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This report is the second in our series of Cross-Cutting Reports. These reports are 
designed to systematically follow up thematic issues on the Council agenda and  
track the way in which the thematic principles are applied by the Council in individual  
country-specific situations.

Our second Cross-Cutting Report deals with Protection of Civilians, a thematic issue 
which has been on the Council’s agenda since 1999. Security Council resolution 1265 
laid down a set of principles for international response in situations where civilian  
populations were under threat arising from armed conflict.  In this report we asses the 
thematic developments and examine the degree to which the thematic issue of civilian 
protection is being incorporated in practice in the Council’s country-specific work and 
becoming part of mainstream Council activity.
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1. Introduction 

In the Security Council the thematic 
focus on protection of civilians in armed 
conflict is relatively recent and dates 
from the late 1990s. However, the issue 
has been a concern for many Council 
members over the years. The dispropor-
tionate burden that war imposed on 
civilian populations in the twentieth  
century has been a key factor. In the past 
century, the ratio of civilian casualties to 
military casualties as a result of conflict 
rose steadily until civilian deaths sur-
passed those of combatants. Causes 
included not only direct violence but 
also malnutrition and disease precipi-
tated by war. 

Estimates of conflict-related deaths in 
the twentieth century vary according to 
the methodology, criteria and sources 
used. Milton Leitenberg, in the study 
Deaths in Wars and Conflicts in the 20th 
Century, (whose estimates are in the 
middle of the range) suggests a com-
bined total of 231 million civilian deaths 
from 1900-2000 from conflict and state-
sponsored violence involving massive 
mistreatment of civilians. 

The numbers of civilian deaths include 
cases of genocide and similar atrocities 
that resulted in the annihilation of  
substantial percentages—sometimes 
as high as 50 percent and above—of 
certain communities. Another point that 
is not reflected in aggregate numbers is 
the impact of what has come to be 
referred to as “ethnic cleansing” and 
other forcible population transfers. This 
has led, in some cases, to the disap-
pearance of whole communities and 
modes of living from certain regions and 
often their dissipation into diasporas.

In the pre-industrial era, warfare had 
comparatively lower casualty levels 
among civilians. Most of the dead and 
wounded were combatants, i.e. those 
fighting as organised and trained forces. 
But some important aspects in the evo-
lution of warfare since then progressively 
blurred the distinction between those 

taking part in hostilities and non-com-
batants and meant that an increasing 
majority of conflict-related casualties 
would be civilians.

Historically, from relatively small and 
decentralised events controlled by local 
elites war became a state driven enter-
prise, involving whole populations. In 
the twentieth century ideologies of  
resistance, liberation and transformation 
were sometimes exploited by one or 
both sides to justify the deliberate  
targeting of civilians as a matter of policy. 

An important factor was also the shift 
from interstate conflicts which consti-
tuted the majority of wars worldwide for 
much of the twentieth century (pitting 
state militaries against each other), to 
the current situation in which the major-
ity of conflicts occur within a state. A 
further factor in the second half of  
the twentieth century was an increase  
in “unconventional conflicts.” These 
involved irregular armed groups such as 
guerrilla movements or paramilitary 
forces, but may also involve organised 
criminals and other irregular groupings— 
not necessarily politically motivated— 
fighting against the incumbent 
government. A common feature of this 
type of conflict is that militias (often  
fighting for both sides) prey on the  
civilian population and seek protection 
by living among civilians. Some such 
groups have increasingly made use of 
terrorist-type tactics, which by their very 
nature require them to hide among  
civilians and to target them. In such  
circumstances, the increasing difficulty 
in clearly separating those taking part in 
hostilities from non-combatants inevita-
bly leads to higher “collective” civilian 
casualties. The sometimes poor disci-
pline of troops and insurgent forces in 
such conflicts has further increased the 
impact on civilians. 

Civilians caught up in such fighting can 
suffer the most. Such conflicts often lead 
to retaliation, justifying reciprocal atroci-
ties when it is difficult to distinguish 
between civilians and combatants. In 
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fact civilian pain can be an essential part 
of the military tactics of governments 
and irregular forces. 

“In these new wars”, according to British 
author Mary Kaldor, “…violence is mainly 
directed against civilians and not another 
army… Population displacement, mas-
sacres, widespread atrocities are not 
just side effects of war; they are a delib-
erate strategy for political control… The 
various parties finance themselves 
through loot and plunder and various 
forms of illegal trading; thus they are 
closely linked into and help to generate 
organised crime networks… The various  
actors—states, remnants of states, para-
military groups, liberation movements, 
etc.—depend on continued violence for 
both political and economic reasons.”

This kind of warfare creates enormous 
humanitarian crises. Moreover it also 
poses huge challenges for humanitarian 
actors. As former Secretary-General Kofi 
Annan noted in 2000, there is a dilemma 
that “has often forced us to provide food 
and clothing not only to victims of con-
flict, but also its architects” and “allows 
combatants to use humanitarian aid and 
its recipients as tools in war”, but most 
importantly it “makes clear that humani-
tarian assistance is no substitute for 
political action.”

A further aspect contributing to the 
increase in civilian casualties is mass 
production of relatively high quality,  
relatively cheap and eminently portable 
small arms and light weapons. More 
recent innovations, such as anti-personnel  
mines, cluster munitions, weapons of 
mass destruction and aerial capabilities 
allow for wide area military action and 
relatively remote command and control. 
Killing becomes quicker, easier and 
more efficient. Moreover, these arma-
ments by their very nature can be 
indiscriminate in their targets and thus 
tend to have a disproportionate effect on 
the civilian population and have played 
a key role in civilian casualties in all 
recent armed conflicts. 

At the country-specific level the Security 
Council became intensively involved in 
the issue of protection of civilians in the 
1990s. The crises in Somalia, the Balkans  
and Rwanda, in particular, led to con-
cern about the impact on civilians and 
this aspect increasingly underpinned 
the Council’s work. Initially this impact 
was felt primarily in its decisions in coun-
try specific situations. However, following 
the failure of UN protection efforts in the 
early 1990s, in 1999-2000, the Council 
took up protection of civilians in conflict 
situations as a thematic issue. In resolu-
tion 1296, the Council recognised that 
the impact of conflict on civilians could 
trigger its Charter responsibilities:
“the deliberate targeting of civilian pop-
ulations or other protected persons 
and the committing of systematic,  
flagrant and widespread violations of 
international humanitarian and human 
rights law in situations of armed  
conflict may constitute a threat to  
international peace and security.”

2. Methodology 

An important methodological question 
for this report is a precise definition of 
the issue of protection of civilians. 

At times, some in the Council seemed 
inclined to an ever broadening scope of 
the concept. Some occasionally seemed 
to merge protection of non-combatants 
with a wide range of other issues such 
as disarmament, demobilisation and 
reintegration; collaboration with regional 
organisations; curbing hate media;  
controlling armaments; special treatment  
for women and children; tending to the 
peace building needs of society, the safe 
return of refugees and justice and 
accountability. Others seemed to be 
steering the concept into areas such  
as conflict prevention, as well as the  
provision of adequate resources to 
peacekeeping operations and the 
appropriate use of sanctions. 

By late 2008, however, it is now possible 
to look back at the Council’s actual  
practice and the associated frameworks 
of international law, and to identify a  
relatively clear conceptual basis for a 
more limited spectrum of international 
activity that can be seen, classically, as 
protection of civilians.

The first point on the spectrum is the  
protection norms set out in the 1949 
Geneva Conventions and subsequent 
Protocols, the core treaties of Interna-
tional Humanitarian Law (IHL). This 
notably includes the duties of those  
taking part in hostilities to civilians, who 
are designated as “protected persons”. 
IHL rules are backed up not only by 
international criminal jurisdiction for 

“grave breaches”, increasingly enforced 
by national courts, but also by an impres-
sive and longstanding capacity for 
monitoring and physical protection by 
the delegates of the International Com-
mittee of the Red Cross (ICRC). The 
ICRC utilises techniques of neutral,  
independent, humanitarian action on 
the ground in support of its mandate. 

At the other end of the spectrum, there is 
the protection role of the United Nations. 
The UN is now increasingly being man-
dated to provide physical protection 
through its missions, particularly peace-
keeping operations, which have been 
tasked with using military capability in 
the field either to deter attacks on  
civilians or, sometimes, to use force to 
defend civilians from attack.

The Security Council occupies space 
covering both ends of this spectrum as 
well as the middle ground:
n	 it reinforces general norms – in partic-

ular IHL rules; 
n	 it uses its Chapter VII powers to man-

date either UN missions or regional 
organisations or groups of member 
states to take measures including the 
use of force for the protection of civil-
ians. Sometimes this is an exclusive 
task (for example, the EU force, or 
EUFOR, in Chad) or in conjunction 
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with wider mandate tasks of a multidi-
mensional peacekeeping operation 
(for example, MONUC in the Demo-
cratic Republic of the Congo);

n	 it can develop middle ground using its 
Chapter V, VI and VIII powers by calling  
on parties to conflicts in country- 
specific situations to observe IHL; and

n	 finally, the Council has a role in  
holding parties accountable for 
breaches of IHL in extreme cases 
including by authorisation of ad hoc 
tribunals (for example in the case of 
the former Yugoslavia and Rwanda) or 
referring situations to the International 
Criminal Court.

This study aims to provide a detailed 
analysis of the Council’s involvement in 
protection of civilians in this classic 
sense and to distinguish protection of 
civilians from other related concepts, 
namely human security, humanitarian 
intervention and the responsibility to 
protect. Although arguably intellectually 
related and sometimes overlapping, 
these ideas have sometimes been com-
pounded with protection resulting in 
confusion and controversy.

In the following sections, we provide 
background on international humanitar-
ian law, and a snapshot of the evolution 
of the Council’s thematic work in that 
area. We then identify the general under-
takings the Council has made with 
regards to civilians in armed conflict in 
its thematic work, and follow with an 
assessment of how the Council has 
applied these principles in its situation-
specific work. 

A table (Annex I) analyses the Council’s 
detailed involvement on protection 
issues across all of the situations on its 
agenda (including issues taken up only 
in informal consultations) since 2004. A 
sample of case studies is also presented, 
with examples that are both representa-
tive and instructive of Council trends. 
Finally we examine Council dynamics 
and conclude with options and a 
medium-term outlook on protection.

3. Some Key Distinctions:
Protection of Civilians,
Human Security, 
Humanitarian 
Intervention and the 
Responsibility to Protect

The development of the concept of the 
protection of civilians is founded in the 
universally accepted rules of IHL. In 
recent years this concept, in the UN  
context, has provided a policy rationale 
for new activities often largely of a  
political nature such as preventive  
diplomacy and for physical protection 
activity as well. It is worth noting that the 
Council’s evolving approach to the  
protection of civilians, for example in 
advocacy and mandates on the provi-
sion of humanitarian assistance, remains 
grounded in IHL. 

At the same time the concept of protec-
tion has had to compete with the 
emergence of related concepts covering  
similar ground to the idea of protection. 
These include human security, the 
responsibility to protect and humanitar-
ian intervention. All these share with the 
protection concept the idea of protect-
ing civilian well-being. But there are 
significant differences between these 
distinct concepts. 

Because of controversies over sover-
eignty and humanitarian intervention 
there have been problems also in dis-
cussion of the protection issue. Some 
states have been increasingly reluctant 
to reiterate universally accepted princi-
ples of IHL, sometimes seeing these as 
instrumentalised by other states. Some 
have purposefully attempted to politi-
cise the issue of protection by exploiting 
the sovereignty controversy.

It is therefore essential to understand 
and distinguish the key conceptual  
differences. 

Human security is an idea first articu-
lated in detail in the 1994 Human 
Development Report from the UN  
Development Programme (UNDP). It is 

a concept that places individuals and 
their needs as the centrepiece of policy. 
It provides a philosophical base for  
identifying problems from the perspec-
tive of individuals holistically and 
includes hunger, disease, inequality, vio-
lence, disasters and poverty. It is meant 
to be applicable to all states, not just 
developing ones or those facing conflict. 
It reinforces the role of governments and 
does not deny the sovereignty of states, 
relying essentially on inter-state cooper-
ation, partnership and diplomacy.

Humanitarian intervention was a con-
cept involving a proposed norm that 
would override sovereignty and the UN 
Charter and legitimise forceful action by 
states to alleviate a humanitarian crisis. 
The concept evoked strong resistance 
among many UN member states and 
there are few, if any, states which would 
openly support such a doctrine. 

Many states that traditionally support 
humanitarian causes are also uneasy 
about this concept, particularly the use 
of the word “humanitarian” to qualify 
intervention. (Unsurprisingly, so are 
most independent humanitarian actors 
who of course work on the basis of per-
suasion and consent rather than force.) 
They note that humanitarian assistance 
refers to the provision of basic services 
and living conditions during conflict or 
natural disasters, an activity that is in its 
very essence non-military. Humanitarian 
organisations generally seek to distance 
themselves from any military presence 
even one designed to create sufficient 
security for the provision of assistance.

The third concept that needs to be distin-
guished from protection of civilians is 
the responsibility to protect. This norm 
relates to civilians facing mass atrocities 
such as genocide, war crimes and crimes  
against humanity. It recognises the prin-
ciple of sovereignty and the state’s 
primary responsibility to protect its own 
citizens against such crimes and proceeds  
on the basis that the international com-
munity’s responsibility is subsidiary. In 
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such situations when the state in question  
is unwilling or unable to guarantee the 
security of citizens action is envisaged 
and the importance of early use of non-
coercive forms is recognised. Only in 
the most extreme cases would the use 
of force under Chapter VII be envisaged.

Protection of civilians is distinct: it is 
none of the above. Its origins lie in the 
universal and long-standing principles 
of IHL. But it also now covers a set of 
practical tools and activities designed to 
foster civilian security during conflict. 

4. Relevant Provisions 
of International 
Humanitarian Law 

Underlying the development of IHL was 
the idea that the means and the targets 
of military force in conflict do matter and 
must be restricted, regardless of the  
lawfulness of the resort to force in the 
first place.

According to the ICRC, IHL can be 
defined as “a set of rules which seek, for 
humanitarian reasons, to limit the effects 
of armed conflict. It protects persons 
who are not or are no longer participat-
ing in the hostilities and restricts the 
means and methods of warfare.” (IHL 
should not be confused with the general 
prohibition of resort to war as laid out in 
the UN Charter.)

Key principles of modern IHL (which 
have also become part of customary 
international law) include:
n	distinction of targets: civilians (as 

opposed to those taking part in hos-
tilities) are not lawful targets of military 
action and thus cannot be attacked 
and any tactic, method or armament 
that fails to respect this distinction is 
also unlawful; and

n	 proportionality and minimum force: even  
a military objective can become an 
unlawful target if the damage to civil-
ians might reasonably be expected to 
be out of proportion to the advantage 

expected, and can only be attacked if 
all reasonable measures are taken to 
minimise such damage to civilians.

The 1949 Geneva Conventions repre-
sented a landmark in the evolution of 
IHL. Of particular importance is the 
Fourth Convention, the first to deal spe-
cifically with civilians. It legally designates 
them as “protected persons”, and elab-
orates on their protected status through 
detailed provisions on their treatment, 
status and rights. It also includes rules 
on humanitarian assistance during hos-
tilities and territorial occupation, which 
underpin in part the issue of humanitar-
ian access as part of the contemporary 
discussion on protection of civilians. 

Another major innovation in the Conven-
tions was article 3, common to all four 
conventions, also applicable to conflicts 
considered non-international in nature. 
Much debated at the time, this provision 
offered general but more limited  
protection in non-international conflicts. 
It prohibited:
n	 violence to life and person, in particular  

murder of all kinds, mutilation, cruel 
treatment and torture; 

n	 taking of hostages; 
n	outrages upon personal dignity, in 

particular humiliating and degrading 
treatment; and

n	 the passing of sentences and the  
carrying out of executions without  
previous judgment pronounced by a 
regularly constituted court, affording 
all the judicial guarantees widely 
recognised as indispensable.

Articles 146-149 (common to all 1949 
Geneva Conventions) cemented the 
universality of IHL norms by the estab-
lishment of universal jurisdiction for the 
prosecution and punishment of interna-
tional crimes arising from the commission 
of grave breaches of the Conventions.

The 1977 Additional Geneva Protocols 
further supplemented existing IHL.  
Protocol I contains provisions regarding 
protection of civilians in inter-state  
conflicts. Movements fighting against 

“colonial domination”, “alien occupation” 
and “racist régimes”, “in exercise of their 
right of self-determination” also fall 
under Protocol I. 

A particular innovation was Protocol II, 
applicable to all other armed conflicts, in 
plain terms to civil wars or non-interna-
tional armed conflicts. It is less detailed 
than Protocol I, primarily because of the 
controversial nature of the subject. It 
includes some fundamental guarantees 
for civilians and also children, the 
wounded, sick and shipwrecked, whether  
civilians or not.

Certain other international instruments 
contain limited provisions applicable in 
wartime, such as the right to life and the 
prohibition of torture and slavery. These 
include the 1948 Universal Declaration 
of Human Rights, the 1966 International 
Covenant on Civil and Political Rights, 
and the 1984 Convention against  
Torture and Other Cruel, Inhuman or 
Degrading Treatment or Punishment. 
The 1989 Convention on the Rights of 
the Child incorporates elements of both 
IHL and human rights law, calling in arti-
cle 38 for respect for IHL rules and 
establishing a minimum age require-
ment for military conscription. One of its 
Optional Protocols specifically addresses  
the recruitment and use in armed  
conflict of children.

Other relevant international instruments 
include the 1951 Convention Relating to 
the Status of Refugees and its 1967 Pro-
tocol, and the 1994 Convention on the 
Safety of United Nations and Associated 
Personnel and its 2005 Optional Protocol. 

IHL-related provisions have also been 
incorporated into regional treaties and 
human rights declarations. These include:
n	 the 1981 African Charter on Human 

and Peoples’ Rights; 
n	 the 1969 inter-American Convention 

on Human Rights (the Pact of San 
Jose, Costa Rica); and

n	 the 1950 European Convention on 
Human Rights.
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More recent IHL-related instruments 
extended the scope of the law regarding 
the means of warfare, in particular those 
which are indiscriminate or with mas-
sively disproportionate effects on the 
civilian population. They include recog-
nition of the disproportionate effect that 
specific armaments have both in fuelling 
civil wars and harming civilians (often 
long after a war is over), and regulatory 
control or prohibition of certain conven-
tional weapons. These include the 1980 
Certain Conventional Weapons Conven-
tion and its five protocols, the 1997 
Convention on the Prohibition of the Use, 
Stockpiling, Production and Transfer of 
Anti-Personnel Mines and on their 
Destruction (Ottawa Convention), and the  
2008 Convention on Cluster Munitions.

Recent years have also seen major 
developments regarding enforcement 
of violations of IHL. Important examples 
include the Nuremberg trials, the Coun-
cil-mandated tribunals for the former 
Yugoslavia and Rwanda, and the tribu-
nals in Cambodia and Sierra Leone. The 
1998 Rome Statute of the International 
Criminal Court created or clarified key 
obligations for all parties to a conflict 
relating to the treatment of civilians and 
humanitarian personnel by detailing the 
conducts that constitute war crimes, 
crimes against humanity and genocide.

5. Emergence in the 
Council of a Framework
for Protection of Civilians 

The conflicts in Somalia, Bosnia, Rwanda, 
Angola, Liberia, the Democratic Republic  
of the Congo (DRC), Sierra Leone, Timor-
Leste and Kosovo in the 1990s drew 
attention to the extreme levels of suffer-
ing for civilians caught up in situations of 
armed conflict where the protagonists 
were demonstrating lower and lower  
levels of respect for IHL norms.

The impact on civilians in those situa-
tions created a powerful international 
awareness and public criticism during 

the 1990s. The failure of protection 
efforts led to much soul-searching and 
resulted in a number of landmark reports 
with lessons learned and recommenda-
tions on specific issues, including:
n	 the 1996 report on the impact of  

conflict on children by Graça Machel 
(A/51/306); 

n	 the United Nations’ Department of 
Peacekeeping Operations’ (DPKO) 
Comprehensive Report on Lessons 
Learned from the UN Operation in 
Somalia (UNOSOM) April 1992-March 
1995;

n	 the Secretary-General’s report on the 
fall of Srebrenica (A/54/549); and

n	 the report of the independent inquiry 
commission on the Rwandan genocide  
(the Carlsson Report, S/1999/1257).

Rwanda and Bosnia in particular con-
tributed significantly to rethinking of 
international—and Security Council—
approaches to civilian protection. The 
failure to halt the Rwandan genocide, as 
highlighted in the Carlsson Report, went 
beyond UNAMIR. It was “was a failure 
by the United Nations system as a whole. 
The fundamental failure was the lack of 
resources and political commitment 
devoted to developments in Rwanda 
and to the United Nations presence 
there. There was a persistent lack of 
political will by Member States to act, or 
to act with enough assertiveness.”

The fall of Srebrenica, ironically a UN 
“safe area”, also revealed the overall 
inadequacy and lack of political will vis-à-
vis civilian protection in Bosnia. The use 
of safe areas as the primary protection 
strategy without clear mandates or 
resources to deter or repel violence 
became a symbol of lack of real political 
will within the Council and the interna-
tional community as a whole. As noted 
in the Srebrenica report, the “cardinal 
lesson of Srebrenica is that a deliberate 
and systematic attempt to terrorize, expel  
or murder an entire people must be met 
decisively with all necessary means, and 
with the political will to carry the policy 
through to its logical conclusion.”

Until the late 1990s, the Security Council 
had only dealt with IHL issues from a 
country-specific point of view. This 
started to change when the Council 
began addressing some of its recurring 
themes arising from these situations of 
the failures of the early 1990s.

Some of these discussions preceded 
what later on became known as the pro-
tection of civilians theme, and included 
refugees (resolution 1208 of 1998) or 
small arms in Africa (resolution 1209 of 
1998), and safety of UN and associated 
personnel (first taken up in the Security 
Council in 1993 and in the General 
Assembly in 1994 with the addition of 
the Convention on the Safety of United 
Nations and Associated Personnel). 
One of the most important early results 
was the progressive establishment of a 
clear link between systematic breaches 
of IHL and threats to international peace 
and security. Another was to identify the 
distinct needs of children, women and 
civilians in time of conflict. 

Protection of civilians as a separate  
conceptual thematic issue was first artic-
ulated in 1998 in two Secretary-General’s 
reports, on Africa and on protection for 
humanitarian assistance to refugees 
and others. 

On 21 January 1999, the Council heard 
a ground-breaking briefing on humani-
tarian assistance by Under Secretary- 
General for Humanitarian Affairs Sérgio 
Vieira de Mello, who underscored that 
the primary goal would be to
“bridge [the gap between international 
norms and compliance] through the 
realization of international laws and 
fundamental principles in practice. 
While the primary obligation to abide 
by international humanitarian law and 
human rights rests with Member States 
and parties to conflicts, which have 
often committed themselves on paper, 
the Council is still charged with  
ensuring respect, as part of its interna-
tional responsibility to maintain peace 
and security.”
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On 12 and 22 February 1999, during 
Canada’s presidency, the Council held 
its first open debates explicitly on  
protection of civilians. As a result, the 
Council adopted presidential statement 
1999/6, which expressed “willingness to 
respond, in accordance with the Charter 
of the United Nations, to situations in 
which civilians, as such, have been tar-
geted or humanitarian assistance to 
civilians has been deliberately obstructed.”

Council discussions revealed the exis-
tence of a spectrum of ideas as to what 
protection of civilians entails, from the 
more restrictive to the broad approach 
mentioned above. The 1999 statement 
tended to the broader end of the spec-
trum. It noted that “a comprehensive 
and coordinated approach by Member 
States and international organizations 
and agencies is required in order to 
address the problem of the protection of 
civilians in situations of armed conflicts.” 

A number of members, such as Egypt 
and China stressed that the Council’s 
role in protection should take into 
account the competencies of other UN 
bodies such as the General Assembly 
and ECOSOC. They cautioned that the 
recourse to military means required 
authorisation from the Security Council, 
and that any action should bear in mind 
the Charter’s principles regarding  
sovereignty and the prerogatives of  
governments, and that consent and 
cooperation would be key. This would 
prove to be a key point because for  
others, as summarised by Slovenian 
Ambassador Danilo Türk,

“[the] principles of protection of the 
sovereignty and territorial integrity of 
States are important principles, but 
they are not absolute. The Security 
Council must be able to distinguish 
between the genuine protection of the 
sovereignty and territorial integrity of 
States and the use or abuse of these 
principles as quasi-justification for the 
commission of crimes against humanity  
and other atrocities which, in addition 
to being an evil in themselves, threaten 
the international peace.” (S/PV.3968)

The 1999 presidential statement 
requested the Secretary-General to pro-
vide recommendations for the Council’s 
future work. The result was a landmark 
report published on 8 September 1999, 
in which the Secretary-General provided 
forty recommendations including:
n	underscoring at the onset of a  

conflict the humanitarian imperative 
and insisting that failure to comply 
will result in targeted sanctions;

n	establishing a permanent sanctions 
review mechanism to ascertain their 
probable impact on civilians;

n	 imposing arms embargoes;
n	making greater use of targeted  

sanctions;
n	considering deployment of a preven-

tive peacekeeping operation, or 
another preventive presence;

n	 taking steps to strengthen the UN’s 
capacity to rapidly plan and deploy 
missions;

n	deploying international military 
observers to camps, and regional or 
international military forces to  
compel disarmament;

n	ensuring that peacekeeping and 
peace enforcement operations are 
authorised and equipped to control or  
close down hate media assets; and

n	 in the face of massive and ongoing 
abuses, considering the imposition 
of appropriate enforcement action.

The Council took up many of the recom-
mendations of the Secretary-General in 
two resolutions, 1265 (1999) and 1296 
(2000). They stressed the need to:
n	ensure compliance with IHL;
n	address impunity;
n	 improve access for and safety of 

humanitarian personnel; and 
n	 tackle the problems presented by 

conventional armaments. 

The resolutions also reflect the importance  
of conflict prevention and cooperation 
with regional and other organisations. 

(Annex II contains a summary of main 
Council undertakings in those resolutions.)

But it is important to note that the Coun-
cil shied away from a number of the 
Secretary-General’s recommendations, 
including the establishment of Council 
working groups on volatile situations. 
Some were perceived to fall outside its 
scope. Four (on stand-by arrangements 
and peacekeepers’ discipline, for exam-
ple) were deemed to fall within the 
General Assembly’s competencies and 
were forwarded to its Special Commit-
tee on Peacekeeping Operations (C34) 
in a 14 February 2000 letter (S/2000/119). 
The C34 provided an update on its  
consideration of the recommendations 
in a 7 April 2000 letter (S/2000/298).

6. The Council and 
Protection of Civilians 
after Resolution 1296: 
A Shift to Country-
Specific Focus?

Resolution 1296 also emphasised “the 
need, when considering ways to provide 
for the protection of civilians in armed 
conflict, to proceed on a case-by-case 
basis, taking into account the particular 
circumstances”. This seemed to signal a 
readiness for more intensive Council 
activity in the future in the direction of 
country-specific action as the appropri-
ate step if the Council was to be effective 
regarding civilian protection. 

But it also seemed to reflect a growing 
caution in that there should be some 
limit to the Council’s thematic and norm-
setting role in civilian protection. This 
also seemed to signal that the Council’s 
protection framework would not be auto-
matically incorporated in each specific 
case—i.e., the framework could be con-
sidered on a situation-specific basis, but 
its practical application would be left to 
the particular negotiations in each  
circumstance.

In March 2001, the Secretary-General 
presented his second report on protection.  
He noted that 18 months had passed 
since his first report, but that only a few 
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of his recommendations were being 
implemented. He presented some addi-
tional recommendations. These include:
n	actively engaging parties to conflicts 

to sustain safe access for humanitar-
ian operations, and to demonstrate its 
willingness to act where such access 
is denied;

n	supporting the development of clear 
criteria and procedures for the identifi-
cation and separation of armed 
elements in situations of massive  
population displacement; and

n	 investigating linkages between illicit 
trade in natural resources and the 
conduct of war.

The Council considered the new report 
in an open debate on 23 April 2001 
under UK leadership. Some—including 
Tunisia, Singapore, Jamaica, Ireland 
and Malaysia—expressed support for a 
Council working group to address pro-
tection issues. (But this idea, as we will 
see, never gained sufficient traction in 
the Council.) Members acknowledged 
that resolutions 1265 and 1296 had had 
an impact. However, much remained to 
be done in terms of mainstreaming pro-
tection issues the Council’s everyday 
work. A key point then was the desire to 
focus the debate away from abstract 
principles into more practical measures. 

At the thematic level, there was strong 
support for three initiatives. The first was 
the compilation of provisions in resolu-
tions 1265 and 1296 into a roadmap 
indicating the various responsibilities of 
UN organs. The second was an aide-
memoire to assist the Council in its 
consideration of country-specific situations,  
in particular peacekeeping mandates. 
The third was better coordination between  
DPKO and the Office for the Coordina-
tion of Humanitarian Affairs (OCHA).

In an unusual display of working-method 
flexibility (in a question-and-answer for-
mat), the Council heard a briefing by 
Under Secretary-General for Humanitar-
ian Affairs Kenzo Oshima under the 
Jamaican Council presidency in Novem-

ber 2001. It included an update on 
OCHA’s efforts on the aide-memoire 
and the roadmap. Other briefings in 
1999 and 2001 were conducted by the 
High Commissioner for Human Rights. 

On 15 March 2002, the Council adopted 
the aide-memoire. The roadmap was 
presented to the Council in the Secre-
tary-General’s third report on protection 
on 26 November 2002, but no formal 
Council reaction emerged.

Since 2002, the Council’s thematic 
involvement on protection of civilians 
seems to have decreased and the focus 
dissipated. Various efforts by some 
member states, such as Norway’s pro-
posed support group, made no progress. 
Members also seemed increasingly to 
confine discussions to more general 
statements on a wide number of topics 
of concern, but without prioritisation or a 
clear indication of concrete steps forward.

A number of developments may have 
had a direct impact on this slowing of 
momentum. They include the US-led 
invasion of Iraq, increasing concern  
with terrorism, and US ambivalence 
towards the ICC leading to resolution 
1422 (2002) (which briefly established 
immunity for military personnel from 
states not parties to the ICC Statute  
serving in a Council-authorised mission). 
The resulting environment was one in 
which divisions among members cou-
pled with intensified nervousness in the 
Council probably limited capacity for 
new initiatives.

In 2003, Under Secretary-General for 
Humanitarian Affairs Jan Egeland, sens-
ing the decreasing momentum in the 
Council, proposed ten action points 
drawn from the roadmap. They included 
access; safety of humanitarian person-
nel; security needs of displaced persons; 
special needs of children and women; 
shortcomings in the approach to disar-
mament, demobilisation, reintegration 
and rehabilitation; small arms and  
light weapons; impunity; measures to  
promote the responsibility of armed 

groups and non-state actors; and  
the needs of vulnerable populations in 

“forgotten emergencies.”

The Council, however, agreed only to 
update the aide-memoire and to note 

“with interest” the action points in presi-
dential statement 2003/27. (Please see 
Annex IV.)

The only other concrete action was a set 
of commitments regarding the safety of 
UN and humanitarian personnel in reso-
lution 1502, in the wake of the crisis that 
followed the killing 22 UN personnel in 
Baghdad in August 2003, including  
Sérgio Vieira de Mello. 

By 2005, the situations in the DRC, 
Somalia, Sudan, Iraq, Colombia and 
northern Uganda were being held up by 
the media and NGOs as acute remind-
ers of the Council’s failure to act to 
protect civilians in country-specific  
situations despite its commitments in 
resolutions 1265 and 1296. Pressure for 
a new resolution began to increase. The 
Council adopted yet another resolution 
on protection of civilians, resolution 
1674, which contained some new 
pledges and messages (see Annex II) 
on civilian protection.

Since 2006, the Council has not pursued 
the issue thematically. There is still dis-
agreement on the normative dimension 
of protection. (One exception was  
resolution 1738 (2007) on protection of 
journalists.) Nor has the Council taken 
up the most recent recommendations  
of the Secretary-General presented in 
October 2007, including formation of a 
Council expert group on protection.

Resolutions 1265, 1296, 1502 and 1674 
establish a wide framework of Council 
commitments from prevention to 
enforcement. They are complemented 
by a number of undertakings in other 
resolutions including 1325 (women), 
1612 (children), 1625 (conflict preven-
tion) and 1820 (sexual exploitation). In 
order to facilitate analysis of the imple-
mentation of Council commitments 
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these resolutions are summarised in 
Annex II.

(More detailed undertakings relating to 
women and children—particularly aris-
ing from resolutions 1325 and 1612—are 
outside the scope of this report. For  
specific analysis of those issues, please 
see our 4 February 2008 Cross-Cutting 
Report on Children and Armed Conflict 
and our publications on Women, Peace 
and Security.)

7. Implementing Council 
Commitments in 
Country-Specific 
Contexts since 
Resolution 1296

We now turn to whether and how the 
Council has implemented the commit-
ments listed in Annex II in its situation- 
specific work. We will also bear in mind 
the provisions in the Aide-Memoire as 
detailed in Annex IV. It seems that those 
undertakings have had an impact on 
how the Council handles its work, but 
the picture is mixed. 

Civilian protection issues have been a 
key feature in a growing number of items 
in the Council’s agenda, particularly in 
but not limited to Africa. In situations 
such as the DRC, Liberia, Sierra Leone, 
and Sudan, the Council’s involvement 
was intense and civilian issues were very 
much to the fore. Two important land-
marks in this regard were the mandates 
given in 1999 to missions in Sierra Leone 
(UNAMSIL) and Timor-Leste (INTERFET 
and UNTAET) allowing the use of force if 
necessary to protect civilians. From that 
point on, initially quite slowly, civilian 
protection begins to appear in specific 
mandates, and includes issues such as 
protection of civilians under imminent 
threat; child protection; monitoring; pro-
tection of human rights and protection 
from sexual abuse and exploitation. 

The table in Annex I contains a detailed 
list of country-specific situations with a 

significant protection dimension that 
have been under Council consideration 
since 2004. The chart below graphs the 
Council’s involvement over this period. 
As can be seen the number of times that 
there have been agreed outcomes 
involving protection is low relative to the 
total and has remained relatively flat.

But there are some significant positive 
indicators which need to be identified. 
By looking at the cases where there 
have been outcomes (see table in Annex 
I) it is possible to see an underlying trend 
of support for a protection dimension. 
Conclusions drawn from Annex I include:
n	of the 14 UN peacekeeping missions 

established since 1999, only one 
(Ethiopia-Eritrea) does not have a pro-
tection-related element in its mandate 
(this excludes political offices such as 
in Afghanistan, Nepal and Iraq, which 
are not physically structured to carry 
out protection mandates);

n	of those 14, even where the UN does 
not have the lead in terms of military 
capabilities, such as in Kosovo, Timor-
Leste, and Chad/Central African 
Republic (CAR), the Council autho-
rised multinational deployments with 
protection mandates; 

n	of the 14 sanctions regimes estab-
lished since 1997, nine were created 
as a means of containing violent con-
flict with significant potential for impact 
on civilians; 

n	all 14 of the sanctions regimes have 
consisted of “smart sanctions,” i.e. 
measures customised to target the 
decision makers and avoid the 
humanitarian consequences of blunt 
comprehensive sanctions such as 
those created in the early 1990s regard- 
ing Iraq and the former Yugoslavia; 

n	of the six sanctions regimes created 
since 2004, three (Côte d’Ivoire, Dar-
fur and the DRC) contain provisions 
for targeted measures linked with vio-
lations of human rights or international 
humanitarian law; and

n	of the 25 Council visiting missions 
since 2000, almost all of them included 
situations in which grave humanitarian  
crises were underway and constituted 
a key area of Council concern.

The graphs below further illustrate this 
increase in the Council’s involvement: 
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As illustrated above, since 2004, more 
than half of the Council’s meetings, as 
well as the action taken therein, has been  
on country situations with a protection 
dimension as defined above. Geograph-
ically, this action has been concentrated 
on Africa, reflecting the emergence of 
new conflicts in the continent, including 
in Côte d’Ivoire and Darfur, and increas-
ing Council involvement in the DRC and 
Somalia. The large number of meetings 
on the Middle East is a result of the 
monthly briefings and the Council’s 
involvement in Iraq and Lebanon.

There has also been a marked increase 
since the late 1990s in the importance 
and frequency of country-specific 
humanitarian and, to a lesser extent, 
human rights reporting, both of which 
contribute to the Council’s capacity for 
preventive action or other responses. 
The activism of the Under Secretary-
General for Humanitarian Affairs has 
increased and led to encouragement for 
the Council to take on new issues, as 
with Darfur and northern Uganda. 

However, these numbers conceal a 
number of issues. The Council, as noted 
above, has sometimes been divided on 
protection issues, with significant impact 
over the effectiveness of Council decisions,  
including sanctions regimes and the 
prospects for sustainable peacekeeping.  
For example, arms embargoes in Somalia  
and Darfur are consistently violated, but 
the Council has taken no steps to counter  
this situation. Another example is the 
mission in Darfur (UNAMID), which is 
seriously under-resourced despite 
Council pledges to support the protection  
mandates it establishes.

Moreover, in a number of other crises with  
significant civilian protection dimensions 
such as Colombia and Sri Lanka, the 
Council has not become involved except 
with regards to the impact on children. 
In others, the Council was involved only 
reluctantly and marginally, such as Pales-
tine, Afghanistan and, for a long time, 
Somalia. Still there are other cases in which  
the Council is involved, but, fraught with 
disagreement, it conspicuously avoided 
decisions on protection issues for extended  
periods, as during the discussions in 
2006 on a ceasefire to stop the violence 
in Lebanon-Israel and regarding Iraq. 

The following charts show the geograph-
ical scope of various levels of Council 
action (resolutions, presidential statements  
and press statements) on situations with 
protection dimensions.
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In other cases, the effectiveness of the 
Council’s involvement has been severely 
impaired by divisions within the Council 
and the wider membership.

As a way of further investigating what 
lies below the numbers, we present the 
following eight case studies to illustrate 
the Council’s performance more closely.

a. Uganda
The war between the Ugandan govern-
ment and the rebel Lord’s Resistance 
Army (LRA) was for more than twenty 
years one of the world’s forgotten crises. 
The conflict displaced an estimated 90 
percent of the civilian population in 
northern Uganda and led to extreme 
abuse against civilians in four countries: 
Uganda, the DRC, Sudan and the  
Central African Republic. 

Reports began to emerge that the LRA 
was being given safe haven in Sudan. 
The situation was further complicated by 
the conflict involving Uganda and the 
DRC in the latter’s eastern region in the 
midst of the Congolese civil war in the 
1990s and early 2000s. As a result, the 
LRA was able to use locations in the 
DRC as well as Sudan to launch attacks 
into Ugandan territory. 

With the end of the Congolese and 
Sudanese civil wars, external support for 
the LRA decreased. Both Uganda and 
the DRC began to jointly pressure the 
Council and MONUC for forceful action 
to disarm and capture the LRA. Pressure 
on the LRA also increased with the  
issuing of arrest warrants against its 
leadership by the ICC in July 2005.

Despite the clear protection needs of  
the civilian population and the obvious 
international character of the situation, it 
took the Council more than two decades 
to begin addressing the LRA issue. The 
first messages on the protection dimen-
sion of the LRA problem came in a press 
statement (SC/8057) of 14 April 2004  
following a briefing by Jan Egeland. Two 
main factors in this regard seem to have 
been a general lack of interest in the 
Council and also resistance from Uganda  
to broader international involvement.

In earlier resolutions on the DRC, the 
Council had sought to incorporate a 
(cautious) regional outlook to the crisis 
engulfing the Great Lakes. This was 
done for example in resolution 1565 
(2004) by urging the governments in the 
region to “ensure that its territory is not 
used to infringe the sovereignty of the 
others, to realize without further delay 
the complete normalization of their bilat-
eral relations, and to cooperate actively 
in assuring security along their common 
borders”. This message specifically 
regarding the LRA was reiterated in 
presidential statement 2005/46 of 4 
October 2005—but the protection of 
civilians dimension was avoided. 

Only in 2006 did the Council take up  
the LRA issue directly. Two key factors  
also seem to have encouraged Council 
members in that regard:
n	strong, unified regional pressure for 

UN action on the part of the DRC and 
Uganda;

n	concern about the lack of progress 
with disarming irregular groups in the 
DRC and increasing threats from 
Kampala of a resumption of Ugandan 

military activity in the DRC; and
n	 increasing advocacy regarding the 

dimension of the crisis for civilians on 
the part of some member states, such 
as Canada, as well as Under Secretary- 
General for Humanitarian Affairs 
Egeland and NGOs.

On 19 December 2005, the Council 
heard a briefing by Under Secretary-
General Egeland, when he indicated that  
the LRA constituted a threat to regional 
peace and security and recommended 
that the Council should appoint a panel 
of experts to examine the activities of 
and the sources of support for the group. 
A Council visiting mission to the region 
in January 2006 and an LRA attack 
against MONUC forces on 23 January 
2006 seem to have further generated 
broader Council attention to the issue. 

Resolution 1653 (2006) was the first to 
mention concern about the “devastating 
impact” of conflicts in the Great Lakes 
region “such as” the LRA insurgency. It 
was a result of an open debate on the 
Great Lakes sponsored by Tanzania. In 
resolution 1663, the Council further 
specified that the Secretary-General 
should provide recommendations on 
how the two UN peacekeeping missions 
in the region – UNMIS and MONUC – 
could address the LRA problem.

The Secretary-General’s response came 
in a June 2006 report (S/2006/478). It 
highlighted the dilemmas faced by 
peacekeeping operations with limited 
resources and competing demands. He 
noted that neither mission had sufficient 
resources to counter the LRA. Moreover, 
UNMIS was a Chapter VI monitoring 
operation not equipped for a protection 
mandate and MONUC was fully commit-
ted in the Congolese electoral process. 
He recommended broader, coordinated 
regional action.

It is important to note that from the out-
set Council members were aware of the 
resource limitations affecting UNMIS 
and MONUC. The former in particular 
had been established by the Council a 
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year before without robust capabilities at 
the request of the parties in Sudan, and 
had been facing challenges with troop 
and asset generation. 

The Council’s focus on MONUC and 
UNMIS seems to have been a by-prod-
uct of pressure to be seen to be doing 
something and some concerns about 
what, if anything, could be done. On the 
one hand, a key driver seems to have 
been recognition that using force against 
the LRA might contribute to regional 
destabilisation or at least compromise 
efforts in the DRC. On the other, some 
member states, including the UK in the 
Council, and also Norway, the Nether-
lands and Canada in the “Core Group” 
seemed to dispute this analysis, high-
lighting the humanitarian and root 
causes aspects of the situation. 

Uganda favoured limiting Council action 
to the regional dimension. It resisted 
involvement in the situation in northern 
Uganda itself. This was highlighted in a 
series of Council meetings on Uganda 
in April 2006, when the government  
took the initiative to provide a briefing  
to Council members, but opposed  
further involvement or even the appoint-
ment of a UN envoy to northern Uganda. 
Some in the Council, such as China, 
Republic of Congo, Tanzania, Ghana 
and Qatar, seemed sympathetic to the 
need to respect the government’s  
concerns and sovereignty.

The result was that the LRA problem was 
largely left to regional initiatives, most 
importantly the peacemaking process 
launched by the Government of South-
ern Sudan in mid-2006. 

In the Council, it took months to agree 
on the November presidential statement 
on the peace talks. Whereas there was a 
sense of need to express support for the 
peacemaking efforts, this delay seems 
to have been due to waning interest, 
agenda workload (particularly regarding 
the DRC and Darfur), and concern from 
some members with risk that the talks 
could lead to proposals for impunity for 

the LRA. The statement included key 
language on the need for the LRA to 
release captive women and children, on 
the need for justice and accountability, 
and for improvements in the living condi-
tions of civilians in northern Uganda.

A limited measure of reporting to the 
Council on the peacemaking efforts  
was established with the appointment  
of Joaquim Chissano as UN special 
envoy to the talks in November 2006. 
Until then, briefings by Egeland had 
been the only real tool for keeping the 
issue alive. Chissano’s mandate, how-
ever, was couched in cautious terms, 
limited to regional aspects and a  
facilitation role, due to the government’s 
position vis-à-vis involvement in the  
situation in northern Uganda.

In 2008, agreement was reached on the 
elements of a peace agreement, including  
a domestic judicial mechanism to 
replace the ICC. But LRA leader Joseph 
Kony has refused to sign it, demanding 
that ICC warrants be dropped first. The 
LRA returned to active predation against 
civilians in the CAR, the DRC and south-
ern Sudan—but at lower levels than in 
the past. 

The Council has not taken a position on 
LRA-related developments in 2007 and 
2008. Members have preferred to 
receive irregular briefings from Chissano 
although there has been support for the 
provision of more resources to his  
office. Some members, especially the 
UK, keep pressing for clearer support 
from the Council.

b. Kenya 
The Council became involved in the 
unfolding crisis in Kenya when it invited 
Under Secretary-General for Political 
Affairs B. Lynn Pascoe to give a briefing 
on 30 January 2008. Kenya had plunged 
into a political, security and humanitar-
ian crisis following the 27 December 
2007 elections. An estimated 600,000 
people were displaced in weeks as 
numerous reports of abuses against 

civilians emerged, including arbitrary 
killings, rape and arson. 

Reports of increasing militia violence 
against civilians and widespread displace- 
ment led to international outcry and 
fears of large-scale ethnically-motivated 
killings. Strong, concerted diplomatic 
pressure for a settlement quickly started, 
including by the AU, the US, the UK and 
the EU. Peacemaking efforts were man-
dated by the AU under the leadership of 
former Secretary-General Kofi Annan.

The Council adopted a press statement 
following Pascoe’s briefing. On 6 Febru-
ary it went further and adopted a formal 
presidential statement supporting the 
mechanisms efforts and applying  
pressure on the parties to reach an 
agreement. Members also agreed on 
the inclusion of language on justice and 
accountability as a deterrent to the  
violence. Direct reference to fact-finding 
missions by the High Commissioner  
for Human Rights and the Secretary- 
General’s Special Adviser for the 
Prevention of Genocide were included 
and the Council requested further  
Secretariat reporting on Kenya.

There seems to have been a strong 
sense of need for quick and decisive 
preventative action given the potential 
for widespread violence against civilians. 
Consensus on the value of Council 
involvement was easily gained because 
of the strong support from the region 
and the mediation team. The issue, how-
ever, was placed under agenda item 

“Peace and Security in Africa” largely 
because of concern from the Kenyan 
government with the country being spe-
cifically mentioned as an agenda item. 

A further briefing followed on 25 February  
by Under Secretary-General for Human-
itarian Affairs John Holmes and another 
briefing on the political situation on  
5 March, after the signing of a peace 
agreement in Nairobi on 28 February. 
On that occasion, some members, 
including Belgium, France and the  
UK, reiterated the request for a  

Security Council Report One Dag Hammarskjöld Plaza, 885 Second Avenue, 31st Floor, New York, NY 10017 T:1 212 759 9429 F:1 212 759 4038 www.securitycouncilreport.org12



Secretary-General’s report, which so far 
is still due. Following the relative calm 
after the 28 February agreement, mem-
bers seem to have coalesced around  
a wait-and-see approach. 

The sequence of Council involvement, in 
coordination with regional and interna-
tional efforts, seems to have played a 
role in pressuring the parties to reach an 
agreement. This was also assisted by a 
strong perception of Council unity and 
determination to work to prevent wide-
spread violence against civilians.

c. Zimbabwe
The degree of Council unity on Kenya 
was not seen in the case of Zimbabwe.  
A combination of regional dynamics, 
strong government resistance and divi-
sions among Council members meant 
that despite an outbreak of post-election 
violence against civilians, Council action 
went no further than keeping the issue 
alive on the Council’s agenda. 

The Council had previously focused on 
Zimbabwe in the early 1960s following 
Ian Smith’s racist regime’s unilateral 
declaration of independence in South-
ern Rhodesia. Facing mounting pressure 
from the wider membership, especially 
African states, the UK dropped its ambiv-
alence and agreed that the Council 
should take up the issue. This led to a 
decision to impose sanctions in resolu-
tion 232 of 16 December 1966. The 
resolution, however, seemingly came 
too late to allay resentment within the 
continent and perceptions of Western 
ambivalence towards racist regimes in 
southern Africa. 

After years of guerrilla war, the country 
became independent from the UK as 
Zimbabwe. In 1980 Robert Mugabe’s 
ZANU party achieved a landslide victory 
in the first nation-wide elections. Years of 
one-party rule went by until the opposi-
tion Movement for Democratic Change 
(MDC) emerged in 1999 in opposition  
to the government and the increasing 
economic chaos in the country. The spi-
ralling crisis led to increasing pressure, 

particularly from the UK, the EU and the 
US (which imposed various unilateral 
sanctions). Mediation attempts were ini-
tiated by South Africa and the Southern 
Africa Development Community (SADC).

In May 2005 Mugabe launched “Opera-
tion Murambatsvina,” employing the 
government forces against civilians in a 
programme of evictions and demolitions 
of housing throughout Zimbabwe’s 
urban areas. Of the population of 
approximately 12.7 million people, the 
UN estimated that the operation had 
rendered 570,000 people homeless, 
deprived 98,000 people of their direct 
livelihood and directly or indirectly 
affected 2.4 million civilians. The wors-
ening situation led to high-level UN 
involvement on the issue. This included 
the appointment of a UN special envoy 
for a fact-finding mission, which resulted 
in a report that noted the Zimbabwean 
government’s “indifference to human 
suffering” and disregard of “several  
provisions of national and international 
legal frameworks.” 

On 25 July 2005 the Council convened 
an official private meeting under rule 48 
of the Provisional Rules of Procedure to 
hear a briefing from the special envoy. 
The meeting was held in this format 
because of the opposition by some to a 
briefing by the special envoy in informal 
consultations. (Briefings in informal con-
sultations require the agreement of all 
15 members whereas a formal meeting 
can be convened under the Provisional 
Rules of Procedure by adoption of the 
agenda by majority vote—which is what 
ensued on 25 July 2005. Permanent 
members enjoy no veto on procedural 
matters.) Various understandings had 
been reached in advance—in particular 
that the Ambassador of Zimbabwe 
would be invited to participate and that 
the meeting would be in private. Brazil 
abstained and China, Russia, Tanzania, 
Benin and Algeria opposed the briefing. 
These members argued that the human-
itarian crisis was a domestic matter or at 
least one in which the nature of the  

problem had not yet become a threat  
to international peace and security. A 
majority of the Council considered that 
the humanitarian crisis justified Council 
involvement under the Charter and  
hearing the recommendations of the 
special envoy.

Despite continuing Secretariat engage-
ment at the political level, divisions 
among members meant that Council 
consideration of Zimbabwe remained 
frozen until April 2008. But growing 
instability following the March presiden-
tial and parliamentary elections, marked 
by opposition and international charges 
of election rigging led to intensified pres-
sure for further Council discussion. MDC 
candidate Morgan Tsvangirai pulled out 
of the second round of presidential  
elections citing government-sponsored 
intimidation and violence; Mugabe was 
declared winner in June. 

During a high-level debate on Africa on 
16 April 2008 eight Council members 
(Belgium, Costa Rica, Croatia, France, 
Italy, Panama, UK and US) expressed 
concern about the situation in Zimbabwe. 

In light of the violence at the time of the 
elections, it seems that a change of posi-
tion occurred. Opposition to the Council 
discussing Zimbabwe faded, and wider 
agreement seemed to exist that preven-
tion of further violence against civilians 
justified limited Council involvement to 
provide support for regional mediation. 

This change led to a number of Secre-
tariat briefings in April. A presidential 
statement was adopted in June, calling 
on Zimbabwe’s government to stop the 
violence, political intimidation and 
restrictions on the right of assembly, 
release detained political leaders and 
cooperate with all efforts aimed at find-
ing a peaceful solution.

But this limited consensus came to a 
halt when a draft resolution imposing an 
arms embargo as well as targeted sanc-
tions against key government figures 
was circulated. The draft, sponsored by 
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Belgium, Croatia, France, Italy, Netherlands,  
UK and US was rejected on 11 July 
because of the negative votes of perma-
nent members China and Russia. Libya, 
South Africa and Vietnam also voted 
against, Indonesia abstained. These 
members continued to prefer low-key 
Council engagement in support of 
regional initiatives. Burkina Faso was the  
only African member to vote in favour.

This debate in July exposed the limits of 
renewed Council engagement and the 
divisions inside the Council on what role 
it could play in the crisis. The net result 
has been that international action is pri-
marily been focused on regional 
initiatives and bilateral pressure. 

d. Iraq
Following the 2003 invasion of Iraq, that 
country became one of the world’s  
fastest growing civilian protection emer-
gencies alongside Somalia and Darfur. 
The ensuing widespread and brutal sec-
tarian violence directed against 
civilians—especially since February 
2006—resulted in over 2.2 million Iraqi 
civilians being internally displaced as of 
December 2007. Despite the relative sta-
bility brought to parts of Iraq, in 2008 the 
number of internally displaced persons 
(IDPs) reportedly remains at 2.8 million. 

A May 2007 UN humanitarian briefing 
noted that Iraqi civilians lived in “contin-
ual fear” due to violence perpetrated by 

“armed groups, criminal gangs, religious 
extremists, militias, as well as operations 
by security and military forces.” As a 
result of insecurity, widespread poverty 
and unemployment, by then half of the 
Iraqi population was estimated to be 
dependent on food rations.

Syria and Jordan alone absorbed 
another 2 million Iraqi refugees, often 
without adequate infrastructure, 
resources or employment opportunities 
for hundreds of thousands of uprooted 
Iraqi civilians. 

The situation of civilians in Iraq contin-
ues to be grave. Extrajudicial executions, 

random bombings of civilian targets and 
targeted killings remain common, 
although somewhat diminished from the 
peak months. Periodic human rights 
reports by the UN Assistance Mission 
(UNAMI) have chronicled the situation. 
(Those reports, however, initially pub-
lished every two to three months, have 
become less frequent and published 
with considerable delay. The most recent 
covered the period from June to Decem-
ber 2007.)

Council attention to civilian protection 
has been limited and ambivalent at best. 
The deep controversy surrounding the 
2003 invasion meant that there was 
strong domestic political pressure within 
the US and reluctance to acknowledge 
the extent of the humanitarian crisis 
more widely. Even among those who 
had opposed the US action in Iraq, there 
was an overriding concern for support-
ing the Iraqi government. This meant 
that many concerns about protection 
responsibilities for civilians were not 
publicly aired nor taken up by the  
Council. Effective dialogue and coordi-
nation with Syria on the refugee issue 
was severely affected by the constraints 
in US-Syrian relations and the dynamics 
surrounding crises elsewhere, in partic-
ular Israel-Palestine and Lebanon.

As a result, UN and NGO responses to 
the plight of civilians faced numerous 
challenges, from lack of resources to 
poor coordination. Most humanitarian 
organisations face huge security con-
straints and as such operate from 
neighbouring countries, particularly  
Jordan. Moreover, the August 2003 
attack against UN staff in Baghdad 
resulted in the UN putting safety con-
cerns first, which would hinder staff 
mobility in the field. Those concerns also 
led to reluctance in increasing the UN’s 
role in Iraq, particularly that of UNAMI.

These dynamics were also reflected in 
the Council. Many of the key messages 
included in presidential statements and 
resolutions on Iraq focused on “acts of 

terrorism”, the need for a political settle-
ment, the future of the US-led coalition 
(MNF-I) and strengthening the UN’s role. 
Broader linkages and the impact of the 
violence on the civilian population played  
a minor part and were often absent. 

Protection of civilians has therefore not 
been one of the main thrusts of the 
Council’s involvement in Iraq. This is 
despite the fact that the extent of the 
impact on civilians has been similar to 
that in Darfur and Somalia’s, where the 
Council’s involvement has included a 
much more focused protection lens. 
Such issues in Iraq, often appeared only 
in references in members’ interventions 
during open debates and briefings. It 
was not until August 2007 that the  
Council expressed concern for the 
humanitarian situation and decided to 
strengthen UNAMI’s mandate on 
humanitarian coordination in resolution 
1770. Follow-up action was limited to 
reiterating this concern in resolution 
1830, which renewed UNAMI.

Even those members most sympathetic 
to the plight of Iraqi civilians seem hesi-
tant about making formal proposals for 
Council action during the two regular 
occasions when the Council regularly 
acts on Iraq: namely, when it renews 
UNAMI and the MNF-I. No doubt all are 
conscious that a more detailed discus-
sion of protection needs would entail a 
closer look at the performance of the 
MNF-I and the government, and most 
delegates seem reluctant to go there, 
thus preferring a low-key approach.

Moreover, resentment at US attitudes 
before and after the invasion may have 
led some in the Council to treat Iraq as a 

“US problem”, and to prefer a focus on 
the issue of troop withdrawals. Some 
members appear to perceive any 
strengthening of international—and 
UN—action in Iraq as unduly favouring 
and encouraging US policies.

Beyond the country-specific prism, the 
situation in Iraq seems to have had neg-
ative implications on the whole protection 
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debate. Previously, in the early 1990s, 
the US-UK intervention in northern Iraq 
for stated humanitarian reasons, had led 
to huge divisions, controversy and cyni-
cism especially among the Non-Aligned 
Movement, Russia and China and this 
was reinforced in 2003 when humanitar-
ian factors were again invoked as one of 
the justifications for the invasion. 

The inclusion of humanitarian concerns 
on the list of US justifications for the inva-
sion seems to have been particularly 
negative for the image of protection 
issues among the wider UN member-
ship. The subsequent wave of sectarian 
violence, abuse against civilians and 
perceptions of lack of interest in the 
plight of civilian Iraqis also appears to 
have strengthened a perception of dou-
ble-standards. Increasingly protection 
issues are seen by some not as a neutral 
and universal concern, but as a politi-
cised issue. If this situation continues it 
could have serious consequences not 
only for the Council and UN humanitar-
ian actors in protection mandates, but 
also for the broader humanitarian sector, 
including organisations independent of 
the UN.

e. Timor-Leste
The Council’s involvement on Timor-
Leste issues contained a number of 
innovative and ground-breaking 
approaches, often with a strong focus 
on protection of civilians. The conflict in 
that country culminated, after the 1999 
referendum results, in atrocities against 
civilians and forced relocation or “cleans-
ing” that impacted over 60 percent of 
the total civilian population. About 63 
percent of the population were displaced 
and 85 percent of all buildings burned. 

In response to this widespread crisis for 
civilians in September 1999, the Council 
authorised a multinational force (INTER-
FET), under Chapter VII in resolution 
1264. The force was mandated to “restore  
peace and security in East Timor… and, 
within force capabilities, to facilitate 
humanitarian assistance operations.”  

(It is particularly significant to note that 
this resolution was adopted only two 
days before resolution 1265, and so 
clearly Council members had in mind 
the wider context of civilian protection.) 

The turmoil had begun with a referen-
dum on autonomy or independence 
from Indonesia. Evidence indicates that 
previous abuse against civilians had 
been perpetrated by both pro-autonomy 
militias and Indonesian armed forces. 

Prior consent for the intervention was 
given by both Indonesia and Portugal, of 
which East Timor was formally still a 
colony. Another key factor was the sup-
port by regional players Australia and 
New Zealand and the early planning 
conducted by the Secretariat in case the 
Timorese voted for independence.

INTERFET was followed by the UN’s 
most comprehensive transitional admin-
istration, UNTAET, in October 1999. Part 
peacekeeping operation, part the bare-
bones of a future Timorese state, 
UNTAET too was conferred with protec-
tion-related mandates, to “provide 
security and maintain law and order 
throughout the territory of East Timor,” 

“assist in the development of civil and 
social services”, and “ensure the coordi-
nation and delivery of humanitarian 
assistance, rehabilitation and develop-
ment assistance”. UNTAET had three 
main components, namely military;  
governance and public administration; 
and humanitarian assistance and  
emergency rehabilitation. Both the 
peacekeeping mission in Sierra Leone 
(UNAMSIL) and UNTAET represented a 
major Council return to large-scale, 
robust peacekeeping since the failures 
in Somalia and Bosnia. It was also a  
multidimensional operation, managing 
protection-related activities in emergency  
relief, returns, justice and accountability, 
and law enforcement. 

Justice and accountability issues, man-
aged by both the UNTAET-led serious 
crimes processes and UNDP’s commu-
nity-reconciliation programme, were 

eventually sidestepped following Timor-
Leste’s independence. There were 
concerns from the nascent Timorese 
government with keeping good relations 
with Indonesia and related sympathy in 
the Council. 

However, it soon became clear that the 
UN had overestimated its success in 
dealing with protection-related issues, 
especially the reintegration of former 
combatants. Violence and instability 
returned to Timor-Leste in 2006.

The violence in 2006 largely reflected the 
fissures within the Timorese political 
leadership and the politicisation of secu-
rity forces. It again resulted in a huge 
impact on civilians involving the dis-
placement of about 100,000 Timorese 
civilians, or 10 percent of the population. 
The Council was caught by surprise. It 
had been pursuing a policy of progres-
sive disengagement from Timor as the 
country became independent. UNTAET 
had given way to residual UN presences, 
UNMISET and its follow-up UNOTIL. 

The Council recognised the mistake and 
responded to the violence by support-
ing in a presidential statement the 
deployment of a regional force assem-
bled at the request of the Timorese 
government in May 2006. It followed up 
with the deployment of one of the largest 
UN civilian police missions, UNMIT, in 
August 2006.

It seems clear that the Council had lost 
focus on Timor and the ongoing risks to 
civilians. The lingering tensions in the 
lead-up to the 2006 violence seem to 
have been underestimated in both the 
Council and the Secretariat. Pressure to 
reduce the UN’s peacekeeping and 
political presence had taken a life of its 
own and the risks to the civilians from a 
premature withdrawal seem to have 
been given little weight in Council dis-
cussions until 2006. Today the situation 
remains in balance. 

The return of 100,000 displaced civilians 
is still uncertain. There is moreover lack 
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of resources and capacity within UNMIT. 
Resource and capacity problems 
recently evidenced in a policing report 
were not new, and this seems to indicate 
that the Council has not learned some  
of the lessons that led it to create UNMIT 
in the first place. This is further signalled 
by some members’ continuing pressure 
for medium-term benchmarks and a 
plan for force reductions. And, com-
pounding the problem, the mission does 
not have meaningful and sustained 
Council oversight.

The Council also seems to have largely 
deferred to key regional and interna-
tional players in the Core Group as the 
main venue for discussions on Timor, or 
otherwise to players’ bilateral negotia-
tions with the Timorese government. 

f. Somalia
The Somalia crisis in the early 1990s led 
to a civilian protection-inspired interna-
tional intervention. This intervention 
began with a US-led coalition followed 
by a UN operation. Its failure resulted in 
a situation in which, for at least ten years, 
the Council adopted a hands-off 
approach to the issue, essentially ignor-
ing the ongoing civilian protection crisis. 
However, despite evidence of a growing 
crisis for the civilian population, it was  
a “terrorism” driver as opposed to a 

“protection” driver that stimulated renewed  
Council interest.

As a result of conflict, there are now 3.25 
million Somalis in need of humanitarian 
assistance, or 43 percent of the popula-
tion, including 1.15 million IDPs.

From the late 1990s until 2006,  
mediation had been left to the Intergov-
ernmental Authority on Development 
(IGAD) and the AU. As a result of their 
efforts, an agreement was signed by 
certain Somali clan factions paving  
the way for the establishment of the  
Transitional Federal Institutions (TFIs), 
including a transitional government 
(TFG) and parliament (TFP) in 2004. 
Planning for a peacekeeping operation 

by IGAD and the AU in support of the 
agreement also began.

The Council welcomed the progress, but 
continued its cautious approach, reiter-
ating its expectation of “the establishment 
of a broad-based, all inclusive and effec-
tive government inside Somalia that will 
continue the reconciliation efforts with 
all Somali parties” (presidential state-
ment 2004/43 of 19 November 2004). 
The civilian protection dimension 
remained absent. 

From the outset the TFIs were plagued 
by fragmentation and contested legiti-
macy. Some factions in Somalia were 
aligned with either Ethiopia or Eritrea 
and to some extent reflected the danger-
ous regional dynamics fuelled by the 
border standoff between the two coun-
tries. The TFG in particular, under Darod 
clan leadership, was seen as an  
Ethiopian ally by its bitter enemy, the 
Mogadishu-based Hawiye clan.

The emergence of the Union of Islamic 
Courts (UIC) and the reported connec-
tions of some of its members with 
terrorist organisations increased the 
anxiety of Ethiopia about potential UIC 
expansionism into its Ogaden region, and  
also attracted concerns from the US. 

As the UIC’s territorial control grew in 
late 2006, the Council came under pres-
sure to take sides and support the TFG 
and facilitate the deployment of the 
IGAD/AU force, whose prospective role 
seemed to progressively become one of 
enforcement. But the lack of feasibility of 
the IGAD/AU plan, in particular given the 
lack of resources, capacity and a  
credible strategy, meant that the Council 
was stuck with options that would not 
address the real problem. Some 
acknowledged this and favoured mean-
ingful, neutral pressure for inclusive 
TFG-UIC reconciliation albeit without the 
most extremist UIC elements. 

The Council seemed hesitant and 
divided about how to even start to 
address the problem. A definite shift 

towards supporting the TFG came when 
the UIC achieved dominance in Mogadi-
shu and the tipping point came as UIC 
forces surrounded the TFG’s sole out-
post in Baidoa. In response, the Council 
endorsed the deployment of an IGAD 
force in resolution 1725 in December 
2006, but an examination of the resolu-
tion and the political context show that 
concern about civilian protection was 
not a driving factor. 

Ethiopia decided to intervene a few days 
later and it acted without Council authori-
sation. Its forces, combined with the 
TFG’s, pushed back the UIC and on 28 
December Mogadishu was retaken. The 
Council followed with an authorisation 
for an AU force, AMISOM, in February 
2007, in the expectation that the Ethio-
pian presence would provide sufficient 
security for the TFG to move on to inclu-
sive political reconciliation.

But the TFG failed to organise a credible 
national dialogue, and to prevent the 
quick resurgence and hardening of UIC 
capability. A deadlier insurgency 
emerged that Ethiopian troops were 
unable to control. Fears of AMISOM’s 
strategic and capacity shortcomings 
materialised, and potential troop con-
tributors hesitated. Soon, all sides were 
being accused of committing atrocities 
against the civilian population. Humani-
tarians and journalists were also targets. 

Despite recent mediation efforts by the 
Secretary-General’s Special Represen-
tative, Ahmedou Ould-Abdallah, the 
situation has not improved. An agree-
ment recently signed between the TFG 
and UIC remnants seems ineffective. 
The bulk of the insurgency continues in 
the hands of the al-Shabaab militia and 
the Asmara-based opposition.

Despite the progressive deterioration of 
conditions for civilians in Somalia, the 
Council remained uncertain about strat-
egy. But one thing was clear: civilian 
protection was never at the core of its 
concern unlike in 1991. Options such as 
credibly strengthening the widely violated  
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sanctions regime with a protection  
outlook were not seriously considered 
despite warnings and recommendations 
from the sanctions Monitoring Group.

Some members—including the US and 
Italy—strongly supported the position of 
African members for the transition of 
AMISOM to a UN operation to support 
the TFG against UIC remnants. But deep 
scepticism remained among other mem-
bers, who seemed convinced that 
peacekeeping was not possible in a war 
fighting situation and especially not in 
the absence of a sustainable political 
process. The setbacks faced by 
AMISOM have reinforced this view. The 
Secretary-General indicated clearly that 
the existing situation required enforce-
ment, and that this was best served by a 
multinational coalition force. 

This option is now being considered 
more closely, but there seems to be no 
signs that it will materialise in the near 
future. No lead nation has come forward. 
Members have little or no knowledge of 
the precise activities of AMISOM and 
Ethiopian troops. AU-Security Council 
coordination remains poor. The US and 
European members remain reluctant to 
consider a UN financial package for 
AMISOM along lines requested by the AU.

In addition to oversight, coordination 
and accountability problems, the case 
of Somalia also presents perhaps one of 
the most difficult challenges in terms of 
civilian protection: namely, the huge gap 
when there is no peace to keep, yet no 
willingness among member states to 
launch a multinational force.

g. Darfur
The Council began to address the con-
flict in Darfur in early 2004 under strong 
pressure from the Secretary-General 
and civil society. The first step was to 
hear a briefing by Under Secretary- 
General for Humanitarian Affairs Jan 
Egeland in April 2004. By then, there 
were already one million IDPs and many 
reports of large scale atrocities against 

civilians, primarily committed by govern-
ment forces or Janjaweed militia. The 
Council adopted a press statement 
expressing “deep concern about the 
massive humanitarian crisis” and calling 
on the parties to cooperate.

Mediation initiatives were undertaken 
under the auspices of Chad and the AU, 
and support from the US, the EU and the 
UN. A humanitarian ceasefire agree-
ment was signed in April 2004, to be 
monitored by an AU peacekeeping 
operation (AMIS). Following strong 
advocacy from the Secretary-General 
and NGOs, the UN and Khartoum signed 
a joint communiqué in which the govern-
ment pledged to lift all restrictions on 
humanitarian access, bring to justice 
those responsible for human rights 
abuses, disarm the Janjaweed, protect 
IDPs from further attacks and resume 
peace talks with the rebels. Humanitar-
ian access appears to have increased 
considerably as a result of the initiatives.

In this first phase of Council involvement, 
which lasted until 2005, members 
adopted a cautious approach. They 
were wary of the possible risk that activ-
ism on Darfur might derail the very 
sensitive peace process also under way 
in Sudan to bring to an end the north-
south civil war, which had also inflicted 
huge casualties on the civilian popula-
tion. Accordingly, the Council adopted 
primarily a strategy of delegation to 
regional efforts, yet retaining a residual 
concern about peacemaking initiatives 
and about persuading the government 
to stop abuse against civilians. 

Some of the tools used in this first stage 
include:
n	 requesting regular Secretariat report-

ing on the humanitarian and human 
rights situation;

n	 increasing political pressure, particu-
larly when it became clear that all 
parties were violating the ceasefire 
and that the government had not met 
its obligations under the joint commu-
niqué. Resolution 1556, in particular, 

demanded that the government “fulfil 
its commitments to disarm the Janja-
weed…and bring to justice Janjaweed 
leaders [responsible for] atrocities”, 
threatening sanctions in the event of 
non-compliance;

n	establishing fact-finding missions, 
most notably the International Commis- 
sion of Inquiry requested in resolution 
1564 to investigate reports of IHL vio-
lations by all parties, determine 
whether or not acts of genocide had 
occurred, and identify perpetrators;

n	adopting sanctions, including an arms 
embargo, a flight ban and targeted 
measures in resolutions 1556, 1591 
and 1672; and

n	 referring the situation in Darfur to the 
ICC in resolution 1593.

But there were also divisions among 
members. This is exemplified by the fact 
that China, Russia, Pakistan and Algeria 
abstained in the adoption of resolution 
1564, in what would soon emerge as a 
pattern in the Council. Similar voting pat-
terns occurred in the adoption of 
resolutions 1591 on sanctions (absten-
tions from China, Russia and Algeria) 
and 1593 on the ICC referral (absten-
tions from China, Algeria, and, for 
reasons not connected with Darfur,  
Brazil and the US). 

At the root was a strong difference of 
views on how to proceed, particularly 
with China, Russia, North African and 
some other NAM members expressing 
some understanding for the position of 
the Sudanese government and concern 
about the total disintegration of the 
country and favouring quiet diplomacy 
in support of regional initiatives. The US, 
the UK, France, Latin American and a 
few African members preferred a more 
urgent approach with a stronger focus 
on the civilian protection dimension and 
real pressure on the parties, especially 
the government. 

By late 2005, it became clear that the 
situation in Darfur was once again spiral-
ling out of control. AMIS was severely 
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outnumbered and under-resourced, the 
ceasefire was ineffective, the AU’s Abuja 
peacemaking process was stagnant 
and attacks against civilians increased 
at a pace not seen since 2004. 

This marked a second stage in the Coun-
cil’s involvement, where the US, the UK, 
France and others began to push for 
direct Council and UN involvement. This 
was primarily through a transition from 
AMIS to a UN operation in support of  
the anticipated outcome from the Abuja 
process. This option, however, faced 
considerable opposition from Khartoum 
and those Council members sympa-
thetic to the government’s position. 
Moreover, the Abuja process culminated 
in May 2005 with an agreement that the 
major rebel movements refused to sign.

What followed proved to be a string of 
unprecedented developments in Council  
history. It was the first time since Somalia  
and the former Yugoslavia in the 1990s 
that the Council was seriously consider-
ing approving a robust operation with a 
primary protection mandate to be 
deployed in the midst of conflict, without 
the consent of the host government and 
without a political process in place. 

After considerable US and UK advocacy, 
in August 2006 the Council adopted 
resolution 1706, mandating transition 
from AMIS to robust UN peacekeeping 
in Darfur despite the challenging context. 

The resolution also marked the first rec-
ognition of the regional dimensions to 
the conflict, including the spill-over effect 
into Chad and the Central African Repub-
lic. This was nonetheless a limited step 
that failed to recognise the important 
and interconnected dynamics of the 
conflict in Chad itself, in that both Chad 
and Sudan were supporting each other’s  
rebels and that civilians needed protec-
tion on both sides of the border. 

Under pressure from China and others 
the resolution invited the government’s 
consent. However, that provision was 
scarcely credible in light of the strong 

opposition from Khartoum and divisions 
among members. Before long it was 
clear that a transition from AMIS to UN 
peacekeeping on these terms was 
impracticable and that resolution 1706 
was a dead letter. 

But shifting military realities (in particular 
Khartoum’s failure to achieve success on  
the battlefield) and bilateral pressure on 
Sudan from China and the AU and from 
global public opinion about protection 
needs brought a change in position.  
From this emerged an unprecedented  
agreement based on a partnership be-
tween the UN and a regional organisation. 

On 18 November 2006, it was agreed 
that UN assessed funding would be 
used to support of AMIS as part of a 
stepped transition, culminating in a 
hybrid operation. On the political side, 
an equally central development in terms 
of eventually unlocking Khartoum was 
the pledge to revive the peace process. 
The agreement, however, was never 
really pinned down. 

Over the following months none of the 
issues in the Council’s four-pronged 
approach to Darfur—improving security 
and fully deploying the robust UN-AU 
hybrid operation (UNAMID) so as to 
implement the protection mandate, re-
energising the peace talks, the regional 
dimension, and the ICC issue—made 
substantial progress. The civilian protec-
tion situation deteriorated. (Civilians in 
Darfur affected by the conflict rose to 4.5 
million, an all-time high, and the number 
of internally displaced increased to 
about 2.5 million.) Peacemaking efforts 
in Darfur and Chad failed to yield tangible  
results, and Sudan continued to reject 
cooperation with the ICC. Both Sudan 
and Chad reportedly continued to aid 
each other’s rebels, and armed groups 
attacked N’Djamena in February and the 
outskirts of Khartoum in May 2008.

Aware of the divisions in the Council, 
Khartoum continued to frustrate deploy-
ment of the hybrid operation. The AU’s 
position also began to evolve, in that  

the dominant consideration became to 
preserve as much as possible of its  
leadership in the post-AMIS environ-
ment, even at the cost of clarity and 
effectiveness on the hybrid operations 
command-and-control design. UNAMID’s  
deployment has to date made only  
limited progress, with huge troop and  
asset shortages, logistical challenges 
and limited cooperation from Khartoum. 

As a result, Darfur has continued to be 
one of the most active issues in the 
Council’s agenda, but divisions in the 
Council steadily hardened and have 
become even more prominent. It seems 
that the scope for moderation and com-
promise in the Council on Darfur have 
decreased over time. Members have fre-
quently had to resort to a lowest common 
denominator, meaning that no signifi-
cant practical proposals could emerge.

The US, the UK, and France, with strong 
support from European and Latin Ameri-
can elected members, continue to see 
civilian protection as a key requirement, 
as well as a pattern of government 
obstruction and flouting of responsibilities  
on civilian protection and humanitarian 
assistance as the biggest problem. Their 
primary response was to present a num-
ber of proposals to ratchet up pressure 
on Khartoum, including sanctions and 
benchmarks for cooperation.

China, Russia, South Africa, Republic of 
Congo, Indonesia, Qatar and Libya have 
resisted proposals that would imply criti-
cism against or threaten Khartoum, refer 
to human rights, or strengthen the  
arms embargo and the flight ban. They 
emphasised that UNAMID issues are 
best resolved through direct Secretariat 
cooperation with the government, and 
prefer to focus on the lack of sufficient 
(Western) asset contributions to UNA-
MID as well as on the peace talks and 
pressure on the rebels to come to the 
negotiating table. 

Nowhere was this clearer than on justice 
and accountability issues. The 14 July 
2008 request for an arrest warrant 
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against Sudanese President Omar  
al-Bashir to be brought before the ICC 
led to strong reaction from African and 
Arab members (backed by China,  
Russia, Indonesia and Vietnam)  
who demanded a Council-mandated  
suspension of ICC proceedings. This 
activism also took a wider dimension as 
a number of member states within the 
Non-Aligned Movement (NAM), the Arab 
League and the Organisation of the 
Islamic Conference took a public stand 
in support of the suspension. 

The lack of compromise in the Council 
on Darfur issues has also meant that real 
negotiation on substantive measures is 
increasingly done outside the Council. 
This may mean that the Council could 
lose control over direction or outcomes. 
UNAMID issues, for example, are largely 
dealt with by the Secretariat or the 

“Friends”, without Council direction or 
significant involvement. Regarding the 
regional situation, the Council seems to 
be deferring to regional initiatives and 
limiting itself to authorising the peace-
keeping missions in Chad and Darfur. 

The implications for civilians from the 
current dynamics on Sudan seem huge. 
Allegations of serious and persistent  
violations of IHL continue. This is com-
plicated by serious security problems 
for humanitarian actors on the ground, 
making protection of the civilian popula-
tion extremely difficult. It is unclear 
whether members will be able to muster 
sufficient unity to move forward with 
improving civilian protection. In a wider 
context, Darfur issues seem symptomatic  
of broader divisions in the Council and 
the wider membership on the shape  
and future of UN action on protection  
of civilians. 

h. Democratic Republic  
of the Congo
Over the past 14 years, the DRC has 
experienced continuous instability and a 
civil war that took an extremely heavy toll 
on the civilian population. The numbers 
are vast: from the spill-over from the 

Rwandan genocide in 1994, to the 1996-
1998 and the 1998-2003 civil wars and 
the ensuing political transitions, millions 
of civilians died of conflict-related causes 
and hundreds of thousands of others 
were displaced. The second civil war 
alone is estimated to have led to the 
death of between 3.3 and 5.4 million 
civilians, which ranks it as the world’s 
deadliest conflict since World War II. The 
war involved dozens of rebel groups—
both Congolese and foreign, including 
Rwandan génocidaires, the LRA and the 
Angolan UNITA—in addition to other 
African countries: Rwanda, Uganda, 
Burundi, Sudan, Angola, Zimbabwe, 
Chad and Namibia.

Today, the DRC continues to face insta-
bility in its eastern provinces and 
resulting abuse against the civilian  
population. The primary causes are the 
recalcitrant foreign and Congolese  
militias (in particular the Rwandan 
Forces démocratiques de libération du 
Rwanda, or FDLR, the LRA and General 
Laurent Nkunda’s forces), the resulting 
controversial relations between the  
DRC and Rwanda/Uganda, and the  
lack of discipline and integration within 
the government’s security forces.  
Currently, there are about 1.5 million 
Congolese internally displaced, plus 
300,000 Congolese refugees living in 
Tanzania, Uganda and other eastern 
neighbouring countries.

The Council’s involvement in the DRC 
(then called Zaire) began in 1995 as a 
result of the Rwandan and Burundian 
crises. Gross violations of IHL and attacks  
against the civilian population have been 
a key aspect throughout. In its first presi-
dential statement on the Congolese civil 
war (1996/44) the Council expressed 
grave concern at the “effect which the 
continued fighting is having on the 
inhabitants of the region”, while con-
demning “all acts of violence.” From the 
beginning, the importance of continu-
ous reporting from the Secretary-General, 
the High Commissioner for Refugees 
and UN human rights mechanisms has 

been a key factor—something that is 
identified in that statement.

Three main phases in the Council’s 
involvement regarding the DRC can  
be identified.

The first, stretching from 1995 to 1998, 
covers the first civil war to oust President 
Mobutu Sese Seko and the beginning of 
spill over of problems from neighbouring  
countries, initially Rwanda. It was clear 
that the Rwandan génocidaires were 
regrouping and rearming in refugee 
camps in the DRC. Council action was 
nonetheless very limited. There were 
concerns, in particular from the US, 
about the potential costs of involvement 
in such a complex situation. 

Substantial action was left to subre-
gional and bilateral initiatives, mainly 
under the aegis of the Organisation of 
African Unity with active support from 
the UN Secretariat. The Council—as in 
Sierra Leone and Liberia—limited itself 
to marginal political support, pressure 
for a negotiated solution and monitor-
ing/fact-finding of large-scale atrocities. 

The only exception to this pattern was a 
multinational force authorised by the 
Council in resolution 1080 (1996) to 
facilitate aid delivery and civilian returns 
in the face of mounting public pressure. 
The mission, however, was never 
deployed, since the return of large 
groups of Rwandan Hutu civilians as of 
late 1996 suggested conditions had 
improved on the ground. There were, 
however, huge concerns and criticism 
about the international community’s  
failure to avoid mass killings of Rwandan 
civilians, both Hutu and Tutsi, in the  
aftermath of the genocide.

The same pattern was repeated in the 
second phase, from 1998 to 2002,  
covering the second civil war. Following 
the rise of former rebel leader Laurent 
Kabila as Congolese president, relations 
between the DRC and former allies 
Rwanda and Uganda began to sour. 
Angola, Zimbabwe, Namibia, Chad and 
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Sudan intervened on behalf of the gov-
ernment, and numerous militias aligned 
with either side emerged. The cata-
strophic ensuing violence was only 
contained after the Lusaka Ceasefire 
Agreement in 1999. This was primarily a 
subregional initiative aided by interna-
tional (and Council) pressure. The 
agreement called for a robust UN  
operation established under Chapter VII.  
(This was in part due to lack of regional  
peacekeeping capacity.) 

As a result, the level and intensity of 
Council involvement markedly increased. 
As an example, from 2000 onwards the 
Council made it a practice of visiting the 
region annually. During these years, the 
Council’s involvement had a strong  
protection dimension. But the touch-
stone of its strategy and the focus of 
resources was keeping the political  
process on track, countering peace 
spoilers and extending state authority.

The Council’s initial peacekeeping 
response was more modest than 
expected in the region. It only authorised 
ninety military observers in resolution 
1258. 

In the following months, the Council 
went further and established the UN 
Organisation Mission in the Congo 
(MONUC) with additional 500 observers 
in resolution 1279, further expanding it 
to 5,537 military personnel in resolution 
1291. It also provided MONUC with a 
protection mandate under Chapter VII, 
in addition to human rights monitoring 
and aid facilitation. 

The mission’s military strength, however, 
was well below the requirements of a 
robust operation, which contributed to 
frustration and false expectations 
regarding MONUC. (It is important to 
note that the UN was at the same time 
deploying large operations in Timor-
Leste and Sierra Leone and its capacity 
was stretched well beyond reasonable 
limits.) Members undoubtedly also had 
in mind resolution 1265 on protection of 
civilians. But three factors seem to have 

strongly influenced MONUC’s difficult 
beginning: the concerns of cost-con-
scious Council members, especially the 
US; Kabila’s opposition to the deploy-
ment of troops from developed nations; 
and lingering doubts about the feasibil-
ity of peacekeeping in the DRC. As 
Victoria Holt notes,

“[d]uring its early phases, the mission 
was designed and structured as an 
observer force. UN forces were not ini-
tially recruited with an expectation that 
they would intervene to defend civil-
ians. Indeed, UN peacekeepers faced 
obstacles in supporting the political 
peace, let alone providing support to 
humanitarian assistance or improving 
security for civilians. MONUC forces 
were not deployed in large numbers, 
nor were they adequately mobile.”

The Council’s involvement in this second  
phase also included three other tools 
with important protection-related aspects:
n	Council visits to the region to assess 

progress on the political, security and 
humanitarian fronts; and

n	 increasing attention to the connection 
between natural resources and con-
flict, as exemplified in the expert panel 
called for in presidential statement 
2000/20; and

n	continuing monitoring of large-scale 
atrocities, as per the report of the joint 
fact-finding mission on the situation in 
Kisangani presented to the Council by 
the High Commissioner for Human 
Rights in July 2002.

The third phase in the Council’s DRC 
involvement starts in late 2002, with 
increasing concern about (i) progress 
with political reconciliation in the transi-
tional phase and elections; and (ii) 
massive violence and abuse against the 
civilian population in eastern DRC; the 
violence primarily was due to the  
unresolved situation of foreign militias 
as well as Uganda and Rwanda-backed 
Congolese groups. 

In this context, frequent and important 
tools for Council action were the  

fact-finding missions and reporting on 
IHL violations by the High Commissioner 
for Human Rights and MONUC. The 
Council also continued with the practice 
of annual visiting missions to the region. 

This renewed concern was reflected in 
resolution 1468 (2003), which contained 
strong language against IHL violations, 
including a call on Congolese parties to 
take into account the “commitment and 
record” of individuals considered for 
government posts. It further strength-
ened MONUC’s human rights and IHL 
monitoring.

At the same time, however, the Council 
held back from taking action in response 
to the findings of the expert panel on 
natural resources, as exemplified in  
resolution 1457 (2003).

Despite the growing concern about IHL 
violations and the need for civilian pro-
tection, the main focus of the Council 
continued to be how best to extend state 
authority, facilitate Ugandan/Rwandan/
Angolan withdrawal and counter peace 
spoilers. Despite MONUC’s protection 
mandate, this political context and the 
lack of resources meant that the  
mission’s initial focus would be on  
monitoring, demobilisation, supporting 
security-sector reform and action against 
recalcitrant militias, with a smaller role in 
physical protection.

Moreover, divisions within the Council 
on cost meant that any revision of 
MONUC’s size and mandate was  
contentious, particularly between the 
US and France. As a result, MONUC’s 
progressive adaptation to the Congo-
lese context in terms of mandate and 
increased size (perhaps also as a reflec-
tion of the wider surge in UN peace- 
keeping in the early 2000s) was painfully 
slow. Only in late 2002 did the Council 
agree to increase MONUC’s troop  
ceiling to 8,700, in resolution 1445.

Two watershed moments, however, were 
key in changing Council attitudes:
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n	 the deterioration of conditions in the 
Ituri region in mid-2003 and ensuing 
gross violations of IHL; and

n	 the crisis in Bukavu, a city in eastern 
DRC, equally marked by widespread 
violence against civilians.

In both cases, MONUC was severely 
unprepared and under-resourced to 
deal with the large-scale violence, 
despite its physical protection mandate 
under Chapter VII. Troop-generation dif-
ficulties meant that the ceiling increases 
mandated in resolution 1445 had not 
materialised by the time of the Ituri crisis. 
South Africa reportedly did not consent 
to its troops being redeployed to Ituri, 
while Uruguay consented only to static 
guard duty despite MONUC’s protection 
mandate in resolution 1291 and the  
corresponding rules of engagement.

As a result, the Council agreed to autho-
rise in May 2003 an EU force (the Interim 
Emergency Multinational Force, or IEMF, 
also known as Operation Artemis) to 
quell the crisis in the city of Bunia. The 
mission, by its own limited nature, 
attracted criticism from civil society for 
failing to offer a credible solution to  
the violence.

Under intense pressure for a handover 
from the IEMF, the Council quickly autho-
rised an increase in MONUC’s strength 
to 10,800 in resolution 1493. It also 
divided MONUC’s mandate by creating 
a more explicit authorisation to use force 
in Ituri, as opposed to a more general, 

“as it deems within its capabilities” type 
for the rest of the country. This was 
added to broader responsibilities on rule 
of law, security-sector reform, election 
preparation and monitoring of the arms 
embargo. The resolution further estab-
lished a limited arms embargo.

A year later, the crisis in Bukavu once 
again highlighted MONUC’s shortcom-
ings in the face of unrelenting instability 
in a country of such a massive size. The 
Secretary-General then reported 
(S/2004/650) that violent demonstra-
tions were staged in the DRC, 

complaining of MONUC not using its 
Chapter VII mandate. He also noted,

“The interpretation of Security Council 
resolution 1493 (2003) has been a 
major challenge for MONUC over the 
past year… The establishment of the 
peacekeeping mandate of MONUC 
under Chapter VII of the Charter of the 
United Nations has raised expecta-
tions that the Mission will enforce the 
peace throughout the country. How-
ever, there is a wide gap between such 
expectations and the Mission’s capac-
ity to fulfil them. At the same time, the 
lack of specificity as to its tasks under 
resolution 1493 (2003) does not lend 
itself to the most effective use of the 
resources provided to the Mission.”

He then presented recommendations 
on the specific tasks MONUC could 
undertake from then on, in particular 
principles surrounding MONUC military 
deployments. He said that

“MONUC cannot assume responsibility 
for the maintenance of law and order 
in the Democratic Republic of the 
Congo… should the Security Council 
provide a mandate, under Chapter VII 
of the Charter, for MONUC to assist in 
the creation of stability in areas other 
than Ituri, the conditions under which 
MONUC should use force to deter  
dissident elements from using violence  
to derail the political process must be 
clearly defined.”

The Secretary-General proposed that 
MONUC’s forces be strengthened and 
made more robust, with a focus on Ituri, 
the eastern Kivu provinces, Katanga and 
the Kasais, and Kinshasa. He also pro-
posed improvements in force enablers 
and command and control, totalling 
additional 13,100 military and 500  
police personnel.

The Council responded by strengthen-
ing MONUC’s physical protection 
mandate with all necessary means in the 
whole of the DRC, in resolution 1565 
(2004). The personnel increase, however,  
was limited to 5,900. 

The same response was repeated in 
2005, when the Secretary-General, in 
his special report on the upcoming  
Congolese elections (S/2005/320), 
requested an additional 2,590 military 
personnel. The Council declined to 
authorise the proposed increase. 
Instead, the issue of MONUC’s troop 
strength compared with its massive 
tasks would perennially come back, and 
the Council would slowly authorise small 
increases. Two temporary solutions 
found with significant leadership from 
the Secretariat were troop rehatting from 
the mission in Burundi and the deploy-
ment of a short-term EU force in 2006 to 
assist with security during the elections.

The issue of MONUC resources and the 
threat from militias in the east have dom-
inated Council discussions on the DRC 
for years. However, most recently, other 
protection-related aspects came to the 
forefront, namely the abuses perpe-
trated by the armed forces, as well as 
sexual exploitation and indiscipline even 
by MONUC’s own troops. The latter was 
met with strong Council reaction and 
insistence on a zero-tolerance policy for 
sexual exploitation, but it is unclear 
whether recent investigations on the 
alleged involvement of MONUC troops 
in illegal trade in arms and natural 
resources will produce tangible results.

The Council incorporated two important 
innovations with significant protection 
aspects in resolutions 1698 and 1807. 
These were the result of important work 
carried out by NGOs, UN human rights 
mechanisms and the Council’s working 
group on children. They include:
n	 the establishment of targeted sanc-

tions against those responsible for 
recruiting children; and

n	 targeted sanctions against those  
violating IHL and targeting women or 
children. 

On the political front, however, the Coun-
cil largely continued to defer to regional 
initiatives and to MONUC, with bilateral 
input from the US, France and others. A 
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string of peacemaking activities evolved 
at the local level including proposals 
designed to (i) improve relations 
between the DRC, Uganda, Rwanda 
and Burundi and coordinate activity 
against rebel groups; and (ii) reach a 
negotiated political solution vis-à-vis  
the militias loyal to Nkunda. But progress  
so far has been elusive, and fighting 
continues in eastern DRC.

In retrospect, 14 years of Council involve-
ment in the DRC have produced a mixed 
picture. On the one hand, over the years 
initiatives on the DRC have produced  
a number of innovative cutting-edge 
decisions with a strong protection out-
look, including: 
n	 the progressive development of 

MONUC as the largest and most 
robust multidimensional UN operation  
since the failures of the early 1990s. 
The security situation in the DRC—
active recalcitrant militias requiring 
constant combat operations—meant 
that the mission had to re-think the 
boundaries between peacekeeping 
and enforcement “on the job”. The 
resulting balance was a creative one: 
peacekeeping operations such as 
MONUC cannot operate without the 
guidance of a broader political process  
as well as consent, but they could not 
be blind to violence against civilians, 
particularly that perpetrated by local 
peace spoilers. Progressively MONUC 
began to engage in enforcement 
activity against them. This balance 
strongly influenced current peace-
keeping doctrine and has helped to 
forge new thinking since the failures in 
Bosnia, Rwanda and Somalia;

n	authorisations for multinational 
deployments with a protection nature, 
such as the IEMF;

n	adoption of sanctions against those 
violating IHL, explicitly in connection 
with children and women; 

n	 reliance on human rights and humani-
tarian fact-finding as a means to both 
expose and counter IHL violations; 
and

n	political pressure including annual 
Council visits to the country.

On the other hand, however, substantial 
Council action on civilian protection 
issues in the DRC came too late for many 
Congolese. By the time the Council 
increased MONUC to 8,700 military in 
late 2002, millions had died of conflict-
related causes despite Council 
assurances that a tragedy on par with 
the Rwandan genocide would not be 
repeated elsewhere. The Council did  
little to facilitate humanitarian access or 
push meaningfully for a political settle-
ment during both civil wars.

When the Council finally became seri-
ous about the issue, there were initial 
problems of effectiveness. Discussion 
on natural resources and conflict in the 
Council failed to produce decisive action 
at the appropriate time, and to this date 
international oversight on these issues 
in the DRC is scant and weak. Targeted 
sanctions regarding women and chil-
dren have not yet been implemented, 
and the arms embargo is constantly vio-
lated. And the issue of accountability for 
IHL violations has been mostly left to 
Congolese authorities with only scant 
Council attention.

There seems to have been a generalised 
lack of political interest and commitment 
in the Council on the DRC. Most of the 
political effort was left to the Secretariat 
and MONUC itself, with the support of 
some concerned member states in  
particular African and European. The 
seemingly pervasive interest in “getting 
the job done” quickly in the DRC meant 
that there has been a reluctance to 
recognise or address failings by the  
government and armed forces.

It is in MONUC that some of the crippling 
effects of this lack of interest are seen. In 
the absence of a clear focus, often—and 
especially until 2003-2004—cost con-
cerns tended to take the forefront in lieu 
of consideration of needs and matching 
resources. For MONUC, this meant that 
decisions about troop strength and 
mandate often had little to do with 
requirements on the ground, and more 

with the politics of cost-cutting, challeng-
ing domestic political environments in 
the US, and aversion to meaningful 
involvement in such a complex environ-
ment. The mission has all along been 
stretched dangerously thin.

Competing priorities and lack of Council 
guidance resulted in the fact that 
MONUC’s physical protection mandate 
went relatively unfulfilled for a number of 
years. Nowadays, there is relatively 
much more clarity as the concept has 
been further developed within the Sec-
retariat and applied by the Council. But 
still resource issues and competing pri-
orities loom in the background and have 
put a toll on MONUC’s physical protec-
tion activities. 

This is made all the more difficult since, 
as we will see below, there is no agreed 
definition within the UN system of what 
activities and best practices fall within 
the protection umbrella, and even less 
regarding physical protection under 
Chapter VII.

8. Special Implementation 
Issues Involving UN 
Peacekeeping Operations

Over the past two decades, UN peace-
keeping operations have been a major 
tool in Council action to protect civilians. 
Since resolution 1265, the first thematic 
resolution on protection of civilians, the 
Council has steadily included such tasks 
in peacekeeping mandates, increas-
ingly with a multidimensional character. 

Of particular importance is resolution 
1270 of 22 October 1999 on Sierra Leone. 
The Council, acting under Chapter VII of 
the Charter, decided that in the dis-
charge of its mandate the UN mission 
(UNAMSIL) “may take the necessary 
action to ensure the security and  
freedom of movement of its personnel 
and, within its capabilities and areas of 
deployment, to afford protection to  
civilians under imminent threat of  
physical violence.”
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As noted above, civilian protection has 
since increasingly appeared in specific 
country mandates, including tasks for 
peacekeepers such as physical protec-
tion of civilians under imminent threat; 
child protection; human rights monitor-
ing; mine action; support for refugee 
returns; and protection from sexual abuse  
and exploitation. Using as a base the 
activities described in the aide-memoire 
and relevant thematic resolutions, Annex 
III contains a list of all peacekeeping 
operations established since 2000 and 
their protection-related mandates.

However, the practical side of implemen-
tation reveals a much more complex 
picture. The UNAMSIL example above 
provides a good example of the chal-
lenges that peacekeeping operations 
continue to face. The mission’s protection  
mandate increased expectations and 
hope among the civilian population after 
years of unrelenting conflict. UNAMSIL, 
however, plagued by lack of resources 
and safety concerns of some troop con-
tributors, was unable to fulfil its mandate 
when in mid-2000 the rebel Revolution-
ary United Front (RUF) started a major 
offensive. 500 UNAMSIL troops were 
kidnapped by the RUF. This resulted in 
huge humiliation and loss of credibility 
that would take the mission years  
to overcome.

Some of the issues associated with the 
discharge of peacekeeping mandates 
are specific to protection itself whereas 
others are more broadly connected with 
challenges across peacekeeping activi-
ties as a whole.

In the first category is the absence of a 
systemic understanding on what types 
of activities fall under protection of civil-
ians. This has largely meant that the 
interpretation of similar protection man-
dates varies across peacekeeping 
operations according to various factors 
including political and security contexts, 
leadership and available resources. The 
confusion is also due to the fact that 
many of the goals set for a given UN  

mission—such as increasing security, 
combating militias, fostering security 
sector reform, improving rule of law or 
working on disarmament, demobilisation  
and reintegration—often have important 
synergies with increasing the security 
and welfare of civilians. Yet, the result 
often seems to be uneven and inconsis-
tent implementation across operations, 
with the added difficulty arising from the 
lack of agreed guidelines and bench-
marks for monitoring success. 

DPKO has been trying to address this by 
developing a new doctrine, subsidiary 
guidelines and training resources.

One critical area in which this problem 
has arisen is in coordination and facilita-
tion of humanitarian assistance by a UN 
peacekeeping mission. Almost all of the 
operations in Annex III have such man-
dates, perhaps with the exception of the 
mission in Haiti (MINUSTAH). As a rule, 
recent operations have included a  
Deputy Special Representative of the 
Secretary-General who also serves as 
humanitarian coordinator. This innova-
tion came as a result of the intense 
debates on the need for better integra-
tion among the various components  
of multidimensional operations, and 
increasing security for aid delivery. It 
was also a result of the perceived need 
for operations to have a multidimen-
sional character in dealing with crises, in 
recognition that peacekeeping could 
not be a substitute for political action 
and development. 

Yet, considerable concerns remain among  
UN agencies, international humanitarian 
organisations and NGOs with maintain-
ing humanitarian assistance separate 
from peacekeeping and the political 
realm so as to protect its independence 
and neutrality. As a result, different mis-
sions have adopted distinct structures 
and varying levels of integration. 

Observers note that these vary from a 
minimalist level of integration with 
emphasis on coordination and informa-
tion-sharing (such as UNOCI in Côte 

d’Ivoire) to relatively full integration (as 
with UNMIL in Liberia).

Challenges of integration and coordina-
tion are also felt in quick-impact projects. 
These are essentially small interventions 
(such as building a school or a well) 
designed to improve popular coopera-
tion with the mission at the local level. 
Most frequently they are undertaken 
with funds from the individual budget of 
national contingents, and as such are 
not subject to oversight from the mis-
sion’s leadership. This has led to strong 
concerns among humanitarian organi-
sations, since many of the projects are 
similar to humanitarian assistance and 
may compromise popular and essential 
perceptions of the neutrality and impar-
tiality of humanitarian aid. The Secretariat 
has issued guidelines to stimulate  
coordination, but concerns seem to  
linger—as has been the case especially 
with NATO’s International Security  
Assistance Force in Afghanistan. 

A critical area is the actual operational 
tasks to be carried out in discharge of 
physical protection mandates. The 
Security Council often authorises such 
missions to protect civilians under 

“imminent threat” (Sierra Leone, Liberia, 
Côte d’Ivoire, DRC, Burundi, Sudan, 
Lebanon, Haiti), and frequently with  
certain limitations such as taking into 
account government responsibilities 
(Sierra Leone, Liberia, Côte d’Ivoire, 
Burundi, Sudan, Lebanon, Haiti), or act-
ing within its capabilities and/or areas of 
deployment (Liberia, Côte d’Ivoire, DRC, 
Burundi, Sudan, Lebanon, Haiti). 

What the words actually mean in prac-
tice is vague and therefore prone to 
diverging interpretations across and 
within missions. For example, national 
contingents have quite different training 
on and interpretation of such mandates. 
Even worse, in some cases the forces 
themselves were sources of abuse as in 
the DRC. Protection activities also have 
synergies with other mission activities 
such as generally deterring or counter-
ing violence, or extending state authority. 
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As a result, a variety of disparate activi-
ties are often seen as civilian protection, 
including simple patrolling, physical 
military presence, security of UN prem-
ises, and military good offices roles at 
the local level. In fact, there is no coher-
ent approach to doctrine on protection 
by different national military headquar-
ters around the world. As Victoria Holt 
notes,
“traditional means of preparing for mili-
tary operations—doctrine, training 
programmes, rules of engagement—
have not been adapted to address 
missions involving civilian protection. 
Militaries and organisations such as 
NATO do not use the phrase ‘protec-
tion’ or ‘civilian protection’ in their 
doctrines, or to describe their activi-
ties and missions. Preparations for 
such operations are ad hoc.”

In a May 2008 conference on women 
targeted or affected by armed conflict 
(the results of which were published  
as Council document S/2008/402),  
participants noted that missions are 
increasingly mandated to protect civil-
ians. Yet, “this may not consistently be 
interpreted to encompass sexual vio-
lence due to the unconventional spaces 
and times at which it occurs; the fact that 
sexual violence is shrouded in silence 
and shame; and is often invisible, con-
cealed as a ‘war within a war’. Moreover, 
the protection of civilians mandate of 
peacekeeping operations has yet to be 
matched with political resolve and 
resources, doctrine and guidance. 
Troop contributing countries likewise 
have not internalised this issue to the 
national defence policies that inform 
their peacekeeping doctrines.”

It is telling that, among existing UN oper-
ations, it seems that only MONUC 
currently engages in offensive opera-
tions against recalcitrant militias and 
includes a physical protection dimen-
sion with relative constancy. A particular 
innovation has been mobile operating 
bases. However, as seen above, the lat-
ter aspect is a late addition in practice 

despite the mission’s physical protec-
tion mandate, authorised since 1999. 

Three additional interconnected factors 
seem to be of particular importance in 
shaping a mission’s response to its 
physical protection mandate, namely:
n	mission design;
n	 resources, both in terms of assets and 

troops; and
n	political context.

Despite Security Council pledges other-
wise (such as in resolution 1296), several 
peacekeeping missions have suffered 
from a mismatch between mandate and 
expectations, on the one hand, and 
resources, design and context on the 
other. This has been compounded by 
the increasingly challenging operational 
and logistical environment in which UN 
missions are deployed, such as in  
Darfur and Chad. 

The mission in Lebanon (UNIFIL) is also 
a useful example. In the wake of the 
fighting along the Israeli-Lebanese  
border in mid-2006, the Council strength-
ened UNIFIL’s mandate in resolution 
1701. Among the new tasks was to “take 
all necessary action in areas of deploy-
ment of its forces and as it deems within 
its capabilities…to protect civilians 
under imminent threat of physical vio-
lence”. The compromise on resolution 
1701 and UNIFIL’s new role came after 
weeks of Council paralysis and inability 
to address civilian protection issues or 
demand that the parties cease hostilities, 
despite a heavy civilian toll.

Despite its mandate, the political context 
means that, in practice, UNIFIL has  
limited scope to fulfil this protection role. 
The mission operates under strict con-
straints that have meant that it still 
operates essentially as a monitoring and 
verification mission, albeit strengthened. 
The mission therefore largely sees itself 
as a Chapter VI operation and is config-
ured as such.

The mission in Sudan (UNMIS) is also  
an illustrative example. Established as  

a 10,000 strong force to oversee  
implementation of the Comprehensive 
Peace Agreement between north and 
south Sudan, UNMIS was authorised in 
resolution 1590 (2005) to take action to 
protect civilians under imminent threat. 
And, unlike UNIFIL, this relevant para-
graph of the mandate is explicitly under 
Chapter VII. 

However, pressure from the parties led  
it to be configured in practice as a  
monitoring and verification operation, of 
which Council members were well 
aware. UNMIS as a result does not have 
robust resources that would allow it to 
carry out forceful operations to protect 
civilians similar to MONUC, since it  
comprises mostly lightly armed infantry. 

Nonetheless, on at least two occasions— 
the crises emerging from LRA activity  
in south Sudan in 2006, and violence  
in Abyei in 2008—the mission was  
criticised for not providing civilian  
protection. In both cases, the area had 
an UNMIS military presence consisting 
of light infantry and unprepared for 
robust protection. As pointed out by  
the Secretary-General:
“UNMIS operates with the usual  
Chapter VI force composition and  
configuration and has very few robust 
assets at its disposal. The military 
component is structured to provide 
support and security for monitoring 
and verification of the Comprehensive 
Peace Agreement, rather than to con-
duct operations which may require an 
offensive capability… In resolution 
1663 (2006), the Council urged UNMIS 
to ‘make full use of its current mandate 
and capabilities’ against LRA. The 
present configuration of UNMIS allows 
the Mission to undertake regular 
patrolling by military observers, in 
known LRA areas. These patrols are 
escorted by small protection elements 
which, due to their size, scope and 
mandate, are limited to carrying out a 
minimum defensive capability.” 
(S/2006/478)
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The fact that UNMIS had an explicit 
Chapter VII mandate is therefore less  
relevant given the constraints above. In 
fact, UNMIS and UNIFIL have similar 
rules of engagement (a set of regulations  
governing how and when force is to be 
used). Most importantly, they contain a 
number of caveats and limitations to the 
use of force that reflect the constraints 
noted above.

The recent case of UNAMID has shed 
light on yet another important piece of 
the puzzle. The mission—more than a 
year after its establishment—is less than 
half-deployed. Persistent opposition 
from the host state, as noted above,  
significantly limited quick mission 
deployment. Key aviation assets are still 
missing. The Council itself has been 
unable to agree to become more directly 
involved in supporting UNAMID and 
convincing potential contributors. In fact, 
from the beginning the Council effec-
tively transferred responsibility for the 
deployment to the Secretariat. 

Alan Doss, currently head of MONUC, 
formerly head of UNMIL and Deputy 
Special Representative of the Secretary-
General in Sierra Leone, noted the 
dangers in this practice:

“… resolutions to authorise missions 
are usually the result of political com-
promises. Such compromises carry 
with them the danger of a mismatch 
between the mandate and the means 
and, as a consequence, between 
expectations and outcomes. Lack of 
coherence at that level can affect the 
credibility of a peace operation.”

Lack of coherence can also be a huge 
problem inside a mission. As noted 
above, mandates are often vague and 
can lead to uncertainty among field  
commanders, aid organisations and 
beneficiaries. In theory, potential  
ambiguities in the mandate are solved 
through the adoption of a concept of 
operations (describing and prioritising 
the mission’s actual tasks) and rules of 
engagement. And leadership in peace-
keeping matters—ensuring coherence 

in interpreting these fundamental docu-
ments is one of its most important tasks.

These problems are also at least partially 
an inherent result of the challenges in 
managing large, multinational military 
contingents and multidisciplinary civil-
ian components (police, human rights, 
protection and public information, to 
name a few). Each of those components 
usually has parallel reporting lines 
(national commanders, the Office of the 
High Commissioner for Human Rights  
in Geneva, for example) in addition to  
different bureaucratic cultures. 

Military contingents also often come 
with national caveats and safety con-
cerns from capitals. These can lead to 
very narrow interpretations of mandate 
and rules of engagement. They limit the 
kinds of activity in which they could be 
employed and thus in practice may defy 
command and control and mission effi-
ciency. Limited interpretations of rules of 
engagement were one of the major 
aspects of the UN’s weak initial response 
in the DRC as seen above and in Sierra 
Leone in 2000. Similar concerns have 
been raised recently, but this time due to 
UNAMID’s hybrid nature, with fears of 
parallel lines of command.

The issue of command and control has 
had important effects in terms of disci-
pline. Contingents in some missions, in 
particular MONUC, have allegedly been 
implicated in IHL violations such as sex-
ual exploitation and other illegal activities. 
Whereas, it seems clear that UN contin-
gents are bound by IHL as well as 
national legislation, there have been 
cases where gaps in terms of awareness 
and training on such laws have been 
apparent. Moreover, accountability 
becomes uncertain as troops serving in 
UN operations are only subject to 
national jurisdiction. Political pressure 
and the ever-increasing need for troops 
in the context of the growth in demand 
for UN peacekeeping seem to have  
created even greater difficulties in the 
relations between the Secretariat and 
troop contributors.

There are currently acute personnel 
shortages of expert UN staff. The growth 
in peacekeeping has in practice also 
been hindered by the lack of qualified 
military personnel. As exemplified in  
the case of UNAMID, potential troop 
contributions often come under- 
prepared and poorly equipped, meaning 
that deployments could take months 
before materialising.

DPKO and the Department of Field  
Support continue to struggle with a low 
ratio of field/headquarters personnel. 
This is clearly having a significant impact 
on management and coherence in the  
discharge of mandates. That ratio is 
extremely low when compared to national  
military practice. The problem is uniquely 
acute given that no national military is 
equally responsible for administering 
DPKO’s current 19 separate operations 
with a combined total of 82,000 uni-
formed personnel, 119 troop contributors 
and about 18,000 civilian staff. 

The growth in UN policing activities has 
added another layer of difficulties. Virtu-
ally all operations created since 1999 
have sizeable police contingents (espe-
cially formed police units, designed to 
perform crowd control and other more 
proactive activities). This reflects the fact 
that many civilian protection needs arise 
from the lack of rule of law and gener-
alised lawlessness, tasks for which the 
military are not adequately prepared. 
However, in addition to the lack of quali-
fied police, the system is still lagging 
behind in the development of policing 
doctrine and guidelines compared to 
their military counterparts. 

The mission in Timor-Leste (UNMIT), for 
example, is responsible for law and 
order pending the restructuring of the 
Timorese police. It however operates 
without the “legal cushion” afforded  
by a Chapter VII authorisation (which  
would allow it to operate with much 
more legal certainty, especially if force is 
to be used) and under great pressure 
from national authorities to hand over 
policing responsibilities. 
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9. Assessment

The preceding sections reveal a mixed 
picture of the Council’s leadership and 
involvement in civilian protection follow-
ing resolutions 1265 and 1296. Perhaps 
the most important conclusion is that, 
despite its commitments at the thematic 
level, the Council has been slow and 
often ineffective in addressing huge 
impacts on civilians at the country- 
specific level. The violence against 
civilians in the DRC, Darfur, Iraq, Timor-
Leste and Somalia demonstrate this.

However, from the broader areas identi-
fied in Council thematic resolutions on 
protection and related areas, some very 
important developments can be identified.

Prevention: The Council has been less 
effective at prevention. More often than 
not the Council has become involved in 
situations with grave protection dimen-
sions only when conflict is in full sway. 
Some exceptions include Kenya, Mauri-
tania, Guinea-Bissau and Fiji. 

Since the mission in the Former Yugoslav  
Republic of Macedonia (UNPREDEP) in 
the 1990s, the Council has not autho-
rised preventive deployments. 

National authorities, often with the sym-
pathy of regional players, are hesitant  
to recognise that conflict is imminent  
notwithstanding the risk of massive IHL 
violations taking place often with the  
participation of government forces. 

Within the Council, this issue seems to 
have translated into strong differences 
of view as to the timing and nature of 
prevention. Some Council members, in 
particular China, Russia, and certain 
NAM states, have expressed a prefer-
ence for regional involvement and 
ultimately waiting to see what happens. 
There are strong suspicions that any-
thing more proactive will constitute 
interference in domestic affairs. 

However, it is not only powerful differ-
ences of view of this kind that contribute 
to Council paralysis, lack of interest and 

low levels of attention can also lead to 
inaction. This was the case in Timor-
Leste, despite a UN presence in the 
country since 1999. This in turn sug-
gests that, just as in the Kenya example, 
preventive Council action seems depen-
dent upon external factors such as 
strong regional cohesion, international 
pressure and support for Council 
involvement rather than momentum 
alone within the Council itself.

Political Action to Improve Protection 
and Respect for IHL: The Council has 
taken important steps in becoming 
involved in many situations where con-
flict has broken out and civilians are in 
danger. The impact and frequency of 
Secretariat reporting has increased, and, 
as the DRC, Kenya, Darfur and Uganda 
cases show, has been critical for ensur-
ing better Council attention and support. 
Of particular importance were briefings 
from UN humanitarian and human rights 
mechanisms (albeit the latter with 
decreasing frequency), as well as NGO 
advocacy and contacts with humanitarian  
actors outside the UN family.

Nonetheless, huge Council divisions on 
Darfur, Somalia and Zimbabwe, for 
example, have led to hesitant action in 
those cases. 

In other cases, illustrated by the Iraq 
example, major power divisions have 
meant that action was curtailed. Simi-
larly, in Afghanistan, and most recently 
Georgia, the involvement of one or more 
major powers largely constrains action. 

In cases such as Somalia, Timor-Leste 
and Uganda, lack of political interest 
was a factor. A string of resolutions and 
statements have been adopted, yet too 
late to make a difference on the ground. 
Perhaps embarrassed by its own lack of 
sustained attention, the Council seems 
to shy away from pressure and criticism 
against combatants, often justifying 
inaction by concern with delicate transi-
tional governing arrangements and 
peace processes, with little regard for 
civilian issues. 

The absence of political will and consen-
sus results in a failure by the Council to 
insist on a minimum level of “humanitarian  
space”. Such concrete action by the 
Council would allow humanitarian actors, 
notably those outside the UN family,  
to better protect civilians even where 
larger political solutions remain under 
negotiation.

Improving Physical Security in the 
Field for Civilians and Humanitarians: 
The Council has been much more pro-
active and assertive in this area, resorting 
to peacekeeping operations, regional 
deployments and multinational forces to 
improve physical civilian protection. The 
mandates of UN peacekeeping opera-
tions have also included many of the 
aspects envisaged in resolutions 1265 
and 1296, such as demining, small arms, 
disarmament, demobilisation and rein-
tegration, media strategies, and special 
needs of women and children.

However, recent experience in Darfur 
and Chad has resulted in peacekeeping 
with protection mandates but cir- 
cumscribed by the barely concealed 
opposition of host countries to the pro-
tection mandates. In Somalia, it remains 
unclear just how willing the TFG would 
be to accept an impartial mandate in 
support of civilian protection and a gen-
uine inclusive power-sharing agreement.

Despite repeated Council pledges to 
provide clear mandates and resources, 
practical issues continue to plague UN 
peacekeeping in support of civilian pro-
tection from MONUC to UNIFIL, UNMIS 
and UNAMID. Pressure from cost-con-
scious members has meant that, at least 
in the case of the DRC and Timor-Leste, 
troop strength decisions were more a 
function of cost than protection require-
ments on the ground.

Missions also face increasing imple-
mentation challenges arising from 
inconsistent interpretations of protection 
mandates, concepts of operation and 
rules of engagement. And some  
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protection aspects such as action 
against sexual violence still remain to  
be fully implemented.

Missions have further suffered with lack of  
Council oversight and political support, 
per the UNAMID and UNMIT examples. 
As with the issues highlighted above, 
strong divisions have meant that, in the 
case of UNAMID, deployment issues are 
left to ad hoc groups such as the “Friends  
of UNAMID” and direct negotiation 
between the Secretariat and Khartoum.

When members are unwilling or unable 
to act decisively, as in the Somalia  
example, peacekeeping can be seen as 
a panacea. The lack of feasible options 
has led some to conclude as the UN did 
disastrously in the 1990s that peace-
keeping where there is no peace to keep 
is better than nothing—a conclusion that 
glosses over critical lessons learned.

Rule of Law and IHL Monitoring: UN 
peacekeeping operations have increas-
ingly been mandated to undertake tasks 
on law enforcement and monitoring. 
These are important, emerging aspects 
of protection applied to post-conflict 
peacebuilding needs. Nonetheless, 
such missions face difficulties particu-
larly the lack of qualified personnel. 

Important gaps also remain on fully  
integrating the various components of 
multidimensional operations and ensur-
ing coherent and well-resourced action, 
especially in the field of human rights 
monitoring. An ongoing challenge, as 
UN capacities develop, will be to ensure 
that the existing monitoring work of  
other actors outside the UN continues  
to be recognised for its value and seen 
as complementary. 

Justice and Accountability: Council 
involvement on justice and accountabil-
ity for violations of IHL seems to have 
decreased since the 1990s. The momen-
tum that informed the establishment  
of tribunals in the former Yugoslavia, 
Rwanda and Sierra Leone seems to 
have waned, and the Council only  
occasionally includes mention of 

accountability issues in its resolutions 
and statements.

The only major exception was the refer-
ral of crimes committed in Darfur to the 
ICC in 2005. But the dynamics at the 
time suggest that, stronger than the 
desire to see accountability for abuses 
against civilians, was the desire to be 
seen to be doing something.

There is strong aversion from China, 
Russia, and among some African and 
Asian Council members against the 
Council’s use of such tools. Those  
members prefer that such issues be 
addressed domestically and certainly 
that they not be used as political tools 
while an effective peace agreement 
remains elusive. The recent ICC request 
for an arrest warrant against Sudanese 
President al-Bashir seems to have  
galvanised this position. 

Sanctions: The Council has largely 
abandoned recourse to full-scope  
economic sanctions, preferring instead 
targeted measures with limited impact 
on civilians. Sanctions have been devel-
oped in some cases to incorporate 
protection dimensions, particularly 
through the imposition of arms embar-
goes, measures against illegal trade in 
natural resources—as in Liberia and 
Sierra Leone, albeit with the notable 
exception of the DRC—and targeted 
sanctions against IHL violators—as in 
the DRC, Darfur and Côte d’Ivoire. 

However, as the latter examples show, 
these targeted measures can remain  
un-implemented and ineffective. Fur-
thermore, the effectiveness of the arms 
embargoes has been severely ques-
tioned in the cases of Somalia, the DRC 
and Darfur. There are, as exemplified in 
the Darfur case, real political limitations 
in expanding sanctions for this purpose. 

Regional Action: There is an argument 
in the Council about the relative roles on 
prevention and protection issues 
between the UN and regional organisa-
tions. Contrary to much conventional 

wisdom we have found that in virtually all 
the case studies and in the 34 cases 
included in Annex I, at least 28 regional 
organisations and ad hoc groups of 
states have performed key leading tasks 
on mediation, enforcement and peace-
keeping, and often in all three areas.

There has been a qualitative change 
since the late 1990s, however. At that 
point, regional involvement—as in DRC, 
Sierra Leone, Liberia and Côte d’Ivoire—
was often at least partially a result of the 
Council’s lack interest. 

But the recent cases of Zimbabwe, 
Kenya, Darfur and Chad in fact show a 
reversal of that state of affairs. Nowa-
days, it seems more likely that some 
governments will resist Council involve-
ment and the implementation of any 
protection agenda. These governments— 
often with the sympathy of regional 
players—will prefer the involvement of 
regional and subregional organisations 
such as the AU or SADC. These prefer-
ences are reflected in the resulting 
divisions in the Council, with some  
members—as the Zimbabwe example 
shows—prepared to go only as far as 
regional organisations are.

Regional involvement and support, on 
the one hand, seems to be productive. 
Quite often, the participation of a regional 
player ensures access to and influence 
over the parties. On the other hand, seri-
ous concern about outcome, especially 
for civilians, remains a driving factor for 
those who support a strong UN role. 
This is the case especially when the 
mediator is perceived as having inter-
ests in the conflict. It is argued that such 
situations will lead to unsustainable 
agreements or be prone to unhelpful 
political pressure, as with the peace-
making processes in Somalia and Darfur 
in 2006. 

The broader trend therefore seems to be 
one in which the Council navigates 
between either getting involved or “sub-
contracting” to regional organisations 
and coalitions of the willing. 
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To some extent, the divisions in the 
Council on this issue are a symptom of 
the politicisation of protection of civilians 
noted above. Governments involved in a 
conflict—or facing the imminent threat 
of violence, and allied Council mem-
bers—have been increasingly resistant 
to Council involvement in protection 
activities, perhaps feeling that this will 
limit their options. 

Within NAM, there clearly seems to be 
some of that, as noted by the Egyptian 
representative during a 2005 Council 
debate on protection:

“the Council should not expand its 
authority by establishing general poli-
cies for dealing with humanitarian 
issues and human rights. The elabora-
tion of such general policies falls 
within the mandates of the General 
Assembly and its Main Committees.”

Moreover, the experiences in Iraq and 
the lack of meaningful Council involve-
ment in Israel-Palestine or timely action 
in Lebanon in mid-2006, as well as  
overreach on the sanctions proposed 
for Zimbabwe in 2008 seem to have  
reinforced the scepticism and suspicion 
of some members, in particular within 
NAM, and encouraged a perception of 
double-standards and a preference for 
regional leadership.

10. Conclusion: 
Medium-Term Outlook 
and Options

The future of protection of civilians in the 
Council in the long-run seems uncertain. 
So far, the current trend seems likely  
to continue.

Prospects at the thematic level are cur-
rently not encouraging. Proposals such 
as the establishment of an expert group 
on protection or stepping up the Coun-
cil’s normative involvement in advancing 
IHL seem unlikely to bear fruit in the near 
future. The only option that may have 
relatively fewer difficulties is an update 
to the 2003 aide-memoire.

Perhaps one promising thematic area is 
the issue of cooperation with regional 
organisations. Given the increasing par-
ticipation of such bodies in peacemaking 
and peacekeeping, one option would 
be to develop a concrete package—
especially with the AU—that improves 
commitment on all sides to the impor-
tance of civilian protection, improves 
capacities in both areas and ensures 
transparency, accountability and mean-
ingful Council oversight in accordance 
with the provisions of Chapter VIII of the 
Charter. Such an initiative would, how-
ever, require close cooperation with the 
General Assembly, especially as a 
means of ensuring the broadest support 
among the membership.

Within this option, members could also 
take on the Secretary-General’s recom-
mendation for the “establishment of a 
framework within which the United 
Nations could engage with regional 
organizations more systematically on 
humanitarian issues related to protec-
tion and access and better address 
those issues at the regional inter 
governmental level.” That proposal was 
acknowledged in presidential statement 
2004/46.

Country-specific action offers ongoing 
avenues, as has been the case in the 
past few years in some non-contentious 
cases. The risk of overall politicisation of 
protection issues remains, however. 

One possible area is improving attention 
to mediation, which is often raised as 
probably the most important measure  
to improve civilian safety. The cases of 
Darfur and Uganda demonstrate that 
mediation initiatives suffer from lack of 
resources and political support. The 
Council could add its voice consistently 
and strongly to securing more resources 
for mediation and add its political weight 
to negotiation processes at key points, 
including through Council missions and 
sending small delegations. Fact-finding 
missions and very regular Secretariat 
briefings, including from DPA on a sys-
tematic basis, could be a useful option.

Informal support for mediation through 
Arria-style meetings and giving the par-
ties a buy-in and a stake in success may 
also be a possible tool. An important 
option might be for the Council to 
improve the quality and frequency of 
interactions with the parties in a neutral 
and impartial manner. 

In the long run, however, there seems to 
be a critical need to depoliticise these 
issues through a new commitment by 
member states. Such a wide objective 
requires new approaches going beyond 
the Security Council to encompass the 
General Assembly and other UN bodies. 
The shared commitment by states to the 
fundamental rules of IHL may provide 
some traction for renewed cooperation. 
2009, as the sixtieth anniversary of the 
adoption of the Geneva Conventions, to 
which all UN member states have 
become parties, could provide an occa-
sion for assessment of the collective 
commitment to ensure protection of 
civilians through greater respect for the 
rules of IHL.

At the time of writing, achieving such a 
“recommitment” seems like a major and 
difficult political task. But it seems clear 
that, if the toll on civilians from conflict in 
the twenty-first century is to be signifi-
cantly less than in the past century, much 
more concerted and innovative efforts 
will be needed, sooner rather than later.

UN Documents 

Selected Security Council Resolutions 

Thematic Resolutions on  
Protection of Civilians
 •	S/RES/1738 (23 December 2006) 
 •	S/RES/1674 (28 April 2006) 
 •	S/RES/1502 (26 August 2003)
 •	S/RES/1296 (19 April 2000) 
 •	S/RES/1265 (17 September 1999) 
Liberia
 •	S/RES/1836 (29 September 2008)
 •	S/RES/1777 (20 September 2007)
 •	S/RES/1731 (20 December 2006)
 •	S/RES/1689 (20 June 2006)
 •	S/RES/1647 (20 December 2005)
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 •	S/RES/1607 (21 June 2005)
 •	S/RES/1532 (12 March 2004)
 •	S/RES/1521 (22 December 2003)
 •	S/RES/1509 (19 September 2003)
Sierra Leone
 •	S/RES/1829 (4 August 2008)
 •	S/RES/1793 (21 December 2007)
 •	S/RES/1750 (30 March 2007)
 •	S/RES/1688 (16 June 2006)
 •	S/RES/1638 (11 November 2005)
 •	S/RES/1562 (17 September 2004)
 •	S/RES/1306 (5 July 2000)
 •	S/RES/1289 (7 February 2000)
 •	S/RES/1270 (22 October 1999)
 •	S/RES/1171 (5 June 1998)
 •	S/RES/1132 (8 October 1997)
Côte d’Ivoire 
 •	S/RES/1826 (29 July 2008)
 •	S/RES/1795 (15 January 2008)
 •	S/RES/1782 (29 October 2007)
 •	S/RES/1765 (16 July 2007)
 •	S/RES/1739 (10 January 2007)
 •	S/RES/1721 (1 November 2006)
 •	S/RES/1572 (15 November 2004)
 •	S/RES/1528 (27 February 2004)
Guinea-Bissau
 •	S/RES/1233 (6 April 1999)
 •	S/RES/1216 (21 December 1998)
DRC
 •	S/RES/1807 (31 March 2008)
 •	S/RES/1804 (13 March 2008)
 •	S/RES/1794 (21 December 2007)
 •	S/RES/1771 (10 August 2007)
 •	S/RES/1756 (15 May 2007)
 •	S/RES/1736 (22 December 2006)
 •	S/RES/1711 (29 September 2006)
 •	S/RES/1698 (31 July 2006)
 •	S/RES/1653 (27 January 2006)
 •	S/RES/1649 (21 December 2005)
 •	S/RES/1592 (30 March 2005)
 •	S/RES/1565 (1 October 2004)
 •	S/RES/1493 (28 July 2003)
 •	S/RES/1468 (20 March 2003)
 •	S/RES/1457 (24 January 2003)
 •	S/RES/1445 (4 December 2002)
 •	S/RES/1291 (24 February 2000)
 •	S/RES/1279 (30 November 1999)
 •	S/RES/1258 (6 August 1999)
 •	S/RES/1080 (15 November 1996)
Burundi
 •	S/RES/1719 (25 October 2006)
 •	S/RES/1650 (21 December 2005)

 •	S/RES/1606 (20 June 2005)
 •	S/RES/1577 (1 December 2004)
 •	S/RES/1545 (21 May 2004)
Rwanda
 •	S/RES/918 (17 May 1994)
Uganda/LRA
 •	S/RES/1663 (24 March 2006)
 •	S/RES/1653 (27 January 2006)
Zimbabwe
 •	Resolution 232 (16 December 

1966)
Sudan: North-South
 •	S/RES/1812 (30 April 2008)
 •	S/RES/1590 (24 March 2005)
 •	S/RES/1547 (11 June 2004)
Sudan: Darfur
 •	S/RES/1828 (31 July 2008)
 •	S/RES/1779 (28 September 2007)
 •	S/RES/1769 (31 July 2007)
 •	S/RES/1714 (6 October 2006)
 •	S/RES/1713 (29 September 2006)
 •	S/RES/1706 (31 August 2006)
 •	S/RES/1679 (16 May 2006)
 •	S/RES/1672 (25 April 2006)
 •	S/RES/1593 (31 March 2005)
 •	S/RES/1591 (29 March 2005)
 •	S/RES/1590 (24 March 2005)
 •	S/RES/1574 (19 November 2004)
 •	S/RES/1564 (18 September 2004)
 •	S/RES/1556 (30 July 2004)
Chad
 •	S/RES/1834 (24 September 2008)
 •	S/RES/1778 (25 September 2007)
Somalia
 •	S/RES/1814 (15 May 2008)
 •	S/RES/1801 (20 February 2008)
 •	S/RES/1772 (20 August 2007)
 •	S/RES/1744 (20 February 2007)
 •	S/RES/1725 (6 December 2006)
Timor-Leste
 •	S/RES/1745 (22 February 2007)
 •	S/RES/1704 (25 August 2006)
 •	S/RES/1690 (20 June 2006)
 •	S/RES/1573 (16 November 2004)
 •	S/RES/1410 (17 May 2004)
 •	S/RES/1272 (25 October 1999)
 •	S/RES/1264 (15 September 1999)
Afghanistan
 •	S/RES/1833 (22 September 2008)
 •	S/RES/1806 (20 March 2008)
 •	S/RES/1776 (19 September 2007)
 •	S/RES/1746 (23 March 2007)

 •	S/RES/1662 (23 March 2006)
 •	S/RES/1386 (20 December 2001)
Nepal
 •	S/RES/1740 (23 January 2007)
Iraq
 •	S/RES/1830 (7 August 2008)
 •	S/RES/1790 (18 December 2007)
 •	S/RES/1770 (10 August 2007)
 •	S/RES/1546 (8 June 2004)
 •	S/RES/1511 (15 October 2003)
Lebanon
 •	S/RES/1701 (11 August 2006)
Israel-Palestine
 •	S/RES/1544 (19 May 2004)
Haiti
 •	S/RES/1780 (15 October 2007)
 •	S/RES/1743 (15 February 2007)
 •	S/RES/1702 (15 August 2006)
 •	S/RES/1576 (29 November 2004)
 •	S/RES/1542 (30 April 2004)
 •	S/RES/1529 (29 February 2004)
Kosovo
 •	S/RES/1244 (10 June 1999)
 •	S/RES/1199 (23 September 1998)
 •	S/RES/1160 (31 March 1998)
Bosnia
 •	S/RES/1034 (21 December 1995) 
 •	S/RES/1019 (9 November 1995) 
 •	S/RES/713 (25 September 1991)
Georgia
 •	S/RES/1808 (15 April 2008)
 •	S/RES/1781 (15 October 2007)
 •	S/RES/1752 (13 April 2007)
 •	S/RES/1716 (13 October 2006)
 •	S/RES/1666 (31 March 2006)
 •	S/RES/1615 (29 July 2005)
 •	S/RES/1582 (28 January 2005)
 •	S/RES/1554 (29 July 2004)
 •	S/RES/1524 (30 January 2004)
 •	S/RES/1494 (30 July 2003)
 •	S/RES/1077 (22 October 1996) 
 •	S/RES/937 (21 July 1994)
Other
 •	S/RES/1820 (19 June 2008) on 

women, peace and security.
 •	S/RES/1631 (17 October 2005)  

on cooperation with regional 
organisations.

 •	S/RES/1625 (14 September 2005) 
on conflict prevention.

 •	S/RES/1612 (26 July 2005) on  
children and armed conflict.
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 •	S/RES/1539 (22 April 2004) on  
children and armed conflict.

 •	S/RES/1422 (12 July 2002) on 
immunity from ICC prosecutions.

 •	S/RES/1325 (31 October 2000) on 
women, peace and security.

 •	S/RES/1261 (30 August 1999) on 
children and armed conflict.

 •	S/RES/1209 (19 November 1998) 
on small arms in Africa.

 •	S/RES/1208 (19 November 1998) 
on refugees.

Security Council Presidential  
Statements

Thematic Statements on Protection  
of Civilians
 •	S/PRST/2008/18 (27 May 2008) 
 •	S/PRST/2005/25 (21 June 2005) 
 •	S/PRST/2004/46 (14 December 

2004) 
 •	S/PRST/2003/27 (15 December 

2003) 
 •	S/PRST/2002/41 (20 December 

2002) 
 •	S/PRST/2002/6 (15 March 2002) 
 •	S/PRST/1999/6 (12 February 1999) 
Côte d’Ivoire 
 •	S/PRST/2006/23 (24 May 2006)
 •	S/PRST/2006/14 (29 March 2006)
 •	S/PRST/2006/2 (19 January 2006)
 •	S/PRST/2004/29 (5 August 2004)
DRC
 •	S/PRST/2007/28 (23 July 2007)
 •	S/PRST/2007/9 (3 April 2007)
 •	S/PRST/2006/40 (22 September 

2006)
 •	S/PRST/2006/4 (25 January 2006)
 •	S/PRST/2004/30 (15 August 2004)
 •	S/PRST/2004/21 (22 June 2004)
 •	S/PRST/2004/19 (7 June 2004)
 •	S/PRST/2002/17 (24 May 2002)
 •	S/PRST/2000/20 (2 June 2000)
 •	S/PRST/1998/20 (13 July 1998) 
 •	S/PRST/1996/44 (1 November 

1996)
Burundi
 •	S/PRST/2007/16 (30 May 2007)
Uganda/LRA
 •	S/PRST/2007/6 (22 March 2007)
 •	S/PRST/2006/45 (16 November 

2006)
 •	S/PRST/2006/4 (25 January 2006)

Zimbabwe
 •	S/PRST/2008/23 (23 June 2008)
Sudan: North-South
 •	S/PRST/2008/24 (24 June 2008)
Sudan: Darfur
 •	S/PRST/2008/27 (16 July 2008)
 •	S/PRST/2008/1 (11 January 2008)
 •	S/PRST/2007/41 (24 October 2007)
 •	S/PRST/2007/35 (2 October 2007)
 •	S/PRST/2006/17 (25 April 2006)
 •	S/PRST/2006/16 (11 April 2006)
 •	S/PRST/2005/67 (21 December 

2005)
 •	S/PRST/2005/48 (13 October 2005)
 •	S/PRST/2004/18 (25 May 2004)
CAR
 •	S/PRST/2005/35 (22 July 2005)
Chad
 •	S/PRST/2008/21 (16 June 2008)
 •	S/PRST/2008/3 (4 February 2008)
 •	S/PRST/2007/30 (27 August 2007)
 •	S/PRST/2007/2 (16 January 2007)
 •	S/PRST/2006/53 (15 December 

2006)
 •	S/PRST/2006/19 (25 April 2006)
Kenya
 •	S/PRST/2008/4 (6 February 2008)
Somalia
 •	S/PRST/2008/33 (4 September 

2008)
 •	S/PRST/2007/49 (19 December 

2007)
 •	S/PRST/2007/19 (14 June 2007)
 •	S/PRST/2007/13 (30 April 2007)
 •	S/PRST/2006/31 (13 July 2006)
 •	S/PRST/2006/11 (15 March 2006)
 •	S/PRST/2005/54 (9 November 

2005)
 •	S/PRST/2005/32 (14 July 2005)
 •	S/PRST/2005/11 (7 March 2005)
 •	S/PRST/2004/43 (19 November 

2004)
 •	S/PRST/2004/24 (14 July 2004)
 •	S/PRST/2004/3 (25 February 2004)
Djibouti-Eritrea
 •	S/PRST/2008/20 (12 June 2008)
Mauritania
 •	S/PRST/2008/30 (19 August 2008)
Timor-Leste
 •	S/PRST/2008/29 (19 August 2008)
 •	S/PRST/2006/25 (25 May 2006)

Afghanistan
 •	S/PRST/2007/27 (17 July 2007)
Lebanon
 •	S/PRST/2007/17 (11 June 2007)
 •	S/PRST/2006/35 (30 July 2006)
 •	S/PRST/2006/34 (27 July 2006)
Israel-Palestine, Syria
 •	S/PRST/2006/51 (12 December 

2006)
 •	S/PRST/2006/6 (3 February 2006)
Haiti
 •	S/PRST/2004/4 (26 February 2004)
Other
 •	S/PRST/1998/18 (29 June 1998) on 

children and armed conflict.
 •	S/PRST/1997/34 (19 June 1997) on 

protection for humanitarian assis-
tance to refugees and others in 
conflict situations.

 •	S/PRST/1997/13 (12 March 1997) 
on security of UN operations.

Security Council Press Statements

Côte d’Ivoire 
 •	SC/8504 (21 September 2005)
 •	SC/8408 (7 June 2005)
 •	SC/8094 (14 May 2004)
Guinea-Bissau
 •	SC/8783 (20 July 2006)
DRC
 •	SC/9445 (12 September 2008)
 •	SC/9113 (12 September 2007)
 •	SC/8975 (22 March 2007)
 •	SC/8949 (7 February 2007)
 •	SC/8182 (3 September 2004
 •	SC/8109 (2 June 2004)
 •	SC/8047 (31 March 2004)
 •	SC/7634 (15 January 2003)
Burundi
 •	SC/8921 (21 December 2006)
Uganda/LRA
 •	SC/9167 (13 November 2007
 •	SC/8057 (14 April 2004)
Sudan: Darfur
 •	SC/9272 (11 March 2008)
 •	SC/8999 (16 April 2007)
 •	SC/8307 (8 February 2005)
 •	SC/8274 (21 December 2004)
 •	SC/8238 (4 November 2004)
 •	SC/8173 (24 August 2004)
 •	SC/8050 (2 April 2004)
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CAR
 •	SC/9069 (3 July 2007)
 •	SC/8771 (7 July 2006)
 •	SC/8283 (6 January 2005)
 •	SC/8142 (7 July 2004)
Chad
 •	SC/9295 (9 April 2008)
Kenya
 •	SC/9265 (29 February 2008)
Somalia
 •	SC/9388 (8 July 2008)
 •	SC/8979 (23 March 2007)
 •	SC/8947 (2 February 2007)
 •	SC/8735 (31 May 2006)
 •	SC/8722 (16 May 2006)
Timor-Leste
 •	SC/8728 (24 May 2006)
Fiji
 •	SC/8894 (7 December 2006)
 •	SC/8881 (29 November 2006)
Iraq
 •	SC/8403 (31 May 2005)
Lebanon
 •	SC/9040 (11 June 2007)
Haiti
 •	SC/9293 (8 April 2008)
 •	SC/8331 (9 March 2005)
 •	SC/8021 (5 March 2004)
 •	SC/8009 (25 February 2004)
 •	SC/8004 (18 February 2004)	

Reports of the Secretary-General

Protection of Civilians
 •	S/2007/643 (28 October 2007) 
 •	S/2005/740 (28 November 2005) 
 •	S/2004/431 (28 May 2004)
 •	S/2002/1300 (26 November 2002) 
 •	S/2001/331 (30 March 2001)
 •	S/1999/957 (8 September 1999)
Other
 •	S/2006/478 (29 June 2006) on the 

LRA.
 •	S/2005/320 (26 May 2005) on the 

DRC.
 •	S/2004/650 (16 August 2004) on 

the DRC.

Selected Meeting Records

Thematic Debates on Protection of 
Civilians
 •	S/PV.5898 and Res. 1 (27 May 

2008)
 

 •	S/PV.5781 and Res. 1 (20 Novem-
ber 2007)

 •	S/PV.5703 (22 June 2007) 
 •	S/PV.5577 and Res. 1 (4 December 

2006)
 •	S/PV.5476 (28 June 2006)
 •	S/PV.5319 and Res. 1 (9 December 

2005)
 •	S/PV.5209 (21 June 2005)
 •	S/PV.5100 and Res. 1 (14 Decem-

ber 2004)
 •	S/PV.4877 (9 December 2003) 
 •	S/PV.4777 (20 June 2003)
 •	S/PV.4660 and Res. 1 (10 Decem-

ber 2002)
 •	S/PV.4492 (15 March 2002)
 •	S/PV.4424 (21 November 2001)
 •	S/PV.4312 and Res. 1 (23 April 

2001)
 •	S/PV.4130 and Res. 1 (19 April 

2000)
 •	S/PV.4046 and Res. 1 and 2 (16 

September 1999)
 •	S/PV.3980 and Res. 1 (22 February 

1999)
 •	S/PV.3977 (12 February 1999)
 •	S/PV.3968 (21 January 1999)
Other
 •	S/PV.5933 (11 July 2008) was the 

meeting in which the Zimbabwe 
draft was vetoed.

 •	S/PV.5868 and Res.1 (16 April 
2008) was a high-level debate on 
Africa.

 •	S/PV.5845 (25 February 2008) was 
a briefing on Kenya.

 •	S/PV.5331 (19 December 2005) 
was a briefing on Uganda.

 •	S/PV.3896 (29 June 1998) was  
the first Council open debate on 
children and armed conflict.

Other Documents

 •	S/2008/447 (11 July 2008) was a 
draft resolution on Zimbabwe.

 •	S/2008/402 (16 June 2008) was the 
result of a conference on women 
targeted by conflict.

 •	S/2008/329 (16 May 2008) was a 
police report on Timor-Leste.

 •	A/RES/60/1 (16 September 2005) 
was the 2005 World Summit  

Outcome Document.
 •	S/2001/614 (21 June 2001) was a 

letter from the President of the 
Council to the Secretary-General.

 •	S/2000/298 (7 April 2000) was a  
letter from the President of the 
General Assembly on behalf of the 
Special Committee on Peacekeep-
ing Operations to the President of 
the Council.

 •	S/2000/119 (14 February 2000) 
was a letter from the President of 
the Council to the President of  
the General Assembly conveying 
four recommendations from the 
informal working group on the  
protection of civilians in armed 
conflicts for the Special Committee 
on Peacekeeping Operations. 

 •	S/1999/1257 (16 December 1999) 
was the report on UN actions  
during the Rwandan genocide. 

 •	A/54/549 (15 November 1999) was 
the report of the Secretary-General 
on the fall of Srebrenica.

 •	S/1998/883 (22 September 1998) 
was the report on protection  
for humanitarian assistance to  
refugees and others in conflict  
situations.

 •	S/1998/581 (29 June 1998) were 
the results of a Secretariat investi-
gation into massive IHL violations 
in the DRC.

 •	S/1998/318 (13 April 1998) was  
the Secretary-General’s report  
on the causes of conflict and the 
promotion of durable peace and 
sustainable development in Africa, 
the first to mention the concept of 
protection of civilians.

 •	A/RES/52/167 (16 December 1997) 
was a General Assembly resolution 
on the safety of humanitarian  
personnel.

 •	A/51/306 (26 August 1996) was  
the Machel report on children.
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Selected International 
Instruments 

n	1899 Hague Conventions
n	1907 Hague Conventions
n	1948 Convention on the Prevention 

and Punishment of the Crime of  
Genocide

n	1948 Universal Declaration of Human 
Rights

n	1949 Geneva Conventions and their 
1977 Additional Protocols

n	1951 Convention relating to the Status 
of Refugees and its 1967 Protocol

n	1966 International Covenant on Civil 
and Political Rights

n	1972 Biological Weapons Convention
n	1980 Certain Conventional Weapons 

Convention and its five protocols
n	1984 Convention against Torture and 

Other Cruel, Inhuman or Degrading 
Treatment or Punishment

n	1989 Convention on the Rights of the 
Child

n	1993 Chemical Weapons Convention
n	1994 Convention on the Safety of 

United Nations and Associated Per-
sonnel and its 2005 Optional Protocol

n	1997 Convention on the Prohibition of 
the Use, Stockpiling, Production and 
Transfer of Anti-Personnel Mines and 
on their Destruction

n	1998 Rome Statute of the International 
Criminal Court

n	2000 Optional Protocol on the Involve-
ment of Children in Armed Conflict

n	2008 Convention on Cluster Munitions

Selected Regional 
Instruments

n	1950 European Convention on Human 
Rights

n	1969 Inter-American Convention on 
Human Rights (Pact of San Jose, 
Costa Rica)

n	1981 African Charter on Human and 
Peoples’ Rights

Useful Websites

n	 Inter-Agency Standing Committee: 
www.humanitarianinfo.org/iasc 

n	 International Committee of the Red 
Cross www.icrc.org

n	UN Humanitarian Information Centres: 
www.humanitarianinfo.org 

n	UN Office for the Coordination of 
Humanitarian Affairs http://ochaonline. 
un.org

Other References

n	Kanti Bajpai, Human Security: Concept  
and Measurement, Kroc Institute 
Occasional Paper No. 19 (August 
2000)

n	Tatiana Carayannis and Herbert F. 
Weiss, “The Democratic Republic of 
Congo”, in Jane Boulden (Ed.), Deal-
ing with Conflict in Africa: The United 
Nations and Regional Organizations, 
Palgrave, 2003

n	Simon Chesterman, Just War or Just 
Peace? Humanitarian Intervention and 
International Law, Oxford, 2001

n	Alan Doss, “Eyewitness: Crisis, Con-
tention and Coherence—Reflections 
from the Field”, International Peace-
keeping, Vol. 15, No. 4 (August 2008)

n	Adele Harmer, “Integrated Missions: A 
Threat to Humanitarian Security?”, 
International Peacekeeping, Vol. 15, 
No. 4 (August 2008)

n	Victoria K. Holt, “The military and  
civilian protection: developing roles 
and capacities”, in Victoria Wheeler 
and Adele Harmer (Eds.), Resetting 
the Rules of Engagement: Trends and 
Issues in Military-Humanitarian Relations,  
Humanitarian Policy Group Research 
Report, No. 21 (March 2006)

n	Victoria K. Holt and Joshua G. Smith, 
Halting Widespread or Systematic 
Attacks on Civilians: Military Strategies 
and Operational Concepts—A Work-
shop Report (Spring 2008)

n	 International Crisis Group, Failed 
Responsibility: Iraqi Refugees in Syria, 

Jordan and Lebanon, Middle East 
Report No. 77 (10 July 2008)

n	Mary Kaldor, Cosmopolitanism and 
organised violence, paper prepared 
for the conference Conceiving Cosmo-
politanism, Warwick, 27-29 April 2000, 
available at http://www.theglobalsite.
ac.uk/press/010kaldor.htm 

n	Milton Leitenberg, Deaths in Wars and 
Conflicts in the 20th Century, Cornell 
University Peace Studies Program 
Occasional Paper, no. 29, 3rd ed. 
(August 2006)

n	Liam Mahony, Proactive Presence: 
Field strategies for civilian protection, 
Centre for Humanitarian Dialogue, 
2006

n	Katarina Månsson, “Use of force and 
civilian protection: Peace operations 
in the Congo”, International Peace-
keeping, Vol. 12, No. 4 (Winter 2005)

n	Ray Murphy, UN Peacekeeping in 
Lebanon, Somalia and Kosovo:  
Operational and Legal Issues in  
Practice, Cambridge, 2007

n	UN Guiding Principles on Internal  
Displacement

n	UN Peacekeeping Best Practices, 
Operation Artemis: the lessons of the 
Interim Emergency Multinational Force 
(October 2004)
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Situation Significant  
Protection 
Dimension 
in Armed 
Conflict 
since 2004

Council  
Preventive 
Efforts

Mention of  
Protection Issues 
since 2004

Demand/Call to 
Parties on  
Protection Issues 

Military 
Deploy-
ments with 
Protection 
Mandate

Sanctions 
with Explicit 
Protection 
Dimension

Selected 
Council 
Activity on 
Justice 
Issues Relat-
ing to Prior  
Conflict with 
Impact  on  
Civilians 

Selected 
Other Tools 
on Protec- 
tion (fact- 
finding, 
briefings, 
etc.)

Africa

1. Sierra 
Leone

(mainly 
post- 
conflict 
refugee/
IDP 
returns)

Yes ECOMOG 
(1991-2000)

UNAMSIL 
(1999-2005), 
protection 
mandate

S/RES/1270

S/RES/1289

S/RES/1562

Yes, sanc-
tions on 
natural 
resources.

Targeted 
sanctions 
imposed.  
S/RES/1132

S/RES/1171

S/RES/1306

Support for 
Special 
Court S/
RES/1537

SC/8392

S/RES/1638 

S/RES/1688

S/RES/1750

S/RES/1793

Deploy- 
ment of a 
peace- 
building 
mission

UNIOSIL/ 
UNIPSIL

S/RES/ 
1829

Referral to 
the PBC

2. Liberia (mainly 
post- 
conflict 
refugee/
IDP 
returns)

No S/RES/1532

S/RES/1607

S/RES/1647

S/RES/1689

S/RES/1731

S/RES/1777

S/RES/1836

S/RES/1607

S/RES/1647

S/RES/1689

S/RES/1731

S/RES/1836

ECOMOG/
ECOMIL 
(1990-2003)

UNOMIL 
(1993-7), 
protection 
mandate

S/RES/866

S/RES/1020

UNMIL 
(2003-),  
protection 
mandate 

S/RES/1509

Yes, sanc-
tions on 
natural 
resources.

Targeted 
sanctions 
imposed.

S/RES/1521

S/RES/1532

3. Côte 
d’Ivoire

Yes No S/RES/1528

SC/8094

S/PRST/2004/29

S/RES/1572

SC/8408

SC/8504

S/PRST/2006/2

S/PRST/2006/14

S/PRST/2006/23

S/RES/1721

S/RES/1739

S/RES/1765

S/RES/1782

S/RES/1795

S/RES/1826

S/PRST/2004/29

S/RES/1572

SC/8408

S/PRST/2006/2

S/PRST/2006/14

S/PRST/2006/23

S/RES/1721

S/RES/1765

S/RES/1826

ECOMICI 
(2002-4), 
protection 
mandate

S/RES/1464

UNOCI 
(2004-) and 
French 
forces 
(2002-), 
both with 
protection 
mandate

S/RES/1528

S/RES/1609

S/RES/1739

Yes/Yes

S/RES/1572

Support for 
human 
rights com-
mission of 
inquiry

SC/8094

Annex I  Table of Country-Specific Situations Considered 
in the Council since 2004 and Protection Dimension
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Situation Significant  
Protection 
Dimension 
in Armed 
Conflict 
since 2004

Council  
Preventive 
Efforts

Mention of  
Protection Issues 
since 2004

Demand/Call to 
Parties on  
Protection Issues 

Military 
Deploy-
ments with 
Protection 
Mandate

Sanctions 
with Explicit 
Protection 
Dimension

Selected 
Council 
Activity on 
Justice 
Issues Relat-
ing to Prior  
Conflict with 
Impact  on  
Civilians 

Selected 
Other Tools 
on Protec- 
tion (fact- 
finding, 
briefings, 
etc.)

4. Guinea-
Bissau

Risk Yes SC/8783 SC/8783 ECOMOG 
(1998-9), no 
protection 
mandate

S/RES/1216

Deploy- 
ment of a 
peace- 
building 
mission

UNIOGBIS

S/RES/ 
1233

Referral to 
the PBC

5. DRC Yes No SC/8047

SC/8109

S/PRST/2004/19

S/PRST/2004/21

S/PRST/2004/30

SC/8182

S/RES/1565

S/RES/1592

S/RES/1649

S/PRST/2006/4 
S/RES/1653

S/RES/1698

S/PRST/2006/40

S/RES/1711

S/RES/1736

SC/8949

SC/8975

S/PRST/2007/9

S/RES/1756

S/PRST/2007/28

S/RES/1771

SC/9113

S/RES/1794

S/RES/1804

S/RES/1807

SC/9445

SC/8047

SC/8109

S/PRST/2004/19

S/PRST/2004/21

S/PRST/2004/30

S/RES/1565

S/RES/1592

S/RES/1649

S/PRST/2006/4 
S/RES/1653

S/RES/1698

S/PRST/2006/40

S/RES/1736

SC/8949

SC/8975

S/PRST/2007/9

S/RES/1756

S/PRST/2007/28

SC/9113

S/RES/1794

S/RES/1804

SC/9445

ONUC 
(1960-4), no 
protection 
mandate

Multina-
tional Force 
(1996, not 
deployed), 
protection 
mandate

S/RES/1080

IEMF/Bunia 
(2003), pro-
tection 
mandate

S/RES/1493

EUFOR 
R.D.Congo 
(2006), 
MONUC 
(1999-),  
protection 
mandate

S/RES/1279

S/RES/1291

S/RES/1565

S/RES/1671

S/RES/1756

S/RES/1797

Yes.  
Targeted 
sanctions 
imposed, 
yet not 
explicitly in 
connection 
with protec-
tion issues.

S/RES/1649

S/RES/1698

S/RES/1807

Fact- 
finding:

1. Massa-
cres:
Congo War 
1996-1998

S/PRST/ 
1998/20
Kisangani 

S/PRST/ 
2002/17
Ituri

SC/7634
Gatumba 

S/PRST/ 
2004/30

SC/8182

2. Natural 
resources  
and conflict

S/PRST/ 
2000/20
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Situation Significant  
Protection 
Dimension 
in Armed 
Conflict 
since 2004

Council  
Preventive 
Efforts

Mention of  
Protection Issues 
since 2004

Demand/Call to 
Parties on  
Protection Issues 

Military 
Deploy-
ments with 
Protection 
Mandate

Sanctions 
with Explicit 
Protection 
Dimension

Selected 
Council 
Activity on 
Justice 
Issues Relat-
ing to Prior  
Conflict with 
Impact  on  
Civilians 

Selected 
Other Tools 
on Protec- 
tion (fact- 
finding, 
briefings, 
etc.)

6. Burundi Yes Minimal S/RES/1545

S/RES/1577

S/RES/1650

SC/8921

S/PRST/2007/16

S/RES/1545

S/RES/1577

S/RES/1650

SC/8921

S/PRST/2007/16

AMIB  
(2003-4), 
protection 
mandate

ONUB 
(2004- 
2006), 
protection 
mandate 

S/RES/1545

Support for  
truth com- 
mission

S/RES/1606

S/PRST/ 
2007/16

Deploy- 
ment of a 
peace- 
building 
mission, 
BINUB

S/RES/ 
1719 
Referral to 
the PBC

7. Rwanda No No UNOMUR 
(1993-4), no 
protection 
mandate

S/RES/846

UNAMIR 
(1994-6), 
protection 
mandate 

Arms 
embargo

S/RES/918

ICTR

8. 
Uganda/
LRA

Yes No SC/8057

S/RES/1653

S/PRST/2006/4

S/RES/1663

S/PRST/2006/45

S/PRST/2007/6

SC/9167

SC/8057

S/RES/1653

S/PRST/2006/4

S/PRST/2006/45

S/PRST/2007/6

SC/9167

Request for  
SG report  
on UN  
response  
to LRA

S/RES 
/1653

9. Zimba-
bwe

Risk Yes S/PRST/2008/23 S/PRST/2008/23 Request for  
SG  
reporting

S/PRST/ 
2008/23

10. 
Sudan: 
North-
South

Yes No S/RES/1547

S/RES/1590

S/RES/1812

S/PRST/2008/24

S/RES/1590

S/RES/1812

S/PRST/2008/24

UNMIS 
(2005-),  
protection 
mandate

S/RES/1590

11. 
Sudan: 
Darfur

Yes No SC/8050

S/PRST/2004/18

SC/8173

S/RES/1556

S/RES/1564

S/PRST/2004/18

S/RES/1556

S/RES/1564

SC/8238

S/RES/1574

AMIS (2004-
7), UNMIS 
(2006-7, not 
deployed)  
and UNA-
MID (2007-), 
protection 
mandate 

Yes/Yes

S/RES/1556

S/RES/1591

S/RES/1672

Referral to  
ICC 

S/RES/1593

S/PRST/ 
2008/21

Monthly 
SG report-
ing
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Situation Significant  
Protection 
Dimension 
in Armed 
Conflict 
since 2004

Council  
Preventive 
Efforts

Mention of  
Protection Issues 
since 2004

Demand/Call to 
Parties on  
Protection Issues 

Military 
Deploy-
ments with 
Protection 
Mandate

Sanctions 
with Explicit 
Protection 
Dimension

Selected 
Council 
Activity on 
Justice 
Issues Relat-
ing to Prior  
Conflict with 
Impact  on  
Civilians 

Selected 
Other Tools 
on Protec- 
tion (fact- 
finding, 
briefings, 
etc.)

SC/8238

S/RES/1574

SC/8274

SC/8307

S/RES/1590

S/RES/1591

S/PRST/2005/48

S/PRST/2005/67

S/PRST/2006/16

S/PRST/2006/17

S/RES/1679

S/RES/1706

S/RES/1713

S/RES/1714

SC/8999

S/RES/1769

S/RES/1779

S/PRST/2007/35

S/PRST/2007/41

S/PRST/2008/1

SC/9272

S/PRST/2008/27

S/RES/1828

SC/8274

SC/8307

S/RES/1590

S/RES/1591

S/PRST/2005/48

S/PRST/2005/67

S/PRST/2006/16

S/PRST/2006/17

S/RES/1679

S/RES/1706

S/RES/1713

S/RES/1714

SC/8999

S/RES/1769

S/RES/1779

S/PRST/2007/35

S/PRST/2007/41

S/PRST/2008/1

SC/9272

S/PRST/2008/27

S/RES/1828

S/RES/1706

S/RES/1769

International 
Commis-
sion of 
Inquiry

S/RES 
/1564

12. CAR Yes No SC/8142

SC/8283

S/PRST/2005/35

SC/8771

SC/9069

SC/8142

SC/8771

SC/9069

MISAB 
(1997-8), 
and MIN-
URCA 
(1998-
2000), no 
protection 
mandate

FOMUC/
MICOPAX 
(2002-), no 
protection 
mandate

Deploy- 
ment of a 
peace- 
building 
mission, 
BONUCA

Referral to  
the PBC
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Situation Significant  
Protection 
Dimension 
in Armed 
Conflict 
since 2004

Council  
Preventive 
Efforts

Mention of  
Protection Issues 
since 2004

Demand/Call to 
Parties on  
Protection Issues 

Military 
Deploy-
ments with 
Protection 
Mandate

Sanctions 
with Explicit 
Protection 
Dimension

Selected 
Council 
Activity on 
Justice 
Issues Relat-
ing to Prior  
Conflict with 
Impact  on  
Civilians 

Selected 
Other Tools 
on Protec- 
tion (fact- 
finding, 
briefings, 
etc.)

13. Chad Yes No S/PRST/2006/19

S/PRST/2006/53

S/PRST/2007/2

S/PRST/2007/30

S/RES/1778

S/PRST/2008/3

SC/9295

S/PRST/2008/21

S/RES/1834

S/PRST/2006/19

S/PRST/2006/53

S/PRST/2007/2

S/RES/1778

S/PRST/2008/3

S/PRST/2008/21

S/RES/1834

EUFOR and 
MINURCAT 
(2007-),  
protection 
mandate

S/RES/1778

14.	
Mauritania

Risk Yes

S/PRST/ 
2008/30

15.  
Western 
Sahara

Risk Minimal MINURSO 
(1991-),  
but no  
protection 
mandate

16. Kenya Yes Yes

S/PRST/ 
2008/4

S/PRST/2008/4

SC/9265

S/PRST/2008/4

SC/9265

Request for  
briefings 
on humani-
tarian  
situation 

S/PRST/ 
2008/4

17.  
Somalia

Yes No S/PRST/2004/3

S/PRST/2004/24

S/PRST/2005/11

SC/8722

SC/8735

S/PRST/2005/32

S/PRST/2005/54

S/PRST/2006/11

S/PRST/2006/31

SC/8947

S/RES/1744

SC/8979

S/PRST/2007/13

S/PRST/2007/19

S/RES/1772

S/PRST/2007/49

S/PRST/2004/3

S/PRST/2004/24

S/PRST/2006/11

SC/8722

SC/8735

S/PRST/2006/31

SC/8947

S/RES/1744

SC/8979

S/PRST/2007/13

S/PRST/2007/19

S/RES/1772

S/PRST/2007/49

S/RES/1801

S/RES/1814

S/PRST/2008/33

UNOSOM 
(1992-5), 
UNITAF 
(1992-3), 
robust pro-
tection 
mandate

AMISOM 
(2007-), no 
protection 
mandate

S/RES/1744
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Situation Significant  
Protection 
Dimension 
in Armed 
Conflict 
since 2004

Council  
Preventive 
Efforts

Mention of  
Protection Issues 
since 2004

Demand/Call to 
Parties on  
Protection Issues 

Military 
Deploy-
ments with 
Protection 
Mandate

Sanctions 
with Explicit 
Protection 
Dimension

Selected 
Council 
Activity on 
Justice 
Issues Relat-
ing to Prior  
Conflict with 
Impact  on  
Civilians 

Selected 
Other Tools 
on Protec- 
tion (fact- 
finding, 
briefings, 
etc.)

S/RES/1801

S/RES/1814

S/PRST/2008/33

SC/9388

SC/9388

(no explicit men-
tion of Ethiopian 
forces)

18.  
Ethiopia-
Eritrea

Risk Minimal UNMEE 
(2000-8), 
but no  
protection 
mandate

19.  
Djibouti-
Eritrea

Risk Yes

S/PRST/ 
2008/20

Asia

20.  
Myanmar

Risk Yes Briefs on 
Secretary- 
General’s 
good 
offices 
mission

21. Timor-
Leste

Yes No S/RES/1690

SC/8728

S/PRST/2006/25

S/RES/1704

S/RES/1745

S/PRST/2008/29

SC/8728

S/PRST/2006/25

S/RES/1704

UNTAET 
(1999-
2002), 
UNMISET 
(2002-5), 
protection 
mandate

S/RES/1272 
and 1410

UNMIT 
(2006-)  
protection-
related 
mandate

S/RES/1704

Serious 
Crimes Unit

S/RES/1573

S/RES/1704

Support for  
special  
commission  
of inquiry  
into 2006  
violence 
S/RES 
/1690

Request for  
SG report  
on justice 
S/2005/613

22. 
Afghani-
stan

Yes No S/PRST/2007/27

S/RES/1776

S/RES/1806

S/RES/1833

S/PRST/2007/27

S/RES/1776

S/RES/1806

S/RES/1833

Operation 
Enduring 
Freedom 
(2001-) no 
protection 
activity

ISAF  
(2001-),  
protection-
related 
mandate

S/RES/1386 
and 1511

Deploy- 
ment of a 
political 
mission

UNAMA

S/RES/ 
1662

S/RES/ 
1746
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Situation Significant  
Protection 
Dimension 
in Armed 
Conflict 
since 2004

Council  
Preventive 
Efforts

Mention of  
Protection Issues 
since 2004

Demand/Call to 
Parties on  
Protection Issues 

Military 
Deploy-
ments with 
Protection 
Mandate

Sanctions 
with Explicit 
Protection 
Dimension

Selected 
Council 
Activity on 
Justice 
Issues Relat-
ing to Prior  
Conflict with 
Impact  on  
Civilians 

Selected 
Other Tools 
on Protec- 
tion (fact- 
finding, 
briefings, 
etc.)

23. DPRK No No

24. Fiji Risk Yes 
SC/8881 
SC/8894

25. Nepal Yes No Deploy- 
ment of a 
political 
mission, 
UNMIN

S/RES/ 
1740

Middle East

26. Iraq Yes No SC/8403

S/RES/1770

S/RES/1790

S/RES/1830

S/RES/1770

S/RES/1790

S/RES/1830

UNIKOM 
(1991-
2003), no 
protection 
mandate

MNF-I 
(2003-), no 
explicit pro-
tection 
mandate

S/RES/1511

Deploy- 
ment of a 
political 
mission, 
UNAMI

S/RES/ 
1546

S/RES/ 
1770

27.Iran No No

28.  
Lebanon

Yes No S/PRST/2006/34

S/PRST/2006/35

S/RES/1701

SC/9040

S/PRST/2007/17

S/PRST/2006/34

S/PRST/2006/35

S/RES/1701

SC/9040

UNIFIL 
(1978-), pro-
tection 
mandate 

S/RES/1701

Arms 
embargo

S/RES/1701

No targeted 
sanctions

29. Israel-
Palestine, 
Syria

Yes No S/RES/1544

S/PRST/2006/6

S/PRST/2006/51

S/RES/1544

S/PRST/2006/51

UNTSO 
(1948-) and 
UNDOF 
(1974-), no 
protection 
mandate

Monthly 
Security 
Council 
briefings

Americas

30. Haiti Yes No SC/8004

SC/8009

S/RES/1529

SC/8021

S/PRST/2004/4

S/RES/1542

S/RES/1576

SC/8004

SC/8009

S/RES/1529

SC/8021

S/RES/1542

S/RES/1576

SC/8331

MIF (2004), 
MINUSTAH 
(2004-)  
both with 
protection 
mandate

S/RES/1529

S/RES/1542
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Situation Significant  
Protection 
Dimension 
in Armed 
Conflict 
since 2004

Council  
Preventive 
Efforts

Mention of  
Protection Issues 
since 2004

Demand/Call to 
Parties on  
Protection Issues 

Military 
Deploy-
ments with 
Protection 
Mandate

Sanctions 
with Explicit 
Protection 
Dimension

Selected 
Council 
Activity on 
Justice 
Issues Relat-
ing to Prior  
Conflict with 
Impact  on  
Civilians 

Selected 
Other Tools 
on Protec- 
tion (fact- 
finding, 
briefings, 
etc.)

SC/8331

S/RES/1702

S/RES/1743

S/RES/1780

SC/9293

S/RES/1702

S/RES/1743

S/RES/1780

Europe

31. 
Cyprus

No No UNFICYP 
(1964-), no 
protection 
mandate

32. 
Kosovo

Yes 
(ethnic 
violence 
in 2004)

No S/PRST/2004/5

S/PRST/2004/13

S/PRST/2005/51

S/PRST/2004/5

S/PRST/2004/13

S/PRST/2005/51

UNMIK 
(1999-) and 
KFOR 
(1999-), pro-
tection 
mandate

S/RES/1244

Yes/Yes

S/RES/1160

S/RES/1199

ICTY

33.  
Bosnia

No No UNPROFOR 
and follow-
up missions 
(1992-
2002), 
SFOR and 
IFOR (1995-
2005), 
EUFOR BiH 
(2004-) pro-
tection 
mandate

Yes/Yes 

S/RES/713

S/RES/1160

S/RES/1199

ICTY

34.  
Georgia

Yes No S/RES/1524

S/RES/1554

S/RES/1582

S/RES/1615

S/RES/1666

S/RES/1716

S/RES/1752

S/RES/1781

S/RES/1808

S/RES/1524

S/RES/1554

S/RES/1582

S/RES/1615

S/RES/1666

S/RES/1716

S/RES/1752

S/RES/1781

S/RES/1808

UNOMIG 
(1993-), no 
protection 
mandate

S/RES/937, 
1077, 1494

Note: Military deployments, sanctions and selected other tools pre-2004 included in the relevant column.
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Annex II  Security Council 
Generic Decisions on 
Protection of Civilians

(resolution numbers between parentheses)

Information, Reporting
n	 “… invites States and the Secretary-

General to bring to its attention 
information regarding the deliberate 
denial of [humanitarian] access in vio-
lation of international law, where such 
denial may constitute a threat to inter-
national peace and security” (1296)

n	 “Invites the Secretary-General to bring 
to its attention situations where refu-
gees and internally displaced persons 
are vulnerable to the threat of harass-
ment or where their camps are 
vulnerable to infiltration by armed ele-
ments” (1296)

n	 “Expresses its determination” to take 
steps to ensure the safety and secu-
rity of UN, associated and humanitarian 
personnel “by… [e]ncouraging the 
Secretary-General, in accordance 
with his prerogatives… to bring to the 
attention of the Security Council situa-
tions in which humanitarian assistance 
is denied” as a consequence of vio-
lence against said personnel (1502)

Responding To Targeting Of  
Civilians And Other Ihl Violations
n	 “Expresses its willingness to respond 

to situations of armed conflict where 
civilians are being targeted or human-
itarian assistance to civilians is being 
deliberately obstructed, including 
through the consideration of appro-
priate measures at the Council’s 
disposal in accordance with the  
Charter of the United Nations” (1265)

n	 “where [situations in which displaced 
persons are vulnerable] may constitute  
a threat to international peace and 
security, expresses… its willingness 
to…, where necessary, adopt appro-
priate steps to help create a secure 
environment… including by providing 
support to States concerned” (1296)

n	 “…affirms the possibility… of using 

the International Fact-Finding Com-
mission established by Article 90 of 
the First Additional Protocol to the 
Geneva Conventions” (1265)

 n	“Indicates its willingness to consider 
the appropriateness and feasibility of 
temporary security zones and safe 
corridors for the protection of civilians 
and the delivery of assistance in  
situations characterized by the threat 
of genocide, crimes against humanity 
and war crimes against the civilian 
population” (1296)

n	 “…undertakes to ensure that all peace 
support operations employ all feasible 
measures to prevent [sexual] violence 
and to address its impact where it 
takes place” (1674)

n	 “Expresses its determination” to take 
steps to ensure the safety and secu-
rity of UN, associated and humanitarian 
personnel “by… [i]ssuing the declara-
tion of exceptional risk for the 
purposes of article 1 (c) (ii) of the Con-
vention on the Safety of United Nations 
and Associated Personnel” (1502)

n	 “… expresses its readiness, when 
considering situations on the agenda 
of the Council, to, where necessary, 
adopt appropriate steps to address 
widespread or systematic sexual  
violence” (1820)

Prevention
n	 “…affirms in this regard its willingness 

to consider… the establishment, in 
appropriate circumstances, of preven-
tive missions” (1296)

n	 “Affirms its determination to strengthen 
United Nations conflict prevention 
capacities by: (a) assessing regularly 
the developments in regions at risk  
of armed conflict and encouraging  
the Secretary-General to provide  
information to the Council on such 
developments pursuant to Article 99 
of the Charter; (b) promoting the follow- 
up of preventive-diplomacy initiatives 
of the Secretary-General; (c) supporting  
regional mediation initiatives in close 
consultation with regional and subre-
gional organizations concerned; (d) 
supporting regional and subregional 

capacities for early warning…; (e) 
requesting… information and assistance  
from the Economic and Social Council;  
(f) taking measures to contribute to 
combating illicit trade of arms… and… 
mercenaries; (g) helping to enhance 
durable institutions conducive to peace, 
stability and sustainable development;  
(h) supporting efforts of African States 
to build independent and reliable 
national judicial institutions” (1625)

Cooperation
n	 “Expresses its intention to collaborate 

with… regional and subregional orga-
nizations, where appropriate, in order 
further to improve opportunities for 
the resolution of armed conflicts and 
the protection of civilians” (1296) 

n	 “Stresses the importance of consulta-
tion and cooperation between the 
United Nations, the International  
Committee of the Red Cross and other 
relevant organizations, including 
regional organizations (1265)

Peacekeeping
n	 “Affirms its intention to ensure, where 

appropriate and feasible, that peace-
keeping missions are given suitable 
mandates and adequate resources to 
protect civilians under imminent threat 
of physical danger” (1296)

n	 “Reaffirms its practice of ensuring that 
the mandates of United Nations 
peacekeeping, political and peace-
building missions include, where 
appropriate and on a case-by-case 
basis, provisions regarding (i) the  
protection of civilians, particularly 
those under imminent threat of physical  
danger within their zones of operation, 
(ii) the facilitation of the provision of 
humanitarian assistance, and (iii) the 
creation of conditions conducive to 
the voluntary, safe, dignified and  
sustainable return of refugees and 
internally displaced persons” (1674)

n	 “… expresses its intention of ensuring 
that (i) such mandates include clear 
guidelines as to what missions can 
and should do to achieve those goals, 
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(ii) the protection of civilians is given 
priority in decisions about the use of 
available capacity and resources, 
including information and intelligence 
resources, in the implementation of 
the mandates, and (iii) that protection 
mandates are implemented” (1674)

n	 “Affirms its intention to include in the 
mandates of United Nations peace-
keeping operations, where appropriate  
and on a case-by-case basis, clear 
terms for activities related to the  
disarmament, demobilization and 
reintegration of ex-combatants, includ-
ing in particular child soldiers, as  
well as for the safe and timely disposal 
of surplus arms and ammunition” 
(1296)

n	 “…indicates its willingness, when 
authorizing missions, to consider, 
where appropriate, steps in response 
to media broadcasts inciting geno-
cide, crimes against humanity and 
serious violations of international 
humanitarian law” (1296)

Sanctions
n	 “Reaffirms its readiness, whenever 

measures are adopted under Article 
41 of the Charter of the United Nations, 

to give consideration to their impact 
on the civilian population, bearing in 
mind the needs of children, in order to 
consider appropriate humanitarian 
exemptions” (1265)

n	 “Reaffirms its determination to take 
action against illegal exploitation and 
trafficking of natural resources and 
high-value commodities in areas 
where it contributes to the outbreak, 
escalation or continuation of armed 
conflict” (1625)

n	 “Affirms its intention, when establishing  
and renewing state-specific sanctions 
regimes, to take into consideration 
the appropriateness of targeted and 
graduated measures against parties 
to situations of armed conflict who 
commit rape and other forms of sex-
ual violence against women and girls 
in situations of armed conflict” (1820)

n	 “Expresses its intention to take appro-
priate measures… to curb linkages 
between illicit trade in natural and 
other resources, illicit trafficking in 
small arms and light weapons, cross-
border abduction and recruitment [of 
children], and armed conflict, which 
can prolong armed conflict and inten-
sify its impact on children” (1539)

n	 “Also takes note with deep concern of 

Annex III  Protection-Related Mandates: 
UN Peacekeeping Operations and Council-Authorised Deployments since 2000

Situation Operation Protection- Related Mandate

1. Sierra Leone UNAMSIL (1999-2005)

S/RES/1270

S/RES/1289

S/RES/1562

•	(may) take the necessary action to afford protection to civilians under 
imminent threat of physical violence, taking into account government 
responsibilities

•	facilitate the delivery of humanitarian assistance 
•	facilitate the free flow of people, goods and humanitarian assistance
•	provide security for disarmament, demobilization and reintegration 
•	coordinate with and assist law enforcement authorities

2. Liberia UNMIL (2003-) S/RES/1509 •	without prejudice to the efforts of the government, protect civilians under 
imminent threat of physical violence, within its capabilities

•	assist in security-sector reform, in particular police and armed forces
•	facilitate the provision of humanitarian assistance, including by helping to 

establish the necessary security conditions
•	contribute towards international efforts to protect and promote human 

rights in Liberia, within UNMIL’s capabilities and under acceptable secu-
rity conditions

•	ensure an adequate human rights presence, capacity and expertise 
within UNMIL to carry out human rights promotion, protection, and moni-
toring activities

the continued recruitment and use of 
children by parties in other situations 
of armed conflict mentioned in the 
Secretary-General’s report, in violation  
of applicable international law relating 
to the rights and protection of children, 
calls on these parties to halt immedi-
ately their recruitment or use of 
children and expresses, on the basis 
of timely, objective, accurate and  
reliable information received from rel-
evant stakeholders, its intention to 
consider taking appropriate steps to 
further address this issue, in accor-
dance with the Charter of the United 
Nations” (1539)

n	 “reaffirms its intention to consider 
imposing, through country-specific 
resolutions, targeted and graduated 
measures, such as, inter alia, a ban on 
the export and supply of small arms 
and light weapons and of other military  
equipment and on military assistance, 
against parties to situations of armed 
conflict which are on the Security 
Council’s agenda and are in violation 
of applicable international law relating 
to the rights and protection of children 
in armed conflict” (1612)
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Situation Operation Protection- Related Mandate

3. Côte d’Ivoire UNOCI (2004-) 

S/RES/1528

S/RES/1609

S/RES/1739

•	without prejudice to the government’s responsibility, protect civilians 
under imminent threat, within its capabilities and areas of deployment

•	support the government, within its current capacities, in disarmament, 
demobilization and reintegration

•	coordinate closely with UNMIL in the implementation of a voluntary repa-
triation and resettlement programme for foreign ex-combatants, paying 
special attention to the specific needs of women and children 

•	facilitate the free flow of people, goods and humanitarian assistance, inter 
alia, by helping to establish the necessary security conditions and taking 
into account the special needs of vulnerable groups

•	facilitate the re-establishment of state authority and of the institutions  
and public services essential for the social and economic recovery of  
the country 

•	contribute, within its capabilities and its areas of deployment, to the  
security of the areas where voting is to take place, 

•	contribute to the promotion and protection of human rights, with special 
attention to children and women

•	monitor and help investigate human rights violations with a view to end-
ing impunity, and to keep the sanctions committee regularly informed

•	monitor the Ivorian mass media, in particular with regard to any incidents 
of incitement by the media to hatred, intolerance and violence, and to 
keep the sanctions committee regularly informed 

•	assist the government in restoring a civilian policing presence, the  
authority of the judiciary and the rule of law

4. DRC MONUC (1999-) 

S/RES/1291

S/RES/1565

S/RES/1671

S/RES/1756

S/RES/1797

•	use all necessary means, within its capacity and in the areas where its 
armed units are deployed, to ensure the protection of civilians, including 
humanitarian personnel, under imminent threat of physical violence

•	deploy and maintain a presence in the key areas of potential volatility in 
order to promote the re-establishment of confidence, to discourage  
violence, in particular by deterring the use of force to threaten the political 
process, and to allow United Nations personnel to operate freely, particu-
larly in the east

•	use all necessary means, within its capacity and in the areas where  
its armed units are deployed, to contribute to the improvement of the 
security conditions in which humanitarian assistance is provided

•	assist in the voluntary return of refugees and internally displaced persons
•	facilitate the demobilization and voluntary repatriation of the disarmed  

foreign combatants and their dependants 
•	assist in the promotion and protection of human rights, with particular 

attention to women, children and vulnerable persons, investigate human 
rights violations to put an end to impunity, and continue to cooperate with 
efforts to ensure that those responsible for serious violations of human 
rights and international humanitarian law are brought to justice, while 
working closely with the relevant agencies of the United Nations. 

•	assist in security sector reform, including the integration of national 
defence and internal security forces together with disarmament, demobi-
lization and reintegration and, in particular, the training and monitoring of 
the police, while ensuring that they are democratic and fully respect 
human rights and fundamental freedoms

5. Burundi ONUB (2004-2006) 

S/RES/1545

•	without prejudice to the responsibility of the government, to protect  
civilians under imminent threat of physical violence, within its capacity 
and in the areas where its armed units are deployed, and in coordination 
with humanitarian and development communities

•	contribute to the creation of the necessary security conditions for the  
provision of humanitarian assistance, and facilitate the voluntary return  
of refugees and internally displaced persons

•	coordinate and conduct, as appropriate, mine action activities
•	provide advice and assistance, within its capacity and subject to carrying 

out the above tasks, to the government on institutional reforms as well as 
the constitution of the integrated national defence and internal security 
forces 
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Situation Operation Protection- Related Mandate

 	 and, in particular, the training and monitoring of the police, while ensuring 
that they are democratic and fully respect human rights and fundamental 
freedoms

•	ensure, in close liaison with the Office of the High Commissioner for 
Human Rights, the promotion and protection of human rights, with  
particular attention to women, children and vulnerable persons, and 
investigate human rights violations to put an end to impunity

•	support the national programme of disarmament, demobilization and 
reintegration, with particular attention to the specific needs of women  
and children

6. Sudan: North-
South

UNMIS (2005-)

S/RES/1590

•	take the necessary action, in the areas of deployment of its forces and  
as it deems within its capabilities, to ensure the security and freedom of 
movement of United Nations personnel, and humanitarian workers, and, 
without prejudice to the responsibility of the Government of the Sudan,  
to protect civilians under imminent threat of physical violence

•	assist in the establishment of the disarmament, demobilization, and  
reintegration program as called for in the Comprehensive Peace Agree-
ment, with particular attention to the special needs of women and child 
combatants

•	assist in restructuring the police service in Sudan, consistent with  
democratic policing

•	assist in promoting the rule of law, including an independent judiciary, 
and the protection of human rights to combat impunity and contribute to 
long-term peace and stability

•	ensure an adequate human rights presence, capacity, and expertise 
within UNMIS to carry out human rights promotion, protection, and  
monitoring activities

•	facilitate and coordinate, within its capabilities and in its areas of  
deployment, the voluntary return of refugees and internally displaced  
persons, and humanitarian assistance, inter alia, by helping to establish 
the necessary security conditions

•	assist with humanitarian demining assistance, technical advice, and  
coordination

•	contribute towards international efforts to protect and promote human 
rights in Sudan, as well as to co-ordinate international efforts towards  
the protection of civilians with particular attention to vulnerable groups 
including internally displaced persons, returning refugees, and women 
and children 

7. Sudan: Darfur UNAMID (2007-)

S/RES/1769

•	take the necessary action, in the areas of deployment of its forces and  
as it deems within its capabilities to ensure the security and freedom of 
movement of its own personnel and humanitarian workers, and protect 
civilians, without prejudice to the government’s responsibility

•	contribute to the restoration of necessary security conditions for the safe 
provision of humanitarian assistance and to facilitate full humanitarian 
access throughout Darfur

•	contribute to the protection of civilian populations under imminent  
threat of physical violence and prevent attacks against civilians, within  
its capability and areas of deployment

•	contribute to a secure environment for economic reconstruction and 
development, as well as the sustainable return of internally displaced  
persons and refugees 

•	contribute to the promotion of respect for and protection of human rights 
and fundamental freedoms

•	assist in the promotion of the rule of law in Darfur

8. Chad MINURCAT (2007-)

S/RES/1778

•	select, train, advise and facilitate support to elements of the Chadian 
police to provide protection

•	liaise with authorities to contribute to the creation of a more secure  
environment

Security Council Report One Dag Hammarskjöld Plaza, 885 Second Avenue, 31st Floor, New York, NY 10017 T:1 212 759 9429 F:1 212 759 4038 www.securitycouncilreport.org44



Situation Operation Protection- Related Mandate

•	liaise with the government and UNHCR in support of their efforts to  
relocate refugee camps and provide logistical assistance to UNHCR

•	contribute to monitoring, promotion and protection of human rights, with 
particular attention to sexual and gender-based violence, and to recom-
mend action to the competent authorities, with a view to fighting impunity

•	support training in international human rights standards, and efforts to 
put an end to recruitment and use of children by armed groups

•	assist in the promotion of the rule of law

9. Timor-Leste UNTAET (1999-2002)

S/RES/1272

UNMIT (2006-) 

S/RES/1704

(take all necessary measures to)
•	provide security and maintain law and order
•	ensure the coordination and delivery of humanitarian assistance,  

rehabilitation and development assistance
•	protect humanitarian assets associated with the operation

•	ensure the restoration and maintenance of public security and assist  
with the further training, institutional development and strengthening  
of the police

•	assist in a comprehensive review of the future role and needs of the  
security sector

•	assist in strengthening mechanisms for the monitoring, promoting and 
protecting of human rights and for promoting justice and reconciliation, 
including for women and children, and to observe and report on the 
human rights situation 

•	facilitate the provision of relief and recovery assistance and access to the 
Timorese people in need

•	assist in justice and reconciliation, including outstanding cases of serious 
human rights violations committed from 1999 

•	mainstream gender perspectives and those of children and youth 
throughout the Mission’s policies, programmes and activities

10. Lebanon UNIFIL (1978-)

S/RES/ 1701

•	take all necessary action in areas of deployment of its forces and as it 
deems within its capabilities, to ensure the security and freedom of move-
ment of United Nations personnel, humanitarian workers and, without 
prejudice to the responsibility of the Government of Lebanon, to protect 
civilians under imminent threat of physical violence

•	help ensure humanitarian access to civilian populations and the voluntary 
and safe return of displaced persons

11. Haiti MINUSTAH (2004-) 

S/RES/1529

S/RES/1542

•	protect civilians under imminent threat of physical violence, within its 
capabilities and areas of deployment, without prejudice to the responsi-
bilities of the government and of police authorities ensure a secure and 
stable environment 

•	assist the government in monitoring, restructuring and reforming the 
police, consistent with democratic policing standards 

•	assist in disarmament, demobilization and reintegration, including 
women and children 

•	assist with the restoration and maintenance of the rule of law, public 
safety and public order

•	support efforts to promote and protect human rights, particularly of 
women and children, in order to ensure individual accountability for 
human rights abuses and redress for victims

•	monitor and report on the human rights situation, in cooperation with the 
Office of the United Nations High Commissioner for Human Rights, 
including on the situation of returned refugees and displaced persons

12. Kosovo UNMIK (1999-) 

S/RES/1244

•	support the reconstruction of key infrastructure and other economic 
reconstruction;

•	support humanitarian and disaster relief aid
•	maintaining civil law and order, including establishing local police forces 

and meanwhile through the deployment of international police personnel 
•	protect and promote human rights
•	assure the safe and unimpeded return of all refugees and displaced  

persons
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Annex IV  Aide-Memoire 
as Adopted in Presidential 
Statement 2003/27

Security for Displaced Persons 
And Host Communities
1. Prioritize and support the immediate 
protection needs of displaced persons 
and civilians in host communities 
through:
n	Measures to enhance security for dis-

placed persons, support the location 
of camps in secure areas, and facili-
tate return under safe and dignified 
conditions.

n	Measures to enhance security for civil-
ians who remain in their communities 
and for host communities living in or 
around areas where refugees or inter-
nally displaced persons take shelter.

n	Provision of appropriate and rapid 
international assistance.

2. Prioritize and support the mainte-
nance of the humanitarian and civilian 
character of camps and settlements for 
displaced persons through:
n	Provision of external and internal 

security (screening procedures to 
separate armed elements from civil-
ians; demobilization and disarmament 
measures; technical assistance and 
training by international civilian police 
and/or military observers; location of 
camps at a significant distance from 
international border and risk zones; 
regional and subregional arrangements).

n	Cooperation with host State in provi-
sion of security measures, including 
through technical assistance and 
training.

n	Deployment of multi-disciplinary assess- 
ment and security evaluation teams.

n	Regional approach to massive  
population displacement, including 
appropriate security arrangements.

Access to Vulnerable Populations
Facilitate safe and unimpeded access to 
vulnerable populations as the funda-
mental prerequisite for humanitarian 
assistance and protection through:
n	Appropriate security arrangements 

(role of multinational force; safe  
corridors; protected areas; armed 
escorts).

n	Engagement in sustained dialogue 
with all Parties to the armed conflict.

n	Facilitation of the delivery of humani-
tarian assistance.

n	Compliance with obligations under 
relevant international humanitarian, 
human rights and refugee law.

n	Counter-terrorism measures (legisla-
tion, training, enforcement, regional 
and international cooperation) in full 
compliance with all obligations under 
international law, in particular interna-
tional human rights, refugee and 
humanitarian law.

Safety of Humanitarian and  
Associated Personnel
Ensure the safety and security of human-
itarian, United Nations and associated 
personnel through:
n	Respect by all parties to the conflict for 

the impartiality and neutrality of 
humanitarian operations.

n	Support for a safe and secure working 
environment for humanitarian personnel.

Security and The Rule Of Law
Strengthen the capacity of local police 
and judicial systems to physically  
protect civilians and enforce law and 
order through:
n	Deployment of qualified and well-

trained international civilian police as 
a component of peacekeeping opera-
tions, to enhance the capacity of the 
United Nations and to assist the host 
State with law enforcement. 

n	Technical assistance for local police, 
judiciary and penitentiaries (mentor-
ing; legislative drafting; integration of 
international personnel).

n	Reconstruction and rehabilitation of 
institutional infrastructure (salaries; 
buildings; communications).

n	Mechanisms for monitoring and 
reporting of alleged violations of 
humanitarian, human rights and  
criminal law.

DDRR
Facilitate the stabilization and rehabilita-
tion of communities through:
n	Programs for disarmament and demo-

bilization of combatants, including 
special measures for women, children 
and dependants (amnesties; weap-
ons buy-back; economic and 
development incentives).

n	Programs for reintegration and reha-
bilitation of ex-combatants within their 
communities, including special mea-
sures for women and children 
(community service; counselling ser-
vices; appropriate education/skills 
training; family reunification; employ-
ment opportunities).

n	Encouragement of full participation of 
armed groups in disarmament, demo-
bilization, reintegration and 
rehabilitation programs.

n	Measures to address the regional 
dimensions affecting disarmament, 
demobilization, reintegration and 
rehabilitation programmes.

Small Arms and Mine Action
Facilitate a secure environment for vul-
nerable populations and humanitarian 
personnel through:
n	Mine-action (coordination centres, 

land-mine clearance; mine awareness 
training; victim assistance).

 n	Measures to control and reduce the 
illicit traffic in small arms and light 
weapons (voluntary moratoria; arms 
embargoes; sanctions; regional and 
subregional approaches).

n	 Involvement of ex-combatants and 
local communities, in particular 
women, in the collection and destruc-
tion of small arms and light weapons 
and in de-mining and other mine-
action activities.
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Effects on and Contribution  
of Women
1. Address the specific needs of women 
for assistance and protection through:
n	Special measures to protect women 

and girls from gender based discrimi-
nation and violence, rape and other 
forms of sexual violence (access to 
legal redress; crisis centres; shelters; 
health care; counselling and other 
assistance programs; monitoring and 
reporting mechanisms).

n	 Implementation of measures for 
reporting on and prevention of  
sexual abuse and exploitation of  
civilians by humanitarian workers  
and peacekeepers.

 n	Mainstreaming of gender perspective, 
including the integration of gender 
advisers in peace operations.

2. Strengthen the role of women as con-
structive actors in developing and 
implementing appropriate responses to 
protecting civilians through:
n	Expansion of the representation, role 

and contribution of women in United 
Nations field-based operations 
(among military observers; civilian 
police; humanitarian and human 
rights personnel).

n	 Increased and more equitable partici-
pation of women at all decision-making 
levels (political processes; organiza-
tion and management of refugee and 
IDP camps; design and distribution of 
assistance; local governance; educa-
tion; rehabilitation policies).

Effects on Children
Address the specific needs of children 
for assistance and protection through:
n	Prevention of and putting an end to 

the recruitment of child soldiers in  
violation of international law.

n	 Initiatives, where appropriate, to 
secure access to war-affected chil-
dren (days of immunization; temporary 
ceasefires; days of tranquillity).

n	Negotiated release of children 
abducted in situations of armed conflict.

n	Effective measures to disarm, demo-
bilize, reintegrate and rehabilitate 
children recruited or used in hostilities.

n	Specific provisions for the protection 
of children, including where appropri-
ate, the integration of child protection 
advisers in peace operations.

 n	Implementation of measures for report-
ing on and prevention of sexual abuse 
and exploitation of civilians by human-
itarian workers and peacekeepers.

n	Family reunification of separated  
children.

n	Monitoring and reporting on the situa-
tion of children.

Justice and Reconciliation
1. Put an end to impunity for those 
responsible for serious violations of 
international humanitarian, human rights 
and criminal law through:
n	Establishment and use of effective 

arrangements for investigating and 
prosecuting serious violations of 
humanitarian and criminal law, at the 
local and/or international level (from 
the outset of the operation).

n	Cooperation of States for the appre-
hension and surrender of alleged 
perpetrators.

n	Technical assistance to strengthen 
local capacities for apprehension, 
investigation, and prosecution of 
alleged perpetrators.

n	Exclusion of genocide, crimes against 
humanity and war crimes from 
amnesty provisions.

n	Referral of situations, where possible 
and appropriate, to international 
courts and tribunals.

2. Build confidence and enhance stabil-
ity within the host State by promoting 
truth and reconciliation through:
n	Requests for troop-contributing States 

to investigate and prosecute, when 
appropriate, their peacekeepers and 
security personnel suspected of vio-
lating criminal law while in a host 
State.

n	Appropriate locally adapted mecha-
nisms for truth and reconciliation 

(technical assistance; funding; amnes-
ties for lower level perpetrators; just 
reinstallation of civilians within com-
munities).

n	Measures for restitution and repara-
tions (trust funds; property 
commissions).

Training of Security And  
Peacekeeping Forces
Ensure adequate sensitization of multi-
national forces to issues pertaining to 
the protection of civilians through: 
n	Appropriate training in humanitarian 

and human rights law, civil-military 
coordination, codes of conduct, nego-
tiation and communication skills, child 
protection and child rights, gender 
and cultural sensitization, and the  
prevention of HIV/AIDS and other 
communicable diseases.

Media and Information
1. Counter occurrences of speech used 
to incite violence through:
n	Establishment of media monitoring 

mechanisms to ensure effective moni-
toring, reporting and documenting of 
any incidents, origins and contents 
that incite “hate media”.

n	Responsive steps to media broad-
casts inciting genocide, crimes 
against humanity and/or serious  
violations of international humanitar-
ian law, including, as a last resort, 
consideration of closing down such 
media broadcasts.

2. Promote and support accurate man-
agement of information on the conflict 
through:
n	Technical assistance to draft and 

enforce anti-hate speech legislation.
n	Establishment of media coordination 

centres to facilitate accurate and  
reliable information management on, 
and awareness of, the conflict.

n	Establishment and assistance of  
local and international media and 
information outlets, in support of 
peace operations.
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Natural Resources and  
Armed Conflict
Address the impact of natural resource 
exploitation on the protection of civilians 
through:
n	 Investigation of the linkages between 

illicit trade in natural resources and 
the conduct of the conflict.

n	Measures to address the direct or indi-
rect import of natural resources where 
proceeds are used to fuel conflict 
(sanctions; regional and subregional 
approaches).

n	Measures against corporate actors, 
individuals and entities involved in 
illicit trade of natural resources in vio-
lation of relevant Security Council 
resolutions and the Charter of the 
United Nations (legislation; penalties 
for dealers; certification and registra-
tion systems; embargoes).

Humanitarian Impact of Sanctions
Minimize unintended adverse side 
effects of sanctions on the civilian popu-
lation through:
n	Humanitarian exemptions in sanction 

regimes.
n	Targeted sanctions (sanctions limited 

in scope and targeted at specific indi-
viduals, groups, or activities).

n	Relevant assessment and review of 
the humanitarian impact of sanctions, 
and the behaviour of those targeted 
by the sanctions.
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