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Abstract 
 
Peace operations are confronted with both implementing their mandate and dealing with 
highly political contexts, in which political communication with the public and local elites 
seems essential for maintaining stability. This, however, has hardly been reflected in research 
on peace operations. This article proposes a model of strategic political communication, 
entailing theoretical elements of rhetoric action and framing. Success in this model is based 
on consistency, resonance, and the existence of a temporary community. Insights from 
Kosovo provide arguments for the applicability of the model to peace operations, and two 
short case studies from international efforts in Kosovo provide illustrations of the model. 
 
Keywords: Kosovo, UNMIK, peace operations, political communication, framing, rhetoric 
action. 

                                                
1 The research was undertaken within the framework of the research project ÒÕCasualties of the New World 
OrderÕ. The Political Construction of Success and Failure of International Peace OperationsÓ, Collaborative 
Research Center 485 ÒNorm and SymbolÓ, University of Konstanz. I  would like to thank Martina Zapf for her 
assistance.  
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1. Introduction: Strategic Political Communication in Peace Operations 

Research on peace operations is abundant. There are excellent books and articles on the 
conditions for success and failure (Heldt 2001; Page Fortna 2004; Doyle and Sambanis 
Nicholas 2006; Doyle 2007), on coordination (Lipson 2003; Herrhausen 2007), and on the 
general phenomena of peace operations and the development of peacekeeping (Diehl 1993; 
IPI 2003; Chesterman 2004; Caplan 2005; Diehl 2007). Furthermore, there is a growing body 
on specialized fields of research, such as reconstructing security and justice (Bryden and 
HŠnggi 2005; Jones et al. 2005; Brzoska and Law 2006; Stromseth, Wippmann and Brooks 
2006; Call 2007). 

However, there is only little research on how peace operations act as political actors in their 
respective environments. There are some accounts of how public information strategies of 
peace operations worked or failed (Lehmann 1999; Hunt 2006; Loewenberg 2006). But there 
is very little research done on the perception of peace operations on the ground (one notable 
exception is PoulignyÕs book 2006). Furthermore, there is only a small amount of research 
which is theory-driven and attempts to transfer theoretical models developed in other research 
fields to the context of peace operations (exceptions are for example Benner, Mergenthaler 
and Rotmann 2007; Lipson 2007a; Lipson 2007b; Seibel et al. 2007).  
This article seeks to address both shortcomings. It seeks to develop a theoretical model of 
strategic political communication of peace operations. The underlying thought is that what 
peace operations say they are doing has a large influence on how well they can do what they 
intend to do. Even unintended, peace operations both communicate and implement their 
programs, having an impact of the population in the respective post-conflict territory.  

The main question of this paper relates to the role of strategic political communication and 
framing as implementation strategies, and their impact on security and stability in post-
conflict territories. The research question of this paper is: How, and in how far, do concepts of 
rhetoric action and strategic framing by peace operations help to explain stability? As research 
in the EU context and on international negotiations shows (Mintz and Redd 2003; Daviter 
2007), the framing of policies as well as the normative and rhetoric power of political options 
can have a decisive impact on the transformation of political orders in addition to politics and 
implementation of policies. For peace operations it can be similarly argued that political 
communication in crucial moments can have a large influence on stability and order in the 
territories of peace operations, in addition to the presence of international security actors and 
the reform of internal security institutions.  

After a theoretical part, two short case studies on the UN Mission in Kosovo (UNMIK) are 
presented, to illustrate the plausibility of the theoretical framework. Kosovo represents a good 
example for the proposition as the sensitivity of both local actors and international agencies 
towards the public sphere and perception is argued to be high due to the salient issue of 
independence and failures in the past (March riots 2004). Two instances in March 2004 and 
March 2005 shed light on the political communication of UNMIK, and its impact on stability.  
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2. Rhetoric Action and Framing: Strategic Political Communication in Peace 
Operations 

In this paper, strategic political communication and framing are conceptualized as 
implementation strategies in peace operations. As argued elsewhere, public information 
strategies in peace operations should contain both elements of information and direction 
(Lehmann 1999; Allen and Stremlau 2005; Putzel and Zwan 2006). In these strategies, 
international standards, neutral information, and information about the mandate and 
implementation policies can be disseminated. Furthermore, spoilers can be contained or 
attacked verbally (see also Paris 2004: 196-199), and public opinion be steered towards peace. 
As such, the management of expectations and framing of implementation strategies are major 
components of strategic political communication of peace operations.2  

This paper focuses on a strategic conception of political communication, which needs to be 
added to understand better the political role and agency of international peace operations in 
their respective area of deployment. In order to be able to conceptualize the influence of 
communication in peace operations, I will integrate literature on rhetoric action and framing 
in a model of strategic political communication.  

2.1 Conceptualizing strategic political communication in peace operations 

2.1.1 Definitions and assumptions  

The basic model in this paper consists of the sender of communication, the UN peace 
operation, and the receiver, the local audience defined as the population of the respective 
territory in which a peace operation is deployed. An effect of rhetoric action can only be 
examined if looking at the response to the message: The intended effect is that the population 
receives a message and answers to it with a (positive) behavioural change or with not 
changing their behaviour (in a negative way).3 The intended effect of framing is that core 
messages of the peace operations are framed in such a way that local actors perceive the 
problem as important, or as theirs, and act as intended by the international actors. The 
interests of UN peace operations4 are defined by the mandate as decided by the UN Security 
Council and internal implementation plans as drafted by the peace operation. The preferences 
are directed towards implementing the mandate by reforms, consultation, co-location (of 
international staff with local staff),Ð if necessary Ð coercion, and communication. The proxy 
for response by the population is stability and Ð as long-term impact Ð increase in security. 

Strategic political communication refers to communicative acts (framing or) of different 
actors of the peace operation, which have the goal of influencing the prevailing opinion of the 
audience towards stability and Ð ultimately Ð peace. The following sections deal with rhetoric 
action and framing, which are integrated into a model of strategic political communication. 
Strategic political communication is defined as communication intended to persuade and 

                                                
2 This rests on the assumption that peace operations are strategic and unitary actors Ð which they are not to the 
extent put forward here. In many cases, the impact of strategy has been neglected also by the missions 
themselves: ÒMost parts of the mission never understood that changing attitudes was at the heart of what the 
mission was trying to doÓ (King and Mason 2006: 247, fn. 5). And there are many actors speaking for one peace 
operation, which makes political communication also more difficult to asssess. However, this is the f irst step of a 
model, and for these purposes, stringency and clarity seem adequate strategies.  
3 Similar to Johan GaltungÕs concept of positive and negative peace  
4 For reasons of simplicity, a UN peace operation in this case is defined as a unitary actor, which contradicts a 
realistic perception of UN peace operations, but has analytical value for this paper. In reality, different divisions 
of peace operations can have very different aims and instruments, e.g. human rights vs. police reform (Pouligny 
2006). However, political communication again can overcome inherent and contradictions and dilemmas (cf. 
Seibel 2008, forthcoming: 17).  
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influence attitudes and behaviour (which Lehmann calls public relations, cf. 1999: 4). 
Measures for success, such as resonance and persuasion, will be discussed as well.  

2.1.2 Modes of Communication  

According to Risse, there are three basic communicative modes: arguing, rhetoric action, and 
bargaining (Risse 2000: 8-9). Reasoned consensus, as brought forward by a group of German 
scholars relying on Habermas5, is unlikely to occur in peace operations. Although 
international actors have to rely on the strategy of arguing and reasoning quite often6, interests 
of former conflict parties and political actors are often too power-oriented and preferences are 
too fixed so that there is not ideal speech situation and the results are not as intended. 
Nevertheless, local actors have to comply with some international standards and requests in 
order to receive financial and political support.7  

Bargaining is geared towards maximizing or satisfying fixed preferences. This mode is quite 
common in post-conflict settings, but unlikely for the political communication of peace 
operations. Bargaining does take place between the conflict actors, and may also take place 
between peace operations and local actors. However, peace operations have no ultimate way 
of coercing their position despite robust military backup (as in Kosovo), and rarely use 
ultimate possibilities, except against spoilers, mostly reflecting particularistic interests. Peace 
operations cannot enforce their Òcredible promises, threats, or exit opportunitiesÓ (Risse 2000: 
8) unless they have the backing on the international level. They remain dependent on 
decisions on the international level and cannot fight the local parties.  

Therefore, rhetoric action on both sides, and the attempts of international actors to frame their 
implementation goals (interests) in a locally accepted and both strategic way, can be assumed 
to be prevalent in post-conflict contexts. The third type, rhetoric action, is seen as the most 
likely mode of communication by peace operations, as actors have to justify their arguments 
and actions but can both maintain their preferences and adjust them and their actions if 
necessary as long their argue consistently and comply with social standards. As 
Schimmelfennig argues, for the true reasoning hypothesis to hold true, actors have to act 
truthfully and open to persuasion from the beginning (Schimmelfennig 2003: 225). As this is 
not the case for peace operations, where important material and political gains can be 
expected from the local actorsÕ side, and international actors are constrained by the mandate 
and international standards they have to comply with, arguing from the beginning including 
the possibility to be persuaded by the better argument does not hold. Rhetoric action, defined 
as Òuse and exchange arguments based on identities, values, norms institutionalized in their 
environment to defend political claims and persuade their audience and opponents to accept 
these claims and act accordinglyÓ (Schimmelfennig 2003: 193), seems to fit best on the use of 
communication in peace operations. Ulbert and Risse, in a similar way, make the use of 
arguments in relation to bargaining dependent on the kind and degree of institutionalization 
(Ulbert and Risse 2005: 354-357) Ð e.g. the existence of a community environment8 
(Schimmelfennig 2003: 199, 218-219) Ð and the role of a third, external actor (Deitelhoff 
2005). It could be argued that rhetoric action represents a type of communication, which is 
especially prevalent in temporary or unstable communities with unknown or uncertain 
outcomes, such as EU enlargement or peace operations.  

                                                
5 Most prominently see MŸller and Risse (Risse 2000; MŸller 2004). For the problems encountered concerning 
the separation of the analytical concepts bargaining and arguing in empirical data see also Deitelhoff and MŸller 
(2005).  
6 As one peacekeeper from UNMIL confessed much of their work is to: Òjust sit and talk, and convince, and talk, 
and keep going and going and goingÓ. AuthorÕs interview in Monrovia, Liberia, 4 April 2007. 
7 Cf. Barnett and ZŸrcherÕs account of games between peacebuilders and local actors (2006).  
8  



 5 

2.2 Rhetoric action and framing  

Schimmelfennig sees rhetoric action as a sub-type of strategic action (Schimmelfennig 2003: 
193): A political actor (proponent) seeks to influence an opponent and the public (audience) 
to accept arguments and demands, and to comply with rules. ãRhetorical action is the strategic 
use of argumentsÒ(Schimmelfennig 2003: 199). In this vein, arguments are fundamental for 
the ability to persuade opponents and audiences through claims, grounds, and their respective 
justification (warrant).  

Rhetoric action works when the context of interaction is neither a true consensus nor a true 
game. Schimmelfennig relies on Goffman to conceptualize this Òsurface of agreementÓ: 
rhetoric action can be characterized by a Òframework of appearances that must be maintained, 
whether or not there is a feeling behind the appearancesÓ (Goffman 1959: 9, 242 cited in 
Schimmelfennig 2003: 195). Although there is only a Òsurface of agreementÓ, actors are not 
free to do what their preferences are. Even games are always socially influenced by social 
norms around them, they Òoccur in a context of constraining and enabling social normsÓ 
(Goffman 1970: 113-114, cited in Schimmelfennig 2003: 195).  

This means that the institutional context refrains actors from Òsaying what they are thinkingÓ 
but makes them frame their arguments in ways that are ultimately conducive to their goals Ð 
even when they are not truthful and at times even hypocritical. Peace operations do need to 
speak on the basis of international standards, but also need to be firm and consistent in what 
they say from the beginning.  

Framing is a part of rhetoric action in so far as it is communication which appeals to 
Òidentities, values, norms institutionalized in their environmentÓ (Schimmelfennig 2003: 193), 
and framing strategies are relate to packaging the content of communication into normative 
frames that enable the messages to resonate among the respective audience. It does not only 
matter what is said, but also how it is said: ÒPowerful arguments depend on compelling 
framesÓ (Schimmelfennig 2003: 201). Goffman sees frames as means to organize every dayÕs 
language and experiences based on definitions of the situation (Goffmann 1977: 16-19). 
Entman emphasizes that framing is largely based on two mechanisms: to Òselect some aspects 
of a perceived reality and make them more salient in a communicating text, in such a way as 
to promote a particular problem definition, causal interpretation, moral evaluation, and/or 
treatment recommendation for the item describedÓ (Entman 1993: 52). This also means that 
certain aspects of reality can be neglected, whereas others are pushed forward.9  

In general, however, frames refer to mechanisms that reduce complex causal and normative 
relations to patterns of perception and action. They are the result of previous definitions of the 
situation and help to relate experiences, opinions, and attitudes to salient and identifiable 
patterns (Hoffmann 2003: 76-78). They can be seen as Òunderlying structures of belief, 
perception, and appreciationÓ (Schšn and Rein 1994: 23).  

That framing has an impact on policy implementation and success, is relatively undoubted. 
Barnett, for example, argues that frames are the central mechanism by which ideas are 
translated into policies: they are used Ò[É]  to fix meanings, organize experience, alert others 
that their interests and possibly their identities are at stake, and propose solutions to ongoing 
problemsÓ. Frames are strategies which Òdefine problems, [...] diagnose causes [...], make 

                                                
9 By now, there are more pragmatic and context-dependent definitions, which relate framing to many strategies: 
ÒWays in which political actors package their messages affect their ability to recruit adherents, gain favourable 
media coverage, demobilize antagonists, and win political victories [É]  ways in which ordinary citizens think 
about gains and losses shape their political preferences; [É]  ways in which states do so shape their international 
bargaining strategiesÓ (Polletta and Ho 2006: 188). The multitude of definitions indicates frames and framing are 
not too well advanced (Weaver 2007: 146).  
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moral judgments [...], evaluate [...], and suggest remedies [...]Ò(Barnett 1999: 25). Research 
on the EU shows that frames can be especially helpful in environments with contradictory and 
conflicting goals inside institutions and actors (Daviter 2007: 662).10 By doing so, actors are 
able to organize Òmultiple realitiesÓ and Òframes of referenceÓ, which are perceived by 
(collective) individuals as Òprimary frameworksÓ of meaning (Goffman 1974). 

In this process, the actors which produce these frames play a crucial role (Barnett 1999: 25). 
Similary, Mintz and Redd see one type of framing as actor-centered (2003: 200): actors seek 
to produce a certain opinion. Frames may serve as a Òpersuasive deviceÓ (Payne 2001: 39): 
Norms are built according to interpretations of a certain situation and indicate adequate 
behaviour. Behind this thought lies the Òpotential for an agentÕs ideas and arguments to alter 
the interests of other actorsÓ (Payne 2001: 42). Actors choose their strategies according to 
who is framing, who is being framed, and their ability to successfully frame or counter-frame 
(Mintz and Redd 2003: ##). There are similar accounts in discourse approaches, which relate 
to Òdiscourse entrepreneursÓ, which are able to make use of semantic instability for their own 
purposes (Diez 1999). Similarly, there are norm entrepreneurs (Keck and Sikkink 1998), 
which invest significant resources in constructing Òsuitable cognitive frame[s]Ó (Payne 2001: 
43) or bring about decisions in (international) politics (Kingdon 1984; Junk and Blatter 2007).  

Again, Schimmelfennig also conceptualizes a central role of actors in framing as a part of 
strategic action.  They attempt to make perceptions and opinions salient which reflect the own 
preferences: Òthe framer tries to manipulate the frames of reference used by other actors to 
make sense out of events and define the social situationÓ (Schimmelfennig 2003: 196). 
Whether frames are successful or not, depends on the resonance, salience, their consistency, 
and the degree of institutionalization of interaction. 

2.3 Measures of Success (or Failure) 

2.3.1 Resonance 

It is, however, not only the framing of strategies, but also the respective communicative 
environment or social context (Payne 2001: 40), which influences when, whether, and how 
much framing matters. The resonance of arguments and frames determines the effectiveness 
and success of political communication: frames and ã[É]  arguments have to âresonateÕ [É ] 
before they become persuasiveÒ (Ulbert and Risse 2005: 361). Resonance can be either 
achieved by Òappeal[ing] to particular target communitiesÓ (Payne 2001: 39) or by identify 
frames that Òresonate with cultural narrations, that is, with stories, myths, and folk tales that 
are part and parcel of oneÕs cultural heritageÓ (Snow and Benford 1988: 210), or as Gamson 
terms it: Òcultural resonanceÓ (Gamson 1992: 135). Frame resonance can also be defined as 
Òideational affinity to other already accepted normative frameworksÓ (Keck and Sikkink 
1998: 208). Similarly, Payne sees actors as influential in attempting to Òconstruct [É]  frames 
that resonate with broader public understandingÓ (Payne 2001: 43). By taking broader public 
understanding and cultural heritage into account, actors intentionally try to connect new 
norms to established ones when attempting to persuade their audiences (Finnemore and 
Sikkink 1998: 906-907).  

How, however, are frames built up and constructed so that they resonate and have influence 
on a political situation? Frames in this sense can be seen as causal mechanisms for the 
influence of ideas on policy and politics (Barnett and Finnemore 1999), or Òregard and 
package ideas in appropriately meaningful waysÓ (Yee 1996: 91). The ÒmeaningfulÓ then 
needs to resonate with the Òprior knowledge, agreed-upon principles and norms, or commonly 
held worldviewsÓ (Ulbert and Risse 2005: 361). According to Ulbert and Risse, there three 

                                                
10 See also Schšn and Rein (Schšn and Rein 1994). 
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strategies to make arguments, and as I would argue, rhetoric action, to resonate: drawing 
analogies (especially in early phases of negotiation), reference to already established 
principles (which seems appropriate in that certain context), and framing (Ulbert and Risse 
2005). Furthermore, for the contexts of peace operations, expectations have to be addressed, 
which can also refer to day-to-day matters such as electricity, water and food.  

To what extent the reference to international norms and principles has an impact, remains to 
be measured properly. So far, references to history, norms, and abstract concepts such as 
human rights, democracy, rule of law, and citizen rights can only be assumed to have a 
positive impact on the local population. 

2.3.2 Salience  

Whereas resonance is a measure of connecting new policies to established norms, salience is 
more a measure of increasing the presence of certain issues within an audience or a text. One 
strand of research refers to the degree of political salience of ideas (Goldstein and Keohane 
1993: 255-256). Entman conceptualizes salience as Òmaking a piece of information more 
noticeableÓ (Entman 1993: 53). Frames can, by repeatedly highlighting certain points, 
increase salience of certain bits of information. Salience, however, relates more to the 
quantitative presence of a concept than to the qualitative resonance of a concept with the 
cultural context or repertoire of norms. As such, salience seems important but not as 
important as resonance for rhetoric action and framing success. In a way, salience is a 
prerequisite for resonance.  

2.3.3 Consistency and Impartiality  

Initial projections of goals and arguments commits actors, as all later perceptions and 
developments are related to the first impression and principal commitments: ÒEach 
performance entails a social commitmentÓ (Schimmelfennig 2003: 196). These are 
requirements of process in terms of previous arguments and consistency of arguments 
(Schimmelfennig 2003: 196). Rules must be followed consistently and in a credible way by 
the actors who seeks to persuade other of following these norms (Schimmelfennig 2003: 220-
221). Actors must be careful not to lose credibility, which can be seen as the most important 
resource in arguing, and which is based on impartiality and consistency (Schimmelfennig 
2003: 220):  

¥ For impartiality, actors should avoid self-serving arguments but should present them 
as generalizable.  

¥ For consistency, a match between (1) arguments and actions, (2) arguments discussed 
at different times and different contexts, and to (3) internal consistency of arguments 
is necessary.  

According to Schimmelfennig, if actors do not follow these preconditions and basic 
prerequisites for legitimacy, there is the danger of Òloss of faceÓ: actors are not seen as 
legitimate and credible anymore. Others also argue that actors in policy discussions need to be 
reasonable and meet the standards of the debate (Schšn and Rein 1994: 5). Actors presenting 
themselves as sincere and consistent, will be checked by their audience for both sincerity and 
consistency, and if they do not comply with the standards, their legitimacy will be threatened.  

2.3.4 Institutionalization and temporary communities  

SchimmelfennigÕs concept of rhetorical action, which was originally designed for analyzing 
EU and NATOÕs enlargement, rests on the existence and strength of a community 
environment. A community environment is characterized by common values and ideals 
(ethos) and a high interaction density. Without both characteristics, rhetoric action and 
legitimacy are no viable means of persuasion (Schimmelfennig 2003: 283).  
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Whereas peace operations cannot necessarily be characterized by a strong community 
environment, they transport a large bundle of values, legitimacy, and credibility. Therefore, 
the concept of community environment is argued to be also applicable to peace operations, 
with slight modifications:  

¥ Legitimacy and credibility is a major factor for success and failure of peace operations 
(cf. Loewenberg 2006: 37; Stromseth, Wippmann and Brooks 2006: 30-40). 
Credibility and legitimacy have a huge influence of the effectiveness and the 
functioning of peace operations, and also international legitimacy can have a large 
influence on legitimacy of the peace operation on the ground (for an excellent 
discussion see Stromseth, Wippmann and Brooks 2006: 18-55). Both the complex 
discussions on the international level about the legitimacy of the intervention, and the 
often inherent contradictions in the mandates relating to e.g. both security provision 
and upholding human rights, make political communication and framing of peace 
operationÕs action necessary Ð even more true when institutional reforms are closely 
linked to the question of status and independence, such as in Kosovo. 

¥ Peace operations, local actors and the local population are connected in a kind of 
community, which depends on a decision of the Security Council, (often) on the 
existence of a peace agreement between the local warring factions, and a Status of 
Forces Agreement, which regulates the status of international military presence. 
Furthermore, peace operations bring with them a large bundle of international 
standards and normative packages (UN Charter, Conventions, human rights, Geneva 
Conventions), which they have to adhere to and which they disseminate in their area 
of deployment. One could argue that peace operations and local actors are joined in a 
temporary community, which has to achieve a common ethos and a high degree of 
interaction.11 Nevertheless, there is some Ð implanted Ð level of community, and 
international and local actors are to some extent dependent on each other in terms of 
cooperation, reaching their goals, and financial resources.12 For maintaining both, they 
depend on consistent arguments.13 

¥ The (non-war) political dynamic of post-conflict societies is Ð to a large extent Ð 
influenced by political rhetoric. Political dynamics on the local level rely very much 
on history or reconciliation, but also on maintaining or (re-) constructing 
constituencies. An international vocabulary of human rights, democracy, and rule of 
law is added, which often is correctly used, or mis- or abused, by many local actors for 
their purposes. Rhetoric arguments and political salience of messages are for example 
also dominant features of post-conflict elections.  

¥ The concept of rhetorical traps does not hold. The foundations of post-conflict 
societies and temporary communities are relatively unstable so that in the worst case 
conflict can resurface. In the worst case for the international community, the peace 
operation fails partially (March riots 2004 in Kosovo) or completely (Somalia, 
Rwanda, Srebrenica).14 Especially this last example Ð which is not unrealistic Ð shows 

                                                
11 Schimmelfennig explicitly demands that his model is tested in context where community conditions do not all 
hold, or hold to a lesser extent (2003: 287).  
12 Compare Barnett und ZŸrcher (2006). 
13 International actors reduce their credibility or fail in the worst case, if  their arguments become inconsistent or 
if they have achieved their tasks in an incomplete way. Local elites lose their credibility if  they argue 
inconsistently or if they repeatedly fail to implement what they promised. Local elites can especially not afford 
to do that if  they are dependent on financial resources and aid from the international community. .  
14 The concept of rhetorical traps (Schimmelfennig 2003: 217-225) is diff icult to transfer to peace operations. I t 
seems impossible as rhetorical coercion would break apart temporary communities. If, for example, local actors 
construct rhetorical traps for international actors, which would force them to act, international actors would have 
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that political communication by peace operations is an important feature of their 
political reality.  

¥ This also means that temporary communities do not necessarily hold, or do not 
necessarily come into being as several peace operations, e.g. in Somalia or Darfur, 
show. However, there are recent peace operations, which act(ed) as political actors in 
their area of deployment, such as the OHR in Bosnia, UNMIL in Liberia, UNTAES in 
Eastern Slavonia, UNAMSIL and UNIOSIL in Sierra Leone, and UNMIK in Kosovo. 

We therefore conclude that the conception of peace operations as a temporary community can 
help to conceptualize the implanted nature of political order and stability through peace 
operations. However, temporary communities are not as stable as community environments; 
therefore, rhetorical traps do probably not work. The maintenance of legitimacy in the 
temporary communities of peace operations has a large share in explaining stability in the 
respective territory (Stromseth, Wippmann and Brooks 2006: 32). 

2.4 Towards a model of strategic political communication  

Based on the assumption of a temporary community, a model of strategic political action 
entails the following components, in which peace operations attempt to communicate their 
implementation strategies and goals in a way that complies with normative frameworks and 
cultural repertoires in the respective areas of deployment. The hypothesis is based on the 
assumption that political communication by UN peace operations has influence on political 
processes in post-conflict territories, and is a strategically used tool to improve stability and 
security in the respective territory.  

Strategic political communication is successful if framing strategies address 
underlying norms and expectations in the local population (resonance), and if 
arguments fit with action (consistency) (H2).  

For an application and testing of this model, press releases and other communication (press 
conferences, op-eds) by the peace operation have to be analyzed over time or a at certain key 
events, in conjunction with other factors influencing success and failure (such as progress in 
institutional reforms). For this paper, two instances of strategic political communication from 
Kosovo will be presented as plausibility probes for the model. A last section of the paper 
addressed issues for further research.  

                                                                                                                                                   
failed. If international actors force local actors to comply with rhetorical traps, they could simply disagree and 
the worst outcome would be renewed civil war.  
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3. Kosovo: Political Communication and the Strategic Framing of 
Independence  

The following section presents evidence for the hypothesis developed in the last section of the 
paper, focussing on influence of strategic political communication on the stability in post-
conflict territories guarded by a peace operation. The focus here is on the issue of 
independence of Kosovo since the March riots in 2004.  

3.1 WhoÕs talking? UNMIKÕs impact on law and order  

The discourse on options for Kosovar independence, and the rhetoric of threats of a new war 
in the Balkans produced by parts of the Serbian government, would be an interesting subject 
per se. However, with all the discussions on the international level, the situation in Kosovo 
itself, and the role of UNMIK as a promoter of law and order in the province remains out of 
sight. The issues in the debate on independence are very prominent and salient in the Kosovar 
public opinion. How does UNMIK react to this fact? How are reforms and political goals 
communicated? How are key events with an influence on public opinion framed by UNMIK? 

The focus of this paper is on how certain key events, and the discussion on status and 
independence of Kosovo, were communicated and framed by UNMIK, and how this has 
contributed to stability and law and order in Kosovo. The main argument of the paper is that 
framing at key events Ð as well as (internal) communication with Kosovar politicians Ð 
ensured that the situation in Kosovo remained stable (a next step would be to argue that for 
this the conditions for institutional reforms are given).  

One could argue that political communication through Kosovar institutions (such as the 
Kosovo Police Service, KPS) and politicians has arguably a stronger influence on public 
opinion than UNMIK. However, in many cases UNMIK communicated both with local 
leaders, and to the public. In many cases, international actors, such as UNMIK or the 
ambassadors of the Kosovo Contact Groups members, exerted influence on Kosovar 
politicians to communicate certain messages to their constituencies. In other cases, Kosovar 
politicians acted based on their own assessment of the situation. Further research and 
interviews will be needed to be able to trace down the origins of political communication. For 
reasons of stringency, we look at the political communication of UNMIK Ð bearing in mind 
that there are other actors, which might be as important for further research.  

Despite rising tension in the province, serious threats to stability emerge out of the ongoing 
unresolved dispute between Belgrade and Pristina on the one hand, and Russia, the U.S. and 
the EU on the other hand. Although in international news the situation is depicted tenser than 
it really is on the ground15, it is undeniable that the discussion has a negative effect on 
expectations and demands from the Kosovar Albanians. The salience of political issues 
related to independence is high, and had a strong impact on domestic security and stability.  

For example, during violent protests in February 2007, two people were killed when members 
of a UNMIK Romanian formed police unit (FPU) fired rubber bullets during a rally by an 
ethnic Albanian group, demanding immediate independence for Kosovo. Apart from the 
question of the use of rubber bullets, which were subsequently banned from UNMIKÕs 
Formed Police Units16, and the resignation of the Police Commissioner Stephen Curtis17, it 

                                                
15 AuthorÕs email conversation with international staff in Pristina/Kosovo, 19 February and 31 August 2007.  
16 Press Briefing, UN Police Commissioner Richard Monk, 3 July 2007 
[http://www.unmikonline.org/DPI/Transcripts.nsf/0/0B96909E2919A998C125730E00229C52/$FILE/Transcript
%20of%20press%20brief ing%20by%20Police%20Commissioner%20Richard%20Monk%20-
%2003%20July%202007.pdf]. 
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shows that UNMIK has a lot to maintain security both by policing and intervening, and telling 
what is at stake and disputed. The mentioned demonstration took place soon after Martti 
Ahtisaari, the UN envoy for the future status of Kosovo issued the Comprehensive Proposal. 

3.2 Reality Check: Security Sector Reforms in Kosovo since 2004 

Since 2004, major progress was taking place in terms of Kosovar takeover of security 
institutions (King and Mason 2006: 197-200). The justice sector is lacking behind but it also 
making some progress (e.g. Rausch 2007: 298). However, the security sector in Kosovo, in 
general, has received large amounts of financial and political attention, and is considered as a 
considerably successful example of the provision of post-conflict internal security (Jones et 
al. 2005), compared to other cases. In March 2004, however, UNMIK failed resulting Òfrom a 
misunderstanding and misappropriation of power. [É]  The risk aversion of much of KFOR 
and the police meant that the international community also failed to wield hard power 
effectivelyÓ (King and Mason 2006: 24). Only with the appointment of Kai Vittrup as 
UNMIK Police Commissioner, the cooperation between KPS and UNMIK Police, and the 
negotiation and communication with local politicians and communities improved (King and 
Mason 2006: 198). Although much remains to be done, and progress on the institutional and 
technical side of policing is always linked to the overall political progress, the reform of the 
Kosovo Police Service (KPS) under the supervision of UNMIK Police, which Ð as the first 
UN police force ever Ð assumed executive policing functions18, can today be seen as largely 
successful (Wilson 2006).19  

The security system in Kosovo almost collapsed in March 2004 after riots broke out due to 
the alleged deaths of two Albanian boys perpetrated by Serbs. This led to a faster transfer of 
responsibilities from UNMIK Police to KPS.20 Vittrup initiated a reform programme in three 
dimensions: instalment of an early-warning system if riots were to repeat themselves; stronger 
focus on community policing; and making KPS the first agency of authority (King and Mason 
2006: 197).21 UNMIK Police took a less and less executive role in policing Kosovo, 
restricting itself more to mentoring and co-location as soon as KPS would be operational in 
main areas. Five major steps were taken in 2004 to improve the autonomy and increase the 
responsibilities of KPS vis-ˆ -vis the international police forces. First, KPS developed a 
Formed Police Unit, which is tasked for riot control and equipped with the necessary gear as 
well. Four further units will be established in 2005 and early 2006.22 A second step has been 
taken in April 2004, when local crime prevention councils were founded in which KPS in 
cooperation with KFOR and UNMIK Police played a leading role in providing 
communication between municipal and local authorities as well community and minority 
leaders. KPS and UNMIK Police set up joint Mobile Liaison and Monitoring Teams in each 

                                                                                                                                                   
17 UNMIK Press Release 1640, 14 February 2007 
[http://www.unmikonline.org/dpi/pressrelease.nsf/0/8DBE8440ABC23B0AC12572820043E434/$FILE/pr1640.
pdf] 
18 The executive role of UNMIK police produced other complications, such as slow deployment, partly bad 
coordination with KFOR, and tensions between international human rights standards and upholding law and 
order. 
19 The reforms in the justice sector, although closely interlinked with security provision, will not be discussed in 
this paper. In general, the reforms have been less effective, and initial decisions and policies concerning 
applicable law and substitution of local judges by international ones have been criticized by local judges. 
Certainly, there is a discussion about (Stromseth, Wippmann and Brooks 2006: 316-322). 
20 For an extensive discussion, see the account of Blume based on previous work (2004: 87-127). 
21 However, KFOR and UNMIK Police retained control in tense situations. This means that KPS is operating 
under normal, ÒgreenÓ, circumstances, with the assistance of UNMIK Police, operating in the ÒyellowÓ phase, 
and KFOR backup only in ÒredÓ situations (AuthorÕs interview with DPKO staff member, 26 November 2004). 
22 S/2004/655, 17 August 2004, Appendix I para. 19. 
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municipality, which maintained contact with all parties involved at the local level.23 Third, in 
June 2004, 150 KPS officers were promoted to higher ranks and management positions in 
order to build and enhance independent KPS management and leading capacities (UNMIK 
Pillar I 2004: 10). Fourth, 85 percent of the Kosovo Police Service was managed and run by 
KPS staff in autumn 200424, and all police stations were under KPS authority in early autumn 
2005 (King and Mason 2006: 198). A fifth indication of transfer of competencies in spring 
2004 to Kosovar institutions was the shift of the routine police support costs from the 
UNMIK budget to the Kosovo Consolidated Budget, except for UNMIK Police Main and 
Regional Headquarters.25 Responsibility for managing the budget and equipment for local 
police stations was given to KPS management and the Kosovar PISG Department of Justice. 
Already in August 2004, 15 stations were transferred to KPS.26 Despite concerns about ethnic 
neutrality and the power to withstand organized crime, public perceptions of KPS and 
UNMIK Police are positive (Stromseth, Wippmann and Brooks 2006: 208). In mid 2006, the 
Kosovo Police Service School (KPSS), supervised by the OSCE, was turned into a truly 
Kosovar institution, the Kosovo Centre for Public Safety Education and Development 
(KCPSED).27 

3.3 Kosovo: The International Debate on Independence  

Kosovo is one of the most interesting state-building processes in Europe in recent times. 
Despite the long presence of the United Nations in form of the United Nations Mission in 
Kosovo (UNMIK) in the province, and despite international diplomatic efforts including the 
appointment of Martti Ahtisaari as United Nations Special Envoy on Kosovo (UNOSEK) on 
14 November 2005, and despite the submission of several reports and a Comprehensive 
Proposal for the Kosovo Status Settlement (Comprehensive Proposal)28, a Security Council 
resolution remains out of sight.29 The European Union has now taken the initiative and 
appointed Wolfgang Ischinger as the EUÕs Special Envoy for the Contact Group Troika , 
including Russia and the U.S., for talks between Belgrade and Pristina. The Troika is due to 
submit a report to the Security Council on 10 December 2007, which could then be the basis 
for a solution. In general, the EU expected to be even more in the driverÕs seat to Òbreak the 
stalemateÓ concerning the final status of Kosovo (ICG 2007a). 

                                                
23 S/2004/655, 17 August 2004, para. 16; Annex I para. 19-20. 
24 This, however, still excluded management posts, strategic control, and overall strategic decisions related to 
policing reforms.  
25 S/2004/421, 24 May 2004, para. 52. 
26 S/2004/655, 17 August 2004, Appendix I para. 19. 
27 UNMIK Press Release 1673, 2 May 2007 
[http://www.unmikonline.org/dpi/pressrelease.nsf/0/552270317A14D631C12572D0004E2B0D/$FILE/Pr1673.p
df, seen on 27 August 2007]. 
28 S/2007/168, S/2007/168/Add. 1 
29 ICG sees a possibility of a resolution some time in summer 2007 (ICG 2007b: 1). At the beginning of June, 
according to B92, an independent Serbian radio channel, intensive negotiations on a Kosovo resolution within 
the Contact Group are underway (B92, Status of American Kosovo resolution, 7 June 2007 
[http://www.b92.net/eng/news/in_focus.php?id=91&start=0&nav_id=41653, seen 9 June 2007]. However, 
during the G8 summit in Heiligendamm and afterwards, no progress has been made on a solution (SŸddeutsche 
Zeitung, Kosovo-Frage bleibt offen, 8 June 2007 [http://www.sueddeutsche.de/ausland/artikel/703/117576/, seen 
9 June 2007]. On 24 July 2007, newspapers announced that despite a failure of the negotiations in the Security 
Council, the EU remains active in seeking a dialogue with Russia (FAZ, EU will Einigkeit in Kosovo-Frage 
wahren, 24 July 2007). The international community remains divided over the status question of Kosovo since at 
least 2003, when the Standards review in Vienna was taking place (ESI 2005, unpublished: 11). 
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The reason for the failure to find a solution Ð despite the agreement by the Kosovo Contact 
Group on Guiding Principles for Ahtisaari, which all are fulfilled30 Ð is mainly the junktim of 
Russia to agree to a Security Council resolution only if it also accepted by the Serbian 
government and complemented by renewed negotiations between Serbia and the Kosovar 
government.31 A recent radicalization of Serb domestic politics further complicated a solution 
(cf. Biermann 2007: 140). Furthermore, the international community has even fewer policy 
options to pressure the new Serbian government, which took office in mid May after 4 months 
of negotiations, through appeasement and concessions, among other on the restart of 
Stabilisation and Association Agreement talks and on no longer requiring the arrest of war 
criminals as a precondition (ICG 2007c: 1-2). On the other hand, Serbia has done almost 
nothing to provide options for Kosovar independence to the Albanians, and has tried to 
Òestablish the basis for an ethnic division of KosovoÓ (ICG 2007b: i). The Russian 
government recently reinforced their position: ÒOur partners should understand that we donÕt 
bargainÓ.32 The notion of Òintractable policy controversyÓ does not seem too far-flung (Schšn 
and Rein 1994). 

The negotiations continue to take place on the background of both increasing activity of the 
European Union in setting up the International Civilian Office, which will oversee the 
implementation of the Ahtisaari (or a similar) plan, and an ESDP mission supporting and 
monitoring security and justice reforms (Hšfer-Wissing 2007), and growing impatience about 
the continued elusiveness of a final solution for the province among the Kosovar population 
since the March riots in 2004 (and even before that). Although institutional reforms have 
proceeded (Biermann 2007: 137), a looming economy, high employment, lack of education 
possibilities for the Kosovar youth, and low agricultural productivity have made the Kosovar 
Albanian population impatient and embittered, especially against UNMIK (King and Mason 
2006: 220-221).  

 

3.4 Why Kosovo is a good case study for strategic political communication 

There are three major arguments on why Kosovo is a good case study.  

The first argument refers to the predominant role of UNMIK in providing security and 
stability in Kosovo. UNMIK still has the central role in providing stability and security in 
Kosovo, given the low degree of Kosovar involvement into several sovereign tasks, and the 
prolonged international supervision over these by international actors. There are indications 
that the present Kosovar government is not in charge of the major political issues in Kosovo, 
but rather UNMIK, which continues to Òcontrol all security matters, [É]  the budget [É] , and 
grants final approval to all lawsÓ (ESI 2005, unpublished).  

The second argument refers to the fact, that studying Kosovo after March 2004 seems to be a 
good case study of the impact of framing on the stability and security situation in a post-
conflict country, because UNMIK was very much aware of the impact of media on security 
and stability after its failure to prevent the March 2004 riots, and the political salience of the 

                                                
30 Guiding principles of the Contact Group for a settlement of the status of Kosovo, 7 October 2005 
[www.unosek.org/docref/Contact%20Group%20-%20Ten%20Guiding%20principles%20for%20Ahtisaari.pdf, 
seen 28 August 2007]. 
31 During the preparation of the G8 summit in Heiligendamm, Russia explicitly threatened to veto a Security 
Council resolution, if  Western governments propose a resolution against the Russian position (heute journal, G8-
Au§enminister finden keine Lšsung im Kosovo-Streit, 30 May 2007 
[http://www.heute.de/ZDFheute/inhalt/8/0,3672,5544872,00.html, seen 9 June 2007]). However, also China is an 
opponent of the precedence of a former province becoming an independent state (Reljic 2005) 
32 International Herald Tribune, ÒÒRussian official signals f irm stance on missiles and KosovoÓ, 3 September 
2007. 
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independence discussion. After SRSG Steiner left, DPI apparently did for example not 
include the television into their daily media monitoring routines, which proved disastrous for 
sensing current feelings and perceptions in the population (King and Mason 2006: 220). This 
has, however, improved in recent times.  

The third argument is a more pessimistic account of when framing is used, but also backs the 
approach of seeing framing as an important ingredient for stabilization: Ò[C]ontrary to both 
popular opinion and UNMIKÕs assertionsÓ, UNMIK did not contribute to significant political 
progress (Hehir 2006: 200). Furthermore, many goals and components of the mandate have 
not been achieved, such as, e.g., establishing accountability structures in the criminal justice 
system (HRW 2006). There are some areas in which UNMIK simply failed, but where it at 
the same time cannot be blamed, or acknowledge, to have failed. This represents an additional 
argument a strong role of framing as a mechanism of providing stability, given the lack of 
substantial progress. Evidence of rhetoric mechanisms that provide the mission with leverage 
despite lack of progress would be interesting in this regard. This can also have normative and 
policy-oriented implications. As the March riots in 2004 in Kosovo showed, discourses on the 
international level and within international bodies on the ground are often disconnected from 
the political reality in the respective country or region (Ferguson 1994; Uvin 1998).33 Despite 
rising tensions towards the end of 2003, the international presence reacted only after the 
March riots to the calls for greater ownership and independence. The realization of this could 
help to conceptualize strategic political communication and public information better 
(Loewenberg 2006). 

So far, there seems to be only few coherent accounts of what UNMIK does in terms of 
political communication and public information (Loewenberg 2006). The understanding of 
their political context and the impact of communication on the side of international actors 
seems to be limited at times (King and Mason 2006: 220) Ð in contrast to Kosovar 
governments who had lobbying and advisory contracts since the late 1990s (Becker and 
Beham 2006).  

In the following sections, two instances of political communication will be analyzed: 
UNMIKÕs reaction to the March riots in 2004, and its framing of the indictment of former 
Prime Minister Ramush Haradinaj in March 2005.  

3.5 Case Study I: The March Riots 2004  

As indicated in the introduction, the March riots on 17 and 18 March 2004 were a decisive 
moment in KosovoÕs development towards independence. In a way, the international 
community had to realize in a brutal way that they had almost failed to maintain peace and 
solve the state-building puzzle in Kosovo. 

ÒOn 17 and 18 March 2004 violence spread rapidly across Kosovo. Churches were burnt, 
villages cleansed of minorities, and cars and buildings belonging to the UN were attacked. 
The crisis took the UN Mission in Kosovo (UNMIK) and the NATO-led peacekeeping force 
by surprise. In spite of their extensive international presence in Kosovo neither proved 
capable or prepared to manage the erupting crisis. Instead, international peacekeepers found 
themselves caught in the crossfire. [É]  UNMIK has received harsh criticism for its failure to 
prevent the ethnically motivated violence in March 2004 [É] Ò(Hšglund 2007: 403), and so 
has KFOR (HRW 2004: 2).34  

                                                
33 This argument is also backed up by more theoretical accounts of various Òpolitical realitiesÓ and the role of 
narratives in creating reality (Shenhaw 2006). 
34  
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According to other accounts, even Kosovar politicians were taken by surprise but did not 
immediately act to counter the rising tensions in Kosovo: the Kosovar Parliamentary 
Assembly issued anti-Serb statements and criticized UNMIK and KFOR for not providing 
security for Kosovar citizens35 [Albanians, TB] (HRW 2004: 58). It took until 20 March that 
Hashim Thaci, former KLA commander and leader of the Kosovo Democratic Party (PDK), 
comdemned the violence and violence against Serbs and their property (HRW 2004: 60). 
There were only few Ð notable Ð exceptions to this behaviour (HRW 2004: 61). Although is 
remains unclear whether protests were staged by extremist and pro-independence groups or 
whether they were the result of spontaneous uprising, the media had played an important role 
in creating an Òexplosive atmosphere of patriotic hysteriaÓ (Loewenberg 2006: 20). It took 
several public appearances and press releases by local and international actors to get 
protesters back into their homes and calm the situation.  

In a joint statement by the Provisional Institutions of Self-Government (PISG), by other 
Political Leaders, the Quint36, the EU Presidency, and SRSG Harri Holkeri, the political 
leaders urged the protesters to stop their violent protests. Most of the arguments used in their 
accounts referred at first to the security situation, but also to the damage the riots had done to 
the perception of Kosovar political maturity:  

ã Such actions are intolerable. They are a disgrace to us all. To those on the streets or on the 
roadblocks, or those taking part in demonstrations, we say ÔGo home nowÕ. The police and 
KFOR will take care of security and they must be allowed to do their work.Ò37 

In further press releases, similar messages were repeated: ÒThe violence was the worst 
possible message that Kosovo could send to the International Community. The whole world is 
watching how the people of Kosovo behave with each other and with the International 
Community [É] . Those politicians who supported or justified yesterdayÕs violence have 
demonstrated irresponsibility and the worst possible judgment. [É]  We ask that all political 
leaders and media to refrain from making inflammatory statements. The Security Council is 
going to discuss the situation in Kosovo today. [É]  I advise the people of Kosovo to once 
again reflect on how the violence is being perceived throughout the world.Ó38  

ãWe can only move forward if we learn from this episode. I recognize the frustration with the 
slow progress in Kosovo. The UN makes mistakes. We shall reflect on how we can do better. 
[É]  I hope that today will mark a new start for Kosovo. Our goal remains. We must make life 
better for all of KosovoÕs inhabitants. [É]  The place for KosovoÕs youth is in education or 
work, not on the streets. Above all, we must find ways for all communities to live and work 
together in peace. This work was never easy; it has become much harder. But I am convinced 
when I talk to ordinary Albanians, Serbs and other communities that it can be done. Everyone 
has a right to safety and democracy. I want to work with responsible leaders to see what can 
be done to turn this ideal into real and practical arrangements.Ó39 

                                                
35 A less known background of this was that Serb enclaves had blocked major transport routes through Kosovo 
(to Gnjilane and to Macedonia) after a Serb was shot and severely wounded in Caglavica, a Serb village close to 
Pristina. Subsequently, several Serb enclaves blocked main roads. KFOR and UNMIK were unable to dismantle 
the road blocks, and were thus criticized by the Kosovar Albanians for not being able to provide freedom of 
movement. One day later, on 16 March 2007, war associations had organized Kosovo-wide demonstrations to 
protest against the detention of former KLA leaders on domestic and international war crime charges. Although 
these demonstrations were not directly related to the 17-18 March violence, Òthey helped to lay the foundation 
for the protests [É]  after the sensational reports of the drowning of the three Albanian children reached the 
publicÓ (HRW 2004: 17-18).  
36 USA, United Kingdom, Germany, France, and Italy (HRW 2004: 59). 
37 UNMIK Press Release 1141, 17 March 2004.  
38 UNMIK Press Release 1142, 18 March 2004.  
39 UNMIK Press Release 1149, 23 March 2004 
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What we can see in the press statements is that communication is addressing the public to 
remain calm, and steer back towards a multi-ethnic conception of their state. Frames of 
responsibility, responsible leadership by local politicians, and the need for work towards joint 
solutions for the status of Kosovo dominate the texts.  

Following the March riots, Kofi Annan for the UN, and other international organizations, 
commissioned several reports to investigate the root causes of the uprising. An OSCE Report 
found ten conditions: Òorganized nationalism, the feeling that Belgrade and the international 
community were blocking KosovoÕs progress towards independence; frustration among [É  
the] youth; the worsening economic crisis; populist and imflammatory media; [rising] 
unpopularity of UNMIK [É] ; remoteness of political authorities from their constituents; 
extremistsÕ feeling of impunity; perception of unconditional support from the US [É ]; and 
the fear of being returned to Serbian controlÓ (cited in King and Mason 2006: 189-190). Kai 
EideÕs report on the situation in Kosovo was a frank statement that the international 
community had so far failed to tackle the real problems in Kosovo (S/2004/932 30 November 
2004). Together with the appointment of Jessen-Petersen as SRSG in August 2007, the 
realization among Kosovar politicians that further riots would not let them achieve their goals, 
and the sequencing of the famous ÒstandardsÓ into pre- and post-independence ones Ð which 
so far prevented a status discussion Ð the debate on future statues and the option of 
independence gained momentum (King and Mason 2006: 191).  

The next example takes place one year after the March riots in 2004.  

3.6 Case Study II: The Indictment of Ramush Haradinaj at the International Criminal 
Tribunal for the Former Yugoslavia (ICTY)40 

In March 2005, the former Kosovar Prime Minister Ð elected within the Provisional 
Institutions of Self-Government (PISG) Ð, Ramush Haradinaj, was indicted before the ICTY.41 
The public opinion about international efforts was very negative and the potential for 
similarly violent responses high: ãDespite Jessen-Petersen's impressive performance, 
UNMIK's public approval rating is proving virtually impossible to raise from the floor. For all 
his robust defence of Pristina's red lines, his administration remains hostage to local opinion, 
which could easily be mobilised against it. Should Haradinaj be indicted by The Hague 
Tribunal, the potential for protest and violence is evidentÒ(ICG 2005b: 4). 

Furthermore, the solution of status was Ð ironically enough even further away than today, and 
economic forecasts were disastrous (ESI 2005, unpublished). Institutional reforms had 
proceeded but were far from being finalized (ICG 2005b).  

The public statements of UNMIK were certainly only a necessary and not sufficient step in 
maintaining stability and promoting law and order in the province Ð observers indicate an 
important role of Haradinaj himself (ICG 2005a: 2).42 Additionally, however, framing by 
UNMIK has certainly played an important role as well, especially as UNMIK itself was 
attacked both verbally and physically since the March riots due to rising impatience about the 
resolution of future status.  

According to the International Crisis Group, Kosovar Albanians from HaradinajÕs hometown 
in the West, which also was a UCK stronghold, were convinced that the indictment was a 

                                                
40 Based on a conference paper by Blume, Junk, Schšndorf and Seibel (Blume et al. 2006: 2-4). 
41 http://www.un.org/icty/indictment/english/har-ii050224e.htm [seen 27 August 2007]. 
42 Informal communication and pressure by Kosovar politicians stopped most of the public marches, organized 
by veteransÕ associations (King and Mason 2006: 199). The proactive stance taken by Haradinaj on 
communicating stability seems also valid for the period until today: Haradinaj was released until the process 
began on 5 March 2007, and was granted the unprecedented right to engage in public political activity, with 
approval by UNMIK.  
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complot of international actors, which aimed at putting a highly qualified and responsible 
politician out of office because he was aiming for independence (ICG 2005a: 2 fn 3). The 
expectation of the Kosovar audience and elites was high that an independence process would 
start soon (ICG 2005b: 2).  

Both points Ð HaradinajÕs qualification and the independence process Ð were framing SRSG 
Jessen-PetersenÕs press release on 8 March 2005:  

ãI have taken note of Ramush Haradinaj's decision to step down with immediate effect as 
Prime Minister of Kosovo. I do, of course, respect his decision, but I cannot hide the fact that 
his departure will leave a big gap. [...] In his decision today, Mr. Haradinaj has once again put 
the interests of Kosovo above his own personal interests. [...] The decision announced by Mr. 
Haradinaj to co-operate with the Tribunal, despite his firm conviction of innocence, and 
although painful for him, his family, Kosovo and for his many friends and partners, including 
in UNMIK, is at the same time an example of Kosovo's growing political maturity as a 
responsible member of the international community.Ò43 

Furthermore, he asked the Kosovar Albanians to maintain law and order, and Haradinaj as an 
example of the new political capacities and virtues established in Kosovo: ãIt is important that 
the people of Kosovo respond with the same dignity and maturity as that shown by Ramush 
Haradinaj. I understand the sense of shock and anger over this development. I appeal, 
however, to the people of Kosovo to express your feelings through peaceful means [.44..].Ò 

In a press conference on 9 March 2007, the achievements of his tenure and his decision to go 
to Den Haag were judged as an indicator for the quality of democracy and political maturity 
in Kosovo:  

ãHe was legitimately elected as the Prime Minister of Kosovo through a democratic process 
that was internationally recognized as free and fair. And therefore there was no reason for 
UNMIK to intervene then. Now, after his indictment, yesterday Mr. Haradinaj decided to step 
down from his post as Prime Minister and travel voluntarily to The Hague and we respect that 
decision.Ò 

At the same time, the text does concede the democratic right to Kosovars to openly voice their 
opinion about the indictment and other political events Ð but within certain borders: ãLet me 
tell you that every citizen has a democratic right to express their views publicly through 
democratic means. And we only hope and, seeing the positive signals from yesterday, we 
believe that the Kosovars will continue to express their feelings in a democratic way. We do 
appreciate that the recent developments are a cause of much pain and anger in Kosovo, but as 
the SRSG stressed yesterday and a lot of Kosovo political leaders did the same, people must 
maintain calm and peace and prove that Kosovo is indeed politically mature as a responsible 
member of the international community.Ò  

The framing of the negative message for the Kosovar Albanians that one of their local heroes 
is indicted for war crimes by UNMIK and its SRSG Jessen-Petersen can be seen as one factor 
contributing to stability and security during March 2005. Informal pressure from UNMIK and 
the international community (see footnote 42) and progress in institutional and political 
reforms certainly also played a role.  

                                                
43 UNMIK Press Release 1325, 8 March 2005 
[http://www.unmikonline.org/DPI/PressRelease.nsf/0/3E2ABB3982C87D7CC1256FBE00481E7B/$FILE/pr132
5.pdf, seen on 25 August 2007]. Jessen-Petersen received strong critics from international actors; the Quint later 
issued a statement in which did not take too much sides with Haradinaj but was more balanced.  
44 UNMIK Press Brief ing, 9 March 2005 
[http://www.unmikonline.org/DPI/Transcripts.nsf/0/ECEA20479B2BBC7EC1256FEE00291FE1/$FILE/tr09030
5.pdf, seen 27 August 2007].  
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3.7 Summing up: Strategic Political Communication in Kosovo  

The two examples provided here do not prove our hypothesis. However, they indicate that the 
aspect of strategic political communication plays a stronger role than previously 
conceptualized in research on peace operations. Strategic arguments by UNMIK for the 
maintenance of stability and the continuation of political process of achieving standards and 
negotiating independence were consistently applied over a yearÕs time (March 2004-March 
2005) and framed by appeals to the responsibility and political maturity of Kosovar 
politicians, by understanding for the frustration of the Kosovar population, and by appealing 
to patience and collaboration for a joint solution. Even if the main source of influence on 
stability is with local actors, the management of expectations, and the gaining or maintenance 
of legitimacy, on the side of international actors is an aspect, which has often been mentioned 
but hardly researched. Resonance and consistency, and the nature temporary community seem 
to make sense as categories for explaining stability in these two instances, but also indicate 
areas for further research as will be shown in the next chapter. 
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4. Outlook: The Impact of Strategic Political Communication on Stability  

Two short case studies on UNMIKÕs efforts in Kosovo have shown that framing and rhetoric 
action are common features of peace operationsÕ work. The maintenance of legitimacy and 
the management of expectations through strategic political communication are major 
components influencing their presence in, and perception of, the local public. As argued 
before, the success of strategic political communication depends largely on consistency of 
international arguments, and the appeal to local norms and patterns of perception. Further 
research will be necessary on the applicability of the model, and alternative factors which 
influence stability in post-conflict territories. The theoretical model needs to specify 
alternative explanations, and needs to be broadened in order to account for the multiplicity of 
actors on the international side. Furthermore, the nature of temporary communities needs to 
be further researched and understood.  

In general, a causal inference between arguments and policy change is difficult to establish, 
and will remain Ð also with thicker descriptions and more systematic research Ð dependent on 
descriptive inference (Schimmelfennig 2003: 228). The causal effects of communication on 
peace and stability are so far only made plausible ex negativo and through counter-factuals: 
ÒThe consequences of not having an information programme were severe, both for the day-to-
day operation and for the peace process as a wholeÓ (Lehmann 1999: 150). To prove an 
immediate effect will be more difficult. Similary, progress in institutional reforms and 
implementation of transfer arrangements needs to be included in an analysis of what influence 
political communication has on stability. Institutional reforms probably also have a major 
influence on stability and the provision of law and order in Kosovo through the existence of 
functioning local security institutions. Progress in local responsibilities could e.g. serve as a 
baseline for the evaluation of the impact of political communication. Furthermore, 
quantitative research on peace operations can probably yield more insights into context 
conditions for UN peace operations to succeed (Doyle and Sambanis 2006).  

Political communication, nevertheless, seems to be a relevant feature in research on peace 
operations, which seeks to understand their agency in the context they are deployed, as is 
shown by the following epilogue on UNMIKÕs efforts in the first half of 2007, which shows 
that UNMIK continues to use strategic political communication for maintaining stability, in 
relation to the failure of the status talks led by UNOSEK. After the initial and technical 
negotiations between Pristina and Belgrade in 2006, the final talks were planned for the 
period between 21 February and 2 March 2007, after Ahtisaari had travelled to Belgrade and 
Pristina to present his draft Comprehensive Proposal to both parties on 2 February 2007. A 
high-level meeting in Vienna took place on 10 March 2007, with both delegations present in 
their highest ranks, and members of the Contact Group, EU and NATO participating. At the 
end of the meeting, it became clear that the parties did not reach common positions. Ahtisaari 
closed the meeting by concluding that the Òpotential of negotiations was exhaustedÓ, and 
announced that he would submit his Comprehensive Statement to the UN Security Council in 
March 2007 nevertheless.45  

Kosvar Albanian politicians, apparently, have made substantial efforts to address the 
population to remain calm and patient: ÒThe Kosovo Albanian leaders of the Pristina 
Negotiating Team, which includes leaders of the Opposition, have made significant efforts to 
encourage patience among the population, and have made consistent calls for maintaining 
calm and trust in the process.Ó46 However, it also was clear that further major delays would 
increase impatience among the Kosovar Albanians. UNMIK countered this in the same press 
release with addressing these concerns: ãThe SRSG expressed his concerns about the 
                                                
45 UNOSEK/PR/19, 10 March 2007.  
46 UNMIK/PR/1652, 19 March 2007.  
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potentially destabilizing effect of any delay in the process that could make a sustainable 
solution impossible. The handover of the Comprehensive Proposal by Ahtisaari on 26 March 
2007 was also reported by UNMIK.47 In a surprisingly sudden move, UNMIK declared 
AhtisaariÕs proposal being connected to independence: ÒÕUntil Monday we hadnÕt known Mr. 
AhtisaariÕs recommendation and his recommendation is independence, initially supervised.Õ 
Calling it âgood news which provides long awaited clarity,Õ Mr. RŸcker stressed that the UN 
Secretary-General fully supports the proposal.Ò48 

UNMIK also made clear that Kosovar fears and demands for independence and clarity of 
status are well understood in UNMIK: ÒThroughout the process, the people of Kosovo have 
been remarkably patient. But today Ð in mid 2007 Ð there is an undercurrent of anxiety 
throughout the population and among KosovoÕs political leaders. They fear that the status 
process is losing momentum and what had appeared to have been an imminent resolution of 
Kosovo status will unravel. [...] The people deserve clarity on status [...] The people need 
clarity on status.Ó49 With these statements, UNMIK strongly shows that Albanian arguments 
are well understood. In the end, however, UNMIK and the international community will be 
judged by the Kosovars according to the consistency between rhetoric and action Ð and it will 
be in the coming months to see how well UNMIK can communicate further delays on the way 
towards final status and independence.  

 

                                                
47 UNMIK/PR/1657, 26 March 2007.  
48 UNMIK/PR/1660, 29 March 2007.  
49 UNMIK/PR/1689, 9 July 2007. 
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