobilisation in their transformation. By distinguishing among the multiple
spheres of influence that contributed to SCR 1325’s genesis, my goal is to clarify the
distinct contributions of feminist activism. This in turn, can help advance debates about
the challenges of engaging with international institutions and provide a basis for assessing
the impact and potential of feminist strategies to implement SCR 1325. It can also help
clarify the role of international institutions in dis/enabling feminist agendas:

International institutions universalise the norms proper to a structure of world
power, and that structure of power maintains itself through [the] support of
these institutions ...international institutions may also become vehicles for the
articulation of a coherent counter-hegemonic set of values. In this way, they
may become mediators between one world order and another. (Cox, 1980, p.
377)

My central claim is that SCR 1325 has both over performed and under delivered. The
remarkable achievements it catalysed in establishing new international standards have not
been fully appreciated, explored, or understood, while its successful utilisation by women
human rights and peace activists in the context of 'informal peace building' has not
fundamentally challenged the workings of the Security Council itself, as feminists had

hoped. Although SCR 1325 has effectively broadened the boundaries of political action

* For example (Cohn 2008; Cockburn 2007; Otto 2010; True 2013; Otto 2004; Shepherd 2008b; Porter
2007).
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that the Security Council can authorise, and has expanded the range of actors considered
legitimate participants, ensuing feminist peace building agendas and strategies have,
paradoxically, focused more on informal and non-formal processes, than the Security
Council’s non-military repertoire of practice.

I argue that SCR 1325°s perceived failures have less to do with its oft-criticised textual
content than with the institutions, actors, strategies and processes that have been most
central to its implementation. Historically, the geopolitics of UN decision-making on
gender issues demonstrate an extreme form of bureaucratic pathology that has
circumscribed opportunities for bringing gender issues onto the UN’s peace and security
agenda. I introduce the concept of ‘relegation’ to explain why decision-making on women
has been extrinsic to the UN mechanisms and entities that have the greatest potential for
autonomous action. I suggest that the absence of a collaborative feminist epistemic
community of research and praxis in the nascent field of women and peace building has
limited the UN’s ability to take more constructive approach in this area.

Ultimately, I hope that my research will help bridge the divides across feminist
research, policy, activism and practice. This will require a revision of the dominant
narratives regarding SCR 1325’s genealogy and discursive meaning. It will also require a
deeper understanding of the institutional, political, and bureaucratic factors that shape how
SCR 1325 is understood and implemented. Understanding how gender as a variable is
exercised in the UN’s gender, peace and security architectures will be central to this
assessment.

In this chapter, I review the research context in which SCR 1325 is situated and
summarise the central debates regarding its genesis, its potential, and its failures. Second, I
introduce my research questions and approach, drawing from feminist theorising about
women’s engagement with global institutions, and international relations (IR) approaches
to the study of delegation and agency in international organisations (IOs). Third, I describe

my research methods, and then conclude with a brief overview of subsequent chapters.

1.1 SCR 1325: Herstory and Expectations’
In the fifteen years since the Security Council’s first resolution on women (SCR 1325),
feminist scholarship about women and security has evolved into a new sub-field in

international relations and feminist security studies. Although early feminist analyses of

> Tuse ‘herstory” in place of ‘history’ when referring to SCR 1325’s narrative genealogy as presented in the
feminist literature.
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SCR 1325 were both celebratory and cautiously optimistic, the junctures between critical
feminist theoretical analyses of SCR 1325, and empirical, policy-oriented assessments of
its impact (particularly in peacekeeping environments) have become fully-fledged chasms.
I share Judy El-Bushra’s concern that “differences of approach between different
feminisms are in danger of confusing the women’s peace-building agenda, and hence of
diluting the efforts of an incipient global women’s peace movement (El-Bushra 2007).

In their recent review of gender and peacekeeping research, Olsson and Gizelis point
to “increasing tension between empirical research and feminist discourse”, describing the
former as concerned with how gender is used to understand how peacekeeping is
implemented, and the latter with how feminist understanding of gender “fundamentally
challenge(s) our understanding of peacekeeping operations” (Olsson and Gizelis 2014,
520-521).

Through case studies, feminist scholars have studied how SCR 1325’s utilisation in
peacekeeping environments can reinforce or undermines women’s struggles locally,
nationally and regionally. Overall, the findings are not very promising. In their edited
collection of case studies, ‘Funmi Olonisakin, Karen Barnes and Eka Ikpe identify a
significant gap between ‘advocacy and substance’ and show how attempts to make SCR
1325 operational have failed to take into account both local (upward) and regional
feedback loops (Olonisakin, Barnes & Ikpe, 2011, p. 3). They argue that this has limited
the ability of peace operations to benefit from, and be more responsive to, women’s peace
building contributions at local, national and regional levels (Ibid.).

In this thesis, I explore how the divisions that characterise feminist research on peace
and security have impeded the creation of a collaborative feminist epistemic community of
research and praxis. I argue that this, in turn, has contributed to the UN’s failure to

internalise and institutionalise feminist approaches to implementing SCR 1325.

1.11  Research Context

Unlike recent critical scholarship about SCR 1325, earlier feminist tributes to SCR 1325
were both celebratory and cautiously optimistic. The role of feminist peace activists in
SCR 1325°’s genesis is a critical part of this feminist narrative herstory, conferring it with
‘feminist credibility’ as a subversive achievement. This early literature sought to establish
a common framework for feminist activists and academics to appreciate the significance of
the Security Council’s 50 year-late recognition of women’s relevance to the UN’s most

powerful decision making body.
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A small community of feminist scholars have written thoughtfully about SCR 1325°s
origins in the broader context of feminist peace activism and engagement with mainstream
security institutions.® In particular, Carol Cohn’s influential writing about SCR 1325’s
genesis has helped construct an appealing narrative that borders, at times, on ‘case-making’
to a highly (and understandably) sceptical feminist activist and academic community. For
example, in The Women'’s Review of Books, Cohn appeals to US feminists and women’s
organisations:

If the terms “UN”, “Security Council” and “resolution number” all
immediately set off your “irrelevant and uninteresting” alarm, you might want
to pause and reconsider. For women in many war-torn regions, in many local,
national and international non-governmental organisations, and in many
multilateral institutions, what happens at the UN matters a lot. For those
women, just saying “1325” evokes a host of new possibilities and the promise
of a radical change from politics-as-usual. Whether that promise is realized or
not, hinges, in large part, on women’s international mobilization...So why
aren’t more US feminists and women’s organizations paying attention to 13257
The issues it addresses are literally matters of life and death for women across
the globe. (Cohn 2004, 8-9)

In addressing feminist academics about the tensions between activist and academic
approaches to thinking about 1325, she remarks:

I think that we need to be careful not to lose sight of just how extraordinary
1325 is. In fact, perhaps we academics and researchers should slow down,
engage in the appreciative aspect of critique and see what we can learn from it,
before focusing on its possible dangers or limitations. It is amazing that the
world’s largest international security institution has now publicly declared that
attention to gender is integral to ‘doing security’. Even if at this point the
Security Council’s re-envisioning of security is more rhetorical than practical,
it still puts the UN far ahead of any academic security studies or international
relations program that I can think of.’ (Cohn, Kinsella, Gibbings & Muna,
2004, p. 139)

A common theme in the SCR 1325 literature is the expectation that it would become a
vehicle for challenging militarism and the institutional and structural causes of gender
inequality and conflict. SCR 1325’s transformative potential is associated with its ability
to empower local women’s groups and peace initiatives, to increase women’s political

leadership in peace building and also, most crucially, to catalyse non-military alternatives

6 Especially Carol Cohn, Cynthia Cockburn, Cynthia Enloe, Dyan Mazurana, Sandra Whitworth, Funmi
Olonisakin, Diane Otto and Felicity Hill.

7 This is taken from an ‘email roundtable’ dialogue with Felicity Hill and Maha Muna, former members of
the NGO Working Group on Women, Peace and Security who later joined UNIFEM, and two academic
scholars, Helen Kinsella and Sheri Gibbings (former NGO working group and UNIFEM intern).
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to armed conflict and non-military approaches to humanitarian action (Porter 2007; Otto
2006; Cohn et al. 2004; Cockburn 2007). Linked to this vision is the understanding that
SCR 1325’s emancipatory potential rests with its ability to make women’s knowledge
central to military and political decision-making:

Women and men must use the opportunities opened up by the resolution to
empower those women who play such important roles and in their local
communities by promoting feminist methods of building peace and or security.
This knowledge, if it can be brought into formal decision-making processes
without being divested of its emancipatory content, will challenge the gendered
moorings of militarism [emphasis added], ensuring that human rights and
social justice priorities shape a new approach to international security and
promote different calculations of the costs of resort to collective enforcement
measures. If this occurs, the Resolution will have addressed the Security
Council’s deficit in gender legitimacy in an emancipatory way, by challenging
the injustices of militaristic “peace” and building women’s substantive
equality, opening the real possibility of achieving a world in which succeeding
generations can be saved from the scourge of war. (Otto 2004, 22)

These aspirations associate SCR 1325’s genesis with a long history of women’s
peace organising. Critical feminist scholar Diane Otto locates SCR 1325’s historical
origins in feminist support for the UN’s establishment in 1945, and the vision of
“emancipatory possibilities that the UN Security Council might be stretched to, beyond its
protective military mode” (Otto 2004, 1). Long before SCR 1325 was conceptualised,
Cynthia Enloe conveyed a similar hope:

...the form of military force that is inspiring perhaps the greatest hope is the
UN peacekeeping force .... it inspires optimism because it seems to perform
military duties without being militaristic...its troops at first glance appear to
escape the distorting dynamics of militarism because they may not depend so
heavily on patriarchal masculinity. (Enloe 1993, 33)

In Men, Militarism and UN Peacekeeping, Sandra Whitworth explains, “peace groups and
women’s groups looked to the UN peace operations as an important alternative to the more
traditional ‘combat-capable’ emphases of most militaries” (Whitworth 2004, 12).

The sense of feminist propriety over SCR 1325 has been reinforced by its creative
utilisation among women’s groups around the world in ways that far exceeded its statutory
mandate. In Peacebuilding: Women in International Perspective, Elisabeth Porter
catalogues a wide array of peace building initiatives by women’s grassroots movements
and activists in conflict-affected areas around the world (Porter 2007). The Resolution’s

translation into more than 100 languages, the creation of forty-six SCR 1325 National
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Action Plans, and the burgeoning corpus of assessments about its implementation continue
to assert a sense of feminist ‘ownership’ of the resolution.

In the years following SCR 1325’s adoption, however, growing insecurity among
women affected by conflicts around the world - the vast majority not on the Security
Council’s agenda - deepened feminist scepticism about SCR 1325’s transformative
potential. Despite the significant achievements in informal peace-building arenas, there
had been little impact on the UN’s actions to build peace or resolve conflicts. Dyan
Mazurana, Angela Raven-Roberts, and Jane Parpart document the growing pressure on the
UN to make gender more central to peace operations, and their inability to translate SCR
1325’s goals into political and tactical concepts of operation (D. E. Mazurana, Raven-
Roberts, and Parpart 2005). Tracy Fitzsimmons explains:

At its core, peace building is first about establishing and maintaining security,
and second about constituting and buttressing a democratic political
system....security efforts cluster around the country of ethnically and
politically motivated oppression and impunity. In oversimplified terms,
governments and NGOs claim post-war victory when there is a reasonable
degree of certainty that the war or conflict will not recur, when free and fair
elections are held and when a person’s skin colour, religious persuasion, or
political party affiliation is not likely to get him killed. (D. E. Mazurana,
Raven-Roberts, and Parpart 2005, 185)

In other words, UN actions to ensure national, ‘public’ peace, through treaties, peace
operations, and new civilian police forces, contributed little to building a security and
justice system that could offer protection to women in public or private spaces.

After the September 11™ attacks in 2001, US actions in Iraq and Afghanistan
reinforced feminist diffidence about the potential of UN peace building to advance
anything other than the prevailing power structures. Critical feminist scholars began to
share more in common with critical security scholars like Michael Pugh, who described the
explicit social and political goals of the UN’s new peace building agenda as nothing more
than “humanitarian rhetoric and sophistry” (Pugh 2004, 49). For Pugh, peace building
operations were a ‘management device’ of the post-industrialised, capitalist world that
effectively “neutered the universal pretensions of the UN” (Ibid., p. 39).

The tenor of feminist literature gradually but inexorably shifted from one of cautious
and celebratory optimism, to rage and betrayal. In 2007, Cynthia Cockburn described SCR
1325 as “the most remarkable institutional achievement of women’s anti-war movements

to date” (Cockburn 2007, 138). Five years later, her disappointment was palpable:
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[SCR 1325] was ‘our’ achievement. It was ‘our’ project and ‘our’ success.
Yet the more energetically we push for its implementation the more we see its
limitations. Worse, it can be used for ends quite contrary those we intended. In
this respect, NATO is...an enraging example of how a good feminist work can
be manipulated by a patriarchal and militarist institution. (Cockburn 2012, 49)

Similarly, for Diane Otto:

...when the Resolution is measured against the aspirations of the international
women’s peace movement to demilitarise the way that security is understood, it
is wanting in significant respects...Despite this apparent congruence of
purpose, the UN’s collective system for securing the peace has remained
tenaciously state-centred, militaristic and male-dominated, and frustratingly
resistant to the anti-militaristic ways of thinking that have been at the heart of
local and international women’s movements for peace. (Otto 2004, 12)

As disappointment and criticism continued to grow, SCR 1325’s narrative arc began to
take a life of its own, further elevating expectations for the resolution that extended far
beyond even the most expansive vision of multilateralism. In 2009, feminist scholar
Jacquie True suggests that implementing SCR 1325 (and its related resolutions) “will
require UN peacekeeping and peace-building missions to alter aggressive constructions of
masculinity in societal, state, and military institutions” (True, 2009, 48). Similarly, for
Susan Willett, achieving the “transformatory implications of 1325” implied not only “a
major restructuring of the structures of the UN to ensure greater gender equality, but [also]
a major transformation of the highly militarised culture that currently permeates the UN
and its peacekeeping structures” (Willett 2010, 143).

In taking stock of SCR 1325’s failures, both feminist theoretical and empirical
literature agree that implementation strategies, namely through gender mainstreaming and
UN peace operations, have yielded few positive results and, in some cases, have increased
women’s insecurity. There is also broad consensus that the Resolution’s failures to
advance a feminist, antimilitarist agenda are rooted in its conceptual framing and
discursive reinforcement of essentialist and binary logics that assume an undifferentiated
and oppositional distinction between national/international; male/female; victim/leader:®

...the framing of 1325, especially matters it failed to include, left the
Resolution hostage to co-optation by militarist states and military institutions
for military purposes...its wording and provisions leave it co-optable by
militarism. (Cockburn 2012, 48-53)

¥ See for example, (Selimovic 2012; H. Hudson 2009; Shepherd 2008b; Baines 2003; Puechguirbal 2010;
Willett 2010; N. F. Hudson 2009; McLeod 2011; H. Hudson 2012; Cockburn 2012; Reeves 2012; Pratt 2013;
Aolain 2009; Tryggestad 2009; Shepherd 2007) .



20

A growing genre of post-colonial feminist analysis of SCR 1325 share Pratt’s assessment
that SCR 1325’s textual discourse and subsequent resolutions effectively “re-legitimize
(“white””) masculinist protection of women and girls in conflict zones, pathologize men in
conflict zones as perpetrators of sexual violence, and effectively silence the victims of
sexual violence through the re-sex-ing of race” (Pratt 2013, 777).

More recently, SCR 1325 has become fodder in debates about the utility of engaging
with mainstream security institutions, and the challenge of reconciling pacifist and
antimilitarist ideals with the morality of humanitarian intervention. ‘Funmi Olonisakin
captures both the tenor of these debates and the core challenge they elicit: “SCR 1325
does not explicitly address structural change but the results that it seeks require a
fundamental shift in the prevailing systems” (Olonisakin, 2010, 3). She and Ikpe pose a
central question that the literature has yet to answer, namely, “can SCR 1325 be used
strategically to drive systemic change?” (F. Olonisakin and Ikpe 2011, 234). My research
is motivated by the same question and ask not only if SCR 1325 can it be used to drive
systematic change, but kow this can be achieved, and what role the UN (including, but not

limited to, the Security Council) can play in this process.

1.2 Worlds Apart: Feminist Theory and Praxis in Relation to SCR 1325

SCR 1325 gave (momentary) pause to critical feminist scholars because it signalled that
feminist engagement could have an impact on the UN. However, by locating SCR 1325
along a continuum of feminist peace activism, we learn more about feminist agenda-setting
strategies and less about the obstacles and opportunities for institutionalising and
implementing a feminist peace building agenda within the UN. Although some of the
actors, institutions, and processes are common to both processes, their relative importance
and their interconnectedness varies considerably over time, place, and in response to
shifting geopolitical alliances and bilateral agendas.

By privileging the role of women’s NGOs and peace activists in SCR 1325’s narrative
herstory, relative to the diversity of actors, alliances with whom they collaborated within
and outside of the UN, some of the most important lessons about feminist engagement with
international institutions and transformation are lost. And without problematising the UN
itself, both the expectations for SCR 1325 and the analyses of its limitations seemingly
overlook the institutional and geopolitical factors that shape how ‘gender’ as a variable is
exercised within international organisations. We therefore learn very little about the UN’s

potential as an arena in which feminist agendas can be dis/enabled, or about the
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institutional, political and bureaucratic factors that are most significant in shaping the
opportunities for bringing women and gender issues onto the UN’s peace and security
agenda.

Instead, a good portion of the theoretical and critical feminist analyses of SCR 1325
has focused on its discursive construction. With few exceptions, feminist discourse
analyses of SCR 1325 rely on feminist concepts and theories to interpret the Resolution’s
binary distinctions, essentialist references, and its overall framing in relation to the military
aspects of UN actions. However, by analysing SCR 1325’s text using feminist concepts
and terminology rather than the Security Council’s, feminist scholars project onto SCR
1325 a critical post-colonial feminist ideology that is wholly detached from the
Resolution’s political and institutional context. Without understanding the specific
meaning of SCR 1325 in relation to the Security Council’s discursive, historical and
political context, both its content and the institutional and bureaucratic factors shaping its
implementation are obscured.

By focusing on textual content, feminist discourse analysis of SCR 1325 ends up
problematising the resolution, rather than institutional politics and processes in which it is
embedded. Like all policies, resolutions are little more than statements of consensus. As a
thematic resolution, 1325 is intended to guide the actions of the Security Council, its
members, and the operations it authorises. At best, it reflects the lowest common
denominator of political agreement among 15 member states. It is an aspirational
statement of intent; and neither a biblical text, nor a legally binding instrument. Indeed, as
Druckman explains, "mandates are political documents...that are meant to convey broad
purposes while maximising ...political support...they can be vague, with considerable
room for disagreement over purpose and strategy" (Druckman, Stern, and Diehl 1997,
152).

However, if SCR 1325 is not itself responsible for implementation failures, then what
is? My view is that feminist criticism of SCR 1325’s textual discourse and implementation
failures mask a more fundamental ambivalence about the UN itself. By contextualising
SCR 1325 in the discourse of gender equality rather than UN peace building, the
fundamental feminist dilemma regarding the morality of humanitarian intervention is
surfaced, but unresolved. Instead, the ‘uneasy silence’ that Gina Heathcote refers to, “in
feminist debates about when, if ever, the use of military force to save women would be

feminist” (Heathcote 2011, 41) becomes even quieter.
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My question is not if SCR 1325 is being instrumentalised by the Security Council, but

rather, how feminists use SCR 1325 to instrumentalise the Council on behalf of women?

1.21  Understanding SCR 1325: A Critical, Feminist Synthesis Approach

As one of SCR 1325’s UN protagonists, [ want to understand if SCR 1325 is a proof-of-
concept of the UN’s potential for enabling feminist agendas. My research therefore
examined the political and institutional factors that were most significant in facilitating and

obstructing SCR 1325’s genesis, and its implementation pathways. Specifically, I ask:

1. How did the historical development of the UN’s structure and organisation shape
its institutional arrangements for women and the emergence of women on the
(macro-level) international peace and security agenda? What role did
nongovernmental actors play in these processes?

2. What were the institutional, geopolitical, and bureaucratic factors shaping SCR
1325’s (meso-level) implementation pathways?

3. How did the engendering of global security policy (through SCR 1325) influence
the strategic and operational priorities of UN peace building operations at the

(micro) level of implementation?

In each of these questions, I also explore the role of individual agency. My interest is in
understanding how an institution internalises new ideas and acts on them, rather than the
impacts of specific policies or programmes or the feedback about these consequences that
inform UN actions and the demands made upon it.” I take an iterative, case-centric
approach that uses outcome process tracing to explore the gendered and socio-spatial
interactions across the ‘who, where and why’ of international relations.®

I begin with the actors and activism that inspired SCR 1325’s genesis. This is
followed by an analysis of the meso-level arena in which UN implementation strategies

were developed. I then examine how these strategies were made operational through the

° Ernst Haas distinguishes five stages of organisational learning: “(1) demands; (2) organizational agenda
formation; (3) organizational program; (4) organizational output, and (5) experience with results of the output
or outcome.” While recognising that only the second and third steps can take place in the organisation, he
emphasises that understanding the consequences of action or inaction and the nature of feedback about these
consequences is essential for conceptualising changes of organisational form” (Haas 1990, 19-20).

"% In describing the academic debate about ‘where’ IR takes place, Laura Sjoberg applies geographical
conceptions of scale to IR’s explorations of agent and structure in relation to analysing the complex
interactions among the state, the international system and sub-state actors (Sjoberg 2008, 473).
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deployment of an all-female formed police unit (FFPU) to the UN Mission in Liberia
(UNMIL). The unit’s deployment is a pivotal example of UN peace building in which
gender issues were identified as an explicit aim of the mission mandate and, seemingly,
acted upon in operational terms.''

In the following section, I explain my research strategy and analytic framework
drawing from feminist constructivist approaches in international relations (IR) and the
study of international organisations (IOs). Taken together, I refer to this as a “critical

feminist synthesis’ approach.

1.22  Research Strategy and Conceptual Framework

In this section, I put forward a ‘critical, feminist synthesis’ approach. This approach
resonates most closely with Locher and Prugl’s ‘middle ground’ between feminism and
constructivism (Locher and Priigl 2001), while drawing from theories of organisational
behaviour that have been applied to the study of international organisations (M. Barnett
and Finnemore 2004; M. N. Barnett and Finnemore 1999).

As a construct, I use the term ‘feminism’ to refer to theories about transforming
patriarchal and other relations of inequality, domination and power relations (Fonow and
Cook 1991; Harding 1986; Jackson and Pearson 2005; Harding 2004). As an objective, |
use the term ‘feminist’ to reflect my explicit aim of contributing to a global community of
research, policy, and practice that seeks to redress the injustices and inequalities that are
both causes and consequences of armed conflict and insecurity worldwide, taking women’s
lives and social identities and relationships as a central focus. In this sense, I share the
contention that, “a conceptual understanding of gender and the application of it to
particular instances requires an intellectual disposition towards both the substance and
process of these phenomena” (Meyers, 1999, p. 5).

My research focus and approach is informed by my professional experience as a
feminist activist working within and outside of the United Nations and, most recently,

within an academic research institution. As I elaborate the following sections, this

"' use the term ‘peace operation’ to refer to the deployment “peace keeping’ or ‘peace making’ operations
that support a broad range of activities by civilian and military personnel, including political mediation,
elections, demobilisation and reintegration, police reform, and the protection and promotion of human rights.
In some UN operations, security functions are performed by military forces under the command of regional
organisations like NATO (in the case of Kosovo and Afghanistan) or the African Union (such as Darfur,
Sudan and Somalia). I use ‘peace building’ to refer to the broader aim of these deployments, to provide the
tools for building the foundations of peace that is more than just the absence of war. I also use the term to
refer to a specific UN discourse, and to an emergent field of research and practice.
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positionality informed all aspects of my research design: case selection, documentary
evidence, interview selection criteria, and the UN institutions and mechanisms studied.
Feminist theories consider experiential and reflexive knowledge-building as a political
stance, in that, “the researcher is not posed as objective, value-free and neutral but as
having a subjectivity and positionality, that is, a social, cultural, political and economic
location” (Jackson 2006, 534).

Regarding the concept of gender, my perspective is ‘bio-social’ in that I understand
the biology of sex as a physiological continuum with behavioural expressions
(masculinities and femininities) that are co-constitutive along multiple axes of
interpersonal, family, and social relations. These, in turn, mediate and are mediated by
broader socio-cultural, economic, political, and bio-environmental factors, from global
warming to pandemics. In studying gender and security, I understand violence as both
physical and social, affecting men and women in different ways, with implications for
gender and inter-generational relations. Analytically, I understand acts of violence as
expressions of patriarchal power that are inseparable from the wider political, economic,
and socio-cultural context.'”

My approach is ‘critical” in that I do not take institutions, social, and power relations
for granted, but look at the social and political complex as a whole, with an interest in
possibilities for transformation (R. W. Cox 1981). I understand that different forms of
power are exercised by specific groups in ways that can advance or obstruct ideas
according to their institutional location and along the axes of sex, national identity, rank,
functional responsibilities, and others. Following Locher and Prugl, I share a critical
constructivist understanding of power that also reflects the insight of feminist critical
theorists:

...all rules and institutions always entail rule, that is, they systematically
distribute privilege to create patterns of subordination (Onuf, 1989, p. 75). In
this understanding institutions exercise power in providing guides to practice,
but these guides are always tainted, promoting formations of rule such as
hierarchy, hegemony, or heteronomy (Onuf, 1989). Such a conceptualisation
of power lends itself to showing systematic forces of subordination aligned
along the axes of gender, race, and other statuses. It enables an investigation
both of gendered power in institutions and of the way in which agents
participate in reproducing or challenging it. (Locher and Priigl 2001, 117-118)

21 share Cynthia Enloe’s understanding of patriarchy as the systemic privileging of masculinity (Enloe
2004).
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Prugl sees international organisations as sites of struggle around which actors mobilise
to promote and oppose particular interests, including feminist agendas. By understanding
how these goals, strategies and processes are ‘gendered’ in their construction, we can
specify ways in which international organisations reproduce gendered hierarchies and
create structural impediments to women’s advancement (Prugl 2004). Describing the
constructivist research agenda as more than a descriptive undertaking, Prugl emphasises
the need to understand how things develop:

For constructivists, understanding how things are put together and how they
occur is not mere description...Just as understanding how the double-helix
DNA molecule is constituted materially enables understandings of genetics and
disease, so, too, an understanding of how sovereignty, human rights, laws of
war, or bureaucracies are constituted socially allows us to hypothesize about
their effects in world politics. Constitution in this sense is causal, since how
things are put together makes possible, or even probable, certain kinds of
political behavior and effects (Wendt, 1998, Barnett & Finnemore, 1999).
Because they are permissive and probabilistic, however, such explanations are
necessarily contingent and partial—they are small-t truth claims. (Finnemore
and Sikkink 2001, 394).

My interest is in how ideas about women and gender are connected with and shaped
by geopolitical power relations, past and present. I examine how Cold War antagonisms
and present day geopolitical rivalries contribute to the creation of gender ‘categories’ of
debate in the UN (e.g. women’s leadership and participation, gender equality) that are
considered ‘natural’ or the products of more contemporary social construction processes.
This follows Finnemore and Sikkink’s observation that “many of the categories we treat as
natural are in fact products of past social construction processes, processes in which power
is often deeply implicated” (Finnemore and Sikkink 2001, 398).

In this sense, I also draw from structuration theory and its emphasis on the dialectical
nature of social action and structure. For example, Giddens’ structuration theory
emphasises the importance of social practices and their ordering across time and space.
For Giddens, a social system can be understood by its structure, modality and interaction;
if agents can reproduce structure through action, they can also transform it (Giddens 1984).
My research takes a synthesis approach that “...attempts to explain major parts of whole
systems by combining abstract and concrete research findings with generalisations
covering a wide range of constitutive structures, mechanisms and events” (Sayer 1992,

237).
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These complex and non-linear social processes occur in “complex systems thrust
amidst complex systems” (Pawson, 2004: iv). Keeley views implementation processes as
“sites in the policy process in which policies are mediated, circumvented, refashioned and
created” (Keeley 2001, 25). Keeley and Scoones emphasise the complexity and centrality
of implementation for understanding the link between policy goals and outcomes (Keeley
and Scoones 1999). In the field of peace building, many of these ‘sites’ are relatively
unexplored. This is partly due to issues of access, ethics and security (Peter 2013; Lipson
2005; Henry, Higate, and Sanghera 2009; Paris 2014; Priigl 2011). It is also because they
are changing rapidly with the currents of UN reform and because implementation varies
significantly according to context and rarely involves the same actors. They are, as Keeley
describes most policy processes, “distinctly non-linear, inherently political and contested
and more incremental and haphazard” (Keeley 2001, 9).

Below, I briefly summarise my analytic framework as it relates to the study of
international organisations, and the processes and mechanisms through which ideas are
internationalised and institutionalised.

International Organisations: Since there is no widely accepted definition of
international institutions, the IO literature treats specific entities as self-contained social
systems that can be studied independently and comparatively."> Moreover, 10 literature
also lacks a consistent way of explaining the ‘UN system’ as a whole.'* Rather, it tends to
look at themes or ‘problems’, processes, or specific UN entities. Barnett and Finnemore
refer to all IOs as bureaucracies, “a distinctive social form of authority with [their] own
internal logic and behavioural proclivities” (M. Barnett and Finnemore 2004, 3).

My understanding of UN institutional structure and bureaucracy departs from these
approaches in some significant respects. I understand the UN as a singular system such
that an analysis of any specific United Nations entity must be contextualised within the
totality of its interrelated organisational structures. Each of the UN’s organs, mechanisms
and entities are interlinked components that cannot be broken down into independent,

comparable parts, or as a system comparable to other inter-governmental, international

Y For example (Biithe 2006; Oestreich 2012; M. Barnett and Finnemore 2004; Thomas G. Weiss et al. 2010;
Karns and Mingst 2010; Duffield 2007).

' The UN’s structure and organisation (and its rules and procedures) are continually evolving. The UN’s
organisation chart, published by the UN Department of Information, includes the following disclaimer, “This
is not an official document of the United Nations, nor is it intended to be all inclusive of the UN”
(http://www.un.org/en/aboutun/structure/pdfs/UN%20system%20chart lettercolor 2013.pdf).
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organisations like the North Atlantic Treaty Organisation (NATO), the Group of 8 (G-8)."
The UN is the only international organisation that includes every sovereign state, and has
the distinct purpose of advancing relations among all its members, rather than advancing
the strategic (political, economic, security) interests of a smaller group of members. In my
understanding, the term ‘bureaucracy’ is not interchangeable with the ‘United Nations’,
nor does it refer only to the UN Secretariat:

It is tempting to think of the Secretariat as a bureaucracy, with a relationship to
the UN’s intergovernmental bodies much like the relationship between a
national parliament or government and its civil service. Yet this would be
wrong. For the Secretariat is, in many ways, a political institution, a place
where the UN’s member states compete for power and influence and attempt to
diminish the power and influence of others. The Secretariat’s standing at the
nexus of competing and conflicting international agendas can often be the
content as well as the context of its work (Myint-U and Scott 2007, x).

Instead, I use the term ‘bureaucratic’ to refer to the processes through which UN decisions
are negotiated and the mechanisms through which power is exercised i.e. voting blocs,
budget reviews, personnel placement, and knowledge generation.

Accordingly, I adapt my analysis of the UN’s institutional structure to conform with
the UN’s own depiction of its three-tiered structure and organisation: (1) its main bodies
(five of the UN’s six principal organs that are composed of UN member states and not
subject to instruction by other organs); (2) the Secretariat, a principal organ that is headed
by the Secretary General; and (3) the UN Funds and Programmes, and Specialised
Agencies.'® In particular, I suggest that the UN Funds and Programmes are a distinct tier
that have not been sufficiently problematised in the study of the international organisations
(Karns and Mingst 2010; Smith 2006; Thomas G Weiss and Thakur 2010)."7 T understand

each of the three organisational tiers as inter-connected while having distinct membership,

' NATO was founded by 12 members and now includes 28 countries; the G8 was originally formed by six
leading industrialised economies, and grew to 8 members; after suspending Russia, is now the G7.

'® The UN states that “The Charter established six principal organs of the United Nations: the General
Assembly, the Security Council, the Economic and Social Council, the Trusteeship Council, the International
Court of Justice, and the Secretariat (The Trusteeship Council suspended operation on 1 November 1994).
The United Nations family, however, is much larger, encompassing 15 agencies and several programmes and
bodies” (http://www.un.org/en/aboutun/structure/). See also the UN Handbook, published annually since
1961 by the New Zealand Ministry of Foreign Affairs and Trade (http://www.nzembassy.com/united-
nations/united-nations-handbook/united-nations-handbook).

"7 Robert Cox usefully distinguishes between ‘forum’ organizations and ‘service organizations’; the former
provides a framework within which member state negotiates agreements, and the latter refers to those
carrying out services that are not carried out by member states (Robert W Cox and Jacobson 1973, 8). Weiss
and Carayannis describe the Funds and Programs as a part of the ‘Third UN’ in which they also include
independent non-governmental entities and think tanks; they consider the First UN to consist of member
states, the second UN as the Secretariat (Thomas G Weiss, Carayannis, and Jolly 2009).
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agendas, mandates, decision-making structures and resources. By ‘institutional’, therefore,
I refer to the way that both ideas and geo-political factors are expressed in the UN’s
organizational structure along these three tiers.

I agree with Barnett and Finnemore that international organisations are best
understood by “opening up the black box of international organisations and examining how
they are constituted and use their authority and [only then]...can we begin to understand
their power, their capacity for pathological behaviour and the way they evolve” (M.
Barnett and Finnemore 2004, 9). In this sense, Barnett and Finnemore refer to the
‘pathologies of IOs’ as a way of understanding how they “become captives of their own
rules and procedures in ways that make them repressive, ineffective or even
counterproductive” (ibid). Fundamentally, my research addresses the UN’s pathologies in
relation to women.

By geopolitical, therefore, I refer to state identities (national, regional, ideological) and
their inter-relationships (hegemonic, counter-hegemonic, allies, enemies, etc.). I am
interested in how national and regional identities and alignments influenced the emergence
of ideas regarding women and gender on the UN’s peace and security agenda; and how the
UN’s institutional arrangements and organisational practices and mechanisms influenced
SCR 1325’s genesis and implementation pathways. The first emphasis is concerned with
how state identities influence ideas and structure; the second asks how organisational
structure influences the way ideas are internalised and institutionalised and acted upon.
My research seeks to understand the UN’s role in shaping an international agenda for
women, how has it served as a vehicle for advancing transnational policies and forms of
global governance or gender ‘regimes’ and how has this influenced its own legitimacy.'®

Actors, Ideas, Power, and Transformation: The evolution of 10 structures is an
especially important reflection of the triumph of the power of some ideas relative to others.
According to Nicolas Onuf, this is why “there is no ‘agent-structure problem’....all rules
regulate conduct by definition and, in doing so, constitute the social arrangements with
which they function” (Onuf 2014, 4). For the same reason, my analysis of SCR 1325’s
genesis and implementation is grounded in an analysis of the historical evolution of the

UN’s gender, peace and security architectures.

' Kratochwil and Ruggie define ‘regimes’ as governing arrangements “constructed by states to coordinate
their expectations and organise aspects of international behaviour in various issue-areas. They thus comprise
a normative element, state practice and organization roles” (Kratochwil and Ruggie 2011, 759).
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Recognising that institutional structure, rules and mechanisms are mutually co-
constituted, my research looks at how decision-making on women and gender is influenced
by particular expressions of organisational leadership (or the absence thereof), political
identities and roles, and individual attributes. I understand ‘identities’ as inherited and
constructed such that an individual may choose among a number of identities that may
vary over time in relation to changing geo-political arrangements and ideologies; I am
interested in what determines the calculation of these choices, especially in relation to
women and gender.

By focusing on gender as a variable and a process in relation to different UN rules,
norms, and structures, my aim is to understand how these linked sets of rules both advance
and obstruct SCR 1325’s implementation. I am specifically interested in the structural
configuration of status-order in relation to the positioning of feminist leaders within (non-
feminist) organisations and institutions, and their expanded alliances across, within, and
outside of the UN. To this end, I refer to SCR 1325’s lead protagonists, both within and
outside of the UN, as ‘feminist norm entrepreneurs’.

In the social movement literature, organisational or norm entrepreneurs refer to those
individuals and groups “who care enough about an issue to absorb the initial costs of
mobilizing, bring with them a wealth of organizing experiences, are well connected, and
have vision and charisma (Oliver and Marwell 1992,252)” in (J. M. Joachim 2007, 33).
According to Joachim:

Organisational entrepreneurs can also facilitate contact with policymakers
because they are what Organ (Organ 1971) refers to as ‘linking pins’ and
Gordenker and Weiss (1996, 35) dub ‘boundary-role occupants. They mediate
as ‘activist brokers’ between their own organisation and its environment,
bridging the gap between the beliefs and goals of NGO members and
policymakers (Gordenker and Weiss, 1996). (J. M. Joachim 2007, 33-34)

I introduce the concept of ‘door openers’ in contraposition to the emphasis given in
feminist literature to the role of men as ‘gatekeepers’, described by RW Connell as:

...the very gender inequalities in economic assets, political power, and cultural
authority, as well as the means of coercion, that gender reforms intend to
change, currently mean that men (often specific groups of men) control most of
the resources required to implement women’s claims for justice. Men and boys
are thus in significant ways gatekeepers for gender equality. Whether they are
willing to open the gates for major reforms is an important strategic question.
(Connell et al. 2005, 1802)
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In this specific sense, I use the term ‘door openers’ to refer to men and women who are
willing to use their credibility and authority to legitimise a feminist agenda and create
opportunities to advance it.

In reviewing the literature about SCR 1325’s genesis, I am especially interested in
how social movement theories have been used to construct a shared narrative about the
strategies, expectations, and interests that motivated the NGO Working Group on Women,
Peace and Security. Some analyses of SCR 1325’s genesis emphasise the importance of
feminist collective identity as compared to the importance of strategic considerations.
Instead, I use the concept of ‘framing’ to explain the strategic choices made in the process
of negotiating SCR 1325:

...the conscious strategic efforts by groups of people to fashion shared
understandings of the world and of themselves that legitimate and motivate
collective action... Framing occurs not only through what movements say but
also through what they do—through their choices of tactics and the
connections between their actions and their rhetoric. (McAdam, McCarthy, and
Zald 1996)

However, I distinguish between SCR 1325’s characterisation as an achievement in
‘issue framing’ and agenda setting, and the subsequent failures in institutionalising these
ideas. SCR 1325 has not been successfully implemented or instilled within an institutional
home so that it is understood as part of the institution’s purpose:

Differences in how new ideas fit existing institutions can help explain
divergent policy responses (Skocpol & Weir, 1985; Hall 1993)....in order to be
internalised, new ideas need not only to be institutionalised, but also to fit or be
congruent with historically formed ideologies or the structure of political
discourse of a nation (Hall, 1989). (Finnemore and Sikkink 2001, 407)

Finally, I am interested in how feminist scholarship on SCR 1325 portrays the
interactions and alliances among and within different NGO sectors and other actors in the
UN, particularly within the UN’s gender mechanisms. I look at how the UN’s geopolitical
history of development influenced these alliances over time and how their progressive
diminution helps explain the absence of a feminist epistemic community capable of
developing ‘consensual knowledge’ that brings together political, technical, practical, and
conceptual understanding of the ‘women, peace and security agenda’ that can be
internalised and institutionalised by the UN. In this sense, I apply the concept of

‘epistemic communities’ and ‘consensual knowledge’ to refer to shared processes by
which knowledge:
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... its nature debatable and debated, becomes sufficiently accepted to enter the
decision-making process... In order to give an account of this process, it is not
necessary that we also explain how the relevant information theories came into
existence. We need not and do not deny that many terms and ideas that enter
the process remain contentious and contested. Nor do we deny that the
political interests experienced by actors are one determinant of which kind of
knowledge will be preferred as a basis for a decision. I make no claim that
consensual knowledge is absolutely different from political ideology; on the
contrary, the line between the two is often barely visible. (Haas 1990, 20-21)

In sum, my research is motivated by a feminist concern about how structural and
gender inequalities are both causes and consequences of conflict, violence, and insecurity.
My approach is constructivist in its aim of understanding how institutional and
bureaucratic practices in the UN are gendered and co-constituted in relation to different
individual and geopolitical identities and agendas. I also explore how different forms of
power are reproduced and challenged by different actors through linked set of rules, norms,
and structures. Using a synthesis approach, I recognise the complexity and non-linearity of
policy implementation as a fluid process throughout which policy goals are translated into
outcomes.

In the following section, I describe my research methods, which draw from insights
gained from my direct involvement in SCR 1325’s genesis, as well as in-depth interviews,
policy tracing, and a pivotal case study of SCR 1325’s operationalisation in the UN

Mission in Liberia.

1.3  Research Methods

In relation to SCR 1325, I am interested in understanding the constellation of institutional,
bureaucratic, and political factors that have shaped how women and gender issues emerged
onto the UN’s peace and security agenda. I use genealogy as a form of process tracing to
highlight the ‘ruptures’ and ‘disjunctures’ identified in feminist literature, but remain
under-explored. Instead, I offer a meta-narrative of SCR 1325’s genesis, that offers an
insider perspective about the actors, institutions and mechanisms that were most significant
in shaping the resolution’s content and implementation pathways. Genealogy, as a form of
historical analysis:

. enriches or challenges previous interpretations, rather than producing one
correct objective history...genealogy in particular sensitizes academics to the
ways in which dominant discourses, including scholarly interpretations, can
create artificial unity by appealing to certain elements of the past over others
(Milliken 1999, 243). (Klotz and Lynch 2007, 35)
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My focus begins with the actors and activism that inspired SCR 1325’s genesis. This
is followed by an analysis of the meso-level arena in which UN implementation strategies
were developed. Next, I examine their operational expression within the UN Mission in
Liberia. The stages and levels of analysis I use correspond to the UN’s chain of command
authority in peacekeeping: strategic decisions are made by the UN Secretary General, the
Security Council, and the Secretariat; operational decisions are made by mission leadership
and the substantive components of peace operations; and, tactical decisions are made by
UN military and police (UN DPKO/DEFS 2008b). The UN’s extensive documentation
system provides large amounts of data to support process tracing as an analytical tool.

In particular, following Collier, I use process tracing to draw both descriptive and
causal inferences about novel political and social phenomena, “Process tracing is defined
as the systemic examination of diagnostic evidence selected and analyzed in light of
research questions posed. Process tracing looks at how events unfold over time and
requires an analysis of key steps in a process (Collier 2011, 824). Collier argues that ‘good
snapshots’ at a series of specific moments are essential for characterising the sequence of
change and the unfolding of events over time, “To characterize a process, we must be able
to characterize key steps in the process, which in turn permits good analysis of change and
sequence” (Ibid.).

In the following sections, I describe my own positionality and how this has informed

my research methods and data analysis.

1.31  Reflexive Praxis

My research approach, strategy, and methods are shaped by a critical and self-reflexive
analysis of my direct involvement in SCR 1325’s genesis, and a thirty year history of
feminist activism inside and outside of the UN. I realise that this contribution while
unique, is not without limitations. To some extent, [ am a character in the meta-narrative I
present. Below, I provide a brief summary of the experiences that I draw from (and
corollary documentation, where available).

I worked at the UN between 1993-2002; at the UN Development Fund for Women
(now UN Women) between 1993-1994 and 2000-2002, and at the UN Children’s Fund
(UNICEF), between 1994-1995 (in South Africa) and between 1996-1999 (in New York).
My connection to UNIFEM came out of the women’s movement networks organised in the
context of the 1985 Nairobi Conference on Women, where I convened a series of

international workshops on young women. In 1993, I joined UNIFEM as a consultant to
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help organise the first international women’s rights tribunal at the 1993 Vienna Conference
on Human Rights, in collaboration with the Global Center for Women’s Leadership, based
at Rutgers University in New Jersey. At the time, UNIFEM used its comparatively meagre
resources, approximately $23 million (US) a year, to provide funding and technical support
to women’s organisations in developing and crisis countries, and to support women’s
organising internationally, regionally and nationally. It viewed itself as an intermediary
between women’s organisations and the UN’s human rights system (and to a lesser extent,
the UN’s development mechanisms).

In 1994, after collaborating with UNICEF on a project to advance the
complementarity of the Convention on the Rights of the Child and the Convention on the
Elimination of All Forms of Discrimination Against Women, UNICEF asked me to ‘co-
ordinate’ Graga Machel’s Independent Expert Study on the Impact of Armed Conflict on
Children. This experience was formative; for the first time, [ worked on an issue that
engendered consensus rather than hostility, and that was supported by a well-resourced and
influential institution. There, I gained exposure to the UN’s peace and security
architecture and developed and led UNICEF’s strategy for advancing the first Security
Council resolution on children. At UNICEEF, I recall thinking — over and over again — how
‘easy’ it was to advance political and policy agendas in relation to children (and to include
feminist positions), even on contentious issues or with resistant UN member states. This
was largely due to UNICEF’s non threatening and unifying mandate, ‘the children!’,
supported by a sizable budget, country offices, and US leadership (UNICEF’s Executive
Director is an American political appointee and the US is UNICEF’s largest donor).

In 1999, while I was still at UNICEF, UNIFEM, on behalf of International Alert (one
of the founding members of the NGO Working Group on Women, Peace and Security),
asked me to write the first white paper on women and security that would hopefully “do for
women, what we had done for children”." This was the first, though unsuccessful, attempt
to include women on the Security Council’s agenda. Months later, UNIFEM asked me to
lead their work on ‘governance’ with the specific purpose of developing and leading the
institution’s strategy to catalyse SCR 1325.%° In this role, I liaised with the NGO Working

Group, facilitated the Arria Formula meeting, and provided technical support to the

" Discussion with Joanne Sandler in 1999. I knew Joanne Sandler from my previous work at UNIFEM and
the International Women’s Tribune Center. Her request was made on behalf of Eugenia Piza Lopez from
International Alert.

%% A term popularised by the World Bank. We later changed the name of the section to ‘Governance, Peace
and Security’.
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Namibian Mission to the UN, the President of the Council in September and lead
negotiator of SCR 1325.2' At the Mission’s request, I wrote a second concept note
drawing from Security Council precedents on the protection of civilians, children, and
conflicts in Africa. This was circulated as Namibia’s draft concept note, and the basis for
the first draft of SCR 1325.

I brought my UNICEF experience to the SCR 1325 process, and more importantly, the
expertise and support of colleagues and mentors with whom I had worked on the Graga
Machel study, including Stephen Lewis and Graga Machel. Rafeeuddin Ahmed, then
Special Adviser to UNIFEM’s Executive Director and former UN Chef du Cabinet under
Secretary General Waldheim, became an indispensable adviser to this process. Having
worked in every type of UN entity, his procedural and institutional knowledge was
encyclopaedic, and his expansive professional and personal networks proved crucial to
SCR 1325 adoption.

Over ten years at the UN, I became fluent in, and socialised by, several discourses,
including those of human rights, children, gender equality, and peace and security. Each
discourse was replete with its own actors, mechanisms, and institutions. Each of these
experiences deeply enriched my understanding of the challenges and limitations of ‘gender
mainstreaming’ in IOs and about the role of individuals in advancing and/or obstructing
feminist agendas. They also shaped my perspectives about agenda setting in the UN and
the critical importance of gatekeepers, ‘door-openers’, and linking pins. I furthermore
learned about the processes of consensus development, issue framing, intergovernmental
drafting, political negotiations, and navigating the UN’s geopolitical divisions. Having
worked in two different UN Funds of completely different stature, I also learned about the
importance of institutional location, mandate, size, and status.

After leaving the UN in 2002, I joined the Social Science Research Council (SSRC),
where I took on various UN-related projects that were directly relevant to my thesis.
Research for the thesis began in 2006 and continued up until September 2014; projects are
referenced where appropriate. The most relevant are three ‘gender mainstreaming’

assessments that I carried out for the UN Development Programme’s Bureau of Crisis

*! Because the UN has no mechanism for meeting with experts or representatives that are not UN member
states, the Arria Formula allows Council members to meet with the Council at a meeting outside of the
chamber than is not chaired by the president, is voluntary, and no notes are taken. From 1993-2000, over 70
such meetings were held, only three were with NGO representatives, one in 1996 and two in 2000 (UN
Security Council 2002¢, 6). As I explain in Chapter 3, the idea of convening an Arria formula meeting was
first proposed by Rafeeuddin Ahmed, then an adviser to UNIFEM Executive Director Noeleen Heyzer.
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Prevention and Recovery (UNDP/BCPR). In total, I interviewed nearly 200 UN staff
across two headquarter locations (New York and Geneva) and in the UN missions in the
Democratic Republic of Congo, Liberia and Darfur, Sudan. Also during this period, I was
commissioned by the UN Peacebuilding Commission and UN Women to write their first
concept note on gender and peace building. Each of these experiences gave me more
insight into the range of factors that shape the way in which feminist agendas are
developed and implemented in different institutional locations within the UN. My
experience reaffirms much of the 1O literature’s conclusions about the influential role of
donor resources and the unique contributions that individual leadership can make.

In Chapter 7, I refer to my experience at the SSRC, of convening a UN-funded multi-
year process to build a global centre and community of research, policy, practice and
activism in the nascent field of gender and security. In my view, the challenges we
encountered reflected the divides that continue to persist among feminist communities of
research and practice. This experience sensitised me to the role that ‘epistemic’ shared-
knowledge communities can play in shaping international agendas, and how the diversity
that characterises the feminist ‘peace and security’ community of research, practice and

activism has worked against the development of a more collaborative community.

1.32  Case Study: UNMIL and the First All-Female Formed Police Unit

A particularly well-known episode in the early history of SCR 1325 is the case of the first
all-female formed police unit (FFPU), deployed to Liberia in 2007. Little is publically
known about how or why the first all-female formed police unit (FFPU) came to be or, as |
discovered, that its mandate had nothing to do with women’s security. On the surface,
Liberia appeared to be a particularly appropriate mission for this deployment given the
widely reported prevalence of sexual abuse, rape, and violence against women during
Liberia’s conflict and its aftermath.

The UN Mission in Liberia (UNMIL), to which the FFPU was deployed, was one of
the first generation of ‘integrated missions’ that brought humanitarian, development,
human rights, political, and military components under the unified authority of a civilian
Special Representative of the Secretary General (SRSG), working in partnership with the
national UN Country Team. Established in 2003, UNMIL was also among the first UN
peace operations that the UN Security Council encouraged to mainstream gender
throughout its activities, and for which it authorised the establishment of a gender unit.

Notwithstanding the symbolic irony of an armed female unit becoming an icon of women’s



36

empowerment and peace building (in Liberia, where the national women’s movement was
focused primarily on disarmament) I, like many others assumed the unit’s mandate was
associated with women’s security.

However, unlike the unarmed civilian police that have responsibility for protecting
civilians, the heavily armed formed police units are para-military units deployed primarily
for riot control, to protect high profile political figures, and UN personnel and assets.
Despite significant media interest in the FFPU, described in Chapter 6, there has been little
empirical research about the unit or its impact on women’s security.

My research on Liberia covers the period beginning with the signing of the
Comprehensive Peace Agreement (CPA) in August 2003, through to the end of the first
year of the FFPU’s deployment in December, 2007. My interest is in understanding what
kinds of ‘gender perspectives’ were associated with the deployment (e.g., in relation to
increasing women’s security and women’s participation in peace operations), and how this
in turn would influence UNMIL’s implementation of SCR 1325. By focusing on a specific
‘problem’ (women'’s security), a specific policy (SCR 1325), and its application in a
specific place (Liberia), through a pivotal, operational strategy (the deployment of an all-
female formed police unit), my aim was to overcome the blind spots and biases that are
often associated with more generalised theoretical analyses about global norms that can
overlook the importance of variation or “downplay variation with respect to their
implementation or feedback effects from local actors and agents” (Finnemore and Sikkink
2001, 398). 2 1n doing so, I also take heed of Cox’s warning about research methods in
relation to global power relations: “Above all, do not base theory on theory but rather on
changing practice and empirical-historical study which are a proving ground for concepts
and hypotheses” (R. W. Cox 1981, 128).

My focus on policy development at the UN in the areas of gender and security is an
attempt to trace the broader shifts in the global normative fabric (Finnemore and Sikkink
2001, 397-98). Although limited in their ability to make empirical generalisations, unique
and pivotal cases illustrate a ‘leading edge of change” by demonstrating both unusual and
definable processes (Schofield 1993, 214). Theoretical generalisation is possible with
critical cases (although ‘over-rated’ as a goal) and illustrate the crucial role of

contextualised experience in generating practical knowledge (Flyvbjerg 2001). The case

** Another operational example is the establishment of “firewood brigades’ by the UN Mission in Sudan to
provide security for women as they collected firewood.



37

b 13

study’s “unique strength is its ability to deal with a full variety of evidence — documents,
artefacts, interviews, and observations — beyond what might be available in a conventional
historical study (Yin 2003, 8). Case studies can also help “sharpen awareness of issues
that may have been overlooked in other studies and heighten sensitivity towards what is
taken to be ‘normal’ in other cases” (May 2001, 173).

To understand the political and bureaucratic factors shaping the process through
which a UN peacekeeping mandate is constructed, my case study begins with an analysis
of the UN’s (limited) role in the Liberia’s Comprehensive Peace Agreement. I then
examine the processes, institutions and actors that were significant in determining the
scope of UNMIL’s mandate and its operational capacity. I view these as spaces and places
of negotiation and disagreement that constitute the ‘zones of discretion’ used by different
actors to advance or obstruct feminist agendas. To provide context for the case study, I
draw from academic and policy analyses of the history of conflict in Liberia, as well as
publicly available UN documents, including wikileaks cables, and verbatim transcripts of
relevant UN Security Council meetings on Liberia, regional organisations, and on the
Manu River Region. I rely on Security Council resolutions and statements to reconstruct
the official history of UN engagement in Liberia, in its own discursive formulation, and I
rely on the UN Security Council’s ‘Repertoire of Practice’ to contextualise the significance
of Security Council actions in relation to precedence.”

The Repertoire provides an analytic summary of the Security Council’s proceedings in
relation to its rules of procedure and each Article of the UN Charter. It also includes case
studies, including thematic debates on women, peace and security, and provides official
analyses of the evolving discourse and institutional arrangements that govern the Security
Council’s relationship with other UN organs. These documents were read together with
relevant UN doctrine and policy guidance issued by the UN’s Department of Peacekeeping
Operations (DPKO), Department of Field Services (DFS), the UN Office of the Special
Adviser on Gender Issues (OSAGI), and the Department of Political Affairs (DPA).

1.33  The Interviews
I used purposive and snowball sampling rather than an empirically representative

approach, to identify people according to their relevance to my research questions,

> Mandated by the General Assembly, the ‘Repertoire of the Practice of the Security Council® was first
published in 1957 and is based on official documents of the Security Council. Available online:
http://www.un.org/en/sc/repertoire/
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theoretical propositions, and analytical framework. While a representative sample was not
sought (and would not, in any case, be possible given the highly specific and variable
composition of peace building operations), respondents were selected to maximise the
variety and range of strata and functions represented within the command and control
structure, and in less visible and indirect arenas of influence within and outside of the
mission structure (Bauer and Gaskell 2000). Process tracing does not aim to “draw a
representative sample of a larger population of political actors that can be used as the basis
to make generalisations about the full population, but to draw a sample that includes the
most important political players that have participated in the political events being studied”
(Tansey 2007, 768).

My primary goal was to understand how gender issues and women'’s security were
understood in relation to UNMIL’s mandate at different levels within the mission;
strategically, among mission leadership; operationally among mission leadership and
substantive components; and tactically, among the civilian police and formed police units.
Interviews explored how security risks and threats to women were conceptualised and
assessed and reflected in the mission’s functional priorities (e.g. policing, disarmament,
demobilisation and reintegration, small arms and light weapons, border control, trafficking,
violence and crime, among others). Questions focused on related operational strategies
(with respect to resources, troop deployments, and civilian-military cooperation); and
logistical factors (e.g., equipment, funding, troop availability, and access). Standardised
questions provided some structure for comparability and include variables such as
nationality, age, rank, sex, previous deployments, duration of posting, training received
(in-service and pre-deployment), and the human resource policies of respective contingents
(e.g. allowances, housing, HIV/AIDS).

I carried out in-depth, semi-structured and open-ended interviews that were,
‘conversations with a purpose’ (Burgess 1988). I therefore approached each interview as
an opportunity to identify the challenges and opportunities to improve women’s security
from a range of perspectives and institutional standpoints. This interpretive process
required active engagement, which helped me to iteratively reformulate and add nuance to
subsequent interviews. Informal and flexible approaches to qualitative interviewing
provide opportunities to engage interviewees, allowing them space to elaborate and give
texture to their views. Allowing respondents to answer in their own terms and to diverge
from posed questions can surface the influences that shape their understanding and actions

(Bryman 2008). My goal was to capture how respondents think about women’s security,
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as well as their ideas about, appropriate and effective tactical strategies and related
operational obstacles. All interviews were confidential and, with few exceptions, the
names of interviewees are withheld by mutual agreement.

My Liberia-based interviews were facilitated by the UN Fund for Population
Activities (UNFPA) and took place in and around Monrovia, Liberia over 14 days in
November 2007. Interviews with eleven UN staff that worked in New York during the
period of focus, took place intermittently over the course of the writing process, between
September 2007 and September 2014. In Monrovia, I carried out 49 in-depth interviews in
English lasting an average of one and half hours.”* With respect to operational leadership,
I interviewed the interim Director of CIVPOL, the Deputy Police Commissioner, and six
civilian police officers, the Director of the Joint Mission Analysis Centre and the Director
of Public Information. Thirteen interviews took place with senior police officials across
key command units: intelligence, operations and logistics. Senior commanders are
responsible for interpreting mission mandates and concepts of operation. Interviews
sought to better understand risk assessment and decision-making processes, to identify
potential operational bottlenecks with respect to logistics and resources. In addition to the
senior police to whom the FFPU reported, I also interviewed seven senior police officers
from police contributing countries, Nigeria, India, Jordan, Sweden, Germany and Ghana,
to learn how they viewed the FFPU and their own mandate in relation to women’s security,
risks and needs.

I spent a total of seven hours with the all-female formed police unit, approximately
four hours in formal interviews and three hours in social gatherings on their compound.
Interviews sought to understand how the female contingent functioned; their
conceptualisation of security risks to women; and their influence on decision-making
within the mission. In order to learn about the challenges and opportunities of gender
mainstreaming in peace operations, I interviewed UNMIL’s Senior Gender Adviser, her
staff, and the designated UNMIL civilian police gender focal point. UNMIL was among
the first missions to deploy HIV/AIDS and gender officers; both positions have
responsibility for ‘mainstreaming’ their work throughout the mission’s operations.
Medical officers and civilian affairs officers (who serve as liaisons with host communities)
provided access to data about HIV prevalence, civil military relations and acts of violence

committed within the units and the host community. For information about how these

** All interviews took place in English, the primary language spoken in Liberia.
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other thematic issues were being mainstreamed and their relationship with the gender unit,
I also interviewed the medical unit officer, the HIV/AIDS adviser and a civilian affairs
officer.

Because I focused on the UN’s interpretation of its mandate, process and strategy, I
did not focus extensively on ‘upward’ feedback effects. However, I did interview Liberian
government officials and staff from both international and national NGOs that had close
working relationships with UNMIL. My interest was in understanding their perceptions of,
and responses to women’s security risks and needs, and also their engagement in relation
to UNMIL’s operations. Interviews took place with 12 government officials including the
Police Commissioner, the Assistant Minister of Gender, the Minister of Health, and the
Deputy Minister of Planning and Economics.

Among the UN Funds and Programmes, I interviewed senior staff from UNCHR, the
Global Fund to Fight AIDS, Tuberculosis and Malaria, UNFPA, and UNDP staff working
on small arms, disarmament, demobilisation and reintegration and economic planning. I
interviewed six senior UN humanitarian staff engaged in mission planning (UNICEEF,
UNFPA, UNDP, Office for the Coordination of Humanitarian Assistance) to explore how
humanitarian and human rights objectives, particularly concerning gender, are addressed,
compromised and/or addressed by the ‘integrated’ peace building structures.

International NGOs play a growing role in the delivery of transitional recovery and
humanitarian assistance; I interviewed several international NGOs as well as four Liberian
nongovernmental organisations to understand their perspectives of, and interpretations of,
security risks faced by women and their perception of the mission’s priorities and
engagement in relation to women’s security.

In New York, eleven interviews were carried out with UN headquarters staff located in
UN Women, the Department of Political Affairs, the Department of Peacekeeping, the UN
Development Programme’s Bureau for Crisis Prevention and Recovery, the former chair of
the Advisory Committee on Administrative and Budget Questions (ACABQ) and
UNICEF. Interviews focused on their respective engagement in the various bureaucratic
and political processes involved in the design and interpretation of mandates, and to assess

strengths and limitations of current strategies to implement SCR 1325.

1.34  Documentary Evidence
I use the UN’s comprehensive official document system to trace how decision-making on

gender and security evolves over time, key actors, institutions and processes, as well as
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central controversies. I focus on the less visible UN bodies and processes that are often
more consequential in determining outcomes than UN Security Council resolutions
themselves.” UN documents are read both literally and interpretively since they represent
the normative policy framework that guide the conduct of UN peace operations. In
reviewing this documentation, I am interested in recurring patterns of support for particular
issue by individual member states, differences in opinion between the Secretariat and
different inter-governmental bodies, and the UN’s gender mechanisms.

Each UN document includes references to all previous documentation relevant to the
particular discussion; it is therefore possible to comprehensively trace policy evolution
over time. In the case of INSTRAW, there are, on average, some five reports per year
describing intergovernmental debates over its status from its beginning in 1979 until 2010.
Voting patterns are documented, as are many aspects of bureaucratic manipulation in
pursuit of consensus decision-making. Wikileaks cables provide colourful narrative from
the perspective of US delegates about the political positioning of different voting blocs.

The handful of Security Council resolutions that form the basis of most feminist
discourse analysis reveal very little about the political process and actors that are most
significant for understanding SCR 1325’s origins, implementation and potential. Verbatim
records contain the original text of speeches delivered to the Security Council (of Council
and non-Council members that were invited to participate) and provide a much richer
account of the views of individual members and areas of contention. I review the
provisional verbatim records of each public meeting pertaining to the discussion of
women, the protection of civilians and Liberia, between 2000-2007, including the reports
of the Secretary General that provide an overview of the issue and the UN’s response, as
well as corresponding policy responses from the secretariat.

The Secretary General’s reports to the Security Council prior to establishing a mission
propose a concept of operation and mission priorities based on advance work, typically by
the UN secretariat. This document is the first significant indication of how political,
military, development, humanitarian, and human rights objectives of the mission are
conceptualised and translated into operational terms (i.e., mandate, time frame, resource

allocations, reporting structures and staffing). Comparing these reports with the Security

** The term ‘UN bodies’ is a general term that refers to any kind of entity, agency, fund, programme, organ
and so on.
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Council’s resolution authorising a mission reveals points of contention between the
secretariat and the Council, often reflecting differences among Council members.

The inclusion or absence of gender issues in the Secretary General’s reports can reflect
any number of political influences, from UN headquarters or an individual member state.
Particularly important are the categories under which these references appear. For
example, sexual violence may be included in a section about security, human rights, the
humanitarian situation, or recovery and development. Placement is significant because
each of these sections typically correspond to different components of the mission mandate
and staffing and budget requirements.

The most crucial reports for understanding how geopolitical disagreements are
reflected in UN decision-making are from the Advisory Committee on Administrative and
Budgetary Questions (ACABQ), a subsidiary organ of the General Assembly that reviews
the Secretary General’s proposed budgets and reports on expenditure. The 16 members of
the ACABQ are appointed by the General Assembly in their individual capacity. The
ACABQ advises and reports to the UN General Assembly’s Fifth Committee on budgetary
issues and has the power to obstruct or facilitate initiatives by the UN Secretary General,
the Security Council, the secretariat, member states, and other parts of the UN. This power
is wholly underestimated in feminist analyses of SCR 1325’s implementation.

ACABAQ reports use results-based budgeting to monitor how UN mandates, expected
outcomes, indicators and financial allocations change over time. UN missions are obliged
to respond to each of the ACABQ’s stated concerns. In this way, it is possible to see how
the Committee and the Mission interpret policies and institutional priorities. The Fifth
Committee rarely disagrees with the ACABQ’s recommendations and is the only General
Assembly committee for which verbatim records are kept, allowing for a rich analysis of
the debates preceding and following controversial decisions. My analyses draw upon the
ACABQ’s report and recommendations to the Fifth Committee regarding the Secretary
General’s proposals and budgets for UNMIL from its inception in 2003 until December
2007.

The UN’s Office of Internal Oversight (OIOS) and Joint Inspection Unit (JIU) offer
valuable and critical assessments of the UN’s performance in a wide range of areas; for
example: gender mainstreaming, results-based budgeting, and the role of military observers
for procurement in a particular peacekeeping mission. I reviewed all OIOS reports of
UNMIL, and the UN’s gender architecture. Guidelines by the Department of Peacekeeping
Operations/Department of Field Support (DPKO/DFS) are important for understanding the
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evolution of doctrines within PKOs and I reviewed those developments in relation to SCR

1325, the protection of civilians, civilian police and formed police units.

1.35  Analysis

In bringing together all of the findings, I am interested in how type-identities (regional,
economic, geopolitical) and role-identities (whether states are friends, rivals, enemies,
donors or recipients) are gendered (e.g., with respect to negotiations that focus on sexual
and reproductive health and rights, women’s political and social status, conceptions of the
family), and how these shift according to the historical moment and the panoply of issues
being negotiated at any one time. I am also interested in how relationships between and
among different actors (male and female) are shaped by institutional hierarchies and rules,
interpersonal relationships, when and how conflicting loyalties and identities are
negotiated, and when, in relation to gender, a particular identity assumes greater legitimacy
and importance other another.

I use an interpretive analysis method to review interview transcripts and documentary
evidence with an interest in understanding how threats to women’s security are
conceptualised and presented over time by different UN actors and mechanisms. I
analysed findings to develop explanations about the distinctiveness, rather than common
elements of peace building responses to women’s security. I triangulated the various data
sources in order to approach my research questions from different angles. I used my
empirical observations as evidence of underlying processes and causal mechanisms rather
than as evidence in and of itself, to help interpret “intricately interwoven aspects of
complex narratives and social processes” (Mason 2002, 166).

Policy evolution in the UN is largely incremental. The context in which the Security
Council, or any authorising body, views an issue is typically reflected in the preambular
references of resolutions and reports that narrate previous, related actions. In order to
understand how gender issues evolved in UN security discourse, I therefore review all of
the resolutions, statements, verbatim transcripts of Security Council debates and related
UN policy documents between 1998 and 2007.

In an effort to employ different ways of reasoning, I moved back and forth between
the general and the particular. Given that one of my aims is to understand connections
between how problems are ‘framed’ by different actors in the policy process with the type
of responses offered, I take into account everyday concepts and meanings, and ‘lay

interpretations’ of concepts of gender and security (Apthorpe and Gasper 1996). I consider
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my findings to be ‘unfinished resources’ rather than end products, with the goal of
identifying areas for further analysis. For example, at the level of implementation, the
decision to allow women and girls to participate in a disarmament, demobilisation and
reintegration programme without surrendering ammunition or weapons is often heralded as
an example of effective gender mainstreaming. However, from a political perspective, the
same decision was also used to justify why so few weapons were collected, masking the

real failure of the disarmament process.

1.4 Conclusion

SCR 1325°’s celebrated herstory is intimately inter-twined with that of feminist peace
activism. I revisit this herstory to better understand feminist strategies of engaging with
the UN. I trace the trajectory of expectation-disappointment-disillusionment described in
the feminist literature about SCR 1325 and offer an alternative conceptual framework
within which to understand the obstacles of institutionalising and implementation SCR
1325. I explain the methods used to carry out the research for this thesis and conclude with
a brief summary of subsequent chapters.

Chapter 2 provides a critical analysis of SCR 1325’s narrative herstory, surfacing a
number of anomalies and contradictions regarding the ‘identity and strategy’ debate among
SCR 1325’s early protagonists, and feminist discourse analysis of the resolution. Chapter 3
situates SCR 1325 within the historical evolution of gender issues on the UN’s agenda and
in relation to its institutional and organisational structure. Chapter 4 examines the UN’s
process of internalising and institutionalising SCR 1325, and points to the challenges of
translating the concept of gender mainstreaming into the UN’s peace and security policy
discourse on the protection of civilians. In Chapter 5, I identify the opportunities and
obstacles for bringing women and a gender perspective into Liberia’s peace negotiations
and implementation, and examine the actors and processes that were most significant in
determining how gender issues were ultimately incorporated in the design of UNMIL’s
mandate. I present the case study of the all-female formed police unit in Chapter 6, and
examine UNMIL’s strategies to make SCR 1325 operational. My conclusions, in Chapter
7, summarise my findings in relation to the research questions posed and their contribution
to understanding the gender dimensions of 10 decision-making, learning and

organisational change.
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Chapter 2
Great Expectations

UN Security Council Resolution (SCR) 1325 is celebrated as a triumph of feminist
activism. Considered the single most important achievement in ‘gendering’ international
security policy, the adoption of SCR 1325 in 2000 generated a corpus of feminist academic
studies, policy analyses, dissertations, and case studies about the Resolution’s genesis and
its impact in areas ranging from violence prevention and women’s political participation to
post-conflict financing.*

Over the past 15 years, SCR 1325 has been translated into more than one hundred
languages and become the most widely cited international security policy to address gender
issues. More than forty-six governments around the world have established SCR 1325
National Action Plans to guide policy, programmes, and funding priorities in the areas of
gender, security, and peace-building. Women peace activists and non-governmental
organisations have utilised the resolution in ways that arguably extend beyond its statutory
mandate; in the context of informal peace-building arenas, and in countries that are not on
the Security Council’s agenda.

Increasingly, however, SCR 1325 has become a magnet for critical feminist
scholarship regarding its instrumentalisation by western military powers to advance
hegemonic, patriarchal, and military agendas.”” The growing documentation of sexual

abuse and exploitation committed by military and civilian peacekeeping personnel has

*% For example (Olsson et al. 2009; Office of the Special Adviser on Gender Issues and Advancement of
Women 2008; Tryggestad 2009; Escobar 2009; Bell and O’Rourke 2010; Randall and Paasewe 2012; UN
DPKO/DEFS 2010a; Popovic 2009; F. Olonisakin 2010; Solhjell et al. 2012; Black 2009; Nduwimana 2006;
Dahlstrom 2013; UNIFEM 2004; Priigl 2011; M. Butler, Mader, and Kean 2010; Kleiven 2012; Wild and
Brown 2013; UN Department of Economic and Social Affairs 2004; Ekiyor and Wanyeki 2008). Two
nongovernmental organisations (NGOs) monitor SCR 1325’s implementation, the Nongovernmental
Working Group on Women, Peace and Security. (http://www.womenpeacesecurity.org/) and the Women’s
League for International Peace and Freedom (WILPF). In 2000, WILPF established PeaceWomen.org, as
well as an initiative to translate the resolution into different languages. Both NGOs host repositories of case
studies, news, analyses, and policy guidance about SCR 1325. SecurityCouncilReport.org also provides
regular analyses of the Security Council’s actions on women (www.securitycouncilreport.org). Additional
policy oriented resources are available on the UN websites of UN Women
http://www.unwomen.org/en/digital-library/ and DPKO http://www.peacekeepingbestpractices.unlb.org/.
The Consortium on Gender, Security and Human Rights Research Hub hosts a publicly accessible database
of scholarly research on topics related to gender, armed conflict, peace-building and security.
http://genderandsecurity.org/projects-resources/research-hub.

" For example (Hudson 2012; Hudson 2009; Orford 2013; Otto 2006; Pankhurst 2003; Pratt and Richter-
Devroe 2011; Shepherd 2008; Sjoberg 2009; Tryggestad 2009).
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generated further criticism about SCR 1325’s utilisation as a “managerialist and problem-
solving approach to improving peace operation” (Vdyrynen 2004, 126).

At the same time, a parallel stream of empirical, country-based case studies of SCR
1325’s operationalisation in peacekeeping environments offers increasingly critical
assessments about the impact of strategies to improve women’s participation in peace
processes and to advance gender mainstreaming in UN peace operations.”® Many of these
case studies, despite being commissioned by the UN or donor governments, still offer
fairly critical conclusions.”” Two notable independent collections of case studies offer the
perspectives of local and national women’s peace-building groups. They provide an even
harsher assessment of the disregard and marginalisation of women’s peace-building efforts
at local level by peace operations (Seifert and Eifler 2009; F. Olonisakin, Barnes, and Ikpe
2011). More fundamentally, Olonisakan and Ikpe question the utility of UN peace
operations as a mechanism for advancing SCR 1325 (Ibid.).

Despite the breadth of the literature, three common themes emerge. The first is the
near universal expectation that SCR 1325 would become a vehicle for challenging the
institutional and structural causes of gender inequality and armed conflict. This broadly
anti-militarist vision is closely identifies SCR 1325 as the product of a concerted feminist
anti-militarist strategy, led by the NGO Working Group on Women, Peace and Security.

The second theme concerns SCR 1325’s implementation failures within and outside
the UN. Both the theoretical and the empirical literature offer a critique of gender
mainstreaming as the UN’s central strategy for implementing SCR 1325. They assess the
limited impact of policies and processes that have, for example, sought to increase
women’s participation in peace processes and operations, establish gender units and
advisers, introduce codes of conduct alongside monitoring and reporting systems.’
Notwithstanding debates in the literature regarding women’s innate qualities as peace

builders, there is broad agreement that SCR 1325’s transformational potential rests with its

2 For example (Olsson 2009; Solhjell 2012; Karame; Boehme 2008; Flensburg 2007; Gya 2008)

** The majority have been supported by the UK, Norway, Sweden, Canada, Finland, the EU and the
Organisation for Economic Cooperation and Development.

3% Following the 1995 Fourth World Conference on Women in Beijing, China, the UN endorsed gender
mainstreaming as a central strategy for following up the Conference Platform for Action, with the ultimate
goal of achieving gender equality. Gender mainstreaming refers to the process of assessing the implications
for men and for women of any planned action, including, legislation, policies or programmes, in all areas and
at all levels. It is a strategy for making women’s as well as men’s concerns and experiences an integral
dimension of the design, implementation, monitoring and evaluation of policies and programmes in all
political, economic and societal spheres so that women and men benefit equally and inequality is not
perpetuated (UN General Assembly 2000a).
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ability to bring women’s peace-building achievements at the local level into mainstream
military decision-making. Despite a significant catalogue of achievements, however, the
common assessment is that these efforts have not succeeded.

The third dominant theme attributes SCR 1325’s failures to advance a more
transformational agenda with its conceptual framing and textual content. On this basis,
scholars conclude that either the Resolution’s conceptual framing left it open to co-option,
or that the original premise of working ‘within the system’ was misguided (or, that its
promise was always illusory, even if it was a risk worth taking).

Taken together, these common themes create a plot-based narrative of SCR 1325°s
genesis and its critical failings. My aim in this chapter is to surface a number of
contradictions and inconsistencies in these overlapping accounts of SCR 1325’s genesis.
By focusing on key, unresolved ‘puzzles’, I suggest that the dominant discourse about SCR
1325, including both academic and policy interpretations, have created an “artificial unity
by appealing to certain elements of the past over others” (Klotz and Lynch 2007, 35). 1
suggest that SCR 1325’s published narrative discourse is surprisingly ‘continuous’ without
the “heterogeneous conditions of emergence and spaces for dissent” that one might expect
to characterise genealogical investigations (Milliken 1999, 246).

In part one, I examine three somewhat overlapping and contradictory narratives
regarding SCR 1325 genesis, its principal NGO protagonists, and the broader advocacy
and policy frameworks that shaped its discursive construction. The first emphasises
feminist anti-militarist peace activism; the second focuses on women’s leadership in peace
building, and the third centres on women’s physical protection and access to humanitarian
assistance. Common to each of these narratives, is the central role played by the NGO
Working Group on Women, Peace and Security in SCR 1325’s genesis. In part two, I
apply the conceptual framework introduced in the previous chapter to provide a deeper
analysis of feminist ‘identity versus strategy’ debates during SCR 1325’s genesis. I also
offer an alternative analysis of SCR 1325’s discursive construction, and conclude with

some thoughts about the challenges of engaging with mainstream institutions.

2.1 SCR 1325: A Feminist Transformative Agenda?

Although a small group of feminist anti-war NGOs are credited with SCR 1325’s genesis,
a deeper look at their composition, motivations, and strategies suggests the influence of a
more heterogeneous group of actors and interests. This section explores three different but

overlapping accounts of SCR 1325’s herstory with the aim of understanding the
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motivations and strategies used by feminists to gain access to and influence more

conventional power structures.

2.11 SCR 1325: Challenging the Terms of the Debate or Legitimising Them?

The dominant narrative describing SCR 1325’s herstory associates its genesis with
feminist anti-war activism and credits the NGO Working Group on Women, Peace and
Security with leading the campaign for a Security Council resolution on women.
According to feminist scholar Laura Shepherd, the NGO Working Group “transformed
decades of theorizing and activism into concrete achievements in the issue area of women,
peace, and security” (Shepherd, 2008, 391-392). In a sentiment shared by many, Carol
Cohn describes SCR 1325 as a “formidable testimony to the efforts and skills of the
nongovernmental organizations (NGOs) responsible for its existence” (Cohn et al. 2004,
130). She explains:

[w]hat makes 1325 unique is not only that it (finally) addresses women, war,
and security, or that its scope is expansive and its implications radical; what
makes 1325 unique is that it is both the product of and the armature for a
massive mobilization of women’s political energies (Cohn 2004, 8).

In assessing SCR 1325 as a tool for gender mainstreaming in UN security policy, Cohn
describes it as “the product of a sophisticated feminist initiative — launched by NGOs and
later picked up by women’s advocates within the UN” and further, a “new, daring and
ambitious strategy for anti-war feminists” (Ibid.).

In 2000, NGO Working Group members included Amnesty International, International
Alert, the Hague Appeal for Peace, the Women’s Commission for Refugee Women and
Children, and the Women’s International League for Peace and Freedom (WILPF).
Interestingly, however, in describing the founding members, Cohn notes that only one is
explicitly feminist and anti-war: “Although all of the Working Group members were
concerned about what was happening to women in wars, the majority of Working Group
NGOs defined themselves neither as “anti-war,” per se, nor as feminist” (Cohn 2008, 186).

Indeed, the strategic focus on militarism was a major source of conflict among
working group members. Of the five founding members, only WILPF and the Hague
Appeal for Peace were explicitly anti-war and anti-militarist. While neither described their
organisational mission or ideology as feminist, both had forceful and impressive feminist
leaders (respectively, Australian peace activist Felicity Hill, and American peace activist

Cora Weiss). Although the Women’s Refugee Commission (then called the Women’s
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Commission for Refugee Women and Children) and International Alert had discrete
women’s programs that supported women’s organisations in conflict affected areas, their
primary organisational focus has, and continues to be, in the peace-building and
humanitarian arenas. Both organisations were represented by strong feminist leadership in
the negotiations.”'

The Working Group was unable to reach consensus about anti-militarism as a guiding
principle. Cohn observed that, “talking about the international arms trade, militarism, or
even worse, militarism’s relation to masculinities (as WILPF wanted to do) was deemed by
these groups to be in the “too political” category” (Ibid., 198). For Cohn, the coalition’s
self-censorship foreclosed the possibility of raising these issues with member states. And,
according to Diane Otto, “when measured against the aspirations of the international
women’s peace movement, the resolution failed to ‘demilitarize the way that security was
understood” (Otto 2004, 12).

The Working Group did not address the causes of war and militarism, and because of
this, Cohn argues that the scope of potential policy initiatives was significantly narrowed.
In her view, a focus limited to concerns such as women’s participation in peace processes
and the sexual exploitation and abuse by peacekeepers, would not fundamentally contest
the rules and discursive practices of international peace and security institutions. In
referring to examples of women’s participation and sexual exploitation and abuse (and
others), she states:

[They] do not, in and of themselves, get at the gender constructs that
underwrite war- making as a practice, nor the gendered inequalities that
underlie women’s vulnerability in war and post-conflict settings; thus, they
leave many significant rules and discursive practices of international peace and
security institutions in place. (Cohn 2008, 198)

Because SCR 1325 does not challenge or seek to dismantle these practices, post-
colonial feminist scholars suggest that it has enabled the international community to
‘harness women’s agency in reproducing racial-sexual hierarchies of power’ and,
therefore, becomes part of what Anna Agathangelou and L.H.M. Ling refer to as the
“neoliberal imperium...an over- arching hegemonic project [that] encompasses states,
governments, classes, and sets of ideologies that work in tandem to validate one another’’

(Agathangelou and Ling 2009, 2-3).

3 Eugenia Piza Lopez, Sanam Anderlini, and Ancil Adrian-Paul from International Alert, and Maha Muna
from the Women’s Commission. Both Piza Lopez and Muna later joined the UN.
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Herein the first puzzle: on the one hand, the NGO Working Group is credited with
“transform[ing] decades of theorizing and activism into concrete achievements in the issue
area of women, peace, and security” (Shepherd, 2008, 391-392). On the other, the
majority of Working Group members were neither anti-war nor feminist. How then, did a
small, loose alliance of five NGOs that were neither feminist nor anti-militarist, launch and
successfully bring about the Security Council’s first ever resolution on women, peace and
security that most feminist scholars associate with an anti-militarist agenda? Second, what
role can and should the Security Council play in advancing gender equality? What aspects
of the Council’s mandate, rules of procedure, membership. and repertoire of practice are
most relevant; how can they be catalysed, and by whom? Is the Security Council a
strategic entry point for achieving these goals? If not, then why focus on the Security
Council and what are the alternatives?

Although SCR 1325 is considered a watershed achievement, it does not address the
causes of conflict and gender inequality, or militarism. This is said to limit its
transformational potential and to leave it open for co-optation and to legitimise hegemonic,
military agendas (Orford 1999; Otto 2010; Whitworth 2004). Otto explains:

On the one hand, the positioning of women's peace activism outside the
mainstream is a measure of the dominance of "male" thinking in military
institutions. From this point of view, it would seem imperative that women's
peace activists find their way into the mainstream if ever the hegemony of the
conventional wisdom that international security depends ultimately on military
power is to be dislodged. On the other hand, a location on the outside can be
viewed as a position of strength...The strategy of separatist organization is
driven by the belief that the problems of male domination and armed conflict
are so interconnected and mutually reinforcing that women's participation in
mainstream institutions of war (and peace) would have the effect of
authorizing, rather than destabilizing militarism. (Otto 2006, 115-116)

Underexplored in these debates, however, is exactly what ‘inside’ means and how
women’s peace activists could find their way into, and have an influence on ‘the
mainstream’. The NGO Working Group’s leadership consisted of feminists working
‘inside’ non-feminist NGOs. However, the NGOs themselves were not UN insiders; nor
were their advocacy strategies. Nor would I argue that the UN’s gender mechanisms were
‘insiders’ in that they have no institutional relationships with the UN Security Council.
Rather, in the UN, ‘insider’ status would more likely refer to the Council members and the
relevant intergovernmental mechanisms through which Security Council resolutions are

negotiated.
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For these reasons, the sense of ownership that feminist scholars and activists exert
over SCR 1325 is surprising. It may have also inadvertently obscured the Council’s
exercise of its own agency in adopting and implementing the resolution (in this sense, SCR
1325 could be seen as a feminist attempt to co-opt the Council, rather than the Council’s
co-optation of feminism). As a result, much more feminist energy has been given to
implementing SCR 1325 outside of formal peace processes and far less has been given to
influencing the institutional, political and bureaucratic factors that shape UN decision-
making on women, peace and security.

The Security Council is, has, and always will reflect the hegemonic and geopolitical
power imbalances that the founding states imbued it with. Efforts to reform the Security
Council began even before it was established and have continued over the last sixty years
with only marginal changes to its rules of procedure and repertoire of practice. Contests
between and among UN member states over the Security Council’s agenda, its resolutions,
and their implementation are arguably the mainstay of multilateralism. For an agenda that
seeks to challenge the formal systems of international peace and security, there is
surprisingly little feminist analysis about the actors, processes, institutions, discourses, and
geopolitics that are most central to decision-making in these arenas. This would include
the Security Council itself, but also the various UN entities and external factors that

determine how the Council works and how its actions are understood and implemented.

2.12  Women’s Leadership in Peace building

In a second variation of SCR 1325’s genesis, NGO Working Group member International
Alert, states that the idea of a Security Council Resolution on women was drawn primarily
from their work on women and peace-building in Burundi and Rwanda (Adrian-Paul et al.
2004, 95). The All-Party Burundi Women’s Peace Conference held in Arusha in April
2000 and supported by International Alert and UNIFEM (de Silva Burke, Klot, and
Bunting 2001), was significant in SCR 1325’s evolution and widely referenced in
statements made by delegations when the Resolution was adopted. As I discuss in Chapter
3, this Conference demonstrated the ‘utilitarian’ case for including women in peace
processes; namely, that women bring a substantively different perspective to the table
resulting in positive gains for all. Similarly, in the case of Liberia, described in Chapter 5,
women in the Manu River region mobilised nationally and regionally on a peace agenda
that focused on disarmament, rather than on women’s issues per say. They derived their

credibility and moral high ground, in part, from the absence of any agenda that was
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personal (individual), political (party), religious, ethnic, or nationalist, other than ending
the war.

This narrative of SCR 1325’s herstory draws from a tradition of feminist peace
activism that valorises women’s shared commitment to peace making and nurturing. For
example, Australian feminist scholar Diane Otto contextualises SCR 1325’s origins along a
continuum of feminist peace activism that began in 1915 with the Hague Congress of
Women, and WILPF’s establishment in 1919 as the first international committee devoted
exclusively to bringing about peace (Otto 2004, 9). For Otto,

...the remarkable longevity of the Women's International League for Peace and
Freedom...demonstrates the continuing power of the belief that women's shared
identity, as women, provides a powerful foundation for mobilisation against
armed conflict and in pursuit of nonviolent methods of securing the peace. (Otto,
2006, 115)

In her book, From where we stand: war, women’s activism and feminist analysis, Cynthia
Cockburn discusses why so many women organise against militarism and why, very often,
they are women-only groups (Cockburn 2007).

At the same time, critical feminist scholarship is also concerned that an emphasis on
women’s innate qualities as peacemakers may reinforce essentialist views of women. For
Natalie Hudson, the emphasis on women’s role as “peace builders, as mothers, nurturers
and communal peacemakers” promotes an essentialist view of women that
“has the potential to push post-conflict societies back to the status quo in terms of
traditional gender roles...[In this sense], the security framework is not necessarily in line
with the emancipatory vision of social change so central to the women’s movement”
(Hudson 2010, 49-50). Similarly, Hilary Charlesworth argues that focusing on women’s
unique contributions to peace-building undermines arguments that emphasise women’s
legal entitlement to representation (Hilary Charlesworth 2008).

Moreover, critical and post-colonial feminist scholars argue that essentialist and
utilitarian approaches also risk obscuring feminist concerns about “the relationship
between insecurity and economic liberalization, or the ways in which the international
division of labour is itself a violent process” (Orford 2002, 281-282). When women’s
leadership in peace building refers to women’s participation in UN peace operations,
women become what Anne Orford refers to as “gentle handmaidens and victims of war”
(Orford 2002, 281-282). By emphasising the politics of identity and recognition, and the

legacies of colonialism that have silenced what Gayatri Spivak refers to as the ‘sub-altern’
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perspective (Spivak 1998), the very pursuit of developing universal, internationally
accepted standards and policies is considered an act of legitimising and reproducing the
‘sexualised, racialised and class-ed’ discourses that represent the ‘hegemonic imperium’
(Agathangelou and Ling 2009). Both the power and the limitations of these arguments are
well captured by Diane Otto:

There has always been disagreement among feminists about how to theorize
women's solidarity in the cause of peace and about what it is that women, as
women, might bring to conflict resolution processes. At the heart of these
debates has been disquiet about the reliance on essentialist and imperial
representations of women as pacifying and civilizing influences because these
representations, ironically, bear an unsettling resemblance to the gender
stereotypes that sustain militarism and women's inequality. (Otto, 2006, 115)

International Alert’s campaign, launched in 1999, Women Building Peace: From the
Village Council to the Negotiating Table focused on women’s participation in peace
building and their protection in conflict. The campaign’s five goals were: including
women in peace negotiations as decision-makers; putting women at the heart of
reconstruction and reconciliation; strengthening the protection and representation of
refugee and displaced women; ending impunity for crimes committed against women and
ensuring redress; and, giving women and women's organisations the support and resources
they need to build peace.*

International Alert hoped the campaign would reinvigorate support for the
commitments made to women during the 1995 Fourth UN World Conference on Women,
held in Beijing. International Alert member, Sanam Anderlini, suggests that the Beijing
Conference was pivotal in re-energising women’s peace movements and “spawn[ed] a
multitude of new NGOS, grass roots groups and regional international networks from
Liberia to Jerusalem” (Anderlini 2000, 12). According to Anderlini, the global appeal for
a Security Council resolution on women was launched by a group of NGOs at the fifth
anniversary review conference of the Beijing Declaration in 2000 (Anderlini 2007, 6).
Anderlini refers to the Conference as a “turning point — a call to action and an inspiration
for many women experiencing violent conflict first hand” (Anderlini 2007, 6).

However, International Alert’s campaign and the Beijing Platform’s conclusions on
armed conflict differ in significant ways. While Alert’s campaign shares the Platform’s

emphasis on women’s participation in peace building, it leaves aside the Platform’s

2 See http://www.womenaction.org/global/peacebuilding.html.
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objectives to reduce excessive military expenditure and control the availability of
armaments. Also excluded from the Campaign were the Beijing Platform’s objectives to
promote non-violent forms of conflict resolution, to promote women’s contribution to
fostering a culture of peace, to protect women living under foreign occupation or other
conflicts (besides armed conflicts) and to provide assistance to women of the colonies, and
non-self-governing territories. The Beijing Platform’s conclusions on armed conflict also
emphasise the importance of working towards general and complete disarmament and a
universal, multilateral, effective and verifiable comprehensive nuclear-test-ban treaty.

The Platform’s different emphases have their origins in the historical geopolitical
divisions between the Eastern Bloc and the United States (US) that shaped how women’s
issues were inscribed on the UN’s agenda. Kristen Ghodsee explains that prior to the first
UN Conference on Women in 1975, American politicians were concerned that “communist
women would hijack the deliberation with an anti-capitalist agenda” and therefore became
actively engaged in defining the positions that US delegates would represent (Ghodsee,
2010, 4). The American perspective focused on political rights and legal remedies to
address discrimination while the Soviet position viewed these issues as symptoms rather
than causes of women’s oppression. At the UN, the “peace perspective” was that women
were obliged to become engaged in Cold War politics because they were inherently less
violent. In Chapter 3 and throughout this thesis, I show how these geopolitical rivalries
continued to influence UN decision-making on women and gender issues.

From a geopolitical perspective, the Beijing conference was the most contentious of
all four UN Women'’s conferences. One third of the delegations at the conference, 64 of
189 representatives, expressed reservations about the Beijing Platform For Action and half
of these were placed on record (United Nations 1996a, 154—175).> While the divisions
were no longer easily defined along the East-West axis, the fierce disagreements over
references to women’s sexual behaviour, orientation, sexual education, abortion,

interpretations of the family, and reproductive health and rights reflected long standing and

33 Chapter 5 of the Platform (pp. 154-175) notes that 64 representatives made general and interpretive
statements of expressed reservations on the Beijing Declaration and Platform for Action. These include: Peru,
Kuwait, Egypt, Philippines, Holy See, Malaysia, Iran (Islamic Republic of), Libyan Arab Jamahiriya,
Ecuador, Indonesia, Mauritania, Oman, Malta, Argentina, Brunei Darussalam, France, Yemen, Sudan,
Dominican Republic, Costa Rica, United Arab Emirates, Venezuela, Bahrain, Lebanon, Tunisia, Mali, Benin,
Guatemala, India, Algeria, Iraq, Vanuatu, Ethiopia, Morocco, Djibouti, Qatar, Nicaragua, Togo, Liberia,
Syrian Arab Republic, Pakistan, Nigeria, Comoros, Bolivia, Colombia, Bangladesh, Honduras, Jordan,
Ghana, Central African Republic, Cambodia, Maldives, South Africa, United Republic of Tanzania, Brazil,
Panama, El Salvador, Madagascar, Chad, Cameroon, Niger, Gabon, United States.
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newly emerging geo-political alignments (see Bunch and Fried 1996; Baden and Goetz
1997; Meyer and Priigl 1999).

Moreover, although the conference may have provided an opportunity for women’s
peace groups to reach consensus on seeking a Security Council resolution on women, this
was not reflected in the Beijing Platform for Action (BPFA). All of the BPFA’s
recommendations are directed to the UN General Assembly rather than the Security
Council, even those concerning armed conflict. And despite the centrality of human rights
to feminist arguments for a Security Council resolution, women’s rights activists were not
themselves involved directly in SCR 1325’s genesis. Feminist human rights activist
Charlotte Bunch distinguishes among what she refers to as “four somewhat separate,
sometimes intersecting, tracks at the UN: human rights; development; security; and
humanitarian assistance” (Bunch 2003, 2). According to Bunch, bringing these tracks
together raised the concern for women’s rights activists that “human rights might fall out
of the picture” (Ibid.). She explains that, “the peace and security people and human rights
people are not the same groups, and do not work together very much ... in the structures of

the UN they tend to be separate” (Ibid.).

2.13  Are Women Civilians? The Impact of Armed Conflict on Women
A third variation of SCR 1325’s evolution and the least developed in the literature, places
its genesis along the Security Council’s evolving discourse and practice on the protection
of civilians and the UN’s rapidly expanding role in peace building. NGO Working Group
members International Alert and the Women’s Commission for Refugee Women and
Children both had programmes in countries where the largest and most complex UN peace
operations were then deployed. Their advocacy exposed glaring gaps in international
protection and humanitarian assistance and the absence of guidelines and strategies for
addressing the gender dimensions of these crises. International Alert states that their
campaign for SCR 1325 reflected a growing recognition of women’s experience of conflict
and the need to address “the particular horrors of war that are suffered by women,
including rape, sexual torture, prostitution, and slavery” (Adrian-Paul et al. 2004, 95).
Following its failures in Rwanda and Srebrenica, the UN recognised the need for new
kinds of international engagement to stem the humanitarian crises and civil wars raging in
Liberia, Sierra Leone, Burundi and the Democratic Republic of Congo, Timor-Leste and
elsewhere. These ‘new wars’ were characterised as complex humanitarian and human

rights emergencies that required more than diplomacy and ‘boots on the ground’ could
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deliver. They also required humanitarian and human rights responses to protect the human
security of civilian populations that became primary targets of war through forced
recruitment, amputations, sexual and gender based violence, abduction, and sexual slavery.

Yet, it was only in 1999, one year before SCR 1325’s adoption, that the Security
Council first articulated its responsibilities to protect civilians in conflict situations when
their governments were unwilling or unable. In this context, protection refers to the Fourth
Treaty of the Geneva Convention relative to the Protection of Civilian Persons in Time of
War, adopted in August 1949. The Council’s adoption of SCR 1265 in 1999 on the
protection of civilians marked the beginning of a significant shift in the evolution of UN
peace-building, described by scholars as “a much needed departure from the statist and
militarist approach to security that dominated the field of international relations during and
after the Cold War” (Bellamy and McDonald 2002). For Anne Walker of the International
Women's Tribune Centre, the heightened receptivity of UN policymakers to NGOs
resulted from these new challenges: “The end of the cold war confronted UN policymakers
with new problems, such as ethnic conflict in Rwanda and Somalia, refugees, problems to
which they had no answers" (J. M. Joachim 2007, 24).

In the short span of two years between 1998 and 2000, the Security Council adopted
precedent-setting resolutions on children; the protection of civilians; disarmament,
demobilisation and reintegration; conflicts in Africa; and, HIV/AIDS. These thematic
resolutions created the opportunity for peace-building mandates to include the most
expansive range of collective enforcement measures ever authorised, including dedicated
staff and resources to ensure child protection; human rights monitoring and reporting;
election monitoring; refugee return; mine action; national institution building; the
protection of humanitarian relief; disarmament, demobilisation and reintegration; and,
human rights.

However, even as the protection of civilians became more central to peacekeeping
mandates, the Security Council had yet to consider the gender dimensions of the conflicts
under its purview or the gender implications of its actions. This concern was surfaced in
the months preceding SCR 1325’s adoption in the Windhoek Declaration and Namibia
Plan of Action on Mainstreaming a Gender Perspective in Multidimensional Peace
Support Operations (UN Security Council 2000a). The Declaration was adopted at a
meeting convened by the UN Department of Peacekeeping Operations (DPKO) in
Windhoek, Namibia, in May 2000, and circulated to the Security Council by Namibia; the

country that presided over the Council’s debate on women. The Declaration, referenced in
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SCR 1325, recognises that “women have been denied their full role in [multi-dimensional
peace support operations], both nationally and internationally, and the gender dimension in
peace processes has not been adequately addressed” (Ibid.).

In addition, women’s rights and gender equality issues were glaringly absent from the
highly influential independent review of peacekeeping authored by Lakhdar Brahimi, and
presented to the Council on August 21, 2000, two months before SCR 1325’s adoption.
This ground-breaking review established new benchmarks for peacekeeping operations
that emphasised conflict prevention; post-conflict reconstruction; the rule of law; and,
humanitarian and human rights concerns. However, it neglected any analysis of the
gendered nature of conflict, its differential impact on women and girls, men and boys, or
the constraints on women’s participation in peace-building. Nor did it address the
concerns raised in Graga Machel’s report on the impact of armed conflict on children,
regarding the sexual exploitation and abuse of women and girls by peacekeeping personnel
(United Nations 1996). Ultimately these deficits became opportunities—the lynchpins—
on which the need for a gender perspective in UN peace building would be framed. UN
Security Council Resolution 1325 became a diplomatic rejoinder to the Brahimi report,
building on the Council’s recent thematic precedents, and particular, its actions on children
(True-Frost 2007; Hudson 2010).

For many critical feminist scholars, however, focusing on women’s victimisation in
conflict reinforces essentialist and stereotypical perspectives of women and simplifies the
diversity of women’s experiences.’® These universal representations of women disregard
the various hierarchical and intersecting power relations and strata of women in relation to
other social categories, such as race, ethnicity, geography and sexual orientation®. Hilary
Charlesworth uses the concept of ‘competitive vulnerability’ to eschew claims that women
always suffer more in conflict and have more to gain from peace than men (Hilary
Charlesworth 2008, 358).

The central puzzle in this narrative invokes what Cockburn refers to as the pacifist
dilemma (Cockburn 2007); namely, how to reconcile feminist anti-militarist pacifism with
the morality of humanitarian intervention. The UN Security Council’s inability to obviate

unilateral and bilateral military actions, combined with the growing documentation of

** Many feminist analyses of SCR 1325 (e.g. Stamnes 2012; Shepherd 2008; Pratt 2013; Otto 2010; Cohn
2008a) use Cynthia Enloe’s ‘womenandchildren’ as a useful way of framing this issue (Enloe 1993).

%% For example (Pratt and Richter-Devroe 2011; Puechguirbal 2010; Hudson 2012; Viyrynen 2004; Reeves
2012).
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sexual violence and exploitation committed by military and civilian peacekeeping
personnel, intensified feminist soul-searching about the risks of engaging with mainstream
institutions, as described above. Christine Chinkin and Hilary Charlesworth reflect the
views of many feminists when they argue that the Security Council’s militaristic and state-
centred approaches to peacekeeping are more likely to increase, rather than decrease,
women’s insecurity (Chinkin and Charlesworth 2006).

While feminist scholars like Cynthia Enloe (Enloe 1990; Enloe 1993; Enloe 2007), V.
Spike Peterson (Peterson and Anne 2010) and Cockburn (Cockburn 2010) have long
focused on the inherently patriarchal structures and cultures of military institutions, the
adoption of SCR 1325 has inspired similar questions about the Security Council and UN
peace operations. For many feminist scholars and activists, the overt instrumentalisation of
women by the US to justify the occupation of Afghanistan in 2002, reinforced the fear that
feminism would “end up facilitating existing projects and priorities of militarized
economic globalization in the name of protecting and promoting the interests of women”
(Orford 2002, 283). For Natalie Hudson, “SCR 1325 does not allow for any fundamental
challenge of the militarism embedded within the Security Council, thus maintaining the
use of force as central to any conceptualization of international peace and security” (N. F.
Hudson 2009, 61).

While pacifism is a central tenet of feminist orthodoxy, not all feminist peace activists
consider the use of military force amoral. These debates have re-emerged recently in the
context of critical security debates regarding humanitarian intervention.”® Building on
feminist human rights strategies to hold states accountable for ensuring the protection of
women’s human rights, UNIFEM viewed SCR 1325 as a vehicle for shifting the
responsibility of women’s security from women themselves — to the state — and, when a
state is absent — to the international community (J. F. Klot 2002; Rehn and Sirleaf 2002).
By recognising the responsibility of all States and all parties to armed conflicts to respect
international law applicable to the rights and protection of women and girls, especially as
civilians and in the context of the Geneva Conventions and their Additional Protocols, as
well as the Convention on the Elimination of All Forms of Discrimination Against
Women, SCR 1325 reinforces the obligations of States to ensure respect for women’s

rights in conflict situations according to human rights and international humanitarian law.

*® For example (Charlesworth, 2010; Davies and Teitt, 2012; Engle, 1988; Gibson 2011; Heathcote, 2011;
Hudson 2012; Otto, 2013; Sherret and Bond, 2012; Stamnes, 2012; Van Schaack, 2011; Cockburn 2012).
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In doing so, SCR 1325 also establishes that when sovereign states are unwilling or
unable to do so, or when a state may itself become a perpetrator of crimes against women,
such violations may also be considered threats to international peace and security. In this
sense, SCR 1325 redefines the concept of collective security so that widespread violations
of women’s rights now constitute a threat to international peace and security. Lene Hansen
points to the dilemmas inherent in this characterisation by showing three different ways in
which international responsibility for responding to mass rapes in Bosnia was framed: (1)
as ‘normal/Balkan warfare’ it would not be a collective security problem and therefore not
the responsibility of the international community to intervene; (2) as ‘exceptional/Serbian
warfare’ the international community should intervene militarily in defence of the Bosnian
government; and, (3) in what emerged as a critical feminist security perspective of a
‘Balkan patriarchy’ - which involves women on one side and the patriarchal nationalistic
leadership on other; the political response was ambiguous (Hansen 2001, 55).

In the first part of this chapter, I have brought to light a number of puzzles and
contradictions that are embedded in SCR 1325’s narrative herstory. These concern the
different motivations among the NGOs credited with SCR 1325’s genesis, their strategies
and the different policy frameworks that were invoked to establish the relevance of
‘women’ to the Security Council’s agenda. To different degrees, these frames refer to
women’s role in peace building, gender equality, and the protection of civilians. Each is
somewhat aligned to UN policy discourses that have their origins in the vestiges of Cold
War politics, and the UN’s failures in Rwanda and Srebrenica.

In the following section, I offer a critical analysis of these narratives by applying some
of the conceptual and analytic frames outlined in Chapter 1. These concern the tensions
among activists between identity and strategy; SCR 1325’s discursive construction, and the

challenges of engaging with mainstream institutions.

2.2 SCR 1325: Lost in translation?

In this discussion, I look more deeply at the anomalies identified in the first part of this
chapter regarding the NGO Working Group’s motivations and composition. I suggest that
they reveal important tensions between the ‘identity and strategy’ debate described in
Chapter 1, and are related to the effective engagement by the NGO Working Group of
broadly diverse allies and networks within and outside of the UN. In the following sub-

sections I offer a critical assessment of feminist discourse analyses of the Resolution, and
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suggest that the dissonant interpretations of SCR 1325 by feminist scholars and UN policy

makers have limited the potential for more constructive dialogue.

2.21  Feminist Norm Entrepreneurs: Balancing Identity and Strategy

The NGO Working Group on Women, Peace and Security is widely credited with SCR
1325’s genesis. The literature celebrates SCR 1325 as an achievement of feminist anti-war
activism, but also tells us that the majority of SCR 1325’s NGO protagonists were neither
feminist nor anti-militarist.

In my view, the compromises made by members, especially on core aspects of
identity, suggest that the group’s collective interest in bringing about SCR 1325 triumphed
over the need for any particular organisation to assert its own agenda. And the most
significant compromises were made by feminist, anti-militarist activists:

Critiquing ‘militarism’ and the ‘arms trade’, let alone militarism’s reliance on a
particular gender script, were considered ‘too political’ by most of the NGO
Working Group, leading to the marginalisation of many feminist ideas before
they even reached the Council. These omissions in the NGO draft foreclosed
the pursuit of crucial aspects of feminist anti-war activism through the
resolution. The NGOs were not only disagreeing among themselves, but
making strategic calculations about what the Council would find palatable,
accepting various limitations in the interest of moving along towards adoption
and implementation. (Otto 2010, 108)

These tensions illustrate what is referred to in the social movement literature as the
‘strategy versus identity debate’ i.e. “a debate over whether social movement actors were
mainly driven by a need to express their identity or mainly driven by more strategic
concerns of where and when they could win” (Finnemore and Sikkink 2001, 409). In other
words, what Cohn refers to as self-censorship among the NGO Working Group could also
be viewed as strategic calculation. Or, put another way, according to Deborah Stone, “the
process of strategic portrayal must work for different actors in the network and also for
target audiences” (Keck and Sikkink 1998b, 229). Felicity Hill, then Director of the UN
Office of the Women’s International League for Peace and Freedom, explains this
calculation:

Whatever the code words, let us in! Peace-builder, decision-maker, whatever
argument works, let us in! Let us in so we can wrestle with the discussion at
least; contest the parameters, and react, in real time and not after the fact. Let
us into the Security Council, into the decision-making fora, into the rooms of
the elusive place, let women in. It is the horror experienced daily which is the
reason we want to get hold of the steering wheel of the Security Council. It is
because the Security Council sets the contours of political discussion on peace
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and war on this planet and, significantly, because it mandates actual peace
operations. (Cohn 2004, 138)

At the core of the NGO Working Group’s shared commitment, was concern about the
atrocities committed against women in war, their neglect in the context of humanitarian
action, and the need to increase the leverage and engagement of women’s peace
organisations and initiatives.

The NGO Working Group members were neither feminist nor anti-militarist, although
there were a small number of feminist anti-militarist activists within its member
organisations. Why this point is glossed over, rather than analysed, is itself interesting.
That a few feminist anti-militarist activists were able to create a narrative that was larger
than the mandates of their respective organisations is itself, a significant achievement.
Following the literature on norm entrepreneurs (Oliver and Marwell 1992, 252), I refer to
this cadre of leaders as ‘feminist norm entrepreneurs’; individuals who brought their
vision, charisma and wealth of organising experiences and relationships into a new
institutional discourse replete with its own actors, institutions, policies and processes.

The most visible and influential members of the working group were impressive
feminist anti-militarist activists (Felicity Hill, Eugenia Piza Lopez, Cora Weiss, Ancil
Adrian-Paul and Sanam Anderlini). It was their feminist transnational advocacy networks,
personal and professional relationships, including with feminist academic, which became
significant in shaping the resolution’s (published) narrative herstory.

Understanding their constraints and opportunities is important for understanding the
processes of agenda setting and organisational change. Drawing from Gordenker (1995,
19), Joachim argues, “bridging the interests of individuals, the larger collective, and
policymakers is not an easy task”:

Organizational entrepreneurs may well get caught in the crossfire of divergent
role expectations in their environment and the conceptions of their
organizational constituents" (see also Marsh and Rhodes 1992). Whereas
policymakers may expect compromise and concessions, constituents may
demand confrontation and exposure. Moreover, given that entrepreneurs have
to maintain links to different groups, they are also always at risk of losing their
credibility. For example, constituents might question the legitimacy of an
entrepreneur because of his or her connections to policymakers, while
policymakers, in turn, may be skeptical of the entrepreneur because of his or
her involvement with a particular group. (J. Joachim 2003, 8)

Feminists within NGOs with women’s programmes likely had more discretion to push

the boundaries of their own organisation’s discourse, while international NGOs like
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Amnesty International are tightly controlled with very little space for its representatives to
creatively interpret their mandate, especially without the support of senior leadership
within the organisation.

Although the Beijing Conference is identified as a catalytic touchstone for SCR 1325,
I suggest that its importance was more likely as a venue for establishing relationships,
common frameworks, and networks across different regions and political perspectives.
Many of the networks and relationships drawn into SR 1325’s genesis, date back to the
1895 Nairobi Conference, the Hague Appeal for Peace, and the 1993 Vienna Conference
on Human Rights. Although the women’s human rights movement was not directly
engaged in SCR 1325’s genesis, it shaped the relationships and networks that were formed
around SCR 1325. These personal relationships were crucial in forming the NGO
Working Group’s extended networks, especially as individual feminists began to work in
other sectors within and outside of the UN, including with feminist scholars, policy
makers. It was after Beijing that the presence of feminist norm entrepreneurs became far
more visible within other organisational contexts, where they continued to project their
feminist identity, perspectives and skills.

Institutionally, however, I argue in Chapter 4 that, as a policy framework, the Beijing
Platform for Action became much more problematic as an implementation pathway for
SCR 1325. To be clear, none of the Beijing Platform’s recommendations on armed
conflict were addressed to the Security Council. Instead, the Platform it reaffirms the
General Assembly’s primacy as the ‘highest level’ and principal policy-making and
appraisal organ on matters relating to the Beijing Conference follow up. As I explain in
Chapters 3 and 4, by associating SCR 1325 with the Beijing Conference rather than the
Security Council’s work on the protection of civilians, gender mainstreaming became the
primary policy pathway for SCR 1325’s institutionalisation with the UN. I suggest that
this contributed significantly to conflicts within the UN about institutional responsibilities

for implementing SCR 1325, and to related implementation failures.

2.22  Inside-outside and In-between

Several authors suggest that the communication channels between the NGO Working
Group, Security Council members and the UN’s gender mechanisms played an important
role in framing the ‘women, peace and security’ agenda (Cockburn 2007; N. F. Hudson
2010). According to Maha Muna, these communications “increased over time, and

personnel at UNIFEM and OSAGI provided insight on the political strategy that was
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adapted to support passage of the resolution” (Cohn et al. 2004, 131). For the most part,
however, the nature of these engagements and the role of various ‘door openers’ remain
underexplored, particularly regarding feminist allies in the UN system.

Felicity Hill, a feminist NGO leader in the Working Group cautions that it would be
“dangerous to over emphasize the significance of NGO efforts during this small time
period, and to not acknowledge the cumulative impact of decades of interaction between
governments and NGOs around negotiation in almost all other UN fora on gender or
nuclear disarmament issues” (Hill 2005, 31).%” She attributes the successful introduction of
SCR 1325 to three aspects of the UN system: that the ideas and language were built on
previous documents and treaties; that international and grassroots NGO efforts had
historically provided information and analysis to the Security Council; and, cooperation
between the Namibian presidency of the Security Council, the UN’s gender mechanisms
and the NGOs (Ibid., also see Tryggestad, 2009).

Access to UN institutions is essential in the process of agenda setting; says Joachim,
“Access to institutions and the agenda-setting process is pivotal for NGOs to enable them
to introduce their pet problems and solutions and to convince policymakers of both their
significance and their validity” (Joachim 2007, 7). Although the SCR 1325 literature
recognises the role played by the UN’s gender mechanisms, it is often downplayed or
vaguely referenced. This is partly because the role played by UN allies is far less visible,
while visibility for NGOs is a crucial aspect of mobilisation.”® I make this point because
insider procedural and technical knowledge is needed to translate new ideas into the
specific dialects of different UN mechanisms. The NGO Working Group needed insider
allies to help translate their agenda so that it was responsive to the Security Council’s
political and technical needs. These alliances are therefore a crucial aspect of SCR 1325’s
genesis. Similarly, Finnemore and Sikkink argue that:

Groups with specialized knowledge often have a common set of norms and
world views ... As they deploy their knowledge, these epistemic communities
often disseminate new norms and understandings along with technical
expertise. Consequently, they can act as powerful mechanisms of social
construction ... Expertise often resides inside formal organizations, so the two

*7 Felicity Hill, “Women at the peace table”, pages 87-94, Final Report, Conference on ‘Building capacities
for Peacekeeping and Women’s Dimensions in Peace Processes’, Joint European Union-Latin American and
the Caribbean Conference, Santiago Chile 4-5 November 2002. Before joining UNIFEM, Felicity Hill was
WILPF’s representative on the NGO Working Group.

*UN staff rarely, if ever claim individual or institutional ownership of an idea or text of a political document.
In the UN bureaucracy, the status of the member state or political entity that adopts and advances an agenda
or particular language becomes an indicator of achievement.
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mechanisms can become intertwined in interesting ways. (Finnemore and
Sikkink 2001, 402)

Contrary to many accounts of the Working Group’s role, drafting the initial concept
paper was not among them. However, longstanding networks of feminists within and
outside of the NGO Working Group, UNIFEM and UNICEF did effectively co-conspire to
produce the first non-paper presented to the Council in 1999, as discussed in Chapter 3.
This, ultimately unsuccessful attempt to bring gender issues onto the Council’s agenda
during Slovenia’s presidency of the Security Council, relied on the model used to advance
a Security Council resolution on children. The aim, according to UNIFEM, was ‘to do for
women what UNICEF had done for children.’

In this way, I suggest that feminists within the UN’s gender mechanisms acted as
‘influential allies’ (J. M. Joachim 2007), or what Dennis Organ (Organ 1971) refers to as
‘linking pins’, and Gordenker and Weiss dub ‘boundary-role occupants (Gordenker and
Weiss 1996, 35). They were also 'norm entrepreneurs' and played an important role in
providing substantive and procedural knowledge and in mobilising other ‘door openers’.
UNIFEM convened meetings with the NGO working group and strategised together about
how each organisation was best positioned to advance particular issues. In this sense,
UNIFEM and its advisers helped to find common ground between the NGO Working
Group and the Security Council:

Influential allies are important because they generally possess institutional
resources that NGOs themselves lack, ranging from material power to
institutional prerogatives and prestige ... [and] changes in political alignments
or conflict can be facilitating factors. (J. M. Joachim 2007, 7)

However, even senior feminists in the UN system lacked direct access to the
influential allies needed to advance the idea of a Security Council resolution on women. In
Chapter 3, I suggest that some of the keys unlocking this access were held by door openers
about whom very little has been written; well-placed and powerful male allies within the
Secretariat, the UN Funds and Programmes, and member states. That several of these
influential allies were men is a point that is hardly remarked upon in the literature about
SCR 1325. Yet, as RW Connell observed:

Many of the historic gains by women’s advocates have been won in alliance
with men who held organizational or political authority at the time. (Connell et
al. 2005, 1809-10)
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Men and boys are ‘gatekeepers for gender equality’; Connell’s strategic question is
whether they are willing to open the gates for major reforms (Ibid., 1802). In Chapter 5,
the same question arises in the context of women’s participation in Liberian peace process.
Felicity Hill makes a similar point in her assessment of the obstacles women face in
engaging with mainstream institutions:

. women and men are forced to rely on friendships and individuals of good
will who are willing to compromise the perception of their authority and
credibility to get gender issues and women in through the back door of peace
negotiations, and they are forced to do this because institutions and procedures
are not automatically or routinely accountable to women or sufficiently

sensitized to gender issues.*

By asking “If institutions are gendered, then can they also be re-gendered?” Angela
Mackay raises a question that is central to my research, namely, that “as we ask how
institutions reproduce gendered power relations, we must also be asking how this can be

changed” (Mackay, 2010, 6).

2.23  SCR 1325: A Failure of Discourse or Praxis?

Feminist discourse analyses of SCR 1325 suggest that its conceptual framing and textual
content ultimately compromised its potential to bring about more radical ambitions.
Sandra Whitworth explains that in order to be ‘heard’, arguments must be presented in a
way that “adopts the language of the UN, accommodates itself to UN-produced
understandings of peace and security, and is alert to the hierarchies, protocols, and
“stories” by which UN personnel define themselves” (Whitworth 2004, 95). However this,
she argues also “fix[es] gender as a pathological relationship based on sexed bodies, an
external hierarchy in which men enjoy the privileges of their masculinity through their
power over women and girls, an articulation that is deeply problematic” (Ibid.).

Similarly, Laura Shepherd’s widely cited discourse analysis of SCR 1325
acknowledges, “just how remarkable an achievement it was to successfully framed
gendered violence as an issue of international security” (Shepherd 2008a, 394), while also
asserting that its discursive construction “determined the failure of UNSCR 1325 and its
“assumption of differentiated genders [does] ‘violence’ to the concepts of gender and the

international” (Shepherd 2008b, 9—14). Post-colonial variations of these criticisms go even

*Conference statement: Hill, Felicity. “Conference on “Building Capacities for Peacekeeping and Women’s
Dimensions in Peace Processes.” 87-94. Santiago, 2002.
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further in suggesting that SCR 1325 is in fact helping to advance militarised, hegemonic
and patriarchal ideologies, rather than challenge them.

The critique of the language used in SCR 1325 reflects the hard-fought discursive
battles by feminists in the academy and international arenas to strengthen international
human rights norms, reaffirm women’s agency, and refute generalisations about women as
passive victims in conflict situations. It also reflects feminist theoretical contributions such
as intersectionality that rejects privileging one cause of oppression over another, and
instead, advances a holistic understanding of security that takes into account political,
economic, geographic, ethnic, and social causes and consequences (Crenshaw 1991;
Yuval-Davis 2006; Butler 1999).

However, critical feminist discourse analyses of SCR 1325’s textual content relies on
feminist theories and concepts of power relations and subjectivities, rather than the
Security Council’s unique institutional dialect and evolving repertoire of practice. It does
not provide any explanations regarding the conditions necessary for another discursive
construction to have prevailed. We are given no clues about what parts of the system or its
objects would need to be different for Shepherd’s assertion to be correct. David Mutimer
suggests that counter-factual reasoning is one way of approaching discourse analysis in
studies of international organisations, that ask “how, if the system and its objects had been
different, a different outcome would have been possible” (Quoted in Milliken 1999, 237).

Moreover, most feminist analyses of SCR 1325 focus exclusively on a single
resolution, or a handful of related resolutions. As Milliken and others point out, discourse
reflects a social system and a single text, even if it is a key document, cannot be used to
support arguments about their social significance (Milliken, 1999). Security Council
Report makes the same point:

Interpreting Council resolutions is a complex art. In order to ascertain the
Council's intent and the powers it may be using in a particular resolution, it is
necessary to analyse the overall context, the precise terms used in the
resolution and sometimes the discussions in the Council—both at the time of
adoption and subsequently. (Security Council Report 2008, 1)

And although it would seem fairly obvious that “it is not discourse itself which performs
actions or social practices, but rather social actors involved in different social fields and
symbolic struggles” (Keller 2005, 16), critical feminist analysis focus almost entirely on

the Resolution itself, as an object and actor.
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Due to its focus on textual content, feminist scholarship ends up problematising the
resolution itself, rather than institutional pathologies and processes in which it is
embedded. Moreover, because feminist analysis is discursive, there is rarely any empirical
justification for claims, either in substantiating the way in which the term ‘protection’ is
used or regarding the women for whom they believe protection is harmful or essentialising,
rather than life saving.

My point is that while there may be risks in adopting discursive frameworks that
appear to reinforce essentialising, hegemonic, patriarchal and militarist agendas from the
perspective of feminist theory, so too are potential risks in changing the terms of the debate
without fully understanding how this would impact policy and practice. A realistic
assessment of these implications requires a full understanding of the terms of the debate as
they are understood by those who have defined them.

As scholars of norm change have emphasised, pre-existing frames exert an influence
on norm entrepreneurs seeking to map new discourses upon the old (Finnemore and
Sikkink 1998). Once ideas are configured institutionally, they “can have an impact even
when no one genuinely believes in them as principled or causal statements” (Goldstein and
Keohane 1993, 20). A particular concept may be so deeply embedded in an institution’s
practices that introducing an alternative would more likely marginalise the proponent from
the discussion and therefore stop any chance of reframing the issue. The term ‘protection’
is one such example. Since SCR 1325 advocates within and outside of the UN have sought
to separate the agendas on women from those on children and protection, I argue that they
have also been marginalised from the core doctrinal debates within the Council and the
Department of Peacekeeping Operations about how best to define them.

In another scenario, a particular discursive framework can provide a context for
developing more specific policy questions. For example, UNICEF’s significant investment
in research and mobilisation about child soldiers allowed it to reframe its work in the area
so that it would be more closely aligned with programmes, policies and resources for their
disarmament, demobilisation and reintegration. A third example is when frames are used
because there is not enough information or understanding about an issue to provide a
functional alternative. UNHCR first had to understand the risks women faced in camp
settings before understanding how their physical design (e.g. the location of latrines)
influenced women’s security.

Fourth, a particular framing of an issue in one area may inadvertently influence how it

is interpreted in other institutional settings, for better or worse. In the case of sexual and
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gender based violence, women'’s rights activists had worked for decades to ensure the
broadest possible definition of all forms of violence against women. However, in placing
this issue on the Security Council’s agenda, a much more narrowly defined term, ‘conflict-
related sexual violence’ was introduced. This may unintentionally make it more difficult
to address forms of sexual and gender based violence before or after conflicts take place, or
in countries that are not on the Security Council’s agenda.

Finally, there are situations in which discourse is distorted intentionally for strategic
reasons, such as media attention or resource mobilisation. For example, increased media
attention to sexual violence has increased reporting and resources in some situations while,
in others, it may reduce reporting and access to services because it increases stigma and
social marginalisation. So many factors will determine how different discourses play out
across different cultural settings, that these implications would need to be rigorously
assessed before determining that one frame was more appropriate than another.

I give these examples to explain that SCR 1325’s textual content evolved in relation to
a specific UN discourse that assigns particular meaning to different phrases and concepts;
these frames share little in common with feminist theory. Without attempting to
understand the Council’s discursive framework, feminist analyses fail to take Haraway’s
additional step of critically reflecting on the location from which their knowledge issues, of
thinking through the political and ethical implications of their knowledge claims (Haraway
1988). And, by failing to problematize the partiality of their claims, they avoid
responsibility for their political effects” (Locher and Priigl 2001, 121). This illustrates
what Stern and Zaleswki characterise as the ‘performative failure’ of feminism within the
discipline of international relations, and the ‘all too common misapplication’ of gender
analysis (Stern and Zalewski 2009). It also reaffirms Hawkesworth’s contention that:

This central misunderstanding of how to use gender analysis happens when the
effort to theorize gender involves a subtle shift, from an account of “how”
gender operates under specific historical conditions, to a universal claim about
“why” gender performs a particular social function. In this shift, gender is
transformed from an analytic category to a causal force’ (Hawkesworth 2006,
174)

Given the growing community of research and practice in the area of women, peace and
security, how can we explain the abundance of mis-framed issues?

In the following section, I examine the NGO Working Group’s strategy for providing
information to the Council, and the extent to which it met their political and technical

needs and decision-making frameworks.
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2.24  Whatis in a Frame?
Social movement scholars suggest that early framing efforts tend to have an ‘emergent,
inchoate quality’, and at this stage:

The outcome of the process is less predictable. The frames of NGOs might be
ignored, ridiculed, or not taken seriously. In contrast, later framing efforts are
much more strategic and self-conscious. However, they are not without
problems either. The more skilled and the more knowledgeable NGOs become,
the more opposition they may encounter, so that their "later framing efforts can
be expected to devolve into intense 'framing contests' between different actors.
(McAdam, McCarthy, and Zald 1996b, 17)

In the case of SCR 1325, Carol Cohn suggests that the simplification of feminist analysis
about the causes and consequences of armed conflict during SCR 1325’s negotiations was
due, in part to “the absence of any kind of real institutional awareness of women (much
less gender analysis) in the parts of the UN specifically mandated to deal with armed
conflict and security”. She explains, “this is why the Working Group’s key goals (and
SCR 1325) refer to the “protection” (of women in war) and “participation” (of women in
peace making and peace building, while “the method to achieve these was envisioned as
“mainstreaming gender” in the work of the Security Council” (Cohn 2008, 198).

But what explains this absence of institutional awareness and knowledge? In his work
on epistemic communities, IR scholar Ernst Haas believes that why problems are
conceived in relatively simple or in very complex ways reflect how policy makers
understand implicit or explicit theories of causation. This, he claims, is linked to their
knowledge available about ‘the problem’. From this perspective, a knowledge-based
epistemic community plays an important role in framing the problem such that “political
objectives and technical knowledge are combined to arrive at the conception of what
constitutes one’s interest” (Haas 1990, 22 9—10).

Haas’ ‘bet’ is that the knowledge available about the problem influences the way
decision-makers define whose interests are at stake; “implicit or explicit theories of
causation in the actors’ minds imply degrees of knowledge, not merely momentarily shared
interests” (Ibid.,10). In his view, organisational learning takes place when political
objectives and technical knowledge are combined to arrive at an understanding of the
problem that fully reflects the interests and goals of those with responsibility for
responding. To this end, he sees ‘epistemic communities’ as crucial in providing the
knowledge needed to guide an organisation’s understanding about a challenge it has not

been able to meet:
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Organizational learning is when actors representing states and members of the
secretariat working together in the organization in the search for solutions to
problems on the agenda, have agreed on a new way of conceptualizing the
problem. That is, it is not individuals, entire governments, blocs of
governments or entire organizations that learn; it is clusters of bureaucratic
units within governments and organizations. That of course suggests that there
can be varying rates of learning and quite different incentives to learn
depending on the context, professional ethos, type of problem, type of region
[and, I would add, type of organization]. The unit that learns is a particular
kind of collective actor defined by its place in the organization, in world
politics, in a professional and knowledge culture. (Ibid., 9-10)

Following this analysis, it is possible that the Security Council’s adoption of SCR
1325 reflected only a ‘momentary shared interest’ in the context of its discussion on the
protection of civilians, and in response to its failures in Rwanda and Srebrenica. Unlike
the Council’s ‘learning’ in relation to the protection of civilians and children, similar
processes did not occur in relation to women, peace and security. While Cohn describes
the Working Group’s self-conscious decision to position itself as “helper” to the Council,
rather than as confrontational adversaries, (Cohn 2008, 187—188), perhaps neither of these
positions would have been effective in developing a ‘consensual understanding’ of the
issues in a way that would meet both the political and technical interests that were guiding
decision-making in the Council.

As I discuss in Chapter 3, SCR 1325’s adoption was remarkable in that it was not
preceded by major research, policy or mobilisation exercise, as is often the case with the
introduction of new items on the Council’s agenda, such as the protection of civilians, the
children’s agenda and the peacekeeping reform process.** Each of these agendas was
introduced at the request of the UN; i.e. the UN Secretary General or an intergovernmental
body, with the aim of supporting a process that would arrive at a common understanding of
the problem and potential solutions. Typically, such requests identify an independent
commission or expert, or the most relevant UN entity to support a process of research and
mobilisation, in partnership with some ‘interested’ member states that are representative of
relevant geopolitical constituencies. These may take several months or even years to

produce, with the aim of developing ‘consensual knowledge’ so that all decision-makers

* Respectively, the Council’s initiatives on the protection of civilians were in response to the international
commission on the responsibility to protect, and subsequent independent reports on the protection of
civilians; and regarding children, UNICEF supported Graga Machel’s Study on the Impact of Armed Conflict
on Children; and, in relation to peacekeeping reform, the Brahimi Report.
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will be able to respond to a shared assessment of the problem.*' Typically, the relevant
UN entity continues to invest significant resources in following up the agenda and
developing an epistemic community, policies and programmes. The Security Council’s
agenda on women, peace, and security evolved differently.

In Chapter 3, I suggest that SCR 1325’s framing and limitations are due in part to the
institutional location of gender issues within the UN’s organisation and structure, and the
absence of a well-resourced entity to provide appropriate leadership; in mobilising
financial, intellectual, and political resources. Although collaboration between feminist
scholars and female delegates in the UN was central in bringing both women and gender
issues onto the world stage, these forms of collaboration weakened precipitously over
succeeding generations. In Chapter 3, I examine why the UN’s International Training and
Research Institute for the Advancement of Women (INSTRAW), established in 1975,
never became fully operational. I suggest that INSTRAW’s dysfunctional nature was
likely significant in shaping the history of collaboration between feminist researchers and
policy makers in relation to SCR 1325 and the UN’s broader agenda. The absence of any
research capacity on women within the UN limited the opportunities to advance a women-

centred agenda across a range of issues, including those pertaining to peace and security.

2.3 Conclusion
In this chapter, I examine the motivations and strategies of non-governmental actors
credited with SCR 1325’s evolution. I also identify several competing policy frames that
the literature points to in narrating SCR 1325°s history. I suggest that a deeper exploration
of the ‘unresolved’ contradictions and inconsistencies within and across these accounts
may deepen our understanding of SCR 1325’s limitations and also its potential, and the
factors that were most significant in shaping its evolution.

Strategically, the NGO Working Group’s most significant contribution was to focus
feminist energy on the UN Security Council as an institutional site of engagement. Before
this, the central venues for international feminist engagement with the UN were the UN’s

. 42 . ..
conferences on women and human rights.” These world conferences provided feminist

*! For Haas, “consensual knowledge may originate as an ideology and differs only in that it is constantly
challenged from within and without and must justify itself by submitting its claims to truth tests considered
generally acceptable.” (Haas 1990, 20-21)

2 These included the 1975 World Conference in Mexico, 1980 in Copenhagen, 1985 in Nairobi, and 1995 in
Beijing. The 1993 World Conference on Human Rights in Vienna was a turning point for women’s human
rights activism.
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activists with a venue for establishing relationships, common frameworks and networks
across different regions and political perspectives. The relationships developed were
enduring, even as individual feminists began to work in other sectors within and outside of
the UN. They are also significantly under-represented in the literature about the genesis of
SCR 1325, particularly with the UN’s gender architecture and key male allies.

In this chapter, I also show how the meaning and significance of words, phrases and
key concepts in SCR 1325 have been misinterpreted. By decontextualising SCR 1325
from a fifty-year history of discursive evolution within the UN Security Council, feminist
discourse fails to provide an analysis of the text as it is understood by, and in the context
of, those who authorised it. This has resulted in a significant overestimation of SCR
1325’s importance, and an underestimation of the politics that drive Security Council
decision-making.

As I discuss throughout this paper, these politics reflect the interests of hegemonic
states that established the organisation and continue to wield a disproportionate level of
influence through voting privileges across different institutional structures, financial
power, staffing, leadership, and access to knowledge and information (Haas 1990, 57).
Equally important, however, is the role of the counter-hegemonic coalitions e.g. the G-77
and other regional groups in shaping SCR 1325’s genesis and implementation pathways.

These factors are significantly underdeveloped in analyses of SCR 1325°s genesis, and
of its implementation failures and successes. Carol Harrington remedies a significant gap
in the SCR 1325 literature by pointing to the significance of post-Cold War superpower
politics in “shaping the aims of women’s bureaucracies and non-governmental
organizations in the UN system” (Harrington 2011, 557). While IO scholars take for
granted that international organisations play a role as innovators and norm diffusers, how
much credit they can be given remains a major focus of study and debate. I agree with
Haas’ contention that, “The idealist takes for granted that such redefining is likely to occur;
scholars who stress the predominance of bureaucracies and political forces at the national
capital place the locus of change elsewhere” (Haas 1990, 14). Haas reminds us that
multilateral actors and institutions only provide a limited channel for innovation and
change, but that “much more may be going on in bilateral encounters and informal contacts
outside the organizational forum” (Ibid., 14).

In the following chapters, I explore different aspects of these organisational dynamics:
geopolitical, institutional and bureaucratic. In Chapter 3, I examine how the geopolitical

historical development of the UN’s structure and organisation has shaped its institutional



arrangements for women and the way in which gender issues have come on to the

international peace and security agenda.
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Chapter 3
The UN and Women: A Case of Relegated Authority

Although the Charter of the United Nations reaffirms “faith in the equal rights of men and
women” (United Nations 1945), UN strategies to advance gender equality have
undermined any chance of realising this aspiration. In its first thirty years, the UN did little
more to advance women’s rights than establish a Commission on the Status of Women
(CSW) in 1946. Thereafter, the UN’s engagement on gender issues has been ad hoc,
evolving incrementally, and only in response to demands made by women and their allies
within and outside of the UN. Instead of creating the requisite institutional capacity within
the UN for advancing a global women’s agenda (e.g. as it did for children, through
UNICEF, and for refugees through UNHCR), a series of UN World Conferences on
Women and Human Rights became the de facto arenas in which global decisions about
women’s rights and status were made, even as a fragmented and under-resourced UN
‘gender-architecture’ began to emerge.*

In this chapter, I introduce the key UN institutional arenas in which women and
gender issues were addressed before SCR 1325°s adoption. I suggest that the UN’s
strategies to advance women’s rights demonstrate a form of ‘bureaucratic pathology’; a
propensity towards dysfunctional behaviours “that are attributable to bureaucratic culture
and internal bureaucratic processes and that lead the international organisation (IO) to act
in a manner that subverts is self-professed goals” (Barnett and Finnemore, 2004, p. 3).

I use the analytic framework introduced in Chapter 1 to examine how the
consideration of women and gender issues evolved in relation to the UN’s institutional and
organisational structure. In part one, I examine the geo-political dynamics that initially
informed the UN’s agenda on women. In part two, I examine how these dynamics were
later expressed institutionally, through the creation of three UN ‘gender mechanisms’, the
International Training and Research Institute for the Advancement of Women

(INSTRAW), the UN Development Fund for Women (UNIFEM, now UN Women), and

“The terms ‘gender architecture’, ‘gender mechanism’ and ‘gender entity” are often used interchangeably. I
refer to ‘gender architecture’ as the sum total of each ‘mechanism’. I use ‘mechanisms’ to refer to UN
gender ‘bodies’ (the most generic reference for any UN entity) that are part of the UN’s institutional rather
than inter-governmental structure; i.e. UNIFEM, INSTRAW and Office of the Special Adviser on Gender
Issues (OSAGI) and the Division for the Advancement of Women. These are mechanisms that carry out
different aspects of the UN’s institutional work, while CEDAW and the CSW are inter-governmental bodies.
Interestingly, UNFPA was never considered part of the UN’s gender architecture even though its primary
focus is women’s reproductive and sexual health and rights.
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the Office of the Special Adviser on Gender Issues (OSAGI). I am in interested in how the
UN’s ‘institutional arrangements’ for women, shaped SCR 1325’s genesis and
implementation pathways.

In the previous chapter, I provided a critical assessment of SCR 1325’s herstory as
portrayed in the feminist literature, and its emphasis on the role of feminist, anti-militarist
NGOs. In this chapter, I complement this dominant narrative with an analysis of the UN’s
role in SCR 1325’s genesis. I examine how the UN’s core geopolitical dynamics informed
the conceptualisation of ‘ideas’ about women and security and their bureaucratic and
institutional expression. By geopolitical, I refer to state identities (national, regional,
ideological) and their inter-relationships (hegemonic, counter-hegemonic, allies, enemies,
etc.). By institutional, I refer to the UN’s organisational structure: its membership, the
mandate and functions of the primary inter-governmental bodies (the Security Council the
General Assembly, the Economic and Social Council), the role of the Secretary-General
and the Secretariat (and its departments), and the UN Funds and Programmes. By
bureaucratic, I refer to the mechanisms and processes through which power is exercised;
e.g. through voting blocs, budget reviews, personnel placement, and knowledge generation.
More generally, I’m interested in how gender, as a process and a variable, is exercised in
different expressions of hierarchy and hegemony.

I present a genealogy of developments leading up to SCR 1325’s adoption in 2000; the
‘agenda-setting’ phase of SCR 1325’s evolution. In the previous chapter, I referred to
three political frames through which SCR 1325°’s genesis is recounted: feminist peace
activism; the Beijing Conference on Women, and the protection of civilians. In Chapter
two, I focused on the first frame; in this chapter, I focus on the World Conferences as a
venue for the expression of geopolitical rivalries; and in Chapter 4, I introduce the

protection of civilians frame.

3.1 Women in the UN: No Room or Money of their Own*!

The UN’s behaviour was more pathological than aspirational regarding its commitment to
women’s rights when the founding Charter was signed in San Francisco in 1945. The need
for a distinct UN entity for women was not considered among the other unanticipated
needs for which large, operational Funds and Programmes were established between 1945-

1948, such as the Food and Agriculture Organization; the World Food Programme, the UN

* The full text of the sentence with Virginia Woolf’s essay title, 4 Room of One’s Own, first published on 24
October 1929, is: “A woman must have money and a room of her own if she is to write fiction”.
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Educational, Scientific and Cultural Organization (UNESCO), the UN Emergency Fund
for Children (UNICEF), and the World Health Organization. Rather, women’s issues
came onto the UN’s agenda only after demands by female delegates working in
collaboration with women activists, practitioners, and scholars outside of the UN (Pietila,
2007).

The UN Charter organises the UN’s work in three main areas: peace and security,
which is the primary responsibility of the 15 member Security Council; human rights,
which is the responsibility of the Geneva-based Human Rights Council and ten treaty
bodies; and economic, social and cultural issues (including development and humanitarian
affairs), that are the responsibility of the Economic and Social Council (ECOSOC) and
administered by an expansive UN family of 19 Specialised Agencies, nine functional
commissions, five regional commissions, six ‘other bodies’, 14 Funds and Programmes,
six Research and Training Institutes and three “other entities’.*

Without any dedicated entity or mechanism for advancing women’s issues, an early
debate ensued regarding a proposal to establish a separate commission for women’s rights.
In 1945, the US and UK delegations argued that a separate commission would be
discriminatory and unnecessary, while the Danish and Brazilian delegates argued in
favour. Danish delegate Bodil Begtrup convinced ECOSOC of the need for a separate
entity with responsibility for ‘half of the population’ by referencing women’s engagement
in the resistance movement and arguing against its dependence on another Commission:

....it has been said also...that women’s problems should not be separate from
those of men. But however idealistic, this point of view is purely unrealistic
and academic...practice shows that ...special problems that are connected with
the status of women...have now for the first time in history to be studied
internationally ...and to be given the social importance they ought to
have...Some situations can be changed by laws, education, and public opinion,
and the time seems to have come for happy changes in conditions of women all
over the world, first due the fact that the attitude of men toward women has
changed tremendously during the war in the countries that have taken part in
the war, because of the comradeship in the resistance movement and in the war
activities, and in having signed the Charter, all the Governments of the UN

4 See: http://www.un.org/en/aboutun/structure/org_chart.shtml The Funds and Programmes were created by
the United Nations to meet needs not envisaged at San Francisco, such as Palestinian refugees, development
assistance, food aid and the environment: "They are subordinate to the United Nations, but since they are
immediately controlled by distinct inter-governmental bodies and derive most of their financial resources
from other sources than the United Nations budgets, they are somewhat more akin to specialised agencies
than to ‘subsidiary organs’ such as UN commissions and committees. Moreover, as their activities are more
operational and carried out at field level, they have needs dictated by an environment quite different from that
of headquarter-centred administrations. The Programmes and Funds apply UN rules and regulations in the
realm of administration and personnel. UNRWA reports only to the General Assembly.”
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have pledged themselves, and have shown in interest in working for equality
between men and women. Finally, this interest shown by the UN in the
conditions of women has aroused hope and interest among women all over the
world in this new world. ...I can assure that women all over the world will give
all their heart, mind and will to serve in the work of peace entrusted to the
United Nations. (United Nations 1996b, 111-112)

Ultimately, a 15 member Commission on the Status of Women (CSW) was established as a

sub-commission of the ‘fully functional” Commission on Human Rights, reporting through

the ECOSOC to the General Assembly.*® In other words, women’s issues were considered

to fall within the UN’s human rights sphere, as compared to its work on development and

peace and security. A small Section on the Status of Women was created in the Human

Rights Division of the UN Department of Economic and Social Affairs to provide

secretariat support to the CSW in preparing reports, providing conference services and

other administrative and budgetary functions.

Figure 1: UN Organisational Chart
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Up until 1975, the CSW was the only UN entity with specific responsibilities for
women. Although its mandate eventually expanded to include social and development
issues, up until 1972, it remained in the Human Rights Division, as a separate sub-
Commission. Not only did this separate women’s issues from the rest of the UN’s agenda,
but it also separated women’s human rights from the UN’s overall consideration of human
rights. The UN Human Rights Division’s first Director considered this separate track an
advantage:

It allowed women delegates to work in ways that bypassed the formal
procedures and staff of UN human rights bodies and with disturbing effect in
their advocacy for a separate commission and other matters ... More than
perhaps any other United Nations body, the delegates to the Commission on
the Status of Women were personally committed to its objectives ... (and) acted
as a kind of lobby for the women of the world ... There was no more
independent body in the UN. (Gaer 2009, 61)

Despite the CSW’s many impressive achievements, however, other observers have
argued that its separation from the Commission on Human Rights worked against the
broader mobilisation of UN resources - institutional, political, and financial- to advance a
women’s agenda, “Being removed from the mainstream allowed the early CSW to be
innovative...[while creating] a marginalised women’s ghetto with lesser resources, staff
and institutional clout” (Ibid.). Former UN secretariat staff person Laura Reanda takes a
harsher view:

In the highly sectorialized UN system, women and their concerns and
perspectives have been just that: a sector. In the male world of inter-national
politics and economics, that sector was easily marginalized. Until very
recently, not much communication or cooperation existed between it and other
parts of the system, with the exception of those that included similar women's
sectors ... The near exclusion of women from procedures governing
international recourse for human rights violations, developed under the
auspices of the Commission on Human Rights over the past 20 years, is
another case in point. (Reanda 1999, 51)

As the UN’s membership expanded rapidly in the 1960s and 1970s with newly
independent countries, the UN became more centrally focused on economic and
development issues. The CSW responded to these developments by adapting its scope of
work to reflect concerns about women in developing countries, from land ownership, and
family planning, to economic and social programmes. A 1966 ECOSOC survey on
women’s roles in economic and social development indicated that: “women were faring so

poorly at the national level that they would need special assistance for indefinite periods”
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(United Nations 1996b, 28). However, instead of developing a stronger institutional
vehicle for supporting these areas, the CSW and ECOSOC called on UNICEF and UNDP
to bring women into their respective programmatic frameworks and expand their technical
assistance accordingly (Ibid., 169).

On the twentieth anniversary of the adoption of the Universal Declaration of Human
Rights in 1968, Iran hosted the Tehran Human Rights Conference, which resulted in a far-
reaching resolution to promote women's rights “in the modern world, through a unified
long term UN programme for the advancement of women” (Ibid., 177). Although the
Resolution addressed women'’s political, social, economic and cultural rights, the General
Assembly emphasised only the goals relating to social development, including education,
training and employment, health and maternity protection and administration and public
life (Ibid., 185) in the programme it adopted in 1970 to follow up the resolution; the first to
identity measurable targets for women’s advancement, In other words, women’s human
rights, as a central focus of the UN’s agenda for women, were becoming subverted to the
broader economic and social development agenda.

In 1972, UN Secretary General Waldheim appointed Norwegian Helvi Sipila, the first
female Assistant Secretary-General, to head a newly created Centre for Social
Development and Humanitarian Affairs. The Centre included responsibility for women’s
affairs and the CSW’s secretariat was therefore relocated to the Centre and upgraded into a
‘Branch for the Promotion of Equality of Men and Women’. After 1978, it was renamed
the Branch for the Advancement of Women, and in 1988 it was further upgraded to a
Division, the Division for the Advancement of Women (DAW). However, in 1973, the
UN had relocated its human rights secretariat to Geneva and, because of the CSW’s
growing orientation toward development, encouraged by Sipila, it remained in New York,
now institutionally and geographically separated from the UN’s human rights system.
Gaer comments:

The original structures of the UN subordinated women's equal rights organizationally
and politically to other and more general human rights concerns. In response, women
activists pushed to separate, and thereby elevate the Commission on the Status of
Women, establishing them as fully equivalent to the Commission on Human Rights.
However, the consequences of this move not only left women's human rights of little
interest to the CHR but, ironically, also left human rights concerns to social and
economic development considerations within the CSW itself, with mechanisms for
holding states and rights violators answerable for denials of these rights undeveloped
and underutilized. (Gaer 2009, 65)
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This development reorientation was also a reaction to the changing geopolitical climate in
the UN and what Gaer describes as “an increasing anti-individual rights ideological
emphasis of delegates from East European and Third World states” (Ibid.).

The CSW’s expanded focus was not, however, accompanied by a new mandate or
additional resources. As a secretariat entity, its work was considered ‘normative’ and
focused on the development of international norms and standards regarding women’s legal
and political status. This is compared to the ‘operational’ work of the UN’s Funds and
Programmes that deliver technical advisory support and other resources to developing
countries. Without additional resources, however, the CSW’s new orientation both
undermined its human rights work while minimising its opportunities to advance women’s
issues in the economic and development arenas. While the CSW’s expanded focus was
worthwhile, Reanda notes that it “resulted in a proliferation of separate projects for women
added to existing programmes, without altering the underlying structures or the overall
orientation of development planning” (Reanda 1999, 52).

It would take several decades before the UN recognised the need for a dedicated
Fund with specialised expertise to provide meaningful and appropriate development
assistance for women. In the meantime, as donor countries turned increasingly to the
operational UN entities such as UNDP and UNICEF, their relationships with developing
countries became more influential:

Ambiguity about sovereignty has all along characterised the aid relationship,
especially aid through the UN system. In actuality, the agencies that
determined and implemented the aid have a strong, even decisive, influence not
only on who receives the assistance, but also on the purposes it serves and the
principles that govern its implementation. (Browne 2011, 4-5)

As more developing countries joined the UN, they became more organised as a voting
bloc to represent their interests and protect against policies that would be harmful to their
economies or security. Formed in 1964 as the Group of 77 (G-77) because it was originally
composed of 77 members, it currently has 134 members and represents the interests of
developing countries or ‘programme’ countries, in relation to donor, or ‘industrialised
countries’. In all UN fora, voting blocs cohere along these axes and in regional groups that
put forward candidates for election to various UN General Assembly Bodies and Executive

Boards.?’

*" The UN’s five regional groups are: Africa; Asia-Pacific; Eastern Europe; Latin American and Caribbean
(GRULAC), and Western Europe and Others (WEOG). The EU and other sub-regional groups often vote or
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While individual countries from the ‘Global South’ will, in some cases abandon their
solidarity, the G77 (and China) often negotiate as an indivisible bloc:
Dramatic and largely symbolic or theatrical confrontations, rather than a search
for meaningful partners, has become the usual way to proceed. With a push
toward consensus the operation principle — the preferred route for UN
discussions — lowest common denominators are one way to have 193 states
agree on a resolution, work program or budget. The other is for each country to
interpret a resolution the way that it sees fit or to ignore programs that it
dislikes. (Weiss 2012, 54)
As described below, these solidarity groups become significant for women’s issues in
many different ways, through voting patterns, funding allocations, and broader geo-
political disputes. Both ‘type’ (regional, economic, ideological) and ‘role’ identities
(donor, recipient) are gendered; in voting on substantive issue (women’s sexual and
reproductive rights), the creation or support of a gender mechanism or entity, or how the
particular representative uses their discretionary space. Which of these multiple identities
prevail in different situations helps explain how gender as a variable and a process is
exercised in international institutions. For example, to the extent that ‘women’ as an issue
becomes associated with a particular identity (e.g. North-South), it also becomes a
bargaining chip, as is the case with INSTRAW, described below.

In this section, I have examined how the tensions between the global North and South
were significant in reorienting the CSW’s scope of work toward economic development
issues and away from women’s human rights. Yet despite this expanded focus, no
corollary institutional or financial resources were made available. Instead, for the UN’s
first 30 years, the CSW, a small, intergovernmental entity without any operational mandate
or capacity, became the default institutional home for women’s human rights and social
and development issues. As an independent entity, it did not receive support from either
the UN’s Human Rights system or the UN’s operational Funds and Programmes. Nor did
its work forge a pathway for bringing women or gender issues onto the UN’s peace and
security architecture:

The 'ghettoization' of women within the larger framework of the human rights
and development arenas has been matched by their all but total absence from
the peace and security sphere, the traditional power center of international

represent their position as a bloc. There are four ‘special cases’: in 2004, Israel obtained a permanent renewal
to its membership in WEOG; as of 2010, Kiribati (geographically in Oceania) is not a member of any
regional group and has never delegated a permanent representative to the UN; Turkey participates fully in
both WEOG and the Asian group, but for electoral purposes is considered a member of WEOG only. The
US is not a member of any regional group, but attends WEOG meetings as an observer and is considered to
be a member for electoral purposes http://www.un.org/depts/DGACM/RegionalGroups.shtml
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diplomacy. There are examples during the Cold War era when the situation of
women in certain countries became part of the international debate, particularly
in the context of liberation struggles. These, however, remained isolated
instances with clearly political aims, and did nothing to transform theoretical or
practical approaches to conflict situations. It should therefore come as no
surprise that this pattern of isolation in specialized sectors and absence from
the areas considered most important, in addition to general underrepresentation
of women, continues to be reflected in the overall composition of UN organs
and in the staffing of its secretariats. (Reanda 1999, 52)

To the extent that these institutional arrangements continued to undermine the
advancement of the UN’s broader goals in relation to women, I refer to the UN’s strategies
for advancing women’s rights as a form of bureaucratic pathology. In the next section, I
show how the UN’s propensity towards dysfunctional behaviour in relation to women

continued over several more decades, and was further inflamed by Cold War rivalries.

3.2 The Cold War and Hot Potatoes: the UN’s relegation of women and gender
issues

In 1972, 25 years after the CSW’s inauguration, the Commission for Social Development
and the CSW convened the first international expert group meeting on the role of women
in development. In order to showcase its dual focus on development and equality, the
CSW recommended that 1975 be designated International Women’s Year. By this time,
however, women’s issues had become increasingly politicised along both of the UN’s
existential axes of discontent: ‘East-West” and ‘North-South’.

The East-West axis has its origins in the Cold War, the East represented the Soviet
Union and its allies in Central and Eastern Europe, and the West included the United States
and the industrialised countries in North America, Western Europe, Japan, Australia and
New Zealand (Weiss 2012, 50-72). Because the Soviet Union and the United States would
veto any potential member that was associated with the other camp, many newly
independent countries seeking UN membership formed the Non-Aligned Movement
(NAM) in the 1960s. With the Soviet Union’s dissolution, these East-West divisions
moderated to some extent, while North-South rivalries intensified with the G-77 leading as
the representative of the Global South in challenging the wealthy ‘developed’ donor
countries of the global ‘North’.

The G-77 and other coalitions of less powerful, smaller, or poorer states (which,
together, have the majority vote) often assert their power by paralysing decision-making in

Committees, on Executive Boards, or in any intergovernmental fora. After the Security
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Council, the second most important venue for these struggles is the General Assembly’s
Fifth Committee on Administrative and Budgetary Questions. Viewed as a ‘counter-
balance’ to the Security Council’s authority to authorise peace operations (with decision-
making power held by its Permanent five members, the P5), the Fifth Committee has the
power to decide if and how they are funded, and makes decisions about the UN’s budget as
well as UN assessments, management and reform processes (Swart and Lund 1995; Swart
and Martinetti 2007; D. Malone 2004).

With respect to the UN’s agenda for women, these tensions were played out along
both North-South and East-West axes. The first significant confrontation took place over
the theme of the first International Year on Women, which was intended to reflect the
CSW’s two significant areas of work: equality and development. In this sense, ‘equality’
represented the US agenda of individual political rights and legal equality, while
‘development’ represented the priorities of the global South. But neither of these
categories reflected the Soviet concerns about US military intervention and capitalism. For
the Soviets, women’s status was associated with their economic participation while the
primary cause of women’s oppression was imperialism, colonialism, racism and
capitalism. These debates were commonplace in the CSW, with the Russian and Polish
delegates among the most active and vocal. According to the CSW’s former chairperson:

A constant topic of debate in the commission between those who came from
the East and their Western counterparts was the superiority of women's status
in the Socialist bloc as against the advantages of women in market-oriented
economies. (Shahini, 2004, 28)

Entering the fray, the Eastern Bloc countries advanced what was referred to as the
‘peace’ perspective, such that “women were inherently less violent and war mongering
than men, and as such; they had a duty to mediate Cold War conflicts” (Ghodsee 2010, 4).
Ultimately, the General Assembly resolved these tensions temporarily by adding a third
theme of ‘peace’:

The General Assembly proclaimed the themes of the year as “equality,
development, and peace” reflecting the primary preoccupations of the three
ideological blocs: the communist East, the Industrialized West (now the Global
North) and the developing Third World (or now the Global South). (Fraser and
Tinker 2004, xix)

Given the limited opportunities and resources for addressing the full panoply of
women’s issues associated with this significantly emboldened agenda, the CSW later

called for an international conference to coincide with International Women’s Year. But
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the Soviet Union’s delegate strongly opposed the proposal (even though it was made by
Communist Romania) out of concern that an international conference would “weaken its
grip on the women’s issues among its allies and thus lose a powerful tool of control and
propaganda” (Ibid., 30). Ghodsee explains:

The key tension was between the rival American “equality” and the Soviet
“peace” agendas. The issue was whether the conferences should be used only
to discuss women's issues or to allow women to discuss pressing international
issues as women since the official UN bodies were still dominated by men.
The American feminists believed that the meetings would be a venue to discuss
specific topics such as legal barriers, employment discrimination, inequalities
in educational attainment, or women's representation in political office. The
women from the socialist countries, alternatively, argued that the international
women's conferences should be a forum to allow women to have their own say
about the same world issues that men debated in the UN (nuclear proliferation,
peace in the Middle East, apartheid in South Africa, etc.). (Ghodsee 2010, 5)

Eventually, the Soviet Union conceded and the political tensions refocused on the
agenda and conference representatives. As a strategy for maintaining their ideological
edge, the Soviet Union announced a very high level delegation to the conference, led by
cosmonaut Valentiana Nikolayeva-Tershkova, heroine of the Soviet Union and two time
recipient of the Order of Lenin (Ghodsee, 2010, p. 5). This prompted the US to pay closer
attention to the conference and significant political debate in Washington ensued, “the US
government viewed women’s issues in the early 1970s as fronts for communist organizing
and agitation” (Ibid.) The US National Security Council and Secretary of State Henry
Kissinger disagreed about First Lady Betty Ford’s participation at the Conference as the
head of delegation and, in the end, she did not participate. Ultimately, the threat of linking
women’s issues to an anti-capitalist (and therefore anti-American) agenda outweighed the
importance of those issues despite the insistence of American feminists at home” (Ibid.).

Most US fears about the first World Conference on Women, held in Mexico City in
1975, were realised. The Conference Declaration spared no ambiguity in its analysis of
obstacles to gender equality, development and peace in all spheres, and the State’s
responsibility for creating the necessary economic and social policies for achieving this.
The Mexico City Declaration recognises the need to implement a New International
Economic Order, referring to the UN Charter of Economic Rights and Duties of States, and
reaffirming the principle of the “full and permanent sovereignty of every State over its
natural resources, wealth and all economic activities” (United Nations 1975, 4). In its most

significant political triumph over the US, the Declaration includes language that equates
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Zionism with racism; the singularly most politicised question in international negotiations.
The Mexico Declaration was the first ever to include such text within a final document:

Men and women, together, should eliminate colonialism, neo-colonialism,
imperialism, foreign domination and occupation, Zionism, apartheid, racial
discrimination, the acquisition of land by force and the recognition of such

acquisition, since such practices inflict incalculable suffering on women, men
and children. (Ibid., 2)

The Declaration was adopted in the same year that the US withdrew from Vietnam in
defeat, and its pointed-focus on sovereignty was considered a strong attack on US foreign
policy and military interventions:

Peace requires that women as well as men should reject any type of
intervention in the domestic affairs of States, whether it is openly or covertly
carried on by other States or by transnational corporations. Peace also requires
that women as well as men should also promote respect for the sovereign right
of a State to establish its own economic, social and political system without
undergoing political and economic pressures or coercion of any type. (Ibid., 5)

Moreover, according to Ghodsee, the Soviets used their propaganda to co-opt
women’s peace activists, including WILPF:

While the feminists from the advanced capitalist countries wanted the conference to
focus exclusively on women's equality with men, women from the Eastern Bloc
countries and the developing world pushed the idea that women were inherently
different from men, and that they had a biological predisposition to be less violent (see
also Jahan, 1975). As a result, they considered things like neo-colonialism, apartheid,
racism and Zionism to be uniquely male forces in the world that could, through
women's increased participation in international affairs, be challenged and defeated.
This was clearly a heavy dose of Soviet propaganda, but there were many women
around the world (and in the U.S.) committed to the peace agenda (for instance, the
Women's International League for Peace and Freedom), and the communist countries
were able to successfully co-opt this agenda to their own anti-capitalist purposes.

(Ghodsee 2010, 6)
From the perspective of international diplomacy, the Mexico Conference Declaration was
among the strongest assertions of political triumph over the US by the Global South and
East. Of all Conference declarations, it had the greatest overall support with only three
opposed (including the US and Israel), 89 in favour and 18 abstentions. It reflected far
more cohesion than the Beijing Declaration, which one-third, or 64 of 189 representatives
expressed reservations.

Potentially, the Mexico Conference could have made a significant impact in
challenging the UN’s institutional deficiencies and neglect of women’s issues. It called

for, and resulted in, the establishment of two UN gender mechanisms, UNIFEM and
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INSTRAW, and eventually, the establishment of the Committee on the Elimination of all
forms of Discrimination Against Women (an inter-governmental human rights treaty body
that monitors implementation of the Convention on the Elimination of all forms of
Discrimination Against Women). After CEDAW’s establishment in 1979, however, the
CSW abandoned its work in human rights and the social and economic arenas and focused
more centrally on organizing the world conferences. And instead of institutionalizing the
UN’s discussion about gender issues within the new gender mechanisms it had created,
UNIFEM and INSTRAW (discussed in the following section), international conferences
continued to serve as the primary venue for negotiating international agreements and
targets for women.

After the Mexico Conference, the UN approved a Decade for Women, 1976-1985, and
two additional conferences; the mid-decade conference in Copenhagen (1980), and the
end-of decade conference in Nairobi (1985). This was followed by the Fourth World
Conference on Women, in Beijing, China ten years later (1995). After the Beijing
Conference, two additional conferences were convened in New York: Beijing Plus 5
(2000) and then the Beijing Plus 10 (in 2005).**

As was the case in Mexico, each of the subsequent conferences continued to be shaped
by geopolitical rivalries. The US became increasingly engaged in these debates and, at the
Second World Conference in Copenhagen, reasserted its own ideological vision on the
outcome documents, ensuring that Zionism was never again equated with discrimination.
UNIFEM’s first executive director Margaret Snyder recalls how UNIFEM became a
scapegoat in this process:

[UNIFEM was] yanked into American politics as the scapegoat of those who
disapproved of discussing such topics [apartheid and the Israeli-Palestinian
issue] and who pressured by the US Congress to cease its voluntary
contributions. The United States had initially been the fund’s largest donor.
Although UNIFEM had no role in financing the conference, funding was cut
(despite protestations from American NGO and political leaders), to be
restored later on at a lower level. (Fraser and Tinker 2004, 48)

Bt is my contention that the conferences after Beijing are referred to as Beijing Plus 5 and Beijing Plus 10
rather than Mexico City Plus 20 and Mexico City Plus 25 as a way of resetting the starting point of women’s
long struggle for equality, development and peace, back to the most conservative international outcome
rather than the most visionary, albeit politically contentious for the US, while simultaneously erasing ten
years of activism. Two World Conferences on Human Rights were also significant in the UN’s actions to
advance gender equality; while the 1993 Vienna Conference on Human Rights is well documented in
feminist literature, the Ten Year anniversary Conference of the Universal Declaration of Human Rights held
in Tehran (1967) barely receives a mention even though it resulted in the first programme of action for
women with specific targets, and was endorsed by the UN General Assembly.
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After the end of the International Decade for Women, many governments and UN
officials wanted to dismantle the gender institutions it had created. Recalls Snyder:

...‘high officials’ were determined either to control [UNIFEM’s] grants or to
see it dismantled entirely at the end of the Decade for Women. Austria, the
East-West buffer state was angered; it had never made a single contribution to
the fund but was determined to fill its newly constructed Vienna international
centre offices. As fund director... I came under fire. One bureaucratic tactic to
annoy and occupy the time of dissidents like me to is to authorize audits and
evaluations of their offices; I was seldom free from such time-consuming
inspections. (Ibid., 45-47)

Sequentially, the outcome documents of each of the world conferences on women,
evidence a precipitous diminution in the level of commitment made by the UN’s member
states to women. While previous world conferences had iteratively and progressively
strengthened normative standards for gender equality, the Beijing Conference was the first
in which feminists faced organised opposition from politically conservative and resurgent
authoritarian regimes, including the Vatican, Roman Catholic, Islamist, secularist-
nationalist, and Western religious and fundamentalist groups (Bunch and Fried 1996;
Baden and Goetz 1997; Meyer and Priigl 1999).

Moreover, while the Mexico Conference resulted in the creation of INSTRAW,
UNIFEM and CEDAW, the UN’s response to the Fourth World Conference in Beijing,
considered the largest and most significant international meeting on women, was the
authorisation of a single new post: a Special Adviser on Gender Issues. Created at the
Assistant Secretary-General level, the Office of the Special Adviser on Gender Issues
(OSAGI) became the most senior position on women in the UN, although still below the
rank of all other heads of agencies (but higher than UNIFEM’s Executive Director who
was, in practice, the head of agency). And OSAGI’s mandate was limited to monitoring
the implementation of the Beijing outcome document. As an adviser to the Secretary-
General and, therefore, the representative of the Secretariat, the position had no operational
resources, no political autonomy, and no policy-making role.

The UN’s reliance on international conferences as decision-making fora is highly
unusual for regular items on the UN’s agenda. More typically, world conferences are
convened on topics that are not already on the UN’s agenda or that need some infusion of
global attention and resources. Similar to the international negotiations on climate change,
decisions at international conferences are made by senior government officials from the

capital; the relevant ministry or even a head of state. In the case of women, however, it is a
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regular practice to send the ‘First Lady’; a delegate without a political portfolio, and more
limited discretionary space than a senior ministry official.

Conference delegates are the de facto representatives of the state, as compared to UN
delegates (called ‘representatives’) to whom officials in capital cities ‘give instructions.’
At world conferences, the UN secretariat plays a support role; it shepherds, rather than
leads, the process. Afterwards, the UN General Assembly becomes a ‘recipient’ of
decisions that were made by world ‘leaders’ directly. This is why world conference
outcomes typically reflect the lowest common denominator of agreement, and vary
according to the geopolitical dynamics of the day.

International organisations are interesting to scholars because they are sites of struggle
around which actors mobilize to advance and oppose particular interests. 10O scholars
therefore ask questions about the agency and autonomy of 1Os relative to and as agents of
powerful states. As I explain in Chapter 1, my interest is in how UN actions in relation to
women have undermined or reinforced conventional conceptions about state interests, and
how they are internalised and acted on across different socio-spatial and geo-political
arenas (e.g. peacekeeping environments or regionally). In the case of women, however,
the UN has not been the central arena in which decisions about women have been made.
Instead, decision-making about women’s issues has been extrinsic to the UN; the UN is a
passive recipient rather than a proactive agent for advancing gender equality, development
and peace. As a result, the UN’s institutional and architectural void in relation to women
and gender issues is further exacerbated and the global agenda for women remains hostage
to prevailing political disputes.

This dynamic is not reflected in either of the two the paradigms of ‘1O autonomy’ that
are studied in the literature: one in which the IO itself is considered an ‘autonomous actor’,
and the other that looks at how ‘agents’ (or delegates, representatives) exercise their
discretionary space (or authority) in relation to the interests of the ‘principal’. The UN’s
pathologies about women represent a different