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About the Project

The Counter-Terrorism Evaluation Project is a joint research program of the Fourth Freedom Forum and the
Joan B. Kroc Institute for International Peace Studies at the University of Notre Dame. The project evaluates the
activities of the UN Counter-Terrorism Committee (CTC) and develops proposals for how to enhance the capacity
of the Committee and the newly created Counter-Terrorism Executive Directorate (CTED).

Scope

The project examines how the CTC and the CTED can more effectively implement the mandates of Security
Council Resolutions 1373, 1377, 1456, 1535, and other relevant measures. (See Appendix for a listing of Security
Council counter-terrorism resolutions.) The project addresses the following specific research topics: financial asset
controls; technical assistance to enhance member state implementation capacity; international, regional, and subre-
gional coordination; linkages between counter-terrorism assistance and development aid; and the need to respect
human rights while implementing counter-terrorism mandates.

Methodology and sources

The information in this report is based on interviews with policymakers and experts and data collected from
official documents generated by the UN, regional organizations, and national governments. It also draws from
unofficial sources, including reports from the media and nongovernmental groups. During the past year the project
has conducted more than fifty interviews with governmental and nongovernmental experts. Those interviewed
include permanent representatives and officials of Security Council member states and other UN member states with
key regional experience; the past and present chairs of the CTC and their staff; CTC expert advisors; members of the
UN Secretariat; international academic experts; and relevant analysts from international organizations and regional
and subregional organizations such as the International Atomic Energy Agency (IAEA), the World Bank, the Interna-
tional Monetary Fund (IMF), the Financial Action Task Force (FATF), the European Union (EU), the G-8, and the
Organization of American States’ (OAS) Inter-American Committee Against Terrorism (CITCE).

In April 2004 the project convened a two-day seminar in Copenhagen hosted by the Royal Danish Ministry of
Foreign Affairs. The meetings brought together leading counter-terrorism experts from around the world to confer
with Danish colleagues in developing specific policy options for enhancing the work of the CTC. The discussions at
the Copenhagen meeting and at other informal sessions have helped to inform the findings and recommendations
contained in this report.
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Executive Summary

This report provides an independent assessment of the United Nations Counter-Terrorism Committee (CTC). It
coincides with the “revitalization” process in the CTC following adoption of Security Council Resolution 1535 (2004)
that led to the creation of the Counter-Terrorism Executive Directorate (CTED). The following findings and recommen-
dations reflect the project’s intended goal of ensuring that changes to the CTC support structure are undertaken in a
manner that strengthens the successful elements of the committee’s work to date, while effectively meeting the challenges
ahead.

Summary of Findings

Record of Accomplishment: The CTC has a record of considerable accomplishment in promoting interna-
tional counter-terrorism cooperation. It has played a role in creating and sustaining international momentum to strengthen
counter-terrorism efforts and has established legitimacy and political authority for the global counter-terrorism effort. The
CTC has facilitated levels of member state compliance with counter-terrorism reporting requests that are far greater than
for any previous Security Council mandate.

Capabilities and Compliance Assessments: The continuous exchange of information between CTC staff
and state officials has created a large amount of data on counter-terrorism capacity among states and has facilitated
efforts to provide technical assistance. The CTC has developed informal standards for evaluating compliance, but to date
no official criteria exist for assessing capabilities and compliance. Creating formal criteria will enable the CTC and assis-
tance providers to prioritize technical assistance and regional coordination efforts and thereby enhance overall counter-
terrorism compliance. The task of assessing capabilities and evaluating compliance will be most effective if it is a collabo-
rative process in which member states, regional organizations, and international agencies work together to develop agreed
guidelines and compliance standards.

Technical Assistance: Many nations need technical assistance and financial and institutional support to comply
fully with the requirements of Security Council Resolution 1373 (2001). This assistance involves the drafting of appropri-
ate legislation, support for the creation of administrative capacity, and help with the purchase and operation of technical
monitoring equipment. The CTC has helped to facilitate substantial levels of technical assistance by various international
agencies and donor states, but the demand for assistance is outpacing supply. Several donor nations want to provide
assistance, but they have not received sufficient information about which nations require it and which nations and agencies
are already providing it. Some donor nations have indicated a desire to provide needed assistance but lack the human
resources or expertise to assess assistance needs and assure the delivery of requested help. Some officials have discussed
the creation of a trust fund to facilitate the efforts of states wishing to provide assistance and to help developing states
meet the costs of counter-terrorism compliance.

Cooperation and Coordination: The CTC has helped to facilitate semiannual meetings of regional and
subregional organizations and functional international agencies to share information about counter-terrorism activity.
Several international agencies and regional organizations have made important progress in working with the CTC to
develop capacity-building programs to enhance counter-terrorism compliance. Some of the regions most affected by
terrorism, however, are not yet sufficiently served by multilaterally coordinated antiterror instruments. Some agencies and
committees within the UN system that perform functions relevant to the work of the CTC have been slow to coordinate
their activities and share information with the committee.
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Human Rights: Protecting human rights and strengthening democracy are essential to the fight against terrorism
and preventing the spread of political extremism. Following passage of Security Council Resolution 1456 (2003), the
CTC has included language in letters to states reminding them of the need to implement counter-terrorism measures in
accordance with international human rights, refugee, and humanitarian law.

Communication: The CTC has not effectively communicated its mission. It has increased awareness of UN
counter-terrorism programs among some government officials and a small number of experts, but many UN member
states are not kept up-to-date on developments. The vast majority of the world’s informed public remains unaware of
the committee’s efforts.

Summary of Recommendations

1. Establish Standards and Priorities for Compliance. Create criteria for implementation as a
prerequisite of compliance and establish priorities for technical assistance and regional coordination. Utilize
the criteria of existing international agencies to create compliance guidelines. Cooperate with states,
regional organizations, and international agencies to create the proposed assessment criteria and support
states as they move through various stages toward achieving compliance.

2. Facilitate Coordinated Delivery of Technical Assistance. Recommend joint assessment
missions, facilitate greater cooperation among assistance providers, encourage recipients to create
interministerial committees, promote the integration of technical assistance and development aid programs,
and establish a technical assistance trust fund.

3. Improve International Cooperation. Enhance coordination within the UN system, designate
CTED staff contacts for liaison with regional organizations and international agencies, and enhance coordi-
nation with major international agencies outside the UN.

4. Enhance Public Communications. Publish the CTC matrix as a database. Provide summaries of
country reports and best practices. Produce thematic reports that offer concrete examples of success
stories. Expand the number of publications available in other UN languages.

5. Uphold Human Rights. Cooperate with the Office of the UN High Commissioner for Human Rights
and continue to encourage compliance with Resolution 1456.



An Action Agenda for Enhancing the United Nations Program on Counter-Terrorism3

Reaffirming its unequivocal condemnation of the terrorist acts that took place on 11 September 2001, the United
Nations Security Council unanimously adopted a wide-ranging and unprecedented antiterrorism mandate, resolu-
tion, 1373. (UN/DPI photo, UNE 536).

From CTC to CTED

Since the adoption of Resolution 1373 in September 2001, the CTC has played the
leading role in promoting international cooperation to combat terrorism. Resolution 1373
imposed sweeping legal obligations on UN member states.1 It created an unprecedented
campaign of nonmilitary, cooperative law enforcement measures to combat global
terrorist threats. The resolution required every country to freeze the financial assets of
terrorists and their supporters, deny travel or safe haven for terrorists, prevent terrorist
recruitment and weapons supply, and cooperate with other countries in information
sharing and criminal prosecution.2 Member states were directed to afford one another the
greatest measure of assistance in tracking terrorists and investigating terrorist acts. They
were urged to intensify and facilitate the exchange of information on matters related to
travel, communications, and arms trafficking among terrorists. The resolution created the
Counter-Terrorism Committee to monitor compliance and aid states requesting technical
assistance, and it called upon member states to report to the CTC on their efforts to
implement the new counter-terrorism mandates.

The CTC functions as a committee consisting of all fifteen members of the Security
Council. It has received priority attention and resources as the “center of global efforts to
fight terrorism.”3 The goal of the CTC is to strengthen the counter-terrorism capacity of
UN member states and “raise the average level of government performance against
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terrorism across the globe.”4 The CTC has served as a “switchboard,” matching countries
in need of assistance with those capable of providing such support.5 The committee has
operated with unique openness and transparency. It has developed and is continually
improving an extensive website reporting on CTC activities. It also brokers assistance
efforts and offers services to member states and regional organizations.6 The committee
has established working relationships with a range of international, regional, and subre-
gional organizations within and beyond the UN system.

To date the CTC has relied mainly on information from reports by individual countries to
determine states’ legislative capacity for implementing counter-terrorism mandates, the compe-
tence of their courts and administrative systems, their ability to implement financial controls, and
their capacity to impose restrictions on the travel and recruitment of terrorists. By the end of 2003
the process of reviewing written reports from member states was widely perceived by the com-
mittee and other experts to have reached the limits of its usefulness. A consensus emerged that
the committee was nearing the completion of this first phase of activity and that a transition was
needed to a second phase. That next phase would concentrate more extensively on assessing the
needs of member states and the extent to which they were implementing Resolution 1373 on the
ground. It would focus on strengthening coordination among international, regional, and subre-
gional organizations. Improvements were also needed in the evaluation of member state capabili-
ties so that the CTC could better facilitate the provision of technical assistance to countries in need
of help. These considerations prompted efforts to “revitalize” the staff structure of the CTC. The
chair of the CTC recommended steps for enhancing the committee’s organizational capacity.7 This
led to the adoption of Resolution 1535 in March 2004.

With the passage of Resolution 1535, the Security Council created the CTED, which
expands and reorganizes the committee’s professional staffing and enhances its capacity to
support member state implementation. The CTED is allotted a professional staff of twenty people
with expertise in all areas within the committee’s competence.8 Resolution 1535 mandated that
the CTED Executive Director be appointed within forty-five days and that an organizational plan
be submitted within thirty days. In June 2004, Spain’s ambassador to the United States Javier
Rupérez was appointed to serve as CTED Executive Director. In July 2004, an organizational plan
for the CTC Executive Directorate was submitted to the Secretary-General. Endorsed by the CTC
in August 2004, the organizational plan covered the CTED’s management structure, staffing,
responsibilities, and budget.

The creation of the CTED places greater responsibility on the CTC to meet the higher
expectations that come with a larger staff and additional resources. Building a more effective UN
counter-terrorism effort requires more than a larger staff, however. It also requires more effective
strategies and programs. The new Executive Directorate is tasked with meeting these challenges
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by enhancing the capacity of the CTC to facilitate coordination among international,
regional, and subregional organizations, and to broker assistance to states needing help to
implement Resolution 1373.

This report is intended to facilitate the development of the organizational program
and the implementation of a substantive agenda for the CTED as it takes shape in the
months ahead. The report provides an independent assessment of the “revitalization”
process that led to the creation of the CTED and offers recommendations for ensuring
that changes to the CTC support structure are undertaken in a manner that strengthens
the successful elements of the committee’s work to date, while effectively meeting the
challenges ahead.

Measuring Progress

After nearly three years of operation, the CTC has a record of considerable accom-
plishment in promoting international counter-terrorism cooperation. It has raised the
international community’s awareness of complex issues surrounding global terrorist
networks, and it has promoted the creation of specialized systems for coordinating global
efforts to combat terrorist threats. The cooperative approach embodied in the UN
counter-terrorism program has helped to develop and strengthen international norms. The
CTC has played a role in creating and sustaining international momentum to strengthen
counter-terrorism efforts. Acting under Chapter VII of the UN Charter, the CTC has
helped to establish political and legal authority for the global counter-terrorism effort. As
a committee of the Security Council, the CTC can go to the council, if it so chooses, to
suggest collective action. If action becomes necessary, however, such political decisions
belong to the Security Council, not the CTC.

The committee’s efforts to collect information from member states on counter-
terrorism capacity and implementation have been highly successful. Member state compli-
ance with CTC reporting requests has been far greater than for any previous Security
Council mandate. All 191 UN member states submitted first-round reports to the CTC
explaining their efforts to comply with Resolution 1373.9 The committee’s experts re-
sponded to these reports by requesting clarifications and additional information. One
hundred and sixty-one states submitted second-round reports as of April 2004. Addi-
tional rounds of information requests have also received positive member state attention.
In total, the CTC has received more than 550 reports from states, making it the repository
of what one observer termed “probably the largest body of information about world-
wide counterterrorism capacity.”10 The high levels of member state response to CTC
requests confirm the importance many states attach to compliance with the UN counter-
terrorism program. The reports indicate that many states are taking concrete steps to
revise their laws and enhance their enforcement capacity for compliance with UN
counter-terrorism mandates. (See graph 1).

Despite the vast amount of counter-terrorism activity now under way in the UN
system, formal standards for evaluating state capacity and performance do not exist.
There are no agreed criteria for evaluating implementation capabilities, or deciding what
additional steps a state should take to achieve compliance. Resolution 1373 established
legal requirements for compliance with specific mandates (such as blocking terrorist
finances), but these requirements, and those in the various UN counter-terrorism conven-
tions, have not been translated into officially accepted operational standards. The lack of
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such criteria has made it difficult for the CTC to determine the overall progress of
UN counter-terrorism efforts.

Nonetheless, some measures of progress toward counter-terrorism compliance are
available. One of the most objective and reliable indicators is the increase in the number
of states joining the twelve UN counter-terrorism conventions. These conventions provide
a basis for nations to cooperate in preventing terrorist financing and carrying out joint law
enforcement and intelligence efforts against terrorist bombings. They also establish the
legal foundation for states to harmonize criminal justice standards and negotiate mutual
legal assistance agreements. The most important of these legal agreements are the Interna-
tional Convention for the Suppression of Terrorist Bombings (1997) and the International
Convention for the Suppression of the Financing of Terrorism (1999). Both have wit-
nessed a sharp rise in the rate of ratification since September 2001. The increase in
support for the ten other UN conventions has been less dramatic, in part because several
of these agreements, such as the conventions on air safety, already had broad support
before September 2001. Conventions that address specific areas of terrorist activity (pre-
venting and punishing crimes against internationally protected persons, measures against
taking hostages, protecting nuclear materials, and marking plastic explosives) have had a
20 to 40 percent increase in the rate of ratification since September 2001.

The increased rate of ratification of the two main conventions has been extraordi-
nary. In the first four years after the opening of the convention on terrorist bombings, only
twenty-eight states ratified the agreement. After September 2001, an additional eighty-
seven states ratified the convention, bringing the total to 115 as of May 2004. In the first
two years of the convention on terrorist financing, only five states ratified the agreement,
but since September 2001 102 additional nations have ratified. These results show that the
United Nations has been successful in mobilizing the international community, in most
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regions of the world, to create a legal foundation for institutionalizing the battle against
terrorism. The ratification totals are summarized in graph 2.

Evaluating whether states are actually implementing these conventions and complying
with the requirements of Resolution 1373 is a difficult challenge. The CTC has not yet
attempted such an effort, but in 2003 one of its staff experts conducted an informal analysis
to gain an overall picture of international compliance. The expert evaluated member states
according to four criteria:

1.  The existence of legislative authority for freezing terrorist finances and cooperating
with international law enforcement efforts;

2.  The administrative capacity to enforce various counter-terrorism mandates;

3.  The presence of a policy and regulatory framework for prioritizing counter-
terrorism across a range of government institutions and programs; and

4.   Participation in international counter-terrorism conventions and institutions.

Utilizing these criteria as the standard of measurement, it is possible to develop a
preliminary typology of differing levels of member state compliance.12 As of the fall of 2003
approximately thirty countries were considered to have achieved a considerable degree of
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compliance with Resolution 1373. These countries, including most of the industrialized
nations, have the legal foundation, administrative capacity, and regulatory basis for counter-
ing terrorist finances, travel, recruitment, and supply. They have joined the major counter-
terrorism conventions and participate fully in international programs and institutions. Even
within this category, however, inadequacies exist. In the United States, for example, lax gun
controls make it too easy for criminals and potential terrorists to acquire firearms. London,
Zurich, and other financial centers do not yet have adequate means of preventing some
illegal financial transfers.

Approximately sixty states were judged by the expert to be in transition, moving
gradually into compliance. These countries lack adequate legal and administrative mecha-
nisms to combat terrorism, but they are in the process of introducing legislation and
creating administrative and regulatory capacity. In some of these countries, the proposed
legislative changes are highly technical and politically sensitive. It will take additional time
and sustained commitment on the part of these governments to reach full compliance.

The largest group of states, about seventy in all, was categorized by the expert as
willing but unable. These are countries that generally support CTC efforts but face a range
of difficulties that prevent full compliance. Some countries are experiencing civil conflict
and must first restore basic security and the rule of law before they can address interna-
tional counter-terrorism mandates. Others face extreme poverty and social hardship and
need assistance to determine and address urgent counter-terrorism concerns in coordina-
tion with the provision of basic economic development aid. Several countries lack suffi-
cient legal and administrative systems and are seeking technical assistance to develop
minimum implementation capacities.

A final group of approximately twenty states was described as inactive. These are
countries that are materially able to comply but that for a variety of reasons have chosen
not to do so. They do not have adequate legislation, administrative capacity, or regulatory
frameworks. They have not ratified the counter-terrorism conventions and do not assist
other states in cooperative law enforcement efforts.
Some of these countries are on the front lines of
the battle against terrorism, and their inaction
weakens the overall UN effort.

The legal expert performing the informal
analysis of member state compliance also evaluated
the performance of regional organizations. Overall
coordination among regional organizations has
improved, but some regions continue to lag behind.
More economically developed regions have higher
levels of counter-terrorism capability than less
developed regions. In Europe, the Americas, and
the Asia Pacific region, counter-terrorism coverage is
extensive, as reflected by ratification of international
agreements and the development of a considerable
organizational infrastructure. Other regions are less well covered and were described by the
expert as a “legal no-man’s land.” These regions, including West Asia and parts of Africa, lack
sufficient antiterrorist capability and have lower ratification rates for counter-terrorism conven-
tions. The regional and subregional organizations in these areas also lack sufficient organiza-
tional infrastructure to fully address UN counter-terrorism mandates.

omplementing all this activity—the
reporting of states, the ratification ofC

conventions, the categorization of re-
sponses, improved regional coordination—
is a steadily increasing level of international
cooperation in the counter-terrorism
campaign. A majority of UN member
states are now working together to coordi-
nate international law enforcement efforts,
and to deny financing, safe haven, and travel
for Al-Qaida and Al-Qaida-related terrorist
networks.
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Complementing all this activity—the reporting of states, the ratification of conven-
tions, the categorization of responses, improved regional coordination—is a steadily
increasing level of international cooperation in the counter-terrorism campaign. A majority
of UN member states are now working together to coordinate international law enforce-
ment efforts, and to deny financing, safe haven, and travel for Al-Qaida and Al-Qaida-
related terrorist networks. As a result of this multilateral effort, the financial resources
available to Al-Qaida may be somewhat reduced, and the operations of the terrorist
network have been disrupted. Through the actions of individual countries and international
agencies, approximately $200 million in potential terrorist funding have been frozen.13

Through unilateral, bilateral, and multilateral law enforcement efforts, more than 4,000
terrorist suspects, including many senior Al-Qaida operatives, have been taken into cus-
tody.14 Although Al-Qaida remains a dangerous and active terrorist network, and it has
received an inadvertent boost in recruits due to increased anti-Americanism following the
invasion and occupation of Iraq, the international counter-terrorism program has achieved
some success.

Assessing Capabilities and Compliance

The creation and application of evaluation criteria and performance standards are
crucial for giving strategic direction to the work of the CTC. Assessment criteria are
needed for the committee to prioritize technical assistance and regional coordination
efforts and thereby enhance overall counter-terrorism compliance. The first step in devel-
oping such criteria is creating an assessment methodology. The UN has established meth-
odologies for evaluating humanitarian needs and meeting other program goals. A method-
ology is needed in evaluating UN counter-terrorism goals as well. The four criteria listed
earlier were the recommendation of a single staff expert and were not fully vetted and
agreed by the CTC. Nonetheless, they could serve as an initial basis for creating perfor-
mance standards. Ideally the required methodology would track the specific requirements
of Resolution 1373 (such as criminalizing the funding of terrorism) and identify specific
indicators to determine compliance (passage of legislative measures, development of legal

and administrative capacity to freeze terrorist
funds, etc.). These indicators could then be
incorporated into a formal set of compliance
standards that would be approved by the com-
mittee.

In its initial operations, the CTC developed
an approach to assessing state capacity that divided
the various compliance requirements into three
stages. In stage A, states were expected to: 1) have
legislation in place covering all aspects of Resolu-
tion 1373, 2) begin the process of becoming party
to the twelve UN counter-terrorism conventions,
and 3) establish effective executive machinery for
preventing and suppressing terrorist financing. In
stage B, states were expected to: 1) have executive

machinery in place covering all aspects of the resolution, 2) have an effective government-
wide coordinating mechanism for counter-terrorism activity, and 3) cooperate on the
bilateral, regional, and international levels, including sharing information. In stage C, states
were expected to utilize the legislation and executive machinery to cooperate with other
states to bring terrorists and their supporters to justice.15

he creation of evaluation criteria
would benefit member states and

regional organizations as they seek to
implement counter-terrorism require-
ments. The creation of formal standards
of compliance would end the current
situation in which there is a continuous
exchange of information between the
CTC and state officials but no clear
understanding of when or how the pro-
cess will be completed. Enabling states to
see a light at the end of the tunnel could
serve as an incentive to encourage further
compliance efforts.

T
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The CTC has used these stages of compliance to develop criteria for assessing state
capacity. In doing so the committee has borrowed some standards developed by func-
tional international agencies, notably the Financial Action Task Force. In its communications
with governments, for example, the committee has noted that implementation of para-
graph 1 of Resolution 1373 requires states to have a mechanism in place to register, audit,
and monitor the collection and use of funds and other financial resources, including by
charitable associations, to ensure that such funds are not diverted to terrorist purposes. The
CTC has also urged states to regulate all money and value transfer systems, whether formal
or informal, which requires states to license or register all persons involved in such trans-
fers. The CTC has also determined that implementation of paragraph 1 requires financial
institutions and other intermediaries to be under legal obligation to identify their clients and
report suspicious transactions to a financial intelligence unit or other relevant authorities.16

These assessment criteria and standards for compliance are contained in CTC letters
to member states and in committee discussion papers. They indicate that the CTC has
already developed initial methodologies for evaluating state capabilities and needs. As the
committee revitalizes its work and seeks to strengthen international compliance, it will be
necessary to expand upon this assessment process and develop more formalized evalua-
tion criteria and performance standards.

By providing up-to-date information about states’ capabilities and needs, the pro-
posed formal evaluation process would enhance technical assistance efforts. Assessments
are necessary for matching states that require assistance with potential donors. The lack of
capability assessments is a major limitation in providing such assistance. To date many
donor nations and organizations have not been able to obtain enough information from
the CTC about which states need the most help and in what areas they need it. Providing
this kind of analysis will enable the committee to recommend priorities for the coordi-
nated provision of assistance.

Members of the Security
Council stand for a

moment of silence in
honor of all the victims of

11 September 2001.
(UN/DPI  Photo #UNE

536.  Eskinder Debebe).
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The task of assessing capabilities and judging compliance must be a collaborative
process in which member states, regional organizations, and international agencies work
together to develop agreed guidelines and compliance standards. The CTC can play a
role in coordinating this effort and encouraging states and regional organizations to take
ownership of the process. A successful effort requires involvement by the states that will
be affected, and a perception among countries and regional organizations that the
evaluation criteria are reflective of international consensus. The CTC is the logical body
for making such a process possible and for conferring legitimacy and credibility on the
resulting assessment and performance standards.

The creation of evaluation criteria would benefit member states and regional
organizations as they seek to implement counter-terrorism requirements. The creation of
formal standards of compliance would end the current situation in which there is a
continuous exchange of information between the CTC and state officials but no clear
understanding of when or how the process will be completed. Enabling states to see a
light at the end of the tunnel could serve as an incentive to encourage further compliance
efforts.

Facilitating Technical Assistance

In November 2001, meeting at the ministerial level, the Security Council adopted
Resolution 1377, which encouraged the CTC to work with international, regional, and
subregional organizations to explore ways in which states can receive technical, financial,
regulatory, legislative, and other assistance to improve implementation of Resolution
1373.17 The CTC is not an assistance provider, but it has played a role in attempting to
facilitate the provision of technical assistance to states that are in need of or request such
help. In 2002 the CTC created a “technical assistance team” comprised of two experts to:
1) facilitate the sharing of information on standards, best practices, and sources of
technical assistance, 2) encourage donors to respond to assistance requests, 3) address
regional and sectoral shortcomings, and 4) encourage capacity building by regional
organizations. The task of the CTC assistance program has been to analyze the needs of
states and regional organizations in light of the availability of assistance, and to link the
two in ways that enhance the ability of all states to implement CTC mandates.18 The
appointed experts have worked with the CTC to assess the needs of states and encour-
age the provision of assistance. As of 31 March 2004 the assistance team participated in
numerous international gatherings and held ninety-nine bilateral meetings with states
needing or requesting information.19 UN counter-terrorism experts have received high
marks for the depth of their knowledge of national legislation. One official said “in some
cases the CTC experts knew more about our legislation than our own staff did.” The UN
Office on Drugs and Crime/Terrorism Prevention Branch (UNODC/TPB) in Vienna has
provided valuable assistance in these efforts and has successfully promoted the twelve
conventions and national legislative modernization.20

The analysis of the CTC experts confirms that relatively few countries have the
extensive legal, administrative, and regulatory capacities needed to freeze financial assets,
prevent the travel of designated individuals, deny safe haven to terrorists and their
supporters, and suppress the recruitment and military supply of terrorist groups. Many
states face deficiencies in their operational and administrative capacity for counter-
terrorism compliance. They need improvements in legislation and legal authority, and
better administrative machinery and equipment to implement legislative mandates. Many
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states lack expertise even to determine their deficiencies in implementation capacity,
which impedes the motivation to comply.

The CTC has established a database of needed and available assistance. It has asked
states needing help to submit requests, and it has asked donor states and agencies to
indicate the availability of assistance. There is a directory of assistance and guidance on the
CTC website. The CTC’s technical assistance team has also produced a matrix, which
offers a centralized, comprehensive indication of states’ assistance needs, as well as infor-
mation on any assistance programs being delivered of which the CTC has been made
aware.22 The matrix provides a comprehensive inventory of assistance needs from states,
along with information on assistance providers. The matrix now extends to eighty-six
pages and has become unmanageable as a paper document.23 In 2003 the CTC technical
assistance team discussed the option of establishing an electronic database version of the
matrix. This would allow information to be displayed in a more user-friendly format,
compartmentalized by country, region, type of assistance, or any other chosen category.

The reports of the CTC technical assistance team suggest that the demand for
assistance is outpacing supply. One reason for this is that states have begun to realize the
extent of their obligations under Resolution 1373 and have recognized the need for
assistance in meeting these obligations. Nearly one hundred countries have expressed an
interest in technical assistance from the CTC,24 although the actual number of states
needing and receiving assistance is greater than this.

The CTC has collected information on the provision of legislative drafting assistance
to states whose legal systems lack sufficient authority for compliance with Resolution 1373.
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Many states have identified legislative drafting assistance as a priority need. Most of the requests in
this area have been for general assistance in crafting counter-terrorism legislation, but many states
have also requested special assistance in drafting specific legislation to counter the financing of
terrorism. Graph 3 indicates the types of legislative drafting assistance being requested.

The primary international organizations providing legislative drafting assistance
have been the UNODC/TPB, the Commonwealth Secretariat, and the IMF. FATF mem-
bers and a number of donor countries have also provided legislative drafting assistance
on a bilateral basis. The UNODC/TPB has been the principal provider of general
legislative drafting assistance, while the IMF has been the main source of assistance for
drafting legislation to counter the financing of terrorism. The Commonwealth
Secretariat designed draft model laws for Common Law countries. The UNODC/TPB
has adapted these model laws for use by all UN members, including Civil Law countries
and other legal systems.25 (See graph 4).

The CTC has played a role in brokering requests for legislative drafting assistance to the
appropriate agencies, and in facilitating agency efforts to provide the requested assistance. The
IMF is prohibited from making an offer of assistance through third parties, so the CTC encour-
ages states to approach the IMF directly for help with crafting financial legislation and creating
financial intelligence units.

 The requirements for implementing Resolution 1373 often involve substantial levels of
training, the development of new administrative systems, and the purchase and installation of
technically sophisticated equipment. Many states need help to improve policing and law

Graph 4: Providers of CT and CFT Legislative Drafting
Assistance
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enforcement systems, and to create financial regulatory mechanisms and financial intelligence
units. Assistance may also be needed for the development of computerized links among
security-related units, improved systems for identifying fraudulent travel documents, better
mechanisms for controlling customs and immigration, and computerized equipment to
screen passengers and cargo at border entry points. The CTC has received numerous
requests for assistance in these areas, as indicated in graph 5.

The provision of nonlegislative technical assistance and training has come
primarily from individual donor states. Arrangements have been made bilaterally
between donors and countries in need. In some instances the CTC has facilitated
these arrangements, but most have developed independently.26 Graph 6 summa-
rizes what is known about the provision of nonlegislative technical training and
assistance. Since some states do not report their technical assistance activities to
the CTC, the information presented in graph 6 is not complete.

Improving Assistance Efforts

The challenge of providing assistance to states poses a range of organizational and
procedural issues. The coordination of technical assistance has been hindered by inad-
equate information sharing among nations, functional agencies, and regional organiza-
tions. The CTC has interacted regularly with UNODC/TPB, the Commonwealth Secre-
tariat, the Organization for Security and Co-operation in Europe (OSCE), and the OAS/
CITCE, but communication with other bodies, including the Counter-Terrorism Action
Group (CTAG) of the G-8, has been limited.27

Graph 5: Counter-Terrorism Training and Equipment Requests
(as of 31 March 2004)
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Unfortunately, some individual nations engage in bilateral assistance efforts without
sharing information with the committee. A lack of actionable information gives the
appearance of a wider gap between demand and supply than actually exists. It also makes
it difficult for the committee to determine if the diverse assistance efforts are serving the
objectives of Resolution 1373. Several donor nations want to provide assistance, but they
have not received sufficient information about which nations require it and which nations
and agencies are already providing it. Greater coordination and information sharing
among all parties is needed to ensure that required assistance is delivered to the countries
and regions with the greatest need.

The G-8 Summit in June 2003 established the CTAG to provide and coordinate
technical assistance from its member states and a few partner states to countries seeking
help in combating terrorism. CTAG was charged with providing help in the critical areas
of interdicting terrorist finances, improving customs and immigration controls, restricting
illegal arms trafficking, and enhancing police and law enforcement cooperation. Its
program on Man-Portable Air Defense Systems (MANPADS) and its Secure and Facili-
tated International Travel Initiative (SAFTI) are important steps, but the SAFTI does not
specify a role for the CTC. Greater coordination would help to ensure that CTAG
initiatives have an impact on the UN counter-terrorism program.29 The G-8’s “Action
Plan to Fight Global Terrorism” focuses to a considerable extent on building capacity and
pledges to support the CTC by requesting regional and functional organizations to

Graph 6: Provision of Nonlegislative CT-related
Technical Assistance and Training28
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become more active in encouraging their states to implement Resolution 1373. The CTAG
has been charged with analyzing and prioritizing needs for capacity-building assistance.30

While the CTC technical assistance team has been kept apprised of CTAG capacity-
building efforts, overall coordination with regard to technical assistance matters has been
inadequate.31 The CTAG (like its parent the G-8) is an ad hoc mechanism with no perma-
nent managerial staff. Therefore its efforts will be most effective if they are coordinated
with the CTC and the new CTED.

The CTC practice of attempting to link states offering assistance with those making
requests has been helpful in the past, but more proactive arrangements are needed in the
future to meet the wide-ranging requests of dozens of countries. The CTC has been
largely reactive to date, relying primarily on the written reports of states to assess capacity
and needs. With the adoption of Resolution 1535, the Security Council has recognized the
need for site visits, with the prior approval of states in question, to supplement the
information provided in reports and to monitor implementation.

Site visits should be coordinated through the CTC and with other engaged regional
and functional organizations to avoid “assessment fatigue.” In some instances individual
donors and international agencies have conducted separate assessment missions on similar
matters to the same countries and regions. These have placed undue burdens on less
developed recipient countries, wasting time and effort. Conducting joint assessment
missions would rationalize the process. It would also facilitate greater coordination in the
actual delivery of assistance. Joint assessment missions should involve donor nations and
competent international, regional, and subregional organizations with actual capacity to
deliver assistance. The CTC should receive the resulting data and observations and join the
visits when possible.

It is important to recognize the differences and relative strengths and limitations of
individual donor nations and regional and international organizations. Donor nations often
link their technical assistance efforts to ongoing political and economic relationships with
recipient countries. Regional organizations represent
states’ interests and have specific needs, while
international organizations often provide technical
assistance to build capacity for particular func-
tions. The CTC should clarify the interests and
capabilities of the different assistance providers so
that relationships among the players can be built
on strengths and be constructive rather than
duplicative. To become an informed facilitator
and broker, the CTC must address these issues.

Experience has shown that the effectiveness
of technical assistance is improved if the recipient
nation creates a high-level committee represent-
ing its most important relevant agencies and
political constituencies. This assures coordination
and information sharing within the recipient
nation regarding assistance priorities. It also increases the likelihood of greater commit-
ment and receptivity to capacity-building efforts. The governmental transformations that
may be necessary to fulfill counter-terrorism mandates can be substantial and controver-
sial. Evidence suggests that greater information sharing and involvement by the recipient

M any of the measures required to
comply with the counter-terrorism

mandates of Resolution 1373 . . . parallel
the steps needed to strengthen governance.
These steps are increasingly recognized as
essential to economic development and the
expansion of social and economic opportu-
nity. Trade and investment depend on
stable government and the rule of law.
Technical assistance measures that build
governance capacity thus also advance the
prospects for economic development.
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country in the assessment process can help to assure greater commitment to actual imple-
mentation efforts.

The costs of upgrading administrative systems and acquiring and maintaining technical
equipment can be substantial.32 Many states, particularly in the developing world, need help
in acquiring these capabilities. As an African ambassador noted to the Security Council in
July 2003, many states that have enacted counter-terrorism legislation do not have the
necessary financial, technical, and human resources to implement the new laws.33 This has
prompted discussion of a possible trust fund to assist such efforts. Some donor nations have
indicated a desire to provide the needed assistance but lack the human resources or exper-
tise to assess assistance needs and assure the delivery of requested help. These states prefer
to coordinate their efforts through the CTC and other multilateral bodies.34 Recognizing that
the World Bank and the IMF are unable to provide assistance for equipment, the UK has
encouraged the CTC and the Al-Qaida and Taliban Sanctions Committee to develop the
concept of a trust fund to facilitate the efforts of states
wishing to contribute to specialized technical assistance efforts. A trust fund could be of
help to developing nations that need financial support to implement counter-terrorism
mandates. Some donor nations support the trust fund idea, while others are skeptical. In
2002 Secretary-General Kofi Annan suggested that the UN Development Programme
(UNDP) might play a role in facilitating a technical assistance fund, but no action was
taken. In 2003 the CTC assistance team held informal discussions on the trust fund idea
with representatives of the World Bank, who indicated that the Bank might be able to
facilitate such a fund.

Many of the measures required to comply with the counter-terrorism mandates of
Resolution 1373—creating more effective law enforcement capabilities; improving
border, immigration, and customs controls; regulating banks and financial institutions;
strengthening security at ports and border crossings—parallel the steps needed to
strengthen governance. These steps are increasingly recognized as essential to economic
development and the expansion of social and economic opportunity. Trade and invest-
ment depend on stable government and the rule of law. Technical assistance measures that
build governance capacity thus also advance the prospects for economic development.
This linkage between technical assistance and development suggests the need for inte-
grated development aid strategies that take account of the UN counter-terrorism pro-
gram. The UNDP may have a role to play in this regard. Linking the increased interna-
tional commitment to counter-terrorism capacity building to the broader UN develop-
ment agenda would enable assistance providers and development officials to work
together in jointly combating terrorism and promoting development.

Enhancing International Cooperation

The CTC has facilitated outreach and coordination among a wide array of special-
ized international agencies and regional and subregional organizations. Attempting to
enhance international cooperation is always a formidable challenge, but the mission of
the CTC in this regard is truly herculean. The range of regional and international organi-
zations with actual or potential involvement in the UN counter-terrorism mission is vast.
Every region of the world is involved, and counter-terrorism programs have emerged in
many regional and subregional organizations. The mandates of Resolution 1373 touch on
a wide range of public activities—financing, commerce, customs, law enforcement,
intelligence sharing, military recruitment, and supply—and they affect the mission of
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dozens of specialized agencies, from the FATF to the Organization for the Prohibition of
Chemical Weapons.

Committee experts have worked with several functional international agencies to
develop capacity-building programs to enhance counter-terrorism compliance. As noted,
the CTC has cooperated extensively with UNODC/TPB, the Commonwealth Secre-
tariat, and the IMF. Other organizations that have shared information with the CTC
include the G-8 and its Counter Terrorism Action Group, the International Civil Aviation
Organization, the International Maritime Organization, the International Organization for
Migration, the Organization for the Prohibition of Chemical Weapons, and the World
Customs Organization.

One of the most important international agencies is the Financial Action Task Force
of the Organization for Economic Co-operation and Development (OECD). FATF was
founded in 1989 to counter money laundering and financial crime.35 FATF is one of the
most effective bodies in the contemporary international system to combat money laun-
dering and the financing of terrorism. FATF is a multidisciplinary body composed of
thirty-three member states and two multilateral organizations (the European Commission
and the Gulf Cooperation Council) that coordinates legal, financial, and law enforcement
techniques against financial crime. Its main tasks are to set standards to combat money
laundering, to promote the adoption of the FATF standards globally, and to monitor
members’ progress in implementing anti-money laundering trends, techniques, and
countermeasures. As an instrument of international cooperation, the FATF has achieved
marked success. By the U.S. government’s calculations, approximately 130 jurisdictions
representing 85 percent of the world’s population and 90 to 95 percent of economic
output have made political commitments to implement FATF recommendations.36

Hong Kong Chief Secretary Donald Tsang (second from right) speaks at the start of a plenary meeting held by the Financial Action
Task Force in January 2002. Over 300 delegates from over fifty-five jurisdictions took part in the three-day meeting to review how
much governments and banks have done to stop terrorist funds since the 11 September attacks. (Reuters).
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FATF has created regional organizations to encourage non-OECD countries to
participate in financial control efforts. More than 100 countries throughout the world are
members of FATF-Style Regional Bodies (FSRBs). These FSRBs participate as observers
in all FATF meetings, assess their members’ compliance with FATF standards, create
regionally specific standards, and participate in IMF/World Bank assessment programs.
Currently, there are six FSRBs:

• Asia/Pacific Group Against Money Laundering (APG)

• Caribbean Financial Action Task Force (CFATF)

• Eastern and Southern African Anti-Money Laundering Group (ESAAMLG)

• Financial Action Task Force of South America Against Money Laundering
(GAFISUD)

• Inter-Governmental Action Group against Money Laundering (GIABA)
(covering West Africa)

• Moneyval (covering Central and Eastern Europe)

In addition, Middle Eastern and
North African (MENA) countries
are working with the FATF to
establish a MENA-FSRB.

In late October 2001 FATF
issued eight “Special Recommen-
dations on Terrorist Financing” to
help governments and financial
institutions interdict the flow of
money to Al-Qaida and other
terrorist networks.37 The FATF
special recommendations address
the mandates of Resolution 1373.
They include making the act of
terrorist financing a crime, adopting
measures to freeze terrorist assets,
and taking measures to regulate
alternative remittance systems and
wire transfers.

The CTC has made important
strides in encouraging regional

organizations to strengthen their counter-terrorism capacity. Many regional organizations
have created their own counter-terrorism units, which share information with the CTC and
attend semi-annual regional coordination meetings. The OAS has played a leading role and
has established a counter-terrorism secretariat within the CICTE. During 2002, the secretariat
designed and deployed the CICTE online antiterrorism database. CICTE also participated in
the drafting of model regulations for the prevention of terrorist financing and in meetings

Audience at the Organization of American States meeting of the Inter-American Com-
mittee Against Terrorism, Fourth Regular Session Meeting, in Montevideo, Uruguay, Janu-
ary 2004. (U.S. Embassy).
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of the CFATF. The OAS Convention against Terrorism entered into effect in July 2003 and
as of February 2004 was signed by thirty-three of thirty-four member states.

After the Madrid bombings of March 2004, the European Council adopted the
Declaration on Combating Terrorism, and created the position of European Co-ordinator for
Counter Terrorism.38 The Asia-Pacific Economic Cooperation forum established a
Counter-Terrorism Task Force in February 2003. Similar regional bodies exist within the
Commonwealth of Independent States and the Association of Southeast Asian Nations.
The CTC has worked with these and other regional bodies to enhance overall interna-
tional coordination in the campaign against terrorism.

Some regions are lagging behind. The MENA region, for example, has not devel-
oped an adequate regional coordination mechanism to address the full range of counter–
terrorism priorities. The creation of a MENA-FSRB will contribute to regional capabilities
but is not yet fully developed. Broader regional coverage is also needed in South Asia and
in Eastern and Southern Africa.39

Coordination among international and regional organizations is improving. A call for
special meetings among regional, subregional, and international organizations was
presented at the ministerial meeting of the Security Council on 20 January 2003. This led
to the convening of the first special regional coordination meeting in New York in March
2003, with follow-up meetings in Washington, D.C. in October 2003 and Vienna in March
2004. The CTC has thus established a constructive pattern of regular gatherings among
regional organizations and international agencies (See table above).

More than sixty organizations participated in the first regional coordination meeting
in March 2003.40 The participating organizations received guidance from the CTC and
agreed to coordinate their information sharing and compliance activities and assist one
another in fulfilling implementation obligations.41 Most importantly, the organizations
committed to assisting the CTC to implement Resolution 1373, although the resolution did
not require them to do so. The meeting was judged a success in advancing information
sharing and coordination efforts and in sustaining political momentum. The CTC agreed
at the meeting to develop and maintain a list of contacts in international, regional, and
subregional organizations and member states. It also pledged to develop its website and
improve liaison and information sharing activities.42

Regional Coordination Meetings

Date                     Location                                               Issues Addressed Number of
Organizations

    6 March 2003    New York UN               Over 60 Information sharing,
Headquarters coordination to prevent

duplication, and sustaining
political momentum

7 October 2003 Washington, D.C.              110 Self-assessments, best practices
(OAS/CICTE) and assistance coordination

11-12 March Vienna (OSCE and             40 MANPADS, nonbanking
      2004 UNODC/TPB) conduits and narco-terrorism



An Action Agenda for Enhancing the United Nations Program on Counter-Terrorism21

The first follow-up meeting was hosted by the OAS’s Inter-American Committee
against Terrorism in Washington, D.C. in October 2003. Two hundred participants
representing more than 110 organizations and countries attended.43 The program included
presentations by the European Commission, UNODC/TPB, the Offshore Group of
Banking Supervisors, the Asia-Pacific Economic Cooperation forum, NATO, the UN
Interregional Crime and Justice Research Institute, the World Customs Organization, and
the Office of the UN High Commissioner for Human Rights.44

The second follow-up meeting was hosted by the OSCE, in cooperation with the
UNODC/TPB, in Vienna in March 2004.45 Subjects addressed included MANPADS,
nonbanking financial conduits, and narco-terrorism. The “Vienna Declaration” of that
meeting reaffirmed earlier counter-terrorism goals, but offered few new ideas or initia-
tives for regional coordination.46

The enlarged staff of the CTED should enable the CTC to build upon and enhance
its coordination efforts. The Executive Directorate can institutionalize this function by
maintaining and improving regular liaison with particular regional and international organi-
zations. The CTED should also continue the pattern of convening regular regional
coordination conferences that bring together the world’s leading counter-terrorism
practitioners and experts.

Improving cooperation among
organizations within the UN system is also
necessary to enhance the effectiveness of
the global counter-terrorism effort.
The chair of the CTC has recently indicated
that special attention will be paid to
strengthening cooperation between the
CTC and the Al-Qaida and Taliban Sanc-
tions Committee and with the new commit-
tee created by Resolution 1540 to prevent
the proliferation of nuclear, chemical, and
biological weapons to nonstate actors.

Previously CTC staff experts were
slow to coordinate with the expert group
monitoring imple-mentation of the sanc-
tions against Al-Qaida and the Taliban. The
experts of these two committees did not
begin to exchange information until two
years after the CTC was formed, although
their offices were located on the same floor
in the UN annex office in New York. New
opportunities for closer coopera-tion exist

with creation of the Analytic Support and Sanctions Monitoring Team for the Al-Qaida
and Taliban Committee, which was authorized by Resolution 1526 in March 2004. The
new monitoring team has been tasked with sharing information with the CTC, which
places responsibilities on the CTED to assure regular communication and cooperation.

Counter-Terrorism Committee Chair Inocencio Arias of Spain addresses the
media during a news conference at Vienna’s UN Headquarters in March 2004.
OSCE Secretary-General Jan Kubis and UNODC Executive Director Antonio
Maria Costa look on. (Herwig Prammer, Reuters).
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Concerns about the links between terrorism and weapons of mass destruction
prompted the Security Council to adopt Resolution 1540 in April 2004. The new resolu-
tion prohibited support for nonstate actors seeking to develop weapons of mass destruc-
tion. It established a special committee of the Security Council to monitor implementa-
tion of the resolution. The G-8 has also agreed to take further actions to prevent the
spread of chemical, nuclear, and biological weapons and has pledged to strengthen
implementation of the UN Convention on the Physical Protection of Nuclear Material.47

Addressing weapons proliferation issues and cooperating with these new initiatives will
raise additional challenges for the CTC and CTED.

Communicating

The CTC has not effectively communicated its mission. It has increased awareness
of UN counter-terrorism programs among some government officials and a small
number of experts, but the vast majority of the informed public remains unaware of the
committee’s efforts. The value of the work of the CTC is still relatively unknown in many
capitals and regions around the world. This is a significant liability that limits political
support for the committee’s mission. Creating awareness through effective communica-
tions is widely recognized as an essential element in building political support for public
policy. More specialized and focused communications are also necessary to assure that the
officials tasked with implementing counter-terrorism mandates are fully aware of their
responsibilities. By addressing specific issues in thematic reports, the CTC could aid
officials tasked with implementing counter-terrorism measures. For instance, the CTC
could explain procedures and relay examples of how some governments and interna-
tional agencies are attempting to prevent terrorist groups from acquiring funds raised for
charitable purposes.

To build wider public knowledge and support for its work, the CTC should
significantly enhance its communications efforts. This involves closer collaboration with
the UN Office of Public Information and effective message development and communi-
cations delivery strategies. Regular press releases and media briefings for journalists
covering the UN in New York would help to build public awareness. News features that

Addressing the Security Council one year
after it established the CTC, Secretary-

General Kofi Annan outlined the UN
strategy for combating terrorism.

(UN photo, UNE1034, Mark Garten).
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focus on particular successes of the counter-terrorism program—for example, regional
coordination meetings, legislative drafting assistance, human rights liaison—could be
produced and disseminated to specific audiences. The regular briefings for UN member
states instituted by the first chair of the CTC in October 2001 should be resumed. These
briefings can be useful for maintaining political momentum and support for the
committee’s work. They allow non-Security Council members to interact with the com-
mittee and receive up-to-date information. The committee should also encourage and
foster information-sharing partnerships with public and private institutions around the
world, including academic institutions and relevant think tanks.

Protecting Human Rights

Concerns have been raised about the need to protect human rights while enforcing
counter-terrorism measures. Some perceive a tension between the two. Others see a
necessary connection and emphasize the importance of strengthening human rights to
prevent terrorism. Controversy has emerged over cases in which individuals have been
detained or subjected to financial restrictions without due process. At times government
officials have used the fight against terrorism as a justification for suppressing democracy
and human rights among their citizens. Many worry that counter-terrorism measures—
greater government surveillance, increased law enforcement, tighter border controls,
stricter regulation of finances—will encroach upon individual and social rights and
threaten basic liberties. UN declarations and resolutions have been unequivocal in urging
strict adherence to human rights standards in the global fight against terrorism. Secretary-
General Kofi Annan stated in September 2003:

There is no trade-off to be made between human rights and terrorism. Upholding
human rights is not at odds with battling terrorism: on the contrary, the moral vision
of human rights—the deep respect for the dignity of each person—is among our
most powerful weapons against it. To compromise on the protection of human rights
would hand terrorists a victory they cannot achieve on their own. The promotion and
protection of human rights . . . should therefore be at the centre of anti-terrorism
strategies.48

At its ministerial meeting in January 2003 the Security Council adopted Resolution
1456 urging greater international compliance with UN counter-terrorism mandates but
also reminding states of their duty to comply with international legal obligations, “in
particular international human rights, refugee and humanitarian law.”49

A strong case can be made that protecting human rights and strengthening democ-
racy are essential to the fight against terrorism. Terrorist movements often arise in societies
where civil and human rights are denied and opportunities for political expression are
lacking.50 Protecting human rights and guaranteeing the freedom to voice dissenting views
without government interference can help to prevent the resort to political extremism and
terrorism.51 The strongest tools in the fight against terrorism are the rule of law and the
promotion of political opportunity, free expression, and tolerance. Upholding human
rights principles is also essential for sustaining political support for counter-terrorism in
democratic societies. Nothing will erode support for counter-terrorism measures more
quickly than a perception among ordinary law-abiding citizens that such programs are
eroding basic freedoms.



An Action Agenda for Enhancing the United Nations Program on Counter-Terrorism 24

The CTC can support the objectives of protecting human rights and due process
through regular liaison and cooperation with the UN High Commissioner for Human
Rights and other UN bodies charged with implementing human rights mandates. Since
May 2003 the CTC has included language in its letters to states reminding them they must
“ensure that any measure taken to combat terrorism comply with all their obligations
under international law, and should adopt such measures in accordance with international
law, in particular international human rights, refugee and humanitarian law.”52 This is in
compliance with Resolution 1456.

Strengthening Organizational Capacity

A long-term consideration for the future of the UN counter-terrorism program is the
prospect of creating a new international agency to combat terrorism. It may be
premature to consider future structural options as the CTED is just being established, but
these issues should remain on the table. It is conceivable that the CTED might create a
precedent for and eventually evolve into a larger counter-terrorism agency. The Council on
Foreign Relations Task Force on Enhancing U.S. Leadership at the United Nations recom-
mended in a November 2002 report that consideration be given to “the need for an
independent body to carry out the CTC’s functions over the long term.” A number of
officials from UN Security Council member states have concluded that greatly expanded
organizational efforts will be necessary if the goals of the UN counter-terrorism program are
to be realized. Some have discussed the option of a “permanent international counter-
terrorism organization, similar to the International Atomic Energy Agency.”53 Others have
suggested an agency with more of an information-sharing role, along the lines of the UN
Environmental Programme, which provides leadership and encourages partnerships
among nations to address environmental issues.

Whether other UN member states will support an expansion of CTC capacity or
the creation of a new international organization remains uncertain. The debate on these
issues has yet to be joined. A great deal of prelimi-
nary research and analysis will be necessary before
the Security Council can consider such an option.
The track record of the CTED after a few years
will be decisive in determining future organiza-
tional considerations. If a new agency is eventually
created, what exact powers and authority would it
have? How would an expanded counter-terrorism
organization be structured and funded, and to
whom would it report? These are but a few of the
critical questions that need to be addressed as the
Security Council considers future options for
creating greater organizational capacity in the fight
against international terrorism.

Addressing Political Challenges

While many of the challenges facing the CTC are procedural, others are more
political in nature. The largest and most intractable of these is the lack of an agreed

A A strong case can be made that
protecting human rights and strength-

ening democracy are essential to the fight
against terrorism. . . . The strongest tools in
the fight against terrorism are the rule of
law and the promotion of political opportu-
nity, free expression, and tolerance.
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definition of terrorism. The definitional conundrum has entangled the UN for four decades.
Some countries condemn as terrorism all acts that endanger or take innocent life, while
others seek to differentiate what they consider legitimate acts of resistance against oppres-
sion. Middle Eastern states in particular have refused to support counter-terrorism initiatives
that might prejudice Palestinian resistance to Israeli occupation. It is no accident that
ratification of counter-terrorism conventions and participation in CTC initiatives are lowest
in the Middle East. The CTC has steered clear of these dilemmas by focusing primarily on
procedural issues and generic counter-terrorism capabilities. It has wisely transcended the
differences over defining terrorism by appealing to the consensus among UN member
states that greater efforts are needed to counter the global terrorist threat posed by Al-Qaida.

Another political challenge concerns the question of enforcement. The CTC has been
careful to avoid being perceived as a sanctions committee. Its mandate overlaps with that of
the Al-Qaida and Taliban Sanctions Committee, but its mission and purpose are very
different. The CTC seeks to build general counter-terrorism capacity and focuses on the
overall means and methods for achieving that end. The committee has decided not to sit in
judgment of other states or to report to the Security Council on states it has determined to
be noncompliant. Over time this may limit the committee’s effectiveness, however, if it
allows certain countries to avoid responsibility for taking specific action.54 While not a
sanctions committee, the CTC has within its powers the ability to “name and shame” those
that are recalcitrant or obstructionist. Thus far it has not used this tool, nor has it gone to the
council to get backing for such a tactic. As some near-term point this will need to be
reconsidered, if the CTC is to accomplish its mandate.

It may also become necessary in the future to consider other enforcement measures.
The current process of requesting reports from countries, coordinating regional coopera-
tion, and providing technical assistance works well with the many states that are supportive
of the UN counter-terrorism agenda. How should the UN respond, however, to the
twenty or more countries that are unwilling to comply fully, or that merely pretend to
comply?55 The Security Council intentionally avoided such issues when establishing the
CTC, in order not to alienate member states in the early stages of counter-terrorism
efforts. Sir Jeremy Greenstock, the first chair of the CTC, hoped that an initial process of
reviewing reports and offering assistance would establish a momentum of cooperation
that would carry over into the more difficult phase of addressing compliance. The
problem is that the initial tasks have taken on a life of their own, while little attention has
been given to addressing problems of lax enforcement. What should the Security Council
do about states that are “inactive”? Will the council be willing to consider the imposition
of sanctions against states that have received assistance yet refuse to comply? These and
other challenges have not yet been addressed.
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Recommendations

1. Establish Standards and Priorities for Compliance

Develop methods for assessing capabilities, evaluating progress toward compliance, and
identifying priorities for technical assistance.

Create Compliance Criteria. Work with member states, regional organizations, and
specialized international agencies to develop agreed criteria for assessing implementation
and compliance. Utilize the existing guidelines of international agencies to assess imple-
mentation and create a general set of compliance guidelines. Develop a transparent, easily
understandable methodology for assessing capabilities and measuring the progress of
states in completing the specified implementation steps. Circulate the proposed criteria to
the CTC for review and approval by the Security Council. Utilize the approved criteria to
work with states in moving through various stages toward achieving compliance, and to
identify specific areas where technical assistance may be needed.

Establish priorities for technical assistance and regional coordination.
Evaluate where counter-terrorism implementation capacity is most urgently needed, and
where technical assistance and improved regional coordination could be of the greatest
value in enhancing global compliance. Create mechanisms among UN bodies and interna-
tional agencies for sharing information and existing need assessments. Assist states, regional
organizations, and international agencies in prioritizing assistance and coordination efforts.
Seek broad international consensus for proposed priorities in providing assistance and
strengthening coordination.

2. Facilitate Coordinated Delivery of Technical Assistance

Encourage donors and assistance providers to coordinate the provision of assistance to
priority countries and regions.

Recommend joint assessment missions. Encourage donor nations and assis-
tance providers to reduce duplication and administrative overhead by conducting joint
assessment missions. Link the coordinated evaluation efforts with the site visits mentioned
in Resolution 1535. Provide opportunities for recipients to work with assistance providers
in identifying capabilities and needs of specific regions and countries. 

Facilitate greater cooperation among assistance providers. Promote
greater information sharing and coordinated delivery of services among donor nations,
regional organizations, and international agencies involved in providing technical assistance.
Provide regular updates evaluating the status of capacity-building and assistance efforts
among all parties, with options for improved coordination. Enhance the role of the CTC
in brokering between states needing assistance and those providing it.

Encourage recipients to create interministerial committees. Advise
recipient nations to create high-level coordinating committees representing all relevant
agencies and political constituencies, to assure cooperation and information sharing within
the recipient nation regarding assistance priorities. Develop guidelines for interministerial
committees to coordinate interactions with assistance providers and facilitate full informa-
tion sharing within recipient countries.
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Promote the integration of technical assistance and development aid
programs. Encourage assistance providers and donors to link counter-terrorism
capacity building and technical assistance with longer-range development aid strategies
that seek to enhance good governance and prevent conflict. Facilitate dialogue among
officials responsible for the provision of counter-terrorism technical assistance and those
engaged in broader development aid efforts. Emphasize the value of expanding technical
assistance and development aid to foster conditions that make terrorist networks less
likely to emerge or operate effectively.

Establish a technical assistance trust fund. Facilitate further discussion of
proposals for the creation of a trust fund that would make it easier for donor states to
provide technical assistance, and that would help recipient nations meet the costs of
upgrading administrative systems and acquiring advanced monitoring and scanning
equipment. Work with UNDP, the World Bank and other relevant agencies to develop
plans for the proposed trust fund.

3. Improve International Cooperation

Enhance information sharing and coordination among organizations within and outside
the UN system. Continue regular regional coordination meetings with broad international
participation.

Enhance coordination within the UN system. Establish procedures for better
coordination and division of labor among UN agencies addressing terrorism issues,
including the CTED, the Analytic Support and Sanctions Monitoring Team for the
Committee on Al-Qaida and the Taliban, the UNODC/TPB, and the new committee to
monitor the prohibition against supporting the development of weapons of mass
destruction among nonstate actors created by Resolution 1540. Establish regular liaison
among the senior directors of these bodies. Arrange periodic joint training and coordina-
tion conferences among professional staff of all UN agencies working to counter terror-
ism.

Improve staff liaison with regional organizations and international
agencies. Assign the CTED the responsibility for maintaining regular contact with
organizations and agencies, reporting regularly on all relevant activities of the assigned
organizations and agencies, and promoting greater information sharing and coordination
among the various organizations and agencies.

Enhance coordination with major international agencies outside the
UN. Develop special liaison and coordination initiatives with the CTAG of the G-8, the
World Bank, the IMF, and the FATF. Establish functional coordination and a division of
labor between the CTC and these agencies. Arrange periodic joint training and coordina-
tion conferences among counter-terrorism staff in these agencies.

4. Enhance Public Communications

Improve efforts to communicate with member states and regional/international organiza-
tions, and with the general public and the media.

Publish the CTC matrix as a database. Continue efforts to make the matrix of
technical assistance needs more user-friendly and understandable. Proceed with options to
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produce the matrix as a database, with information retrievable by county, region, type of
assistance, or any other chosen category. Re-orient the matrix to include upcoming events
and opportunities so that it is a guide to future work and forward-looking coordination.

Provide summaries of country reports and best practices. Inform the press
and the public about the most effective implementation measures taken by various
countries, as reflected in the reports to the CTC. Address specific issues in thematic
reports for member states with concrete examples of success stories. Cooperate with
member states, regional organizations, and other international bodies to communicate
examples of best practices.

Expand the number of publications available in other UN languages.
Produce more CTC website materials and other publications in Arabic, Chinese, and
other languages. Develop expanded programs for print and broadcast communications in
major languages in all regions of the world.

5. Uphold Human Rights

Support efforts to assure compliance with human rights standards.

Cooperate with UN High Commissioner. Work closely with the Office of the
UN High Commissioner for Human Rights to ensure that the human rights dimensions
of counter-terrorism are considered. Assure regular meetings between the CTED Execu-
tive Director and the High Commissioner, as part of the human rights liaison function
identified in the Annex to Resolution 1535. Remind member states of their responsibility
to implement counter-terrorism measures in conformity with international human rights
and humanitarian law, consistent with Resolution 1456. Emphasize the value of respecting
human rights and upholding the rule of law as central means of preventing and counter-
ing terrorism.
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Appendix
Relevant Security Council Resolutions

S/RES/1267 Requires the Taliban in Afghanistan to stop providing sanctuary for
terrorist organizations and cooperate with efforts to bring terrorists to
justice

Demands that the Taliban turn over Osama bin Laden to appropriate
authorities

Imposes aviation sanctions on the Taliban (with exceptions for humanitarian
purposes or religious obligations)

Imposes financial sanctions on the Taliban

Establishes Security Council Committee (the “1267 Committee”)

S/RES/1269 Condemns all acts of terrorism

Calls on all states to ratify and fully implement international antiterrorist
conventions, cooperate with each other to prevent and suppress terrorist acts,
deny terrorists safe havens, take appropriate measures to conform with
national and international law (including international standards of human
rights), and exchange information

S/RES/1368 Condemns terrorist attacks of 11 September 2001

Calls on all states to work together to bring to justice the perpetrators of the
attacks

Calls on international community to redouble efforts to prevent terrorism

S/RES/1373 Requires all states to prevent and suppress terrorist financing through various
measures

Requires all states to deny all support to terrorists through various measures

Requires states to establish domestic laws and regulations to criminalize acts
of terrorism or the support of terrorism

Promotes cooperation and assistance between states in combating terrorism

Calls on all states to become parties to international antiterrorism conventions
and protocols

Calls on all states to conform to international and national law, including
international standards of human rights

Establishes Security Council Committee (the “Counter-Terrorism Committee
or CTC”)

S/RES/1377 Calls on all member states to become parties to international conventions and
protocols relating to terrorism

Calls on all member states to implement Resolution 1373 and provide other
states with assistance in doing so; underlines obligation to deny support and
safe haven to terrorists

15 October 1999

19 October 1999

12 September 2001

28 September 2001

Resolution Key Measures

12 November 2001
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Welcomes progress of the CTC to monitor implementation of Resolution
1373

Invites member states to inform the CTC of areas in which they require
implementation support

Invites the CTC to explore ways in which states can be assisted, in cooperation
with international, regional, and subregional organizations

S/RES/1456 Calls on CTC to intensify efforts to promote states’ implementation of
Resolution 1373 through reviewing reports, facilitating international assistance,
and operating in a transparent manner

Calls on states to promptly respond to information requests from the CTC;
instructs CTC to notify council of progress and difficulties

Requests CTC to consider international standards and best practices when
implementing Resolution 1373

Calls on CTC to facilitate technical and other assistance to states

S/RES/1526 Strengthens sanctions imposed in Resolutions 1267, 1333, and 1390 on Osama
bin Laden, the Taliban, and associated entities or individuals

Calls on states to cut flows of funds and other financial assets and resources to
above-listed entities and individuals associated with terrorism and establish
internal reporting requirements on the trans-border movement of currency

Establishes Analytical Support and Sanctions Monitoring Team (the
“Monitoring Team”) to help fulfill the mandate of the committee; requests the
appointment of a coordinator and seven members of the Monitoring Team
by the Secretary-General; requests three reports by the Monitoring Team

Calls for improved procedures when adding names to the committee’s list,
with improved reporting procedures by the committee

Requests updated reports from states as called for in Resolution 1455, calls for
the committee to circulate a list of states not in compliance by 31 March 2004

Urges states and relevant regional and international organizations to become
more involved in capacity-building efforts of the CTC

S/RES/1535 Endorses CTC report on revitalization (S/2004/124)

New committee will consist of Plenary (council member states), Bureau (Chair
and Vice-Chairs), and assisted by CTED to be established as special political
mission

CTED to be headed by Executive Director, to be appointed by Secretary-
General

Executive Director to submit organizational plan for CTED within 30 days of
appointment

20 January 2003

30 January 2004

26 March 2004
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S/RES/1540 Decides that all states should not provide support to nonstate actors seeking to
develop or otherwise use nuclear, chemical, and biological weapons and/or
their means of delivery; requires all states to develop the appropriate legislation
to prohibit such activities; prohibits states from engaging in such activities

Requires all states to establish domestic controls over the proliferation of
nuclear, chemical, or biological weapons and their means of delivery (including
adopting measures to secure and account for said items, establishing effective
physical protection measures, and developing effective border control and law
enforcement measures, and maintaining appropriate national export and
transshipment controls)

Establishes a committee to report to the council on implementation of the
resolution

Calls on member states to develop effective national control lists

Invites member states to offer assistance to states requiring assistance in
implementation of the resolution

28 April 2004
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