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Preface

The renewal of the doctrine of the Royal Netherlands Army began in
 with the publication of the Army Doctrine Publication Part I,
‘Military Doctrine’. Its publication was accompanied by the 
announcement that a number of subjects would be developed further
in subsequent publications. Since then, Part II, ‘Combat operations’
has also been published and now you have before you the Royal
Netherlands Army Publication Part III, ‘Peace operations’.

As in the case of the previous publications, this part has also been
compiled on the basis of the relevant NATO documents. Because of
extensive cooperation with the United Kingdom, much attention was
paid in the development of this publication to the British doctrine for
peace support operations.

Over the past few years,  peace operations have in practice become
highly complex operations in which, besides military actions, many
other factors play a role. And this development is not at a standstill:
every peace operation is different and, in each one, a peace force will
face new challenges.

The Royal Netherlands Army Doctrine Publication Part III is not a set
script for concrete actions. This doctrine describes the characteristics
and fundamentals of peace operations in general and then looks at the
operational tasks that can be assigned in the framework of peace 
operations. This publication describes the context of peace operations
and formulates principles for military actions. Awareness of this frame
of reference is thus essential for those in charge at all levels 
participating in peace operations.
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For the Royal Netherlands Army, participation in peace operations is
part of everyday life. Countless individual soldiers and units have 
already been on deployment and many will follow. This book thus
satisfies a need and forms the basis for the education, training and
operational deployment in peace operations. Commanders at all levels
must, therefore, be familiar with the contents of this publication. 

Commander in Chief of the Royal Netherlands Army,

M. Schouten
Lieutenant General

EXAMPLES FROM MILITARY HISTORY

Various examples from military history are included in this Army Doctrine
Publication. Their main function is to illustrate to the reader the reality of the
application of doctrine. The historical examples are in no way intended to
prove the correctness of the doctrine. They merely illustrate how a particular
situation in the past was affected by the application or absence of doctrine.
They also illustrate the area of tension between the positively formulated 
theory and the often unruly practice. Secondly, the historical examples are
intended to stimulate the reader to look at the subject in more depth in order
to gain a greater insight into the background and application of this doctrine
for peace operations.
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Section 1 - General

. The doctrine publications of the Royal Netherlands Army serve
as guidelines for the planning, preparation, conduct and completion of
military operations, in peacetime, during an armed conflict and in
times of war. This publication describes the doctrine for operations by
the ground component as part of a multinational force during peace
operations.

. This publication is a manual for commanders and staffs at for-
mation and battalion level. The extent to which it is applied, however,
always depends on the actual situation. This publication does not pro-
vide solutions. It is intended to create unity of opinion in the prepara-
tion, planning and conduct of peace operations. It also forms the basis
for all tactical training and for all Army Field Manuals (AFMs) and other
derived RNLA publications. Like the Army Doctrine Publication (ADP)
Part , ‘Military Doctrine’, this publication is intended to stimulate the
thinking of commanders and staff officers. The ultimate aim is to
encourage the sensible application of this doctrine in unique and unpre-
dictable situations.

ARMY FIELD MANUALS AND HANDBOOKS

The ADP series forms the basis for functional publications known as ‘Army
Field Manuals’ (AFMs). AFMs aim to bridge the gap between the abstract 
(operational-tactical) level of the ADP series and the necessarily concrete 
(tactical-technical) level of the handbooks. AFMs confine themselves to a single
subject and contain general information. Examples are the ‘Command and
Control’ and the ‘Fire Support’ AFMs. This information is intended to provide
the non-specialist in particular with an insight into the nature of the function
area in question. For the specialist, the AFMs provide a starting point for a
detailed description of the subject in handbooks. Handbooks look at doctrinal
aspects of actions ranging from those by units to those by individual military
personnel. Examples are the ‘Tank and Mechanised Infantry Battalion’ and
‘RNLA Soldier’ handbooks.

. A military operation is conducted jointly by at least two Services.
A joint operation by two or more exclusively Dutch Services is, 

1Introduction



however, unlikely. This is because the Royal Netherlands Army always
conducts its operations in a multinational setting, which means that
units are more likely to work with Services from other countries. The
resulting cooperation can take shape in many ways and at many levels.
It can range from the participation of individual Dutch military 
personnel in, for example, observation missions, to the participation of
Dutch units in composite multinational units.

. The nature of peace operations makes it impossible to establish a
fixed link between the level of operation and the command level of the
unit. It may be the case that actions by small units at a low level have
repercussions for the higher levels up to and including the political-
strategic level. In reverse, it is also conceivable that the political-
strategic level may have a direct influence on the (tactical-technical)
execution of operations.

. This publication focuses primarily on the actions at the opera-
tional and tactical level by formations (brigade, division) and units
(battalions). It also gives guidance for operations at the lower levels,
thus presenting a cohesive picture of peace operations.

. Besides the Army Doctrine Publication Part , the following NATO

publications were used as a basis for this publication:
• AJP-(A) ‘Allied Joint Doctrine’, Chapter  (Military Operations

Other Than War)
• MC: ‘Military Concept for NATO Peace Support Operations’
A common foundation has thus been laid for operating in a NATO

context. The British Joint Warfare Publication -, ‘Peace Support
Operations’, was also used for this publication.

Section  - Doctrine

. Doctrine is the formal expression of military thought, valid for
a particular period. It describes the nature and characteristics of current
and future military operations, the preparations for these operations in
peacetime and the methods for successfully completing military opera-
tions in times of crisis and war. Doctrine is general in nature and
describes fundamentals, principles and preconditions for military 
operations at the various operational levels. It also guides the thinking
in respect of future operations by the Royal Netherlands Army in terms
of organisation, personnel and equipment.

. Doctrine constitutes the core of one of the components of mili-
tary potential, namely the conceptual component. Military potential
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also comprises a mental and physical component. The mental compo-
nent consists of three elements: the motivation to perform the task as
well as possible, effective leadership and the responsible organisation of
the deployment of all resources in terms of personnel and equipment.
The physical component - the capacity of the assets or combat power -
comprises personnel and equipment that can be deployed in a peace or
other operation. The three components are developed in peacetime by
means of training, education and maintenance. This produces units
which are ready for deployment.

Section  - Peace operations

. Peace operations can be categorised in different ways. The per-
ceptions concerning this categorisation are also subject to change, espe-
cially now that various countries are becoming more experienced in
conducting peace operations. Given that the Royal Netherlands Army
will always operate in peace operations in a multinational setting, the
aim is to adhere specifically to two relevant international approaches,
namely that of the United Nations and that of NATO. These approach-
es can be regarded as complementary. The ability to work together
(interoperability) during peace operations is thus enhanced.

The United Nations (UN)

. The way in which the United Nations categorises peace operations
stems from ‘An Agenda for Peace’. This report, written in  by the
then Secretary-General at the request of the Security Council and later
augmented with the ‘Supplement’, distinguishes between a number of
peace operations:
• preventive diplomacy
• peacemaking
• peacekeeping operations
• post-conflict peace-building
• peace-enforcing operations

These operations can be placed in a conflict spectrum, which indicates
the state of the relations between population groups or nations: peace,
(armed) conflict or post-conflict. In this context, ‘conflict’ can also be
taken to mean ‘war’.
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Figure -: ‘An Agenda 

for Peace’ in the conflict 

spectrum.

. Preventive diplomacy involves diplomatic steps which are in
effect taken before an expected crisis and which are designed to remove
the cause of the conflict. The aim is to prevent the use of force.
Preventive measures may also be taken to prevent the spread or intensi-
fication of the limited use of force. Conflict prevention operations, such
as the preventive deployment of units, can support that process with
military assets.

. Peacemaking is a process of diplomacy, mediation, negotiation or
other forms of peaceful consultation in order to end a conflict. Peace-
making is designed to help resolve the problem which caused the 
conflict. Peacekeeping, peace-building or peace-enforcing operations
can contribute to this process with military assets.

. Peacekeeping focuses on containing, reducing the intensity of or
resolving a conflict, armed or otherwise, between or within states by
intervention by a third, impartial force. Peacekeeping operations are
usually authorised by an international organisation and have the 
consent of the warring parties (at least at political level). Military units
and civil organisations provide joint support for a political process to
maintain or achieve peace.

. Post-conflict peace-building operations are conducted after an
armed conflict to consolidate a fragile peace. Peace-building operations
are designed to prevent a situation in which a conflict flares up again
immediately after the departure of the intervening troops. During
peace-building operations, attention is given to rebuilding infrastruc-
ture, a democratic government structure, a police apparatus and the
promotion of economic activity. These operations may also help the
demobilisation of the force or the dismantling and disarming of irregu-
lar forces.
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. Peace-enforcing operations are conducted to restore peace
between parties, of which at least one does not consent to the interven-
tion of a peace force. These operations may be either interstate or
intrastate in nature and have a relatively high force intensity. In gener-
al, these actions will not be led by the UN, but will be ‘outsourced’ to a
(regional) security organisation, such as NATO or a coalition of states.

The North Atlantic Treaty Organisation (NATO)

. A substantial part of NATO’s doctrine concentrates on combat
operations. Combat operations usually constitute a response to a
demonstrable threat and are designed to defeat an identifiable enemy by
military means. The circumstances under which the NATO Alliance is
used for peace operations (NATO uses the term Crisis Response
Operations in this context) are more difficult to predict: the threat or
the opponent cannot always be clearly identified. Many civilian, 
political and humanitarian organisations will also be involved in these
operations.

PEACE OPERATIONS AND CRISIS RESPONSE OPERATIONS

Strictly speaking, the terms ‘peace operation’ and ‘crisis response operation’ are
not interchangeable. In Army Doctrine Publication , the Royal Netherlands
Army distinguishes between combat operations on the one hand and peace
support operations and operations other than war on the other.

NATO uses the term ‘crisis response operations’ to mean all operations for
which military means are used for a purpose other than large-scale combat
operations. Currently (autumn ) NATO is working on policy and doctrine
for non-article  Crisis Response Operations. It is concievable that the 
outcome of this process will be that NATO Crisis Response Operations (CRO)
will, apart from Peace Support Operations (PSO), also include (multi)national
tasks, such as antiterrorist and counter-drug operations as well as operations
against irregular enemy forces.

The NATO concept of ‘crisis response operations’ is thus wider than the Dutch
concept of ‘peace operations’. This publication uses ‘peace operations’ to mean
peace support operations, non-combatant evacuation operations, military
aid/support to the civil authorities and humanitarian operations. The other
crisis response operations are described in ADP , ‘Combat operations’ and 
ADP IV, ‘National operations’.

. Building on the United Nations’ categorisation (see paragraph
), NATO made further refinements by defining concrete tasks. A
number of these tasks fall under the heading of peace support opera-
tions. A distinction is made in this respect between tasks conducted in
a NATO context and those conducted in a national, binational or multi-
national context. Figure - illustrates these tasks.
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Figure -: NATO categori-

sation of peace operations.

(Note that tasks conducted

in a national, binational

or multinational context

still need to be confirmed

as Crisis Response

Operations).

. Conflict prevention comprises all military measures designed to
forestall the development of an interstate or intrastate conflict. Conflict
prevention requires the consent of the parties involved and includes
aspects such as early warning, surveillance, taking stabilising measures
and the deployment of peace troops. The level of force during the 
conduct of these operations will be relatively low.

. A humanitarian operation is a task designed to alleviate human
suffering. This is not the main objective, but is performed as part of a
wider peace support operation. It is known as humanitarian relief in
order to distinguish it from humanitarian operations.

. Humanitarian operations in non-PSO scenarios are also
designed to alleviate human suffering. Unlike a pure humanitarian
operation, these are operations in themselves and are conducted in 
situations in which the responsible authorities are unable - and in some
cases unwilling - to assist in providing adequate support for the 
population.

. Military aid/support to civil authorities relates, in this context,
to all forms of assistance given by a peace force under mandate to a civil
government. If there is no functioning government, the aid or support
may consist of direct assistance to civilian communities or to a tempo-
rary international authority. It covers a wide variety of potential tasks
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Crisis Response Operations

Tasks conducted in a NATO context
Tasks conducted in a national,
binational or multinational context
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and may precede or follow a successful demobilisation operation. By
providing military aid or support, the peace force supports the civil gov-
ernment in accordance with the stipulations of a peace agreement or
mandate.

. The enforcement of sanctions is, in a general sense, intended to
force a country to comply with international law or a UN resolution.
The sanctions normally consist of the denial of diplomatic or econom-
ic privileges and the restriction of the freedom of movement of those
living in the affected area. The sanctions may apply to a specific party
in a conflict or, assuming the principle of impartiality, to all parties in a
particular area. Examples of the enforcement of sanctions are maritime
interception operations, customs and police operations on rivers and
the enforcement of no-fly zones.

. A non-combatant evacuation operation is an operational task
designed to evacuate civilians or unarmed military personnel from a cri-
sis or conflict area to a safe or safer environment. An evacuation opera-
tion involving the RNLA will, in principle, concentrate on evacuating
Dutch citizens or citizens of Allied nations for whom the Dutch gov-
ernment has taken responsibility.

. Search and rescue operations (SAR) involve the deployment of
specialist teams to rescue personnel who have run into difficulties; for
example, crews of crashed aircraft or (small) military units which are
unable to return unaided from an isolated position. In peacetime, SAR is
in principle a national responsibility, which is organised on a regional
basis within Europe. During a conflict or a NATO-led operation, region-
al responsibilities may no longer be feasible. In that case, the operational
commander is responsible for the planning and execution of the rescue
operation. If such operations take place in combat conditions, they are
known as combat search and rescue (CSAR).

. Combating terrorism is regarded by some (NATO) countries as a
military task; in the Netherlands, it is primarily a police task for which
the armed forces may provide support. International terrorism is seen
by NATO as a threat to the security of its territory. The use of force by
one of the parties against a peace force during a peace support operation
can also be regarded as terrorism in some cases. Terrorism often resem-
bles operations by irregular forces. Antiterrorist operations are always
conducted in support of other government organisations.

. Counter-drug operations are a responsibility of the civil author-
ities. The armed forces are, however, highly suitable for supporting
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operations to detect and combat drug trafficking. Counter-drug opera-
tions comprise all operations designed to prevent the possession of
drugs as well as drug trafficking and dealing. Operations of this sort are
taking on an increasingly international character.

. This part of the ADP series will not look at antiterrorist and
counter-drug operations in any further detail; they will be discussed fur-
ther in other national or Army Doctrine publications. SAR operations
will not be dealt with any further in the ADP series.

. Operations against an irregular enemy force target the armed
resistance of irregular combatants, often consisting of individuals who
have received paramilitary training or of armed civilians. Such resistance
may occur during intrastate conflicts in the form of an uprising against
the government. If there is no government, this action may be directed
at the population. However, armed resistance by irregular forces can
also be part of an interstate conflict or a war. This is the case if one of
the parties continues the fighting in (part of ) its territory with what is
known as ‘partisan guerrilla warfare’. The RNLA regards these operations
as combat operations. This subject is described further in ADP , part C.

Section  - Operational tasks

. Every peace operation is different. Peace operations consist of one
or more operational tasks, according to the mandate. Depending on the
objective, there will be more emphasis on particular operational tasks in
a specific situation or phase of a peace operation. There is, however, no
internationally recognised list of ‘peace (support) tasks’. An operational
task, such as observation, can in itself be an operation (an observation
operation). It may also be a technique that is applied in a wider opera-
tion, such as a peacekeeping operation.

A mandate indicates:
• the political objective of the operation
• the powers (and possible assets) available to the (civilian) leaders of the 

operation

. The following operational tasks can be derived from an analysis of
previous peace operations. These tasks are also identified in the relevant
international publications.

• observation, monitoring and supervision
• preventive deployment
• enforcement of sanctions
• setting up and maintaining protected areas
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• interpositioning
• forced separation of parties
• guarantee or denial of freedom of movement
• demobilisation operations
• military aid
• non-combatant evacuation
• humanitarian operations

These tasks are by no means exhaustive and do not cover all forms of
military activity during a peace operation. Neither is the division
absolute, as the tasks often overlap each other. Naturally, the military
activities needed for one core task may also be performed for another.

. The operational tasks are clearly dependent on the form of peace
operation in which they are conducted. This link is shown in 
Figure -. The diagram shows how military assets can be used in the
different forms of peace operations. These possible methods of deploy-
ment constitute the operational tasks.



Figure -: Forms of peace

operation in relation to

operational tasks.
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Section  - Lessons learned

. A substantial part of doctrine comes from operational experience
gained during military operations conducted in the past. It is for this
reason that this publication contains examples from military history. To
keep doctrine up to date, it is important to record operational experi-
ences, analyse them and, where necessary, incorporate them in current
doctrine. Lessons learned must, therefore, be taken seriously. This
applies to all aspects of doctrine, including peace operations.

. Lessons learned are important for various organisations and levels.
At the military-strategic level, the Chief of the Defence Staff (CDS) and
the Commanders in Chief, it is important to use lessons learned to gain
insight into the success of the operation and the extent to which the
presupposed context of the deployment turned out to be correct.
Another aspect to be looked at is whether the actions of the peace force
lived up to requirements and where shortcomings arose. These lessons
learned are mainly parameter-setting in nature and apply to the long
term.

. At the operational level (Contingent Commander or Senior
National Representative), the aim is to ensure that the Dutch contribu-
tion is and remains tailored to the assigned and expected tasks. This
requires regular consultation with the commander of the peace force
and the Dutch unit commanders. These lessons learned are both 
parameter-setting and task-specific in nature and usually relate to the
medium term.

. At the tactical level (unit commanders), lessons learned are 
particularly important in terms of guaranteeing the quality of the 
execution of tasks. These lessons learned apply mainly to procedures
and equipment and are important in the short term. Together, all
lessons learned must eventually lead to improvements in the quality of
the Dutch contribution to peace operations.

Over the past few years, the Royal Netherlands Army has accrued a large 
number of lessons learned which have resulted in concrete measures. For
example, most units now take their own organically assigned equipment with
them, training is now ‘green’ instead of ‘blue’ and deployed personnel now
take part as assistant leaders in the final exercise of the following unit. A 
decision was also made to tackle structural problems in the preparation and
execution of a peace operation. The approach was based partly on the 
experiences of the commanders of Dutch units and contingents.
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. In the Royal Netherlands Army, the Director of the Operational
Staff (D-OPS) is responsible for itemising, analysing and evaluating the
experiences. For this purpose, he has a separate ‘Lessons Learned’ sec-
tion in his staff. Officials from this section pay numerous visits to the
deployed troops to record their experiences. The experiences of person-
nel returning from deployment are also collected by means of debrief-
ing interviews with personnel from the Lessons Learned section. Any
criticism or suggestions are also recorded during these interviews. All
information is registered and then analysed and evaluated. Where
action is needed, the relevant authorities or officials are notified. After
that, the section keeps a finger on the pulse, looks at the extent to which
measures have been or will be taken and whether these will produce the
desired effect.

. Extra attention is also paid to the contributions of unit com-
manders; before deployment, they are informed of the importance of
lessons learned and asked to register and report their experiences. After
the mission, they are asked to report on their experiences in relation to
operational tasks, intelligence and security.

Section  - Structure

. The Army Doctrine Publication part  (‘Peace operations’) is the
development and elaboration of the fundamentals of peace support
operations and other peace operations, which are described in Chapters
 and  of the Army Doctrine Publication part  (‘Military Doctrine’).

. The publication consists of two parts. Part A (‘Fundamentals’)
looks at the general aspects which apply to peace operations. It
describes, for example, the international environment in which peace
operations take place and looks at the fundamental principles of peace
operations. It also deals with the starting points for support in a multi-
national context and the characteristics of political decision-making and
operational command.

. Part B (‘Operational tasks’) outlines the way in which tasks are
performed. It presents the most important characteristics of all opera-
tional tasks and looks at the relevant aspects of the planning and execu-
tion of each task. This part also examines the circumstances and proce-
dures of both arrival in and departure from the area of operations. 
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Section  - Introduction

. The fundamental objective of a state is in principle to protect vital
interests, while upholding its own norms and values. Because of inter-
national relations, this objective must be placed in a wide context. In
large parts of the world, therefore, the national interest is also to strive
towards a well-ordered international society in which human rights are
respected and social justice is sought. Dutch security policy fits into this
wider context.

. The end of the Cold War heralded the end of the overriding
importance of military security in the traditional sense. Security conti-
nues to be important, but now consists of much more than purely mili-
tary aspects. Wherever (international) problems need to be resolved, it
will always be necessary to find a multidisciplinary approach, in
which the relationship between the various approaches of foreign poli-
cy receive more attention.

. Dutch foreign and security policy distinguishes between protec-
ting the integrity of national territory in the context of the Alliance and
contributing to the international rule of law. With regard to the latter,
attention must also be given to fostering secure and stable relations in
the countries that border on the NATO area. The various perspectives of
foreign policy and the prevailing security situation will be used to 
decide whether military means could or should also be used to achieve
the foreign policy objectives. In principle, this use of military means
always occurs in conjunction with NATO Allies or other security organi-
sations.

For the Dutch armed forces, three main tasks stem from the foreign and 
security policy:
• to defend national and Allied territory against security risks
• to protect and uphold the international rule of law
• to provide support and assistance, nationally and internationally

2The international environment



The end of the cold war.

Photograph: Dutch Press

Agency (ANP) (Berlin,

)

. This chapter describes the international environment and the
changes it has undergone in the last few decades, thus outlining the
context in which peace operations take place. An awareness of this 
context is necessary in order to understand the meaning of the 
following chapters.

Section  - A changing world

. The end of the Cold War brought about radical changes in the
international security situation. The disintegration of the Warsaw
Pact meant the disappearance of the direct and sizeable threat against
NATO territory. As the same time, the pacifying effect of the traditional
superpowers on their allied states diminished sharply. Processes of
democratisation began, but there also turned out to be a breeding
ground for latent conflicts between and within states. Nationalism, 
religious and ethnic differences, weak or non-existent state structures,
economic deprivation and inequality, overpopulation and under-
development, migration, environmental damage, terrorism and inter-
nationally organised crime became the catalysts for tension and the
ensuing conflicts.
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. The disappearance of the balance of power between NATO and the
Warsaw Pact created a new environment in which a number of trends
can be identified. Firstly, interstate cooperation is being sought actively,
regionally as well as globally. As a result, supranational organisations
have become increasingly important. In this context, countries are more
and more frequently prepared to surrender part of their sovereignty. On
the other hand, we see parts of a country that wish to break away or
claim greater autonomy. This gives rise to dividing lines which are based
on ethnic, religious or economic factors and which deviate from the
existing geographic borders. It is also safe to say that there are often
regional or local armed conflicts which are more in the nature of a trans-
national, interstate or, increasingly, intrastate conflict. Section 3 of this
chapter will look at the last category of conflict in more detail.

A transnational conflict originates from a common and cross-border problem
for two or more states, without necessarily becoming an interstate conflict.
Examples in broad terms are organised crime, terrorism, natural disasters and
the migration of ethnic groups; more specific examples are the problems sur-
rounding the Kurds (involving Turkey, Iraq, Iran and Armenia) and the
Albanians in Kosovo (in which Yugoslavia and Albania are involved and which
may yet involve Macedonia).

. A development which will undoubtedly affect the international
security situation over the coming years is the increasing globalisation
of political, economic, financial and military problems. Destabilising
developments elsewhere in the world can have far greater implications
than they did in the past for relations in our part of the world. Conflict
hot spots which cross borders and which are difficult to control can
result in the disintegration of states, intervention or armed conflict
between states. Humanitarian emergencies and refugee movements are
often the result.

. Illustrative of the changed international security situation are the
developments in the countries which border on the NATO treaty area.
For the Balkans, North Africa, the Middle East, Eastern Europe and
southwest Asia, the security situation has changed drastically. A com-
plicating factor is that the national political, economic and military
structures of many of the NATO area’s neighbouring countries are not yet
fully developed, which means that there is a greater chance that conflicts
will break out. Although the instability in these regions does not neces-
sarily have a direct effect on the security of the NATO countries, the
member states of the Alliance cannot be expected to simply stand back
and watch as a conflict develops or escalates. This is certainly true if the
situation involves or may involve large-scale human suffering as a result
of genocide, widespread famine or refugee movements.
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. In the Balkan region, the old political, economic and military
structures have lost their stabilising effect. Numerous conflicts smoul-
der or flare up, the main causes being ethnicity, nationalism and reli-
gious extremism. The region is being ravaged in particular by intrastate
conflicts, such as those in Bosnia and Herzegovina, Serbia and Albania,
in which the NATO member states are now directly involved. There is
also a very real danger that such conflicts will escalate to interstate 
conflicts. This is particularly true if there are cross-border problems
involving ethnic minorities, religious or cultural differences or if a state
which feels itself to be under threat forms alliances with neighbouring
countries. If the European security structures in cooperation with the
United Nations are not able to contain such conflicts promptly, a larger,
regional conflict may arise.

. North Africa and the Middle East are another two regions char-
acterised by political instability and potential conflict. In these regions’
countries, there are often major ethnic-religious, political and socio-
economic differences coupled with a rapid population growth. As well
as internal tensions, there are also border disputes, controversies 
regarding oil and water supplies and military-political rivalry.
Expectations are that these factors will in the future give rise to 
conflicts, possibly armed, between countries in both regions. Socio-
economic conditions in a number of countries have deteriorated 
considerably over the past few years and we are seeing an upsurge of
extremist fundamentalism. As a result, there is constant tension between
and within various states. Islamic fundamentalism is heavily influenced
by the local situation and also manifests itself with varying degrees of
intensity and aggression.

. For a long time, both regions have had terrorist groups which 
strive towards very different goals. Several countries support these
groups and hope to realise their political objectives partly by means of
terrorist attacks. In a number of countries, terrorist groups, particularly
those of extremist fundamentalists, concentrate on local regimes as well
as western targets. Their resistance against the Western-backed peace
process in the Middle East is also an important factor.

. Another region which constitutes a potential security risk and
which borders the NATO treaty area is eastern Europe. During the past
decade, countries such as Ukraine, Belarus and Moldova broke away
from the Russian Federation and now have internal problems and
regional disputes. They are trying to integrate with existing European
and transatlantic institutions. Disputes with neighbouring countries
with regard to minorities and relations with the Russian Federation
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combined with stagnating political and social transformation, faltering
economic development and extreme nationalist tendencies are the main
sources of instability. The military capacities of the Russian Federation,
particularly its nuclear capabilities, also continue to be an influential
factor.

. The countries in southwest Asia (including Azerbaijan, Armenia,
Georgia, Iraq and Iran) experience frequent conflicts regarding raw
materials, in particular petroleum. Further tension may also arise
between the emerging Muslim republics and the Russian Federation. In
Turkey, Iran and Iraq, the Kurd problem is already a long-running issue.

. The trends which are emerging in the countries bordering on the
NATO treaty area can also be seen in other parts of the world. The 
relatively stable situation of the Cold War has made way for an 
environment in which intrastate and local interstate conflicts in 
particular are more likely to occur. Ethnicity, nationalism and religious
fundamentalism are becoming ever more important in this respect,
while underdeveloped institutional structures and the inability or
unwillingness of a state to protect the physical or economic safety of a
population group are major causes of conflict.

. In addition to all this, the world has a number of highly dan-
gerous regimes. Some are well armed with conventional weapons, while
their arsenals become more important as democratic countries reduce
their defence apparatus. The risk of the proliferation of weapons of mass
destruction (chemical, biological and, perhaps in the future, nuclear) is
also increasing rapidly. The example of Iraq showed that these countries
threaten not only their neighbours, but also the vital interests of western
nations and that they even jeopardise international stability.

. There are also new threats which put our security at risk. Drug
trafficking and organised crime have now become so powerful that they
could seriously undermine the establishment and cohesion of society,
certainly wherever they cross international borders. The disappearance
of the Iron Curtain as a physical partition between Eastern and Western
Europe as well as the disappearance of the borders between various
member states of the European Union have increased the mobility of
criminal organisations which operate internationally. The growing 
influence of organised crime on society has a destabilising effect and can
threaten the national and even international rule of law from within.
Combating organised crime in areas such as drug trafficking, migrant
trafficking and piracy will increasingly require a pooling of the various
control instruments. Lastly, the advances in information technology are
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also accompanied by negative aspects; the vulnerability of the western
world as a result of this has already been clearly exposed.

. All these security risks are diverse in nature and more diffuse
than the large-scale military threat that prevailed during the Cold War.
They will by no means always result in a direct military threat, but they
may have dangerous repercussions for international stability and securi-
ty and for the functioning of government organisations and society in
general. The new security situation requires an integral use of political,
economic, financial and military means. Conflicts can escalate to an
armed struggle or dislocate society to such an extent that it is only with
military means that a safe and stable situation can be achieved. Timely
deployment of military means to counter security risks can in this way
control or even prevent conflicts in the countries bordering the NATO

treaty area.

Section  - The intrastate conflict

. A major threat to peace and stability is the (potential) escalation
of intrastate conflicts. In practice, these often turn out to have the fol-
lowing characteristics:
• The fighting is usually about freedom, identity and power of certain

groups in respect of other groups or a (legitimate) government. This
may take the form of a battle for (part of ) the state’s territory to
achieve autonomy or independence or to seize power within the
state. An armed struggle may be seen by the conflicting parties as a
rational solution.
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• The armed struggle is often characterised by anarchy and chaos. It is
less likely to be conducted by regular troops than by unregulated
groups who do not usually fall under central authority and who con-
duct guerrilla-type actions. The belligerent parties are prepared to
fight long and hard for their goal and their survival and to accept
substantial losses in terms of personnel and equipment.

• The distinction between the warring parties and the civilian popula-
tion is not always clear. Civilians may take an active part in the 
fighting and combatants can disappear in the local community.

• It is difficult to arrive at any settlement and cease-fire agreements are
often violated, as are human rights and the law of war.

• The actions of the warring factions often originate from a position of
weakness. This results in adapted methods, such as terrorist activities.
The parties often make use of mobility and surprise in their opera-
tions. Actions are usually designed to create confusion and incur
damage. The scale of the actions varies enormously.

• The level of force also varies greatly. Light and unsophisticated 
weapons are used in virtually all cases. Theft and illegal trading are
popular ways of obtaining weapons. Locally, however, the conflicting
parties may use heavier and even highly sophisticated weapons,
including weapons of mass destruction.

• There is no single clear aggressor, but a number of parties, factions
and groups who are trying to achieve their goals by violent means.

ADP I, ‘Military Doctrine’, makes a distinction between two fighting methods
in a conflict: regular and irregular operations. In this context, regular warfare
means ‘operations characterised by the usually open, structured, large-scale
and coordinated deployment, normally in accordance with established 
doctrine’. ADP I defines irregular warfare as ‘operations by smaller units, often
rebels, who normally use the element of surprise and may apply a high level of
force locally’.

In this publication, the terms ‘regular’ and ‘irregular’ are not confined to
describing the method of operation, but also apply to the conflict as a whole.
This does not mean that a conflict is purely regular or irregular: in practice,
both methods would occur to a greater or lesser extent during a conflict. A
conflict in which regular methods have the upper hand will normally be 
referred to as a regular conflict; one in which the majority of the belligerent
parties adopt irregular methods will be referred to as an irregular conflict.

. The characteristics of an intrastate conflict resemble those of an
irregular conflict. The list below shows the various characteristics of
regular and irregular conflicts.
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REGULAR IRREGULAR

- territory, raw materials - government power, territory
- security of the state - security of the group
- ideology, greed - ethnicity, political/religious 
- law of war fundamentalism
- large units under central authority - small units under local authority
- combined arms - individual weapons systems
- manned weapons - armed individuals
- large-scale use of fire power - hit-and-run

and manoeuvre - anarchy and chaos
- overt actions - covert actions
- civilian population outside - civilian population part of 

the conflict the conflict

. It is precisely because intrastate conflicts pose a threat to inter-
national peace and security that the international community will try to
mediate and reach a lasting solution. To this end, military means will,
if necessary, be used in the form of a peace operation. A possible 
problem in this respect is that the dividing line between regular and
irregular is not always clear. The peace force must, therefore, be mind-
ful of the fact that it may be confronted by both regular and irregular
methods. The challenge to the peace force is to respond appropriately
to both methods. A show of military power will thus play a key role in
regular operations, whereas in irregular operations the parties will be
more concerned with influencing the hearts and minds of the local 
population.

. The changes in the international security situation have meant
that it is now more important that existing international organisations
function properly. This has led to a revival of these organisations and
has made the ‘international community’ a reality. This is embodied,
for example, by the more active role played by the United Nations
Security Council, although there are limits to the influence of this
forum.

The IFOR/SFOR peace operation, which was conducted under the NATO flag
after the signing of the Dayton Peace Agreement in , was unique and
unprecedented. Troops from thirty-seven countries, including Russia and
other members of the former Warsaw Pact, together with a large number of
international organisations joined forces to stabilise and develop the fragile
peace. The aftermath of the conflict in Bosnia and Herzegovina has, however,
also underlined the need for intensive cooperation between military units and
the main international organisations.

. Lastly, it is clear that the number of institutions and organisations
involved with international security has also changed as a result of chan-
ges in the international environment. The intertwining of mutual inte-
rests on the one hand and the individual identity of such organisations
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on the other do, however, increase the complexity of the international
environment.

Section  - International organisations

. An ‘international organisation’ is an organisation, created by 
states under international law or decree and consisting of one or more
organs, which is tasked with the more or less permanent protection of
common, public interests of state. International organisations are also
referred to as interstate or intergovernmental organisations (IGOs). They
can be categorised according to membership, geography, function and
powers.

. One example of an organisation with restricted membership is
the Benelux (comprising Belgium, the Netherlands and Luxembourg).
Other organisations, such as the European Union, are, on the other
hand, accessible to countries other than the existing members, but for
expansion permission is required from all current member states; the
founding treaty must be amended or supplemented by a new treaty
which is ratified by all parties, including the new member state. It is 
different in NATO, where the member states can unanimously invite a
country to join the organisation. Here, too, it is thus possible for one
member state to veto the accession. These types of organisation are 
called closed organisations. Then there are the open organisations, to
which any country may accede, subject to an independent decision by
the leading body. An example of this type of organisation is the United
Nations, to which a state may be admitted by the General Assembly on
the recommendation of the Security Council.

. With regard to the geographical categorisation, we have global or
universal and regional organisations. The United Nations is an 
example of a universal organisation, because the UN and its affiliated
organisations aim for worldwide cooperation between all states (see
Chapter , Figure - for a detailed summary and explanation regarding
the main UN bodies). An organisation is termed regional if only a 
particular group of states can become members. One such organisation
is the Organisation for Security and Cooperation in Europe (OSCE).
Because of the commonality of their objectives, regional organisations
are often more closely united than the worldwide organisations. 

. With regard to the categorisation made on the basis of function,
the objective of the organisation is the important factor. One can then
distinguish general (political) and functional organisations. General
organisations have objectives which in essence mean that they are
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Figure -: European 

security structures.

involved in virtually all aspects of international relations. Here, too, the
UN is a good example. Functional organisations, on the other hand,
have clearly defined and limited objectives. Examples of this category
are the Organisation for Economic Cooperation and Development
(economic-monetary), NATO and the Western European Union 
(security) and the Council of Europe (cultural).

. The category based on powers means that organisations may have
advisory, administrative or legislative powers. The powers of interna-
tional organisations differ greatly. Some organisations may only give
recommendations to their members. The participating nations are in
this case not prepared to surrender their own sovereignty and the mem-
ber states are the most important actors, not the organisation. An 
organisation of this type is called intergovernmental; NATO is one 
example. Other organisations are able to make decisions that are 
binding for their members, even if the latter have not agreed to the 
decision. The participating states have in this case surrendered part of
their sovereignty to the international organisation. This is called supra-
national cooperation. An example here is the European Union.

. In order to define the context in which peace operations are con-
ducted, a number of organisations need to be looked at in further detail.
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Organisation for Security and Cooperation in Europe (OSCE)

Euro-Atlantic Partnership Council (EAPC)

NATO

Canada
Czech Republic 2

Hungary 2
Iceland 2

Norway
Poland 2
Turkey 2
United States of America

Austria 3
Finland 3
Ireland 3
Sweden 3

EU

Denmark 3
Belgium
France
Germany
Greece
Italy

WEU
Luxembourg
Netherlands
Portugal
Spain
United Kingdom

PfP
Armenia
Azerbaijan
Belarus
Georgia
Kazakhstan
Kyrghyz Republic
Moldova
Russia
Turkmenistan
Ukraine
Uzbekistan

Tadjikistan
Albania
Bulgaria 4
Estonia 4
Latvia 4

Lithuania 4
Romania 4
Slovakia 4

Slovenia 4
Switserland
Former Yugoslav Republic
of Macedonia 5

Andorra
Bosnia and Herzegovina
Cyprus
Yugoslavia 1
Croatia

Liechtenstein
Malta
Monaco

San Marino
Holy See

1 Yugoslavia is suspended as a member of the OCSE
2 Associated member of the WEU

3 Observer status in the EU
4 Associated partner in the WEU

5 Turkey recognises the Republic of Macedonia with its constitutional name



This applies mainly to the United Nations and the group of regional
and functional organisations and in particular to NATO, the Western
European Union and the Organisation for Security and Cooperation in
Europe. The development and relevance of the international organisa-
tions mentioned will then be examined. Figure - gives an outline of
the European security structures.

The United Nations

. During the Second World War, the Allies laid the foundations for
the United Nations. On  January , twenty-six countries signed the
‘Declaration by United Nations’. There were also conferences in 

and  which were significant to the creation of the United Nations.
The UN was to take over the role of the League of Nations, which was
set up at the end of the First World War. After intensive preparations,
some fifty countries participated in the founding conference in San
Francisco at the end of the Second World War. The result of this 
meeting was the Charter of the United Nations, which came into
effect on  October . The General Assembly and the Security
Council are the most important organs in the UN.

. The main objective of the United Nations is to maintain 
international peace and security. The UN is a collective security 
organisation. The organisation may act against any state which 
jeopardises the security of one or more (member) states. Given that by
far the majority of countries are members, this usually means that 
resolutions, measures or sanctions are taken against one or more 
member states.
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The Charter states that the main objective of the UN is to ‘maintain interna-
tional peace and security’. It includes declarations about respecting human
rights (Article  of the Charter). Article  then confers primary responsibility
for the maintenance of international peace and security on the Security
Council. The specific powers granted to the Security Council for the 
discharge of these duties are described in Chapter VI (Pacific settlement of 
disputes) and Chapter VII (Action with respect to threats to the peace, breaches
of the peace and acts of aggression).

. Article  of the Charter confers primary responsibility for the
maintenance of international peace and security on the Security
Council. Article , in which the member states agree to accept and
carry out the decisions of the Security Council, grants the latter an
exclusive and vitally important position of power: to make decisions
which are binding for the member states. The official functions of the
Security Council are:
• to make recommendations for the peaceful settlement of disputes
• to decide to take action - possibly armed - in the event of:

- a threat to international peace and security
- a breach of international peace and security
- an act of aggression

. For the last few years, the Security Council has given an ever 
broader interpretation of ‘a threat to international peace and security’.
The proliferation of weapons of mass destruction, international 
terrorism and intrastate conflicts (including civil wars and acute hu-
manitarian emergencies) are now also regarded as such by the Council.

. The Security Council has fifteen members, five of whom are 
permanent (the United States, China, Russia, the United Kingdom and
France) and ten non-permanent. The non-permanent members are
elected by the General Assembly for a period of two years. The 
permanent members of the Security Council have the right of veto.
That right of veto has been used less frequently since the end of the
Cold War than it was before. On the other hand, the number of 
resolutions passed by the Security Council has increased considerably
since then and these have more and more often involved a peace 
operation.

. The UN may use all possible means, even military, in order to
achieve its objective. Before it was founded, this right was reserved for
sovereign states. This is, however, subject to the restriction that they
may not intervene in matters which are essentially within the domestic
jurisdiction of a member state (Article , paragraph  of the Charter),
although the United Nations itself determines whether a matter is
covered by this Article. The UN can thus, by way of the Security
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Council, indeed put intrastate conflicts which may jeopardise its 
objectives onto the agenda.

. The UN works according to a number of principles:
• All member states are sovereign and cooperate voluntarily. The UN

does not have supranational authority. The Security Council may,
however, make decisions which are binding for the member states.

• The member states shall fulfil their obligations in accordance with
the Charter. The member states interpret these obligations 
themselves. There is no independent legal authority governing the
member states.

• Member states shall settle their international disputes by peaceful
means.

• Member states shall refrain from the threat or use of force against
other states.

• Member states shall give the UN every assistance in any action it
takes. Members themselves will decide on the form of this assistance.

• The UN shall not, in principle, intervene in matters which are essen-
tially within the domestic jurisdiction of any state. In practice, how-
ever, it is the UN which decides whether or not this is the case, which
means that independence disputes and violations of human rights
can, despite their national character, still be addressed within the UN.

. Despite the possibility of using military measures to respond to
breaches of international peace and security, the Security Council made
virtually no use of it during the Cold War. During that period, how-
ever, the General Assembly did establish that it could, if necessary, take
over the task of the Security Council. As a result, the General Assembly
passed a resolution that called upon member states to make immediate
use of military means. During the Korean War (-), the General
Assembly passed a resolution (‘Uniting for Peace Resolution’, ), 
calling upon member states to make immediate use of military means.
The paralysing situation in the Security Council during the Cold War
was a direct consequence of the right of veto held by the permanent
members of the Council in a polarised position of power.

. Dag Hammarskjöld, Secretary-General from  to , intro-
duced the possibility of conducting peace operations with the consent
of the conflicting parties. This was based on Chapter VI of the Charter,
thus circumventing the risk of a possible veto. After all, no member of
the Security Council could, without loss of credibility, stop the use of
military means if all the parties involved had consented. The Secretary-
General thus created a realistic opportunity for conducting UN peace
operations. He could now deploy forces, with the consent of the 
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belligerent parties, in order to separate the parties and thus pave the way
for political solutions.

CHAPTER VI OF THE UN CHARTER (RELEVANT ARTICLES ONLY)

Pacific settlement of disputes
Article :
. The parties to any dispute, the continuance of which is likely to endanger

the maintenance of international peace and security shall, first of all, seek a
solution by negotiation, enquiry, mediation, conciliation, arbitration, judi-
cial settlement, resort to regional agencies or arrangements, or other peace-
ful means of their own choice.

.The Security Council shall, when it deems necessary, call upon the parties to
settle their dispute by such means.

Article :
The Security Council may investigate any dispute, or any situation which
might lead to international friction or give rise to a dispute, in order to deter-
mine whether the continuance of the dispute or situation is likely to endanger
the maintenance of international peace and security.

. In , Secretary-General Boutros Boutros Ghali produced an
in-depth report on the UN’s perspective on peace operations. In this
report, entitled ‘An Agenda for Peace’, and the supplement which 
followed, he described the possible peace support measures available
to the UN. These measures are preventive diplomacy, peacemaking,
peacekeeping, peace enforcement and peace-building. With the excep-
tion of peace enforcement, these measures all fall under Chapter VI of
the Charter. The deployment of military means in the context of this
chapter does, however, require the consent of the conflicting parties.
Peace enforcement falls under Chapter VII of the Charter and does not
require consent from the conflicting parties.

CHAPTER VII OF THE UN CHARTER (RELEVANT ARTICLES ONLY)

Action with respect to threats to the peace, breaches of the peace and
acts of aggression
Article :
The Security Council shall determine the existence of any threat to the peace,
breach of the peace or act of aggression and shall make recommendations or
decide what measures shall be taken in accordance with Articles  and , to
maintain or restore international peace and security.
Article :
In order to prevent an aggravation of the situation, the Security Council may,

before making the recommendations or deciding upon the measures provided
for in Article , call upon the parties concerned to comply with such provi-
sional measures as it deems necessary or desirable. Such provisional measures
shall be without prejudice to the rights, claims or position of the parties con-
cerned. The Security Council shall duly take account of failure to comply with
such provisional measures.
Article :
The Security Council may decide what measures not involving the use of
armed force are to be employed to give effect to its decisions, and it may call
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upon the Members of the United Nations to apply such measures. These may
include complete or partial interruption of economic relations and of rail, sea,
air, postal, telegraphic, radio and other means of communication and the
severance of diplomatic relations.
Article :
Should the Security Council consider that measures provided for in Article 
would be inadequate or have proved to be inadequate, it may take such action
by air, sea or land forces as may be necessary to maintain or restore interna-
tional peace and security. Such action may include demonstrations, blockade
and other operations by air, sea or land forces of Members of the United
Nations.
Article :
Nothing in the present Charter shall impair the inherent right of individual or
collective self-defence if an armed attack occurs against a Member of the
United Nations, until the Security Council has taken measures necessary to
maintain international peace and security. Measures taken by Members in the
exercise of this right of self-defence shall be immediately reported to the
Security Council and shall not in any way affect the authority and 
responsibility of the Security Council under the present Charter to maintain
or restore international peace and security.

. The United Nations High Commissioner for Refugees
(UNHCR). In virtually all (armed) conflicts, the civilian population
suffers because of the activities of the (warring) parties. This often
results in refugee movements and threats to human rights. In , the
UN assigned responsibility for refugees to the UNHCR. The latter is
accountable to the General Assembly, which elects the High
Commissioner on the recommendation of the UN Secretary-General.

In the  Convention relating to the status of refugees, a ‘refugee’ is defined
as ‘any person who, owing to well-founded fear of being persecuted for 
reasons of race, religion, nationality, membership of a particular social group
or political opinion, is outside the country of his nationality and is unable or,
owing to such fear, is unwilling to avail himself of the protection of that 
country; or who, not having a nationality and being outside the country of his
former habitual residence as a result of such events, is unable or, owing to such
fear, is unwilling to return to it’.
As well as refugees, there are also ‘displaced persons’. A displaced person is one
who is suddenly or unexpectedly forced to leave his home as a result of an
armed conflict, internal strife, systematic violation of human rights or a 
natural disaster or man-made emergency and who is in the territory of his own
country.

. The UNHCR derives its raison d’être from the  Convention rela-
ting to the status of refugees and the accompanying Protocol issued in
. These are the main international agreements which deal with the
protection of refugees. The most important element of the 

Convention is the principle of ‘non-refoulement’. This is often regarded
as the cornerstone of international protection. It prohibits the return or
expulsion of a refugee to a country where his or her life, freedom of 
personal safety would be threatened. Over the years, the principle has
become an unwritten law.
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. The main objectives of the UNHCR are to offer international pro-
tection to refugees and to seek permanent solutions to the problems
they face. In the context of the first objective, the UNHCR propagates the
processing of international norms for the treatment of refugees in
national law and national procedures and supervises the application of
these norms. The second objective is pursued by encouraging refugees
to return voluntarily to reintegrate in their home country. If this is
impossible, the UNHCR will make a case for reintegration in another
country. Other activities of the UNHCR involve providing humanitarian
aid, advice, training and legal support for refugees.
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. The role of the UNHCR has expanded considerably over the years.
The UNHCR is called upon to an increasing extent to offer protection,
provide aid or to offer assistance in other ways for the benefit of the civi-
lian population in intrastate conflicts. More and more activities are
being conducted in close cooperation with non-governmental organi-
sations (NGOs). In practice, the relationship between the UNHCR and
NGOs is one of mutual dependence and unity. NGOs usually convert the
plans developed by the UNHCR into direct action, whereby the NGOs are
regarded by many as the ‘operational arm’ of the UNHCR. The UNHCR

has neither large numbers of doctors who can provide medical care in
the refugee camps nor the hundreds of trucks needed to transport relief
goods to the often remote locations of the refugee camps. The joint
NGOs, on the other hand, often do have enough personnel and 
equipment to provide adequate relief quickly and often have excellent
sources of information at local level.

. The strength of the UNHCR is also the weakness of the NGOs:
acceptance by many governments. While the UNHCR is, as a UN agency,
an accepted negotiating partner for most governments, this is certainly
not the case for all NGOs. It is for this reason that they are not always
automatically allowed to enter conflict areas. One problem in the rela-
tionship between the UNHCR and NGOs is that most NGOs are uncom-
fortable with the dominant role of the UNHCR and they cherish their
independent position. However, both the UNHCR and the NGOs are
becoming ever more aware that the coordination of activities is essential
for effective humanitarian aid. Experience has shown that, unfortunate-
ly, competition between the UNHCR and NGOs and between NGOs them-
selves all too often results in a duplication of effort and ineffective aid.
The much-needed coordinating role will, therefore, increasingly be
played by the UNHCR, with the consent of the NGOs and the interna-
tional community.

Regional organisations

. Over the past few years, regional organisations have taken on an
important role in the settlement of disputes with regard to peace and
security and in the execution of peace operations. Chapter VIII of the UN

Charter states that the Security Council must stimulate the develop-
ment of regional organisations in order to resolve conflicts at regional
level. Member states are specifically requested to refer a dispute to the
Security Council only after mediation by a regional organisation has
failed. The Security Council must make use of these regional organisa-
tion wherever possible to carry out enforcement action under its 
authority. Regional organisations are very diverse in nature.
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. Regional cooperation takes the following forms:
• regional arrangements under Chapter VIII of the UN Charter
• security organisations
• civil regional organisations
• coalitions of countries which are willing and able to conduct peace

operations (known as ‘coalitions of the able and the willing’)

. Regional arrangements under Chapter VIII. This category
comprises a form of cooperation under which the activities are confined
to a (designated) region or a geographically defined area. In effect, these
regional organisations form a small-scale United Nations for the region
in question, albeit without the authority or legitimacy of the United
Nations itself. In principle, any country in a particular region may 
become a member (the non-exclusivity principle). Examples of such
organisations are the Arab League, the Organisation of American States
(OAS) and the Organisation of African Unity (OAU). The Organisation
for Security and Cooperation in Europe is also regarded as a regional
organisation as defined in Chapter VIII of the Charter of the United
Nations.

CHAPTER VIII OF THE UN CHARTER

Regional arrangements

Article :
1.Nothing in the present Charter precludes the existence of regional arrange-

ments or agencies for dealing with such matters relating to the maintenance
of international peace and security as are appropriate for regional action,
provided that such arrangements or agencies and their activities are 
consistent with the Purposes and Principles of the United Nations.

2.The Members of the United Nations entering into such arrangements or
constituting such agencies shall make every effort to achieve pacific settle-
ment of local disputes through such regional arrangements or by such
regional agencies before referring them to the Security Council.

3.The Security Council shall encourage the development of pacific settlement
of local disputes through such regional arrangements or by such regional
agencies either on the initiative of the states concerned or by reference from
the Security Council.

4.This Article in no way impairs the application of Articles  and .

Article :
1.The Security Council shall, where appropriate, utilize such regional 

arrangements or agencies for enforcement action under its authority. But no
enforcement action shall be taken under regional arrangements or by 
regional agencies without the authorization of the Security Council, with
the exception of measures against any enemy state, as defined in paragraph
 of this Article, provided for pursuant to Article  or in regional arrange-
ments directed against renewal of aggressive policy on the part of any such
state, until such time as the Organization may, on request of the
Governments concerned, be charged with the responsibility for preventing
further aggression by such a state.
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2.The term enemy state as used in paragraph  of this Article applies to any
state which during the Second World War has been an enemy of any 
signatory of the present Charter [ed: this refers to the Axis powers (Germany,
Italy and Japan)].

Article :
The Security Council shall at all times be kept fully informed of activities
undertaken or in contemplation under regional arrangements or by regional
agencies for the maintenance of international peace and security.

. Security organisations are organisations which focus on the 
collective defence in a particular region, but which can also be used for
operations by the United Nations. In general, these are organisations
which, because of their exclusivity, cannot be classed as organisations
under Chapter VIII but which have expressed a desire to support UN

operations. NATO and the WEU belong to this group.

. Civil regional organisations are structural or ad hoc organisa-
tions whose activities are not confined to matters concerning peace and
security. By virtue of the means and facilities at their disposal, they are
able to offer support to the United Nations in the mediation in a
(potential) conflict or in the execution of peace operations. One 
example is the European Union which, in close cooperation with the
United Nations, is attempting to mediate in the conflict in the former
Yugoslavia. Organisations such as the Association of Southeast Asian
Nations (ASEAN) and the Gulf Cooperation Council may also be able to
play a similar role.

. Coalitions of the able and willing are ad hoc alliances of 
countries which are willing and able to help to resolve a conflict. A
coalition of this sort does not have to originate in the same region but
it does in principle focus on one specific region. They are generally 
created in order to enable an enforcement operation under the auspices
of the General Assembly (Korea, ) or to conduct an operation on
the basis of a Security Council mandate (Kuwait, -). In 
operations of this type, one nation should ideally take on a leading role
if any effectiveness is to be achieved.

. The sole purpose of involving regional organisations is to 
reinforce the actions of the UN. Firstly, the use of a regional organisation
means that there is greater involvement and more knowledge about the
area in which the conflict is taking place. Secondly, the United Nations
is relieved of the political negotiations and can perhaps (initially) 
concentrate on other issues. Thirdly, added value is created in military
terms, since the United Nations itself only has a very limited military
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planning capacity (this role has in theory been allocated to the Military
Staff Committee and the Department for Peacekeeping Operations; see
Chapter ) and no military command structure whatsoever. The UN also
has a considerable shortage of logistic means; it will, therefore, ensure
that the relevant regional organisation is closely involved in the 
decision-making process about actions with regard to the conflict. The
UN will also, if possible, leave the execution of any peace operation to
the regional organisation.

The North Atlantic Treaty Organisation (NATO)

. The North Atlantic Treaty Organisation was founded in
Washington DC in the United States on  April . A number of
Western European countries and North American states thus created an
alliance for the collective defence of the North Atlantic treaty area
under the conditions set out in Article  of the Charter of the United
Nations (details given earlier in this chapter). The most important arti-
cle in the NATO Treaty is Article . With this article, the member states
guarantee the integrity of their allied territory. NATO can never be 
forced to participate in peace operations on the basis of this article. This
is because NATO is not a supranational organisation, but an alliance of
sovereign states which takes all its decisions in full consensus. The 
individual members will thus continue to strive for their own political
objectives.

NATO TREATY

Article 
The Parties agree that an armed attack against one or more of them in Europe
or North America shall be considered an attack against them all and conse-
quently they agree that, if such an armed attack occurs, each of them, in exer-
cise of the right of individual or collective self-defence recognised by Article 
of the Charter of the United Nations, will assist the Party or Parties so 
attacked by taking forthwith, individually and in concert with the other
Parties, such action as it deems necessary, including the use of armed force, to
restore and maintain the security of the North Atlantic area.

. Given that NATO’s raison d’être had been assured since its 
establishment by the right of collective defence (in accordance with
Article  of the NATO Treaty) and the threat of the Warsaw Pact, the end
of the Cold War was also a point at which the use and role of NATO in
the international environment had to be reconsidered. The NATO mem-
ber states were also aware that the danger of large-scale aggression
against the treaty area had diminished greatly. With a view to the way
in which NATO would function under these changed circumstances, in
 they decided to implement a number of external and internal
changes. The external adjustment took the form of the Partnership for
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Peace programme. This programme contributed to the accession of the
Czech Republic, Hungary and Poland to NATO in .

PARTNERSHIP FOR PEACE

On  January , the heads of state and government of the NATO member
states presented the Partnership for Peace (PfP) programme and invited the
countries of the North Atlantic Cooperation Council (NACC: this consisted of
the NATO countries and a number of European non-NATO countries) and of the
OSCE to join the programme. The PfP programme had the following objecti-
ves:
• to facilitate transparency in national defence planning and budgeting 

processes
• to ensure democratic control of defence forces
• to develop cooperative military relations with NATO, for the purpose of joint

planning, training and exercises
• to develop the capability for participating with NATO forces in peace opera-

tions, search and rescue operations and humanitarian relief operations.

The partners were invited to send permanent liaison officers to the NATO head-
quarters in Brussels and to the ‘Partnership Coordination Cell’ at SHAPE in
Mons. In the context of PfP, the partners were invited to participate in politi-
cal and military organisations within NATO.

The PfP does not cover Article  operations. It merely talks about ‘consulting’
with a partner if that partner perceives a threat to its territorial integrity, poli-
tical independence or security. The PfP may not, therefore, be regarded as an
extension of the military alliance with member states with more or less equal
rights, but as an individual cooperation programme based on partnership.
Each partner determines the scope and pace of the desired cooperation.

ENHANCED PARTNERSHIP FOR PEACE

In , work was started on the enhancement of the PfP in order to develop
a partnership which would be directed at the entire spectrum of NATO tasks,
including peace operations, and which would to a greater extent reflect the
experiences of the cooperation in Bosnia and Herzegovina. Those experiences
endorsed the importance of a highly developed capacity for multinational
military action and a partnership with a stronger political dimension to 
supplement more robust military cooperation.

Specific military initiatives of the Enhanced Partnership include the expansion
of the PfP’s military tasks (these now comprise all new tasks of the Alliance, in
particular peace support operations) and the establishment of what are known
as Partner Staff Elements (PSEs). These are found at various levels in the mili-
tary structure, particularly where officers of partnership nations work with
NATO officers and PfP activities are prepared and implemented.

. The internal changes focused on four elements:
• The Strategic Concept () expresses what NATO stands for in this

day and age and what its tasks and functions are. With regard to 
military tasks, conflict prevention and peacekeeping have been added
to collective self-defence. It also provides direction for the Allies’ 
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defence planning. The Concept focuses on NATO’s fundamental 
security tasks and the conditions under which the armed forces may
be deployed for operations.

• The development of the European Security and Defence Identity
should result in greater responsibility on the part of the European
Allies for security and stability in Europe. In this context, work is
being done on a framework agreement for the transfer of NATO assets
and capabilities for ‘European’ (peace) operations. Work is also being
done to bring about closer cooperation with the Western European
Union (WEU). In particular, the WEU is being involved in NATO

Defence Planning and in the ‘Military Planning and Exercises for
Illustrative WEU Missions’.

• The so-called Long Term Study should result in changes in the com-
mand structure, infrastructure and the structure of armed forces.
With respect to the command structure, agreement has been reached
with regard to an organisation with fewer hierarchical levels. The
review of the other structures will be carried out at a later stage.

• The development and implementation of the Combined Joint Task
Force (CJTF) concept (see Chapter ) is geared towards the formation
of flexible command structures which would enable leadership of
non-Article  operations. There are now specific indications that the
concept can also be applied in some Article  operations.

. NATO has thus taken on board the desirability and the possibility
of participating in peace operations. All member states and other rele-
vant international organisations believe that NATO, precisely because of
its military structure and years of experience in international coopera-
tion, is ideally suited to conducting such operations. Given that NATO’s
raison d’être is primarily derived from the concept of collective self-
defence in accordance with Article  of the NATO Treaty and that NATO

regards itself as increasingly able and willing to conduct operations
which do not fall under that Article, one now talks within NATO about
so-called ‘non-Article  operations’.

EURO-ATLANTIC PARTNERSHIP COUNCIL

In the context of the Enhanced Partnership for Peace, the Euro-Atlantic
Partnership Council (EAPC) was set up in  as a consultative body for a wide
range of political and security topics. The EAPC is the successor to the North
Atlantic Cooperation Council. The following areas are particularly important
for consultation and cooperation within the EAPC.

• The EAPC enables partners, if they so wish, to establish a direct political 
relationship with NATO, thus providing them with more flexibility and an
extension of individual cooperation.

• The EAPC creates the framework which enables partners to become more
involved in the decision-making regarding activities in which they partici-
pate. The consultations and cooperation between the Alliance and the 
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partners who take part in peace support operations with NATO are expected
to become more straightforward as a result.

• The EAPC is the forum for discussions on an increasing number of topics.
These may be political and security issues, but may also be regional matters.
There is also scope for consultations and cooperation in such areas as 
defence planning, disaster relief, nuclear safety, defence-related environ-
mental issues and scientific research.

Western European Union (WEU)

. On  March , the Brussels Treaty was signed by Belgium,
France, Luxembourg, the Netherlands and the United Kingdom. This
treaty contained arrangements for a number of issues, including that of
collective self-defence. The treaty thus led to the creation of an 
organisation known as the Western Union. With the Paris Agreement
on  May , this organisation was renamed the Western European
Union (WEU).

. The current objective of the WEU is to provide the possibility, in
a European context, of using European and possibly NATO military
potential to contribute to stability and security in Europe. The WEU

now appears to act as a ‘hinge’ between NATO and the European Union
in this process. Within the European Union, efforts are directed towards
a ‘Common Foreign and Security Policy. Based on this policy, a
‘Common European Defence Policy’ could then be developed as well.
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. The WEU has four types of membership:
• full members: members of NATO and of the EU (with the exception of

Denmark, which is an observer)
• associated members: members of NATO but not of the EU

• associated partners: Central and Eastern European countries in so far
as they are not members of NATO or of the EU

• observers: members of the EU but not of NATO

. The Petersberg Declaration () contains the tasks on which
the WEU concentrates. These lie mainly in the sphere of humanitarian
and peace support operations, in which the WEU can use NATO’s CJTF

concept. The WEU member states have indicated which military assets
they could supply for WEU-led operations. These are what are known as
the Forces Answerable to WEU (FAWEU). Agreements are also being 
developed between the WEU and NATO, on the basis of which the WEU

would be able to use NATO assets and capabilities.

. The WEU member states cater for the execution of both indepen-
dent peace operations and joint operations with other OSCE or UN mem-
ber states. The WEU will also, in principle, play a part in the context of
a peace operation if it is asked to do so by the OSCE or the UN or if its
offer to do so is accepted, certainly if it is a case of a European conflict
or if European security interests are at stake. The decision to conduct
a peace operation under the auspices of the WEU will be assessed on a
case-by-case basis by the WEU Council of Ministers. The decision to
take an active part in a WEU-led peace operation, however, remains a
national responsibility.

During the s, the WEU took part in a number of peace operations, such as
mine clearance in the Persian Gulf, enforcing embargoes in the Adriatic Sea
and on the River Danube and police operations in Albania and the former
Yugoslavia.

Organisation for Security and Cooperation in Europe (OSCE)

. The Organisation for Security and Cooperation in Europe began
as a forum with the aim of reducing international tension by, for 
example, formulating agreements on troop reduction and security-
promoting and confidence-building measures. In the Helsinki
Declaration of , the OSCE member states declared their intention to
strive for security and stability in Europe and for a peaceful settlement
of disputes. So the OSCE has now developed procedures and arrange-
ments to promote and ensure the peaceful settlement of a conflict in
accordance with the UN Charter. As a regional organisation under
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Chapter VIII of the UN Charter, the OSCE countries have expressed their
readiness to take part in and lead operations under Chapter VI of the UN

Charter. In such an event, personnel and units operate in response to a
mandate accepted by the OSCE and, in principle, in accordance with
NATO doctrine for peace operations. The member states decide on their
participation in an operation on a case-by-case basis.

At the end of , the situation in the Yugoslav province of Kosovo, where the
ethnic Albanians were striving for independence, developed into an armed
conflict. As a regional security organisation, the OSCE was assigned a leading
role in resolving this conflict. After a cease-fire had been agreed between the
Yugoslav government and the leaders of the Albanian independence move-
ment, the OSCE deployed an observers organisation to monitor compliance
with the cease-fire. However, these unarmed observers were only deployed
after NATO had made a force (known as the ‘extraction force’) available to 
evacuate the OSCE observers from Kosovo in the event of an escalation of the
conflict. The observers were withdrawn in February  without the need to
use the extraction force. Once the NATO peace force, KFOR, had been 
deployed in June , OSCE observers were once again sent into the Yugoslav
province.

Section  - Other actors

. As well as the international organisations referred to, there are
other actors in the international environment in which peace operations
are conducted. They play an important part, given that they are more
and more often able to influence the political dealings of a country. The
media has also been a growing factor of influence since the last decade.
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Governmental organisations

. Governments are without doubt the main source of funding for
peace operations. By means of their defence budgets, they ‘pay’ the mili-
tary units which conduct the peace operations and also provide the
‘sponsorship’ of all manner of aid projects through their (diplomatic)
representatives or agencies. The latter can be effected through national
organisations (such as the government department for Development
Cooperation) as well as IGOs (such as the OECD). There are fewer and
fewer cases of direct government support to the government of the
country in crisis. Organisations such as the UN, the EU the World Bank
and non-governmental organisations are involved to an increasing
extent. They are often better acquainted with the background of the
conflict, have better local contacts and can usually provide more of a
guarantee that the aid will in fact reach its intended destination.

An interesting development of the last few years concerns the involvement of
the military in relief projects. In the IFOR/SFOR operation in Bosnia and
Herzegovina, Dutch military personnel were directly involved in the prepara-
tion, supervision and implementation of local projects funded by
Development Cooperation. Apart from the fact that the local economy and
employment opportunities in the Dutch mission area were stimulated, this
also produced an operational spin-off: the local population’s acceptance of the
Dutch troops clearly benefited from this. One disadvantage of this way of 
working, however, may be that local people adopt a ‘wait-and-see’ attitude and
barely take any initiative themselves. Examples of such projects are the 
restoration of electricity supplies in a particular area and the repair of roads
and bridges.

Non-governmental organisations

. Many non-governmental organisations (NGOs) are also active in
crisis areas. From a legal point of view, NGOs differ from UN agencies
and international organisations such as the International Committee of
the Red Cross (ICRC). They represent a large group of non-commercial
organisations driven by humanitarian or religious beliefs. In principle,
they are independent of the government of their country of origin and
the UN. There are several thousand NGOs, all widely diverse in terms of
size, expertise, quality and tasks. NGOs are increasingly seen by national
governments and international organisations as an effective and 
non-political response to complex crisis situations.

. NGOs normally set their own objectives, for which no interna-
tional or national agreements are required. They are established in the
private sector and have the same rights as individuals and private 
organisations. They cannot normally, therefore, claim the same 
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protection as governmental organisations. NGOs can have objectives that
range from ‘the alleviation of human suffering’ to ‘the support of health
care in conflict areas’. An objective of an NGO is usually based on 
values or principles which guide the actions of personnel. Take, for 
example, human rights and the primary necessities such as water and
food. Examples of NGOs are Médicins sans Frontières, CARE and Caritas.

. NGOs rely heavily on the sympathies of the international 
community. Once a conflict has arisen and they have identified a role
for themselves, they will, therefore, try to mobilise the international
community. They will not hesitate to use the media to bring the 
conflict to the attention of the public, the idea being that the pressure
of public opinion will ensure that the conflict is put on the political
agenda.

. In the area of operations, NGOs are usually at the scene before the
peace force. Once the military unit arrives, it is important to make an
immediate start on building good relations with these organisations.
Normally, there is a difference in the way the problems are approached.
There may also be communication problems or diverging interests. By
establishing liaison early on and by ensuring that NGO representatives
and military personnel talk to each other regularly, an unworkable and
unproductive situation can be avoided. It is also important that the
NGOs are treated on an equal basis and that coordination and harmoni-
sation do not turn into orders given to the NGOs. The experiences in
recent peace operations have shown that effective cooperation between
military personnel and NGOs yields a better result.

NGO CODE OF CONDUCT

In many cases, the relief operations of the 'nineties can be regarded as useful
and effective in the sense that a great deal of direct suffering was alleviated.
The question remains, however, as to whether such aid is effective in the long
term. The alleviation of suffering is one thing, but if it is accompanied by
damaging and long-term socio-economic side effects (such as adverse effects
on local production capacity as a result of the distribution of food and goods),
the unnecessary continuation (or worsening) of conflict situations and the
sustainment of the structures on which they are based, then the aid would
appear to be no more than an important but temporary stopgap.

There are many differences between the various NGOs. For instance, one 
organisation may have a wider mandate than another. Some NGOs focus on
particular sectors (health, providing food) and others on particular target
groups (children, refugees). Some have international status and are affiliated to
a (political) UN organisation, others operate completely independently.
Despite these differences, there is growing agreement with regard to the
method of operating. The United Nations and the international NGO

community have taken initiatives to formulate norms for more effective 

THE INTERNATIONAL ENVIRONMENT





humanitarian relief. An example of these initiatives is the formulation of 
principles for relief organisations in the NGO Code of Conduct.

The main points of the NGO Code of Conduct embrace the following aspects:

• the aid should be adapted to and targeted at the local situation;
• local customs should be respected;
• local organisations should be involved;
• the recipients should play a role in planning and implementing the aid

effort;
• the aid should be impartial and independent;
• the principle of proportionality should be applied;
• those providing the aid should be accountable to the donors and the 

recipients.

Recent initiatives have been aimed at formulating a ‘Code of Best Practice’
which would also include aspects such as training and the safety of aid 
workers.

(Source: Advisory Council on International Affairs: ‘Humanitarian aid: 
redefining the limits’, The Hague, )

International Committee of the Red Cross

. The International Red Cross was founded in  by five citizens
of the city of Geneva as the ‘International Committee for Relief to the
Wounded’. The International Red Cross is now regarded as an interna-
tional organisation, although it originally bore the hallmarks of an
NGO. The Red Cross Movement consists of several sections:
• the International Committee of the Red Cross (ICRC);
• the national Red Cross and Red Crescent organisations;
• the International Federation of Red Cross and Red Crescent

Organisations.
The International Red Cross receives most of its funding from 
voluntary contributions by governments and by the national Red Cross
and Red Crescent organisation and from private donations.

. The ICRC’s objective is, on the basis of the Geneva Conventions
and the Additional Protocols, to protect and assist victims of armed
conflict, natural disasters or other human tragedies. The operations of
the ICRC are based on seven principles: humanity, impartiality, 
neutrality, independence, voluntary service, unity and universality. By
helping and protecting people without discrimination, the ICRC has
become a generally accepted discussion partner. The ICRC is, therefore,
able to operate in virtually any conflict as a neutral mediator.
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. The ICRC has the following tasks:
• to visit people deprived of their freedom (prisoners of war, political

prisoners and civilians who have been imprisoned for other reasons)
and to try to improve their living conditions

• to mediate in the exchange of prisoners and prisoners of war
• to search for missing persons and transmit messages to prisoners of

war and detained civilians
• to provide support for the establishment of hospitals and safe areas
• to provide medical and other assistance to the civilian population

. The ICRC is also the driving force behind the development of
international humanitarian law. This law offers protection for people
who do not or no longer take part in the war. It is essentially defined in
the Geneva Conventions and the Additional Protocols and forms the
basis for the work of the ICRC. During armed conflicts, the ICRC

monitors the observance of international humanitarian law.

. The Federation is the umbrella organisation of the national Red
Cross and Red Crescent organisations. It provides assistance particular-
ly in the event of a natural disaster. Together with the national organi-
sations of the country in which the disaster took place, it looks after the
distribution of relief goods. If necessary, people are sent out to assist the
national organisation. The Federation also provides support for the
reception of refugees outside conflict areas.
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. Virtually every country in the world has a national Red Cross or
Red Crescent Organisation. In the Netherlands, this is the Netherlands
Red Cross. In wartime, the national organisation is active in providing
assistance to all victims of the conflict, operating in support of the 
military medical service. In peacetime, the volunteers of the national 
organisation provide assistance in disasters, collect blood and assist in
the provision of health care. National organisations work closely with
the ICRC and the Federation. The Netherlands Red Cross regularly
deploys people both to conflict areas and to assist in disaster relief all
over the world.

The civil sector

. In this publication, the heading ‘civil sector’ refers to multina-
tional concerns, financial institutions, civil companies and other com-
mercial organisations which operate in the country or area in which a
peace operation is conducted. These organisations can play a role in the
post-conflict phase in particular. If the host country’s economy depends
heavily on a particular resource and a multinational or major national
concern is actively involved in processing that resource, this organisa-
tion can provide advice with regard to the economic implications of the
plan for the peace operation. Taking this further, the realisation of a
working economy will almost certainly require the involvement of
financial institutions such as the World Bank and the International
Monetary Fund (IMF), as they ensure a stable financial situation for the
private concerns which wish to invest or participate in the programmes
for rebuilding and reconstruction.

. The involvement of the Dutch commercial sector or the 
investment of Dutch (government) capital can be coordinated locally by
a Dutch delegate. Ideally, the commercial sector and the government are
involved at an early stage in the formulation of the plan for the 
national contribution to the peace operation. The civil contribution to
the peace operation may, for example, consist of the supply of services
to the national contingent or to the NGOs active in the area of 
operations. The local economy can also be stimulated by hiring local
personnel and by purchasing local products or services. Lastly, also 
worthy of mention in this context is the possibility of ‘sponsoring’ 
specific projects which benefit the local population, or at least a large
part of it, such as the renovation of a hospital or projects with added
cultural, economic or social value, such as the restoration of cultural
heritage.
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The media

. The role of the media in the international environment has 
increased sharply over the past few years. By means of communication
technology, they bring human suffering, violation of human rights or a
sense of danger straight into the living room. This development exerts
great influence on politicians, society and the armed forces. Public 
opinion responds to press releases, articles or broadcast images and
demands that something be done quickly. In such cases, political leaders
may, under pressure from society, be forced to revise previous decisions.
With their reporting, the media can also influence political opinion
directly. The media has, after all, a growing interest in and influence on
the way in which the armed forces function, especially during peace
operations.

In his book, ‘Vom Kriege’, Carl von Clausewitz describes how a military 
operation can only be successful if political opinion, society and the military
apparatus all support the operation. The politicians see the need for an 
operation and give the assignment. Society must also recognise this need; its
main interest is in the legitimacy and the sense of such an operation. Lastly,
the military must be able to carry out the assignment. History has shown, says
Von Clausewitz, that there is often friction between the three elements. The
American intervention in Vietnam in the sixties and seventies was a prime 
example of such friction. The political leadership was strongly in favour of the
operation in order to stop the spread of communism, the military believed
they were able to perform the assignment, but the public did not, in the end,
support the mission.
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. Media interest is expected to grow over the coming years.
Developments in the media world play a key role in this respect.
Important aspects are the expansion of the media establishment with
commercial broadcasters and the high levels of competition between the
current affairs programmes. After all, current affairs programmes in par-
ticular focus on subjects such as world peace and humanitarian emer-
gencies and the role of the armed forces in such matters. There has also
been a sharp rise in the amount of regional news coverage, which means
that military personnel are increasingly confronted by regional media
representatives. This can apply to the situation in the Netherlands as
well as the area to which an RNLA unit has been deployed as part of a
peace operation. Military personnel must be aware that during both the
preparation and the execution of a peace operation, they will be 
followed closely in the performance of their tasks and their actions will
be under almost constant scrutiny.

. During a peace operation, the members of a force are confronted
by media representatives from their own country as well as by the 
international and local media. Military personnel at all levels are of 
interest to the media. In the preparations, therefore, all members of a
force must be primed for contact with the media. During the operation,
information officers will issue media lines in the event of media-
sensitive activities, thus ensuring that the peace force speaks to outsiders
with one voice. In special circumstances, commanders may hold a press 
conference to clarify the role and the actions of the peace force. There
must, however, be no attempt to influence the media in respect of their
reporting of a peace operation.

. The media will always adopt an independent attitude, even if
their lives are at risk and media representatives have to be evacuated.
This independent attitude does not mean, however, that they will also
adopt an impartial attitude at all times. Some media representatives are
indeed biased and will ‘colour’ their presentation of certain events.
Others will place great emphasis on a specific standpoint, such as 
greater involvement of the international community in the event of a
humanitarian emergency. Whatever the media’s reasons for urging the
authorities to ‘do something’ or ‘do more’, the background to and 
motivation for such stands must be carefully analysed by the political
and military leaders of a peace force. Media pressure must not be
allowed to result in a situation in which the peace force is assigned 
additional or different tasks which cannot be performed within the 
confines of its mandate and composition.
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. The Royal Netherlands Army itself benefits from good contact
with the media and thus strives for open and active information.
However, dealings with the media are not without obligation and are
subject to certain rules. It may be the case that the planning and 
execution of a peace operation, or at least part of it, is secret. Generally
speaking, however, it is important for the RNLA to promote its image in
society and to create as realistic a picture as possible of the many 
activities performed by the RNLA in respect of peace and security.

The increased influence of the media in conflicts and wars was embodied by
the emergence of the American news broadcaster, CNN. Since the coverage by
this station during the Gulf War in  and  (Operations Desert Shield
and Desert Storm), literature now refers to the ‘CNN war’. This imagery has
since been reaffirmed by the role of CNN in Somalia in , where its 
reporting was one of the factors which led to the withdrawal of the UN peace
force, UNOSOM II. The actions of the media in the conflict in the former
Yugoslavia have also endorsed the fact that the media can be a deciding factor
in the development and even the outcome of a conflict. At the end of ,
NATO intervened - under the pressure of public opinion - with ground and air
forces and forced the parties to the negotiating table. The NATO operation was 
partly prompted by the horrific images of the civil war which were broadcast
by the international media.

THE INTERNATIONAL ENVIRONMENT
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Section   - Introduction

. A general approach to peace operations is needed in order to gain
insight into and understanding of such operations. This general 
approach produces principles which in turn produce a frame of 
reference for peace operations. Without this approach, the analysis of
peace operations remains confined to superficial consideration, can lead
to the wrong conclusions and result in the wrong lessons being learned.

. In peace operations, military actions focus on what the parties in
the conflict do to hamper or prevent the accomplishment of the 
operation’s objective. A force deployed in a peace operation must strive
for an independent position and must avoid involvement as one of the
parties in the conflict. Wartime operations, on the other hand, are 
primarily directed at a specific opponent and are thus by definition 
partial in nature. The use of military means dominates these operations;
ultimately, this is the only way to achieve the strategic and operational
objectives. 

. Peace operations are normally carried out over a prolonged
period. As a result, the planning horizon of commanders and staffs
often extends beyond the deployment period of the formations and
units involved in a peace operation. This often means that units do 
indeed start their operational tasks but will seldom complete them.
Relief of these units is planned in advance, so the tasks are transferred
to the relief unit.

. A peace force does indeed have means of force, but will in 
principle only use them for the purpose of self-defence.  If there are
appropriate provisions in the mandate, force can also be used to 
enforce compliance with a peace agreement or cooperation with a cease-
fire agreement. In exceptional cases, armed intervention may be used to
end a conflict which flares up between parties. Thus in peace-enforcing
operations force is almost always used initially, sometimes even on a
large scale.
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. In peace operations, the use of military means is only part of a
range of measures designed to lead to the desired end state. Political,
diplomatic, social and economic means also help in this respect. The
extent to which military means are used can also vary in the course of
the peace operation. This is because peace operations usually take place
in an atmosphere of tension and carry the risk of an escalation of 
violence. It is for this reason that this type of operation requires the
deployment of well-trained military personnel, for whom it must be
legally and physically possible to use force. In this case, special 
consideration must be given to the mandate, the rules of engagement,
arms and equipment.

. In peace operations, military personnel must not only command
the basic military skills, but are also expected to perform tasks which
go against the nature of the armed forces as an instrument of force.
There may thus be situations in which even the controlled use of force
could have an adverse effect. Social and communications skills are thus
crucial at all levels in the peace force. During a peace operation, the
actions of an individual soldier, conducted with or without social skills,
could have major repercussions in terms of the accomplishment of the
operational objective. This has implications for such aspects as the 
specific (i.e. mission-oriented) training of military personnel.

. Once the political decision to deploy a peace force has been taken,
special account must be taken of the obligations and restrictions in
accordance with the mandate for the peace operation. The principles of
the humanitarian law of war must also be borne in mind and the inter-
national nature of the operation can also be a restricting factor. The 
latter may, for example, affect the peace force’s rules of engagement and
the way in which it performs its tasks. The need to secure peace in the
long term may also determine the way in which the peace operation is
conducted as well as its legal basis.

Section  - The success of peace operations

. The ultimate aim of any peace operation is a firmly established
peace. The extent to which this objective is achieved is the main yard-
stick for the success of the overall operation and thus also for the mili-
tary contribution to it. One can make a distinction in this respect
between military and political success, whereby the political objectives
in the area of operations are achieved as well.

. An operation can be regarded as a military success if the peace
force accomplishes its part of the operation’s mandate. For the military
component of the operation, the mandate will have been translated into 
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concrete objectives or tasks, which means that it is (relatively) simple to
measure.

. The political success of the operation is related to the desired end
state in the area of operations, as defined by the international organisa-
tion which authorised the operation. In this respect, one needs to think
in terms of creating a safe environment for the population in the 
conflict area and achieving an end state in which conflicts are no longer
resolved by force. A description such as this is much more difficult to
convert into measurable objectives and it is, therefore, not easy to 
establish whether one can talk about political success. Achieving such
objectives is also often a question of ‘staying power’, whereby not only
military but countless other means (including diplomatic and 
economic) are used. Political success will thus be measured against the
overall result and not merely against the accomplishment of the 
objectives by the military component.

. Military success does not necessarily mean that the operation is
also a success in all other respects. After all, the realisation of the mili-
tary objectives in accordance with the mandate does not necessarily
mean that there is also a lasting peace and a safe environment for the
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population. Political success, on the other hand, does in principle also
mean military success. If the hostilities have ceased and there has been
a reconciliation between the warring parties, one would expect that the
objectives in the military mandate have also been achieved.

. If the foregoing is ‘translated’ into military-operational terms,
one can talk about success in a peace-enforcing operation if the task can
be handed over to a peacekeeping force. The deployment of that peace-
keeping force - in principle on the basis of a new mandate - is then
designed to create the conditions for the civil authorities to tackle the
underlying causes of the conflict. If this has been accomplished to a 
sufficient degree, the peacekeeping force has also been successful and
can in turn be withdrawn and replaced by diplomatic, civil-
administrative, humanitarian organisations or local agencies. 

. A number of conditions are necessary for the successful execution
of a peace operation. The greater the extent to which these conditions
are met, the greater the chance of success for the peace force will be. The
primary consideration in this respect is a combination of a clearly 
formulated mandate (the objective of the operation), the ensuing 
operational instructions from the civil or military leaders of the 
operation (the mission of the operation and the tasks of the peace force)
and the mission-tailored organisation, equipment and arms of the peace
force (the means for the operation). The last aspect is highly important
in determining the credibility of the peace force and thus its ability to
perform the operational task.

. The second important condition is that the peace force must be
strictly impartial. The parties must not be given the impression that the
peace force is taking the side of one of the parties. Lastly, another
important condition for the success of the operation is that members of
the peace force perform their tasks professionally. The most impor-
tant elements in this respect are correct attitude and conduct, resolute
and consistent actions and good cooperation within the multinational
group which is conducting the operation.

. A specific condition for the success of most peace operations (an
obvious exception being peace-enforcing operations) is the consent to
the presence and objectives of the peace force on the part of the 
government of the country in question or of the leaders of the parties in
the conflict. Compliance with the obligations usually imposed by the
Security Council also plays a crucial role in the execution of a peace-
keeping operation in particular. This also applies to the implementation
stipulations of any peace agreement that has been reached. Section 5 of
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this chapter looks in further detail at the meaning of and difference
between consent and compliance.

. Threats to success. When conducting the operation, members of
the peace force must be mindful of the factors which may reduce the
chance of success. The first aspect to consider in this respect is the sup-
port for the operation on the part of the international community and
in particular the national political leaders and a country’s own people.
Similarly, a lack of support among the parties and the local population
in the area of operations can also pose a risk for the success of the 
operation. The field of tension that exists between ‘normal’ military
operations and the required activities during a peace operation, 
cultural aspects (the cultural environment of the conflict area and the
multinational nature of peace forces) and the great complexity of peace
operations also play a major role.

. The role played by military units during peace operations in terms
of creating conditions requires no less involvement and effort than is
required during combat operations. There are also other aspects of
actions in combat operations which apply to the effort involved in peace
operations. During peace operations, too, it is important to keep the
initiative and achieve a high operational tempo. This requires a con-
certed effort, a good deal of creativity and great stamina on the part of
the participating troops.

The concept of ‘operational tempo’ must be defined differently during peace
operations, given that the use of force and offensive actions are only permitted
on a limited scale. The peace force must endeavour to plan and conduct its
activities so quickly that it is virtually impossible for the parties in the conflict
to react. The activities of the various parties are thus performed too late, in the
wrong place or have no effect at all. The parties will then realise that coopera-
tion with the peace force and compliance with agreements will yield the best
results for them too. The operation will then gain a momentum which can be
translated at the political level into an irreversible peace process. Chapter 
looks in further detail at the basic principle of ‘perseverance’.

. The foregoing does not alter the fact that the role that military
personnel have to fill in most peace operations is at odds with the pri-
mary role for which the military apparatus was established. In this pri-
mary role, military means are deployed so that a decision can be forced
in the short term with the use of force. The culture of the military appa-
ratus is thus a consequence of that role. Therefore the deployment of
the military apparatus in a peace operation, in which no decision can be
forced immediately and which is conducted over a prolonged period, by
definition gives rise to tension. This intrinsic tension may increase
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under the pressure of circumstances, which can be highly diverse in
nature.

. It is thus conceivable that the environment in which the opera-
tion takes place will differ from the cultural background of that of the
contingents of the peace force. ‘Western’ ideas about good and evil are
not shared by everyone and are sometimes interpreted differently. This
can lead to incomprehension and frustration on the part of the 
military personnel who make up the peace force. The cultural expres-
sions of sympathy or hostility may be completely different from those
to which the force is accustomed, which can lead to misunderstandings
and confusion. Generally speaking, a lack of knowledge about the 
surroundings in which the operation takes place can have an adverse
effect on the way in which the peace force functions. It is, therefore,
vitally important that this aspect be covered in the (mission-oriented)
training of military personnel.

. Cultural differences and the ensuing tensions may also occur
within the peace force. Peace forces are, after all, almost by definition
made up of different nationalities. In general, commanders and staff
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officials will, therefore, come from different countries, which can have
repercussions for such aspects as command methods, discipline, eti-
quette, equipment maintenance, ideas about the deployment of female
military personnel and so on. Given that multinational cooperation is
inherent in peace operations, attention must certainly be given to this
aspect in the preparations for the operation. First and foremost is that
national points of view must sometimes be disregarded and military
personnel must adapt to the culture of the country or countries with
which they are working.

. Another aspect to be considered in this respect is the internal ten-
sion within the unit as a result of the need to live in close quarters over
a prolonged period, the sometimes primitive working and living condi-
tions, limited facilities in terms of hygiene and the sense of routine and
boredom. It is in those very units which are made up from different
parent units and for which there has been little time for team-building
that this can lead to conflicts and dysfunction. It is for this reason that
tactical units of battalion size and smaller should, if at all possible,
retain their organic composition for participation in peace operations.
Nevertheless, the addition of small, specialised detachments and indivi-
dual specialists will almost always be necessary.

. The intrinsic tensions can also be reinforced by the lack of clear
objectives. This may relate to the peace force’s mandate or to the actu-
al task that has to be performed. It is, therefore, essential that all levels
have insight into the context of the operation. The lack of such insight
can lead to a feeling of hopelessness and doubt as to the sense of the
peace operation and can undermine the involvement and effort of the
members of the peace force.

DERAILMENT OF A PEACE FORCE

A mandate which is not clear and thus gives rise to ill-defined tasks can lead
to frustration among the military personnel in the peace force. The often long-
term deployment and the lack of tangible results can also have an adverse
effect on motivation. The confrontation with ‘different’ cultures in the area of
operations can undermine involvement in the operation and lead to aliena-
tion. The cumulative effect of these processes may eventually lead to the
derailment of individuals and groups of military personnel. These derailments
can be diverse in nature and can sometimes take extreme forms.
Such a case arose in, for example, the operations in Somalia. The mandate was
open to various interpretations and the assignment was equally ill-defined. On
top of that, the deployment of successive peace forces hardly served to 
improve the situation. It thus seemed on occasion as if people did not want to
be helped. An additional problem was the fact that local culture was vastly 
different from that of western military units. The behaviour of the Somali
men, who frequently walked hand in hand (a sign of trust and friendship), was
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seen as an indication of homosexuality. Also the way in which Somali men 
urinated - squatting in public - was regarded as effeminate and led to a sense
of aversion. Cases of theft, often of personal property, and the hindrance of
personnel in their tasks served to exacerbate the irritation. The subsequent
derailments were sometimes extreme and resulted in, amongst other things,
the maiming and death of innocent civilians. These atrocities were then 
widely exploited in the press. Various soldiers were prosecuted and convicted
for their offences. One country even felt it necessary to disband one unit and
formally abolish it.
Derailments affect the integrity of the peace force, reduce credibility and 
hamper the effective execution of tasks. They must, therefore, be avoided. This
requires good preparation of military personnel, a clear task assignment, which
is translated into concrete objectives that can be achieved in the short term, a
high degree of discipline and, at all levels, an active and involved form of
leadership.

. The complexity of the tasks to be performed in combination with
the circumstances under which the operation takes place can also give
rise to tension. There may, for example, be a large number of groups
and factions (each with their own background and objective) which
must be taken into account in the execution of tasks. This is in addition
to the rules which apply to friendly actions, whether or not they relate
to the use of force. The degree of complexity may be increased even
further by climatological and geographical conditions, which can trans-
form the execution of even the simplest of tasks into a formidable chal-
lenge. This complexity will place heavy demands on the stamina of the
members of the peace force.
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. The road to success is long and laborious in peace operations.
The tensions described previously can seriously hamper the successful
operation of the peace force and might even be to blame for the failure
of a peace operation. The task of recognising these ‘pitfalls’ must, 
therefore, receive the necessary attention even during the preparations
for a peace operation. Commanders at all levels must be aware of the
potential tensions and the threat they pose to the ultimate success of the
peace operation. By being mindful of the possible tensions and 
eliminating them at an early stage, commanders can contribute 
significantly to the overall success.

. The foregoing applies in principle to all forms of peace 
operation. With regard to the category of ‘other peace operations’,
however, not all the aspects presented carry the same weight. An 
evacuation operation, for example, may be carried out as a national
responsibility, whereby the multinational nature of the peace force will
only have a minor influence. Furthermore, there is usually no mandate
from an international organisation in an operation of this type and the
aspect of ‘lasting peace’ is not directly relevant. On the other hand, 
factors such as professionalism, impartiality and credibility do indeed
play a role and the question of whether or not consent is given for the
presence of the peace force is even directly linked to a specific way of
conducting an evacuation operation.

. The examination of success in this section is mainly intended to
provide insight into the issues with which a peace force may be 
confronted in the execution of its tasks. It is clear that the environment
is usually complex, while a large number of factors can pose a threat to
the successful completion of the operation. It is important that all the
levels involved - from the political-strategic to the tactical level - are
aware of their role in the decision-making and implementation of the
peace operation and of the way in which they can contribute to the 
success of the operation.

SOMALIA: ‘CROSSING THE MOGADISHU LINE’ (UNITAF AND UNOSOM II)

When is a peace operation considered a ‘success’? The answer to this question
naturally depends on the extent to which the mandate for the mission has been
fulfilled. This, however, is not easily ‘measured’. The international interven-
tion in the civil war in Somalia from  to  is a good example in this
respect. Two peace forces were operating in Somalia, one of which (UNITAF,
Unified Task Force) was regarded, particularly by the Americans, as a ‘success’
and the other (UNOSOM, United Nations Operation in Somalia) as a ‘failure’.
For the United Nations and the United States, UNOSOM has even become
known as a traumatic experience. Everyone is familiar with the horrific 
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(November ).

television pictures of a dead American soldier being dragged through the
streets of Mogadishu.
Why did UNITAF get so much American approval and UNOSOM such severe 
criticism? The fall of the Somali President, Siad Barre, in January , heral-
ded the beginning of a period of total anarchy in the country. Rival clans were
at each other’s throats and there was widespread famine. The United Nations
Security Council took action. In April , the Council adopted Resolution
, which laid the basis for the first UNOSOM operation (UNOSOM I). This can,
incidentally, be categorised as a second-generation peacekeeping operation.
UNOSOM’s mission consisted mainly of bringing about an immediate cease-fire
in order to facilitate political reconciliation and humanitarian aid.
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The Somali warlords and clans consented only with great reluctance to the
arrival of UNOSOM I. The first group of unarmed UNOSOM observers arrived in
August , followed by a Pakistani battalion. Other countries also offered
contingents, but because of the opposition of virtually all the local factions,
particularly that of the most important warlord, Mohammed Aideed, the
number of ‘blue helmets’ fell far short of the three thousand that had been
planned. The UN eventually froze UNOSOM I at approximately seven hundred
military personnel. In the meantime, the Pakistani battalion was suffering
more and more casualties. Plundering and theft of UN property were the order
of the day. Somali fighters regularly stripped Pakistani patrols of money and
clothing. The UN also failed to set up an adequate logistic system in time.

Faced with this troublesome and painful start for UNOSOM I and with the har-
rowing images of widespread famine etched on their minds, the American
government decided to send a powerful expedition force (UNITAF) which was
to enforce order in Somalia. The launch of this operation, Restore Hope, in
December  attracted a great deal of media attention. The first marines
came ashore at Mogadishu in the full glare of the television lights. The basic
principle of the American government was overwhelming force: UNITAF had
, military personnel, the bulk of which - , troops - came from the
United States. France sent units from the Foreign Legion and Belgium and
Canada supplied parachute battalions. UNITAF confiscated weapons, secured
strategic points and escorted convoys. On  May , when the American
government considered the situation in Somalia stable enough, UNITAF was
succeeded by UNOSOM II. This peace force, consisting of , military 
personnel, was to monitor the cease-fire and guarantee the distribution of
humanitarian aid throughout the country. UNOSOM II also had the mandate to
enforce order with the use of force. A quick response force was also assigned
to the peace force; this consisted mainly of American military personnel and
fell outside the actual UNOSOM chains of command.
UNOSOM II soon became embroiled in fighting with the militias of the Somali
warlords, who, faced with the superior military force of UNITAF, had kept rela-
tively quiet until . On  June , however,  Pakistani ‘blue helmets’
were killed in an ambush by General Aideed’s militia in Mogadishu. After that,
UNOSOM declared open season on Aideed and offered a reward for information
regarding his whereabouts. On  October , this manhunt resulted in heavy
fighting between General Aideed’s militia on one side and the American quick
response force and UNOSOM units on the other. Eighteen Americans lost their
lives and there were hundreds of casualties among the Somali militia (and 
civilians!). Almost immediately, the American government announced the
withdrawal of its military personnel from Somalia. After this blood-letting,
UNOSOM II soldiered on for a while in a highly volatile environment. Between
May and October , a total of  members of the peace force were killed
and some two hundred UN military personnel were wounded. Most western
countries withdrew from UNOSOM II at the beginning of , leaving only
Asian and African contingents. Any credibility in respect of the implementa-
tion of the UNOSOM mandate, however, was by then long gone. The last ‘blue
helmets’ eventually left Somalia in March .

So we return to the original question: why do the Americans in particular
regard UNITAF as a (military) ‘success’ and UNOSOM II as a ‘failure’? UNITAF and
UNOSOM II were working on the basis of similar mandates, which incorporated
humanitarian, political and economic components. Both missions had provi-
sions for proceeding to enforcement of the mandate if the local parties did not
cooperate. The fundamental difference between both operations, therefore, lay
not so much in the mandate itself, but in its implementation in the complex
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reality of Somalia. This difference stemmed from a difference of opinion
between the United States and the United Nations in respect of what UNITAF

and UNOSOM II were supposed to achieve.
The American government on no account wanted to become involved in a
protracted African ‘tribal war’. Such a Vietnam-type scenario would never be
accepted by Congress (the American parliament) or the public and prolonged
American involvement would also render the United States vulnerable to accu-
sations of colonial and imperialistic behaviour. So the American government
gave UNITAF a limited and clearly-defined objective: to guarantee a safe envi-
ronment in (parts of ) Somalia for the distribution of humanitarian aid sup-
plies. No more, no less. In accordance with its military doctrine, the American
government made an overabundance of military means available for the task.
American diplomats and military personnel made it clear to the local factions
in Somalia that, with UNITAF, the prestige of the United States itself was at
stake. In short, under American pressure UNITAF limited the implementation
of the mandate to a closely defined task: to restore order to facilitate humani-
tarian aid. The American government and the military commander thus 
brushed aside much of the political and economic component of the 
mandate. In this respect, the military ‘success’ of UNITAF was more or less 
guaranteed in advance.

The correlation between the closely defined objective, the available over-
whelming force and the political will behind it which was so typical of UNITAF

was lacking in the case of UNOSOM II. This operation was indeed charged with
the implementation of the original, ambitious mandate, but had considerably
fewer and more inferior means available than UNITAF. ‘If the UNITAF plan was
to do less with more, then the UNOSOM II mandate was the opposite’, wrote an
American expert later. The ambitious and complex set of tasks largely 
amounted to long-term nation building. But the political will to implement
the UNOSOM mandate energetically was absent from the outset. The resolution
in question, , was produced without any satisfactory consultation between
Secretary-General Boutros-Ghali and his (American) Special Representative in
Somalia. The Secretary-General had been unable to resist the American 
pressure to provide quick relief for UNITAF, although he did not believe that
UNOSOM II would be fully capable of performing the task. His doubts were
based mainly on the lack of cooperation by the militias. Moreover, enormous
numbers of weapons were still circulating in Somalia and the UN Secretary-
General felt that self-administration for the Somali people was in effect 
unfeasible in the short term. UNOSOM’s objective, as stated in the mandate,
could only be successfully achieved after an international presence spanning
many years. Few UN member states cared for this idea.
If UNOSOM II had perhaps been hoping initially for a ‘best-case scenario’, it
soon became clear that the security situation was just getting worse after May
 and that the smaller and more divided peace force did not have the power
to restore order throughout Somalia. The implementation of the tasks which
UNITAF had transferred to UNOSOM II did not, therefore, amount to much. The
difference between the American approach (UNITAF) and that of the UN

(UNOSOM) can be clearly illustrated by examining two of these tasks more 
closely: the disarmament and demobilisation of local combatants and the
approach to the long-term nation building. This examination will show why
UNITAF was considered a (military) success and UNOSOM was not.

UNITAF interpreted the disarmament of the Somali militias in a restricted local
context and applied this policy selectively: disarmament only took place - and
then at all times with overwhelming force - if the aid convoys or the local dis-
tribution of relief goods were threatened. The local militias soon got the hang
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of UNITAF’s game rules. They cooperated when they were faced with 
overwhelming force, but at the same time recognised that UNITAF was not 
actually affecting the fundaments of their (local) power. The warlords even
derived a certain political status from the American reluctance to actually
attack their power base and from the UNITAF’s willingness to negotiate. They
thus saw themselves confirmed as the de facto leaders in their area. The Somali
warlords also knew that the UN peace force which was to succeed UNITAF

would have considerably less striking power and political determination. The
signals were in any event clear: UNITAF began to wind down weeks before the
planned handover to UNOSOM II.
Unlike UNITAF, UNOSOM II did not, partly in view of the broad mandate, want
to confine itself to a limited interpretation of the disarmament and demobili-
sation clauses. However, UNOSOM II was given neither the staff capacity nor the
means required to develop a clear and energetic disarmament policy. 
Boutros-Ghali’s warning soon turned out to be well-founded: there was no
secure environment outside the ports, supply lines and distribution centres.
Furthermore, the food aid itself had by then become an important factor in
terms of internal politics. Food was a source of income - and thus power - for
the local factions, who, for that reason, plundered convoys and storage sites.
Immediately after the new UNOSOM peace force had been made operational, its
determination was tested by the warlords. The militias of warlord Ahmed
Omar Jess mounted a coordinated attack on the UN units in Kismayu. 
UNOSOM had no alternative but to switch immediately to offensive disarma-
ment actions throughout Somalia. So even in the first few days following the
departure of UNITAF, UNOSOM military personnel conducted show-of-force
operations and disarmament actions throughout Somalia, particularly in
Mogadishu. However, this quickly led to new confrontations with the 
unarmed militias; the process of escalation thus entered a new phase. After the
death of  Pakistani blue helmets in Mogadishu on  June , the Security
Council gave orders for the perpetrators to be tracked down. Even Secretary-
General Boutros-Ghali himself indicated his approval when he spoke of the
‘physical elimination’ of General Aideed. The subsequent manhunt for Aideed
and his men by the independently operating American quick response force in
Mogadishu culminated in the disastrous fighting on  October, in which 
eighteen Rangers and hundreds of Somalis lost their lives. After that, UNOSOM

abandoned its enforcement-based disarmament programme and opted for a
much more cautious approach, which was based mainly on the voluntary
cooperation of local factions and combatants.
Whereas UNITAF had left the nation building programme to one side, UNOSOM

II did make an effort to implement it. The growing resistance of the Somali
warlords, however, meant that little came of it. In the first six months of its
existence (from May to October ), UNOSOM II only conducted a few nation
building tasks, with little success. Opinions also differed strongly among the
participating countries in respect of the implementation of the mandate. Italy,
for example, did not want to expose its soldiers to unacceptable risks and inter-
preted UNOSOM II essentially as a strictly humanitarian operation. The lack of
will and resources needed to switch to enforcement meant, therefore, that the
mandate had to be amended. Resolution  of February  reduced 
UNOSOM II’s tasks to the level at which the UN contingents were required to go
no further than ‘to encourage and assist the local parties to achieve disarma-
ment and to respect the cease-fire’. In May , however, Secretary-General
Boutros-Ghali conceded that UNOSOM II was barely able to perform even this
limited task. The more the violence in Somalia intensified, the more impatient
the international community became. As already mentioned, the last ‘blue
helmets’ eventually left Somalia in March .
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In a strictly military-operational sense, UNITAF was thus a success. The core of
the peace force was made up of a strong American expedition force, which was
able to integrate contingents from other countries under a central command.
UNITAF managed to restore a certain level of order (at least outwardly) in a
Somalia ravaged by internal strife, thereby saving tens of thousands of civilians
from certain death as a result of starvation. In the long term, however, and in
a political sense, UNITAF was not a success. The American government and
commanders, who did not on any account wish to sink into the quagmire of
the Somali civil war and who gave priority to force protection, passed on all
tasks which were not directly connected to food deliveries or local security to
UNITAF’s successor, UNOSOM II. Hampered by limited military means, a frag-
mented command structure and considerable discord among the participating
nations, UNOSOM II had the task of imposing a lasting peace agreement on an
unwilling population and implementing an ambitious rebuilding programme.
This all had to be done in an environment which was becoming increasingly
violent. When UNOSOM II attempted to arrest local warlords, including the
powerful General Aideed, it lost its impartiality in the eyes of the local popu-
lation once and for all.
The American government and Congress blamed the UN for the failure of
UNOSOM II and for the death of the eighteen Rangers in Mogadishu. This
‘accusation’ does, however, need to be qualified somewhat, as illustrated pre-
viously. The United States did indeed wish to provide Somalia with humani-
tarian assistance, but not at too high a price. Urged by the United States, the
Security Council put Somalia’s fate in the hands of the UN mission, UNOSOM

II, with disastrous results. The failure of UNOSOM II and, particularly as far as
the United States were concerned, the horrific images of Somali civilians drag-
ging a dead American soldier through the streets of Mogadishu, made many
people doubt the sense of humanitarian intervention in chaotic and violent
areas. Furthermore, the UN organisation did not turn out to be suitable for 
leading complex, second-generation peace operations. This forces the 
conclusion, therefore, that in respect of their ultimate political result, neither
UNOSOM II nor UNITAF was a success.

Section  - Peace support operations

. Peace support operations are multifunctional operations which
are conducted without choosing sides and with the objective of 
achieving a lasting political solution to a conflict. Military personnel
and international organisations (sometimes including humanitarian
agencies) work together in such operations in the implementation of a
peace settlement. This occurs in principle on the basis of a mandate 
established by an international security organisation, such as the UN or
the OSCE. It is, therefore, often a case of authorised intervention 
in regional or local armed conflicts. These conflicts may be of an 
interstate, intrastate or transnational nature.

. Peace support operations cover a large part of the conflict spec-
trum. They can range from peacekeeping operations to peace-
enforcing operations. In the first case, the operation is conducted with
the consent of all parties. This is not the case in peace-enforcing 
operations, in which the objective is, if necessary, achieved by combat.
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. Besides peacekeeping and peace-enforcing operations, there are
also the following forms of peace support operation:
• conflict prevention
• peace making
• post-conflict peace-building
• humanitarian operations

These forms of peace support operation will not be discussed in this chapter.
For closer examination, please see respectively Chapter  (Preventive deploy-
ment), Chapter  (Introduction), Chapter  of ADP II (Operational planning
for post-conflict operations) and Chapter  (Humanitarian operations). The
relation between the concepts of ‘preventive diplomacy’, ‘conflict prevention’
and preventive deployment’ is explained in more detail in Chapter  and
Chapter .

. These forms of peace support operation are, however, more a
political categorisation of a series of activities to achieve a definitive
peace than a characterisation of military operation. They are primarily
derived from ‘An Agenda for Peace’ by the United Nations and supple-
mented and refined by NATO. All forms of peace support operation,
including peacekeeping and peace-enforcing operations, can be 
translated into various military-operational tasks, regardless of the 
political categorisation. These will be developed further in Part B of this
publication.

Peacekeeping operations

. Peacekeeping refers to containing, reducing or resolving 
hostilities between or within states by means of intervention by an 
outside, impartial power. Peacekeeping operations are internationally
led and, in principle, have the consent of the parties (at least at the 
political level). Military forces and civil organisations cooperate closely
to support the political process to maintain or achieve peace.

. Peacekeeping operations are based on operational tasks, such as
separating the parties, and techniques, such as negotiating and 
mediating. These operations are primarily geared towards promoting
the broadest possible consent and cooperation. Although the UN

Charter also allows for the use of force to implement the mandate in
peacekeeping operations, it is in practice only used for the purposes of
self-defence. The rules which apply in this respect will be carefully 
defined in the rules of engagement for the peace force. Apart from that,
force extending beyond that required for self-defence may be used 
temporarily and locally in order to create a stable situation in a 
particular location. The rules of engagement must, however, allow for
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this. Furthermore, constant consideration must be given on a case-
by-case basis to the extent to which the use of force may have 
implications for preserving the consent. 

. The nature of peacekeeping operations has changed considerably
over the years. A distinction has thus been made between traditional
(‘first-generation’) and new (‘second-generation’) peacekeeping opera-
tions. Incidentally, the term ‘traditional’ or ‘first-generation’ does not
mean that this form is outdated. Such an operation may still occur in
the future.

. First-generation peacekeeping operations are operations in
which an international organisation deploys a force between two or
more (warring) parties, who consent to this action. This gives the inter-
national community the opportunity to seek a political solution to the
conflict. These operations are mainly confined to the operational tasks
of ‘observation, monitoring and supervision’ (see Chapter ) and ‘inter-
positioning’ (see Chapter ). The activities of the peace force are main-
ly concentrated on the prevention of hostilities (for example, by setting
up and guarding buffer zones) and, if possible, establishing a dialogue
between the parties.

. Second-generation peacekeeping operations are usually opera-
tions in which troops are deployed, again with the consent of the par-
ties involved, in support of a political solution and to supervise the
observance of a peace settlement. In second-generation operations, the
force operates throughout the conflict area and not just in a buffer zone.

When military operations are conducted under the auspices of the United
Nations, one must beware of drawing too sharp a dividing line after the end
of the Cold War. These operations have always come in all shapes and forms.
The impression that purely peacekeeping operations in the strictest sense
(first-generation or ‘traditional’ peace operations) were conducted during the
Cold War and second-generation operations thereafter is a false one. Both
types coexisted. Neither is it so that internal conflicts as a whole were not a
matter for United Nations operations during the Cold War. 
The first deployment of a multinational peace force took place in  in the
form of the UNEF, which supervised the truce called after the Suez crisis. This
was peacekeeping in the strictest sense of the word. A few years later, the ONUC

was to start in the former Belgian Congo. The operation conducted by this
force can be classed as a peace operation with a mixed and multifunctional
mandate. Troops were operating in a conflict which involved internal politics
and in which coercive action was taken readily and the civil administration of
the Congo was temporarily taken over by United Nations representatives.
Another operation, UNFICYP in Cyprus, is, all things considered, a first-
generation peacekeeping operation, which started in  and is still going on
today.
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. The actions of the force are primarily directed at ending the hos-
tilities and establishing a dialogue. In the course of the operation, the
military component will increasingly assume a supporting character.
In this context, the force can embark on humanitarian activities in order
to gain support among the local population. Priority is given to protec-
tion against the violence of war and against hunger and climate. Non-
governmental organisations (NGOs) and governmental organisations
may also be involved in this respect.

Although both forms of peacekeeping operation are based on consent, second-
generation peacekeeping operations have the following characteristics in which
they differ from those of the first generation.
• They are not confined to a purely military mandate; a large part of the 

operation, or even most of it, may be non-military.
• They are highly complex and have many non-military functions, such as the

temporary takeover and re-establishment of local civil government 
functions.

• They can be conducted in both interstate and intrastate conflicts.
• They have a wide diversity of actors, such as humanitarian aid agencies or

financial organisations.
• They are usually dynamic in nature; the mandate and the ensuing tasks are

variable.

Peace-enforcing operations

. Peace-enforcing operations also aim to bring peace to a conflict
area. Such operations only take place after diplomacy has failed and are
mainly conducted with military means. Military actions are largely
intended to create a favourable starting point for the resumption of
diplomacy, as a result of which political objectives can be achieved.
Peace-enforcing operations are designed to get the parties to the nego-
tiating table in order to reach a peace settlement. They can, however,
also be designed to enforce compliance with a peace settlement that has
already been reached.

. Peace-enforcing operations are coercive in the literal sense of the
word. They are necessary if no consent has been given or if one or more
parties are not expected to comply with the agreements that have been
reached. This form of peace support operation is also inevitable in situ-
ations in which it is clear that the use of purely peacekeeping techniques
will not put an end to aggression or violations of human rights and will
not lead to the desired end state. Peace-enforcing operations are based
on the implicit or explicit threat or actual use of force to restore peace
and achieve the end state as defined in a mandate or a peace agreement.
This form of peace operation may ultimately assume the nature of an
outright combat operation. In that case, operations are conducted in
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accordance with the Army Doctrine Publication Part II, ‘Combat 
operations’.

. In order to be credible, peace-enforcing troops must be willing
and able to disable any (armed) resistance. Coercive measures must,
however, be taken with as much restraint as possible and in combina-
tion with other techniques if a lasting peace is ultimately to be achieved.
The force’s actions must focus on:
• promoting consent to the presence of the peace force, particularly

from the political leaders of the parties
• compliance with the implementation stipulations of the peace agree-

ment, particularly by the (para)military elements of the parties
• cooperation at all levels, with all agencies and in all possible areas

. When conducting the operations, the commander of the peace-
enforcing troops must have the authority to coerce cooperation 
whenever he encounters resistance, armed or otherwise. A force must,
therefore, be both physically and mentally able to act cooperatively and
coercively during a peace-enforcing operation. It must also strive for
impartiality at all times. It is, however, inevitable that one or more of
the parties will see the force as biased, at least temporarily.
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Relations between peace support operations

. Peace support operations are neither for nor against a particular
party, but are designed to restore and support peace and ensure, impar-
tially, compliance with the peace agreement. Impartiality must not be
confused with non-involvement. A peace support force does not adopt
an attitude of non-involvement, but is actively involved in the situation
in the area of operations. This involvement does not, however, mean
that the force takes the side of one of the parties. The imposition of
sanctions and any use or threat of force by the leaders of the peace force
is thus not intended to favour or disadvantage a particular party, but to
ensure its cooperation in the observance of the peace agreement.

. A mandate for a peace support operation will not designate an
enemy, nor will it establish a link with a military victory. A peace sup-
port operation is about restoring peace and security and the principles
of the UN Charter, including those relating to human rights.

. It is vitally important to involve the parties in the formulation
and subsequent realisation of the desired end state (regardless of
whether this is a cease-fire or a peace settlement) and the accompanying
conditions. If the parties are committed to the peace process, a more
durable end situation will usually result. If an operation becomes more
violent, however, the conditions of a peace plan may be imposed 
without consultation or agreement between the parties.

. The degree of consent in peacekeeping operations is in principle
such that the force needs relatively few assets to make the parties 
cooperate. Even in peacekeeping operations, however, it may be 
necessary to threaten to or actually use force temporarily and locally.
This possibility must thus be borne in mind when deciding which
troops are to be deployed and what weapons they will take. For peace-
enforcing operations, on the other hand, troops must at all times have
sufficient means to coerce the parties to cooperate wherever necessary,
regardless of their objections.

. Figure 3-1 is a diagram of the frame of reference for peace sup-
port operations. It shows the sort of military action, the type of force
used, the classification of operations, the techniques applied and the
relation to the UN Charter. Especially important in this context are the
so-called ‘consent divide’ and the principle of impartiality, which signi-
fy the difference between a peace operation and war. Both concepts are
explained further in this and the next section of this chapter.
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. Difference between peacekeeping and peace-enforcing. As far
as the desired end state is concerned, the distinction between peace-
keeping and peace-enforcing is irrelevant. Both are, after all, intended
to achieve the same goal: a stable situation with a good chance of peace
for the long term. 

. The distinguishing criterion is the consent to the presence of
and operations by the peace force. This criterion would appear in itself
to be clear, employable and measurable, but the situations in practice
are usually less clear and difficult to assess. Thus there may indeed be
consent at the strategic level (the national government or the leaders of
a party) or at the operational level (local authorities and commanders of
large units or formations), but at the tactical level (the local ‘warlord’,
the mayor or the police), consent and cooperation may not be forth-
coming as a result of a disturbed balance of power in one of the parties.
There may also be a difference between the degree of consent which has
been achieved at the political level and the extent of compliance with
the peace agreement at the executive level. This means that the 
distinction between peacekeeping and peace-enforcing can be 
extremely blurred. 
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. A force which is only equipped for a peacekeeping task, in which
the use of force is in principle restricted to self-defence, cannot apply
coercive measures. If measures are nonetheless required in order to
enforce compliance with the agreements reached, the consent may be
lost and resistance to the operation may increase. Two options remain
in that case: withdraw or turn the operation into a peace-enforcing 
operation. This is primarily a question of a political decision, whereby
account must be taken of the risks for and the composition of the 
existing peace force. A peace-enforcing operation also requires a 
patently different legal basis and the mandate and the rules of 
engagement will have to be amended accordingly.
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. The peace force required for a peace-enforcing operation is not
the same as the one that is needed for a peacekeeping operation.
Moving up reinforcements will, however, sometimes be impossible or
too time-consuming. When the peace force is assembled for a peace-
keeping operation, therefore, the capacity for robust action (escalation
dominance) must be incorporated and the operational concept must
allow for a transition to peace enforcement. The transition from peace-
keeping to peace enforcement will almost certainly be accompanied by
a considerable regrouping of the force and perhaps even the evacuation
of observers and civil organisations. It will not always be possible to
continue humanitarian activities. It will also mean a major change in
the mental attitude on the part of the military personnel involved.

General Rose, Commander of UNPROFOR’s BH Command in , summarised
the difference between a peacekeeping and peace-enforcing operation as fol-
lows: ‘You cannot fight war from white painted vehicles’. After all, a lightly
armed force, dispersed over a large number of (vulnerable) locations, is not in
a position to act in a peace-enforcing capacity or conduct combat operations. 

. Steps must in any event be taken to ensure that troops are not 
forced into such a transition without preparation. It is vital that the
political leaders make a timely and conscious decision, based on 
military information about the local situation, to, if necessary, extend
the peace force’s mandate or the rules of engagement, reinforce the
peace force or, in extreme cases, replace the entire peace force with
peace-enforcing troops. It is also important that the peace force 
maintains its combat readiness at all times.

. Once the parties in a peace-enforcing operation are cooperating
with the establishment and implementation of a peace settlement,
peace-enforcing troops can switch to peacekeeping tasks. This transi-
tion will have to be made gradually, certainly if there is still local 
resistance to the agreement. Various forms of peace support operation
are required for this transitional phase. If cooperation and consent are
forthcoming, troops will act in a peacekeeping capacity. In areas where
the stipulations of the peace accord are not fully observed, the operation
will preserve its peace-enforcing character.

The NATO peace force, IFOR, which relieved UNPROFOR at the end of  and
which was mandated under Chapter VII of the UN Charter, was able to lower
its profile fairly soon after its deployment in view of the fact that the parties in
the conflict were cooperating well with the implementation of the peace 
agreement. This did not alter the fact that IFOR retained the mandate and the
means for a peace-enforcing operation. The proper use of consent-promoting
techniques and the question of lowering or raising the profile of the peace
force were left to the peace force commander. 
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See also ADP II, Chapter  (Operational planning for post-conflict operations)
for a closer examination of this aspect.

. If a peace-enforcing operation does actually turn into a peace-
keeping operation, it may be advisable to replace the force with 
another. It will, after all, mean a considerable change in the mind-set for
personnel if they are to cooperate with members of the party which was
obstructing the operational objective during the peace-enforcing opera-
tion. If the intent of the operation was initially to enforce compliance
with the peace settlement with the use of force, the emphasis is now on
consolidating peace by peaceful means. This is effected by, for example,
restoring public order, rebuilding infrastructure and performing other
tasks which result directly from recently terminated (combat) opera-
tions. Another important point is that the peace force, which behaved
violently in the eyes of the local population and warring factions, will
not immediately be regarded as impartial. This can have an adverse
effect on the way in which the peacekeeping force functions.

Section  - Other peace operations

. The term ‘other peace operations’ is a collective term for those
peace operations which cannot strictly be classified as peace support
operations. These include military aid/support to civil authorities,
humanitarian operations and non-combatant evacuation operations.
The civil government is usually directly involved in and often respon-
sible for the coordination and conduct of other peace operations. The
operational tasks associated with these forms of other peace operations
are described in more detail in Chapters ,  and  respectively. They
have no common characteristics. These forms of peace operation do,
however, share the following similarities.

• Local authorities have proved unable to fulfil their role in respect of
peace and security.

• They can be conducted with combat and peace support operations
simultaneously in virtually any type of (armed) conflict.

• The degree of consent can range from full consent to no consent; this
can also change in the course of the operation.

• The risk of violence can range from none to considerable.
• The deployment of a force is limited in time.

. Military aid/support to civil authorities will be provided until
they are once again able to take on the tasks themselves. Military 
operations are, therefore, generally of a supplementary nature, as a
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result of which the deployment of military personnel usually remains
limited in time. Civil organisations thus take over these tasks as soon as
possible.

. Each government is responsible for providing the primary neces-
sities for its people and for maintaining order and authority. Should a
country be unable to meet these responsibilities, the international com-
munity or an individual country may decide to conduct humanitarian
operations. This will in principle take place at the request of the 
country in question. If civil organisations are unable to alleviate the 
suffering among their citizens, a decision may be made to deploy the
armed forces to conduct a humanitarian operation. 

. If Dutch nationals are in danger in a crisis situation, the Dutch
government will see it as its duty to do its utmost to ensure their safety,
even if they are abroad. In the event of a crisis in another country, the
Dutch ambassador (or another government representative) will, if
necessary, advise Dutch citizens to leave the crisis area. If they can no
longer do so by civil means, the government may instruct the armed
forces to conduct this evacuation task. 

Section  - Consent in peace operations

. The doctrine for peace support operations is based mainly on the
promotion of confidence and cooperation. Both aspects thus have a
direct impact on the degree of consent to the presence of and actions by
the peace force. Although the peace force’s mandate and rules of 
engagement will, depending on the type of operation, allow the use of
force to a greater or lesser extent, this is nonetheless limited by the need
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to preserve general consent. Consent also features in other peace 
operations but, as these are often of shorter duration, the concept of
‘consent’ plays a less dominant role.

. A primary condition for consent is the possibility of clearly iden-
tifying the parties in the conflict. In other words, one has to establish
which parties need to give their consent. Once the parties involved have
been identified, the level of their consent will indicate their willingness
to stop using force to resolve the conflict. If the parties do not consent
to a peace operation, then the international community must decide
whether to abandon the idea of an operation or whether to take 
coercive measures of a political, economic, military or other nature.

. The level of consent. At the political-strategic level, consent is in
principle based on formal declarations and agreements. Consent at this
level will, therefore, usually remain constant in terms of time. In the
best-case scenario, this consent will also exist at lower tactical levels and
will be translated into compliance with the implementation stipulations
of the peace agreement. It may, however, be limited to a certain degree
of tolerance in respect of the operation, which entails a certain element
of risk for the peace force. At the tactical level, consent may be highly
dependent on local events, public opinion and the influence of the local
media. Consequently, the degree of consent can be subject to frequent
and sudden change, which may mean that local actors fail to comply
fully with any agreements that have been reached.

The consent divide

. If consent to the operation is doubtful, direct efforts must be
made at all levels to stabilise and promote this consent. Ideally, this is
done through dialogue and by peaceful means. A decision may, 
however, be made to expand the possibilities for the use of force by the
peace force to enable it to continue its mission in a (more) robust 
manner. Political pressure, sanctions, the threat of force or the 
controlled use of force are thus options for the international organisa-
tion in charge of the operation. The use of these options may cause one
or more of the factions to consent to the objectives of the operation. In
effect this means that the consent divide is shifted, thus creating greater
freedom of action in the implementation of the mandate.

. Once the boundary between peacekeeping and peace-enforcing
has been crossed, the capacity for a credible degree of force is essential
for the success of the operation. One must bear in mind, however, that
this is a peace support operation and not a war. This means that any loss
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of consent must be won back. This is extremely difficult to put into
practice, which means that it will not be easy for the peace force to
rebuild a bond of trust and good cooperation with the parties.

. A peacekeeping force which regularly conducts peace-enforcing
activities seriously jeopardises the objective of the operation and the
military personnel of the peace force. The legitimacy of the force will
diminish as a result. Even if elements of the peacekeeping force take or
appear to take sides or only use (excessive) force temporarily and local-
ly, consent may be lost at the strategic level and the entire force could
even lose its credibility as an impartial organisation. In that case, more
of the available means must be used for the protection of friendly mili-
tary capacity and, as a result, fewer and fewer means are can be used for
activities connected with the actual objective of the operation. Such a
situation will almost always lead to a loss of support among the local
population, the loss of control of the situation and ultimately to what
may be an uncontrollable escalation of the level of force. Consequently,
political tension will increase and a solution to the conflict will become
unattainable. For a peacekeeping power which has lost consent across
the board, the chance of implementing the mandate is virtually non-
existent; the only remaining option for the force is to withdraw from
the theatre of operations.

Consent-promoting measures

. The exchange of information between the peace force and the
parties, between the parties themselves and within the parties can be
vitally important with regard to maintaining consent and complying
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with agreements. Force commanders must be selective in the dissemi-
nation of information to members of the parties, not only to ensure the
safety of their own personnel but also to maintain the impartial status.

. If the peace force conducts activities in conjunction with local
authorities, international organisations and parties, this could have a
positive effect in respect of the consent. This would after all stimulate
compliance at the local level and all the parties involved would partici-
pate in the peace process. Such activities may include, for example, the
repair of infrastructure (including communication facilities), medical
aid projects and clearance activities, such as the removal of bodies, 
wrecked vehicles and so on. Ideally, other international organisations,
UN agencies, NGOs and the government of the host country will also be
involved. 

. The peace force can promote cooperation between parties locally
by stimulating activities which help to reinforce the peace process. For
example, restrictions can be relaxed and support programmes and 
subsidies can be made more easily accessible. Setting up such activities
is complex and does not fall under the ‘normal’ tasks of military 
personnel. Nevertheless, it offers such good possibilities for promoting
consent and compliance that every opportunity to do so must be 
exploited.
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Section  - Introduction

. A military approach to peace operations leads to the basic prin-
ciples upon which military operations are based. These can be regarded
as fundamental rules for the deployment of military means and apply to
all levels of operation. Correct interpretation and awareness of these
basic principles create an understanding of the diverse facets of military
operations and thus contribute to the ultimate success of the operation.
The following are considered to be basic military principles of peace
operations:
• the fundamentals of military operations
• the rules of engagement and the use of force
• the functions in military operations
• the operational framework

. The basic principles of peace operations can vary considerably for
each operation in terms of importance and relevance. They form a 
military theoretical framework for the planning and preparation of
operations. This framework provides a foothold in the decision-making 
process and in the eventual allocation and deployment of means. It does
not, however, form an exhaustive list of important points which, 
provided they are borne in mind during the planning, guarantee 
success. This theoretical framework also plays a key role during the 
operation itself, since an operation is seldom conducted as envisaged in
the planning. Adjustments during the operation must also be based on
these principles.

. There is a very real difference between peace operations and
combat operations. The differences can be traced back to the nature and
the objective of both main forms of military operation. Firstly, the
approach to the use of force is different. Combat operations are about
conducting battles, in which the use of force occupies centre stage.
Peace operations are intended to reduce that very level of force. There
are many possibilities in this respect, including the use of force. The use
of force is not, therefore, the main feature of peace operations. The 
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differences are also expressed in the basic principles: as well as the basic
principles which apply in general, both main types have a number of
their ‘own’ specific basic principles. Finally, the operational functions of
‘fire power’ and ‘manoeuvre’ in particular have a different meaning in
peace operations which extends beyond their traditional meaning
during combat operations. The use of the operational framework can
also offer added value. This too is often given a different interpretation
than is the case in combat operations.

Section  - Basic principles of military operations

. The basic principles of military operations apply to both com-
bat operations and peace operations. Depending on the type of opera-
tion, there may be more emphasis on certain basic principles or they
may be given another dimension. A limited number of basic principles
apply particularly to one of the two main forms of operation.
Nevertheless, these specific basic principles can certainly prove their
validity in another main form, both during a particular phase and in a
more general sense. If, for example, battles must be conducted (locally
and temporarily) during a peace operation, the principles of combat
operations apply at that time.

Combat operationsPeace operations

Freedom of movement

Transparency

Minimum use of force

Impartiality

Mutual respect

Perseverance

Security

Concentration

Objective

Economy of effort

Unity of effort

Simplicity

Flexibility

Credibility

Initiative

Legitimacy

Mobility

Offensive actions

Surprise



. Internationally, there is agreement in broad terms about most of
the basic principles, although the terminology used does differ. In its
crisis response operations, NATO thus maintains the principle of 
‘restraint’, the features of which largely resemble the principle of the
‘minimum use of force’ used by the Royal Netherlands Army. Given
that peace operations are almost always conducted in an international
context, the terminology must be in keeping with the internationally
relevant framework wherever possible. It is for this reason that this
publication, in line with NATO and British doctrine, is introducing a
new basic principle for peace operations which was not covered in 
ADP I: ‘perseverance’.

. The basic principles must always be considered in relation to
each other. Complying fully with one principle may make it difficult
to apply another. The application of the principles, therefore, goes hand
in hand with an evaluation, in which account is taken of the intent of
the higher commander, the mission and the objective, the actions of
other parties involved in the conflict and the factors of time and space.
The application of the basic principles can thus lead to choices or even
dilemmas, in which risks must be taken or priorities set.

General principles

Security

. Security is an essential precondition for retaining own assets and
freedom of action. Security is partly achieved through protection.
Measures taken to prevent surprise also contribute significantly in this
respect. This concerns, for instance, the physical protection of bases and
logistic supply lines, guaranteeing freedom of movement (also in the
airspace) and keeping reserves ready. Security also benefits from 
positive public support among the population in the area of operations.

. The  ‘protection’ function is closely linked to the security of the
force (force protection). An important element of this is operational
security, which is used to deny the parties essential information about
the order of battle, capabilities and intentions of friendly troops. The
peace force may also be charged with the protection of civil elements of
the peace operation or of the civilian population.
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Too defensive an attitude on the part of the peace force can send the wrong
signal to the parties. Take, for example, physical protection facilities (bunkers
and so on), patrol methods, the uniform and the equipment. These are means
for protection which could perhaps be used more effectively and efficiently to
bring about the desired end state of the peace operation. There is thus a 
difference between effective protection and an excessive ‘bunker mentality’:
the large-scale application of physical protection measures.

. The right of self-defence is the starting point for the protection
of friendly units. Force protection is also determined to a certain extent
by an impartial attitude and respect for the parties. The credibility of
the peace force can also contribute substantially to the safety of 
military personnel.

Concentration

. If a decision is sought, a main effort has to be established at the
right time and in the right place. This is necessary in order to gain
enough dominance to achieve the objective. In peace operations, 
concentration has a mental as well as a physical component. This
means that the main effort in the operation will often target the hearts
and minds of the political leaders of the conflicting parties and the 
population in the conflict area. Partly by means of information 
operations (see paragraph ), the objectives of the peace operation
can be brought to the attention of these groups and their support 
obtained for the desired end state, namely a lasting peace.
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. If the peace operation is to be completed successfully, it is 
necessary to concentrate not only combat power but also all activities
(including civil activities) with the aim of persuading the parties not to
rekindle the conflict. This means that military and civil organisations
involved in the peace operation must harmonise their activities as much
as possible. The minimum form of concentration is thus liaison and
coordination with civil organisations and the maximum form is 
integral cooperation. Concentration also means that one has to accept
relative weakness elsewhere, which entails a certain degree of risk. A
good analysis of the available means (including civil assets), followed by
a targeted and efficient deployment, can reduce this risk. This means
that certain problems can be left to civil organisations, some to the
peace force and others can be tackled jointly. The relative weakness of
the military component can thus be compensated by the greater whole
of all the organisations involved in resolving the conflict.

Talking to the non-military organisations in the conflict area at an early stage
of the operation can help to cultivate a base of confidence, mutual respect and
understanding, as a result of which the cooperation will take on a more 
concrete form. Setting up a CIMIC centre where civil and military organisations
as well as representatives of the civilian population and the authorities in the
conflict area can meet can also be a strong stimulus for better cooperation.

Objective

. Every military operation must be based on an objective which is
unambiguous, clearly defined and attainable. If a force loses sight of
what has to be achieved, the result will often be the failure of the 
operation. The higher levels can express the objective in guidelines or a
directive defining the desired end state. At the tactical level, 
subordinate commanders derive their objective from the higher 
commander’s intent and from their orders. These aspects occupy centre
stage in the assessment of the situation, which ultimately leads to orders
for the lower level. This leads to targeted handling at all levels involved
in an operation.

. During the course of a peace operation, elements of a peace force
may take on tasks which are not defined in the mandate. These are 
usually tasks which initially have only local significance, but which do
contribute to the transition to a stable situation. In the event of such a
shift, known as mission creep, there is a risk that the emphasis too will
shift to achieving a quick success. It is also possible that, because of the
availability of certain means, other, non-assigned tasks will be 
performed. It is not inconceivable that other tasks which at first glance
seem to offer less chance of success will be neglected. They may 



nonetheless be vital to the success of the peace operation. This 
phenomenon can be avoided by constantly weighing up the mission,
mandate and tasks against each other.

. Mission creep must not be confused with a well-considered
adjustment of the mission (known as ‘re-roling’), as may occur in the
course of a peace operation with the aim of maintaining the focus of the
operation. The normalisation of the situation in a conflict area takes a
particular path on which the attainment of military stability is a first
step towards creating the conditions for achieving political and social
stability. Along this path, the peace force may be given tasks other than
those which were originally envisaged.

There is a danger, certainly in peace operations conducted over a prolonged
period, that the actions of the force will become less targeted. Standard 
operating procedures and standing orders then determine the actions of the
peace force to an increasing extent and detract attention from the original 
reason for its presence. In the worst case, this can lead to feelings of 
indifference and a sense of everyday routine and thus to an unsatisfactory 
performance of tasks. This deterioration in performance can be prevented by
rotating personnel and units in the area of operations and by giving them 
different tasks.

Economy of effort

. The most economic use of means, economy of effort, is achieved
in a peace operation by ensuring that the international community is
involved quickly. In this way the situation can be prevented from 
developing into a conflict which is complex and difficult to resolve or
into a large-scale emergency. Timely political intervention, whether or
not it is supported by (preventive) military deployment, might serve to
contain the conflict at an early stage. This would also reduce the need
for more radical military action.

. If military intervention is required, it is advisable to deploy a
force which is able to move quickly to operations at a higher level of
force and which can also perform other operational tasks relatively 
easily. This may be more efficient in the longer term than to form a unit
that would first have to be reinforced in order to cope with extra tasks.

Wherever possible, specific functions or tasks should be performed by the civil
and other government sectors, whereby the available military means can be
used more efficiently. Military units are ideally suited, for example, to 
reconstruction activities. This is, however, a relatively costly use of means
which are consequently not available for the military use for which they were
intended. The deployment of large numbers of military personnel as part of an
unarmed observer operation may in time have repercussions for the possible
deployment of organic units in support of these observers.
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Unity of effort

. Unity of effort is assured if the aim of the operation is 
established centrally and the powers and activities of the various actors
(including the civil organisations) are harmonised as much as possible,
although this is not often feasible in practice. Coordinated actions do,
however, offer great advantages. They have a positive effect on the 
morale of the troops and on the credibility of the peace force as a whole.
They will encourage the parties to seek a permanent solution and stop
them putting a spoke in the wheel of cooperation.

. A large number of local, national and international (political)
authorities may become involved in managing and resolving a crisis or
conflict. From an operational point of view, their efforts need to be har-
monised and the political guidelines for the force commander and
civilian leaders of the operation must be consistent and feasible. The
political guidelines must stipulate the desired end state in political,
humanitarian and military terms. Without positive and consistent poli-
tical leadership, operational military and diplomatic activities alone will
not be enough to achieve the desired end state.

. Complex crisis situations demand an integral approach which is
geared towards the management, limitation and ultimate elimination of
the direct and underlying causes and symptoms of the conflict. This
requires a strategy which is at least endorsed by the diplomatic and
humanitarian agencies involved in resolving the conflict. The integral
approach not only relates to the multidisciplinary method, which 
involves various organisations. It also requires a multifunctional role for
the peace force. This force must be capable of enforcing peace, 
providing assistance and operating as a guardian of public order.

. The responsibility for achieving consensus and unity of effort in
the area of operations rests primarily with the operation’s civil leaders,
who are appointed by the international organisation which authorised
the operation. An additional problem in respect of the harmonisation
of the activities of the actors in the conflict is the fact that many civil
agencies are often already active in the conflict area before the military
units become involved. These agencies will often remain active in the
area of operations long after the peace force has departed.
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Unity of effort can only be effective if there is a campaign plan which deals
with all (military) facets of the conflict: the deployment in the conflict area,
the lines of operation, the objectives, the centres of gravity, the exit strategy
and the desired end state. The military operation plan must be in line with the
overall civil peace plan, which in turn is based on a UN Security Council reso-
lution or on a peace settlement agreed by the parties.

Simplicity

. As a result of the rapid succession of events and the complexity of
military operations, chaos, stress and friction may arise in any type of
operation. Plans which are complex and difficult to understand 
increase the risk of confusion at the lower levels. Simplicity, on the
other hand, which manifests itself in clear and in particular 
comprehensible plans and orders, increases the chance of success. Given
that great responsibility is placed at the lower levels of command in
peace operations, commanders should be given clearly worded orders
which leave them in no doubt as to what is expected of them.

. It is also important that plans and orders are simple and unam-
biguous; this requires a direct relationship between the objective(s) of
the operation and the activities conducted by the peace force. Lastly,
simplicity can also be benefited by a clear and, in particular, logical 
distribution of tasks among the various components of the peace force.
Units and formations must only be assigned tasks for which they are
trained or equipped.

The basic principle of ‘simplicity’ is also important in the formulation of the
rules of engagement. They are not always as accessible to individual military
personnel, especially when it comes to the explanation of the political and legal
principles upon which they are based. A popular solution is the translation
into what is known as an ‘ROE card’, the rules of engagement for the indivi-
dual soldier. Combined with the application of the rules of engagement in
exercise situations, this card defines the limits of the use of force even at the
lowest level of the peace force. Ideally, therefore, an ROE card should be writ-
ten in the personnel’s own language; should be simple and accessible and must
be easy to use in any situation.

Flexibility

. The specific characteristics of peace operations require that, 
within the confines of the mandate and the rules of engagement, a
variety of operational tasks be performed, making use of a wide range
of assets and (weapons) systems. A force must, therefore, have the 
flexibility to shift the emphasis in their tasks or even switch from one
operational task to another within a short reaction time. In exceptional
cases, combat actions will also be required. A peace force must already
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have developed plans, preferably before the start of the operation, for
the withdrawal of units from a conflict area, using force if necessary.
Chapter 18 looks at this aspect in more detail.

Even if the objective of the peace operation does not have to change, it may
nonetheless be necessary to adjust the operation plans if certain developments
so demand. This means that the tasks can be more easily tailored to a different
situation or troops can respond to an opportunity or threat which was not 
previously identified. This requires mental flexibility on the part of 
commanders at all levels, high anticipatory capacity on the part of the staffs 
of the peace force and the availability of means necessary to react to a new 
situation.

Credibility

. The credibility of the peace force is a reflection of the assessment
of the parties of the ability and will of the peace force to implement the
mandate and achieve the end state, as well as the impartial attitude 
portrayed by the members of the peace force. The degree of interna-
tional support for the operation can also contribute to the credibility of
the force. The political will to act resolutely in peace operations must
not give rise to a situation in which the force concentrates exclusively
on objectives which are known in advance to be unattainable in the
short term. There is always a danger that the force will overplay its
hand, which could seriously affect its credibility. This also applies to the
use of force. It must be relatively easy to adapt the level of force to a new
situation. If, however, the rules of engagement do not contain enough
flexibility, this could have repercussions for the credibility of the peace
force.

. From a psychological point of view, credibility plays a key role
in the way the peace operation proceeds, particularly in the evaluation
of friendly actions. Credibility contributes substantially to the self-
confidence of military personnel. Even though the peace force must not
represent a direct threat to one or more of the parties in the conflict,
there may be no doubt as to the will and the capacity to act robustly if
necessary. The force must, therefore, be well equipped, trained and 
prepared for the peace operation. The peace force must also act quickly
and decisively in the event of an incident. A policy of ‘zero tolerance’
must be applied in the event of breaches of the peace agreement and
violations of human rights. Personnel at all levels must meet the highest
standards in terms of attitude, conduct and discipline and behave 
professionally both in the performance of their duties and during
periods of relaxation. The impression that this makes on those around
them should not be underestimated.
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Credibility at the tactical level is mainly a reflection of four elements of 
military operations: a feasible operation plan, the right means, high morale
and impartiality in the performance of tasks. The local media can also play an
important role in assisting the peace force to gain credibility; wherever 
possible the impartiality and credibility of the force should be endorsed via the
local media. One must realise, however, that the media, and particularly the
local media, cannot be dictated to with regard to what they must write or 
broadcast. Nevertheless, the advantage of favourable (local) press is so great
that appropriate and active cooperation with the media is well worth the
effort.

Initiative

. A peace force will at all times try to keep or gain the initiative
and thus freedom of action. A starting point must, therefore, be to 
control events rather than to respond to them. One method to achieve
this is to impose stringent yet feasible objectives and time limits on the
parties involved. A certain degree of pressure can thus be exerted on the
parties to meet their obligations. Once the initiative has been won, the
peace force must develop new, cohesive initiatives in order to keep up
the momentum at the political-strategic level and to prevent stagnation
of the peace operation. 

The term momentum comes from physics, in which it indicates a body’s 
degree of motion or impetus (mass times velocity). Similarly, when used in
combat operations, the term has come to mean ‘the product of velocity and
thrust’. In the context of peace operations, it should be taken to mean the 
product of speed and initiative, whereby events occur at such a pace that 
developments become virtually unstoppable. The peace process can thus be
stimulated by organising joint discussions, developing confidence-building
measures (such as the mutual inspection of barracks and arms depots) and by
advising and assisting parties in economic cooperation projects by companies
on both sides of a separation line. This can create a situation in which the 
positive developments of the peace operation can no longer be stopped and the
parties have no option but to meet their obligations in accordance with the
peace settlement.

Legitimacy

. Legitimacy has a legal and a social component. The greater the
legitimacy attributed to the peace operation by the international com-
munity and the parties involved in the conflict, the greater the chance
of success. Military operations must be conducted in accordance with
rules of Dutch and international law, in terms of both the letter and the
spirit. This law provides a framework for military operations as well as
rules for their execution. Dutch military personnel must always act in
accordance with Dutch law, even when they are operating under the
responsibility or command of an international organisation.
Compliance with the principles of the humanitarian law of war is also
essential for legitimacy. 
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. The legal basis can vary enormously in peace operations. A peace
operation will often be founded on one or more resolutions of the
United Nations Security Council. There may also be an agreement
which has been concluded by the parties. A decision also has to be made
for each operation as to which stationing rights, usually established in
separate Status of Forces Agreements, and which rules of engagement
are applicable. The mandate is not a separate document, but can be
derived from the documents referred to above and supplemented if
necessary with guidelines from the United Nations or NATO and
(national) political guidelines. Correct and consistent conduct in 
accordance with the mandate and other applicable legal rules 
contributes significantly to the picture of a legitimate operation.

. The social component of legitimacy consists mainly of the 
support for the military operation from a country’s own people and its
political leaders. The majority of the population and the politicians
must feel that the peace operation is right and justified. Local norms
and values play a key role in this respect. Social legitimacy is thus a key
condition for the continuation and completion of peace operations and
helps to create broader support and possibly wider participation by
international and non-governmental organisations. Support among the
population in the area of operations is also extremely important. It
increases the freedom of action and movement for the peace force and
enables it to concentrate fully on achieving the objective(s) of the 
operation.
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The method of operating is one of the aspects which determine whether sup-
port is maintained. Unnecessary damage must thus be avoided. This may
mean that certain weapons systems or vehicles will only be used on a limited
scale, if at all. The ‘Toetsingskader’, which is a set of criteria drawn up and used
by the Dutch government and parliament to decide whether or not to partici-
pate in a peace operation (see Chapter ), takes account of social legitimacy as
one of the criteria. 

Basic principles specific to peace operations

Freedom of movement

. Freedom of (military) movement is vital if a peace operation is
to be conducted successfully. The peace force’s freedom of movement
will in principle be established in the mandate and the status of forces
agreement. Apart from the practical limitations, the acceptance of any
restriction of the freedom of movement will inevitably lead to a loss of
credibility. Any attempt to limit the peace force’s freedom of movement
must, therefore, be quickly and decisively quashed, if necessary by force
in accordance with the rules of engagement.

Freedom of movement does not only refer to physical displacement. Equally
important is to gain and keep mental freedom of movement or, in other words,
the impression that the peace force is calling the shots rather than the parties.
An excessively high level of force protection aimed to prevent losses can 
restrict the freedom of movement considerably. The reaction to provocation by
the parties may also give off the wrong signal in respect of the peace force’s
mental freedom of movement.

. Restriction of the freedom of movement is indeed a problem
which is often faced by a peace force. A force which cannot move 
freely will seldom be able to accomplish its mission. This applies 
particularly to operations in an environment with a (potentially) high
level of force, where consent is often dubious and the observance of the
stipulations of any peace settlement is limited in terms of time and
place. The parties may try to establish where the peace force has set its
limits and thus take over the initiative.

Transparency

. A force must present its intentions and capabilities as 
transparently as possible, although a balance has to be found between
transparency and operational security. It is important that the 
operational activities and the requirements imposed on the parties be
correctly interpreted. A transparent peace force is more likely to 
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acquire impartial status, obtain consent from the parties in the conflict
and enjoy international support. The reason for the peace operation, as
well as the mandate and the objectives (political and military), must be
made absolutely clear to the parties as quickly as possible. 

The transparency of the peace force can be enhanced by a cohesive and 
focused information operation, possibly strengthened by a civil-military
cooperation programme and a liaison network. The wrong message, or one
which is misunderstood, can arouse suspicion and create an atmosphere of
mistrust, as a result of which the credibility of the peace force and the mutual
trust between the parties and the peace force may be damaged. It might even
provide the parties with an excuse for non-compliance with the peace 
agreement.

Minimum use of force

. Two basic principles are important for restraint or minimum
necessary force: necessity and proportionality. Necessity means that
force may only be used if it is essential in order to achieve the military
objective and other means are inadequate. Proportionality means that
force must be kept to the minimum level needed to achieve that 
objective.

. Both principles set limitations on where, when and to what extent
troops may use force. Unnecessary use of force has an adverse effect on
the impartiality and credibility of the troops. Excessive force may 
jeopardise the consent of the parties in the conflict and the chances of
long-term success.
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. These principles must not, incidentally, be taken to mean that
troops should refrain from using force altogether. If the situation so
demands, they should certainly not hesitate to use force. In any event,
the right of self-defence applies at all times. Any use of force beyond
this, for example to secure freedom of movement, must be authorised
by the rules of engagement. Section 3 of this chapter looks at the use of
force and the rules of engagement in more detail.

Impartiality

. Without impartiality there can be no prospect of preserving the
trust or cooperation of the parties, nor of achieving the desired end state
in the long term. It is not enough merely to act impartially, however; the
actions must also be interpreted as such by all parties. The more 
complex the situation, the more often impartiality will be put to the
test. This does not, incidentally, preclude actions directed solely at one
of the parties. Any actions of this nature must, however, be transparent.
The actions must also specifically target the party which is not 
complying with the peace agreement and they must be clearly related to
the nature of the violation.

Impartiality must not be confused with non-involvement. An attitude of 
non-involvement limits the possibilities for developing initiatives and acting
with flexibility, stimulates passiveness and, as a result, will fail to bring about
the desired end state. Impartiality, on the other hand, requires an evaluation of
criteria, a mandate, implementation stipulations of a peace agreement or a
combination of these elements. To underline the difference between impartia-
lity and non-involvement, international literature refers to ‘active impartiality’
and ‘principled impartiality’. A peace operation, regardless of the level 
(strategic, operational, tactical) will always be conducted with impartiality and
never with an attitude of non-involvement towards the parties.

. The loss of impartiality (either assumed or actual) can have
serious repercussions. In the most favourable case, it will result in a
short-lived decline in confidence in the peace force. In the worst case, it
may lead to an escalation of violence, also against the peace force, or the
loss of consent to the objective of the peace operation. An essential 
element of impartiality is even-handedness. This is the honest and 
consistent application of rules and sanctions. None of the parties may
be given preferential treatment, even though the extent of cooperation
with the peace force or the level of consent to its presence may vary.
This means, therefore, that parties should not be treated as if they were
the same but as equals.
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Mutual respect

. Mutual respect must exist not only within the international force
but also between the peace force and the political and military leaders
of the parties in the conflict. Prejudice, chauvinism and a lack of 
consideration for sensitivities may lead to the loss of respect from the
parties. This may also have an adverse effect on the successful 
completion of the operation. It is, therefore, necessary to take account
of the customs and culture of the parties and the population in the area
of operations. The acceptance of the actual position of the parties 
(without, incidentally, any value judgement with regard to these parties
or their actions) can also help to foster respect for the peace force. 

Respect for the force will increase considerably if the members of the peace
force act professionally and correctly and do not allow themselves to be either
provoked or manipulated. This underlines the importance of a good 
knowledge of the implementation stipulations of any peace agreement down
to the lowest level in the peace force. The consistent application may initially
cause irritation between the peace force and the parties but will ultimately
result in improved ‘cooperation’. It also means that the peace force must 
exercise caution in their contacts with the parties and the civilian population
in the area of operations. Any misconduct by individuals may have 
repercussions for the image of the peace force as a whole.

Perseverance

. Peace operations require perseverance in the form of the 
long-term involvement of the international community and the peace
force, even though some peace operations, such as non-combatant 
evacuation operations, are of relatively short duration. The way in
which military deployment can help to achieve the desired political-
strategic end state must, therefore, be established at an early stage. This
means that account must be taken of, for example, the desired objec-
tives in the longer term and the political and legal restrictions which the
peace force may encounter in the course of the operation.

. Establishing the criteria against which the operation (including
the military component) is evaluated is an important instrument in the
hands of politicians and military planners. It will not always be possible
to set a time limit for the military conduct of the operation. The 
underlying causes of most conflicts make it difficult to establish at the
beginning of the military involvement how the conflict can be 
definitively resolved and how much time will be needed. Sticking 
rigidly to a completion date for the operation or a clearly defined end
state can be counterproductive, as there is a danger that the initiative
will thus, to a greater or lesser extent, be left to the parties.
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The principle of ‘staying power’ must never turn into a sense that the conflict
will never be resolved, as a result of which the peace operation would take on
a permanent character. An unwanted status quo must not be given de facto legi-
timacy by the presence of the peace force. One aspect worthy of more atten-
tion in this respect is the motivation of the members of the peace force at all
levels. The feeling that their efforts are ineffectual and pointless must on no
account be allowed to take root. An attitude like this will ultimately damage
the effectiveness of the peace force to its very core.

Section  - Rules of engagement and the use of force

. When force is used during peace operations, the principles of the
humanitarian law of war must be observed. Thus a distinction must
always be made between the civilian population and any combatants.
The civilian population may never, collectively or individually, be the
target of military force. Even in the event of attacks on military targets,
civilian casualties must be avoided as much as possible. If force is used
on a larger scale during peace-enforcing operations, not only the prin-
ciples of the humanitarian law of war must be observed, but also the
rules as laid down for an international armed conflict.

. Rules of engagement are established as a means of controlling
military force and the related activities. They consist of guidelines and
rules, which together determine the (operational) policy in respect of
the use of force, as well as the specific instructions for the use of force
for a particular operation. However, they also contain rules for activities
related to the use of force, such as positioning and the use of 
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electromagnetic equipment. Rules of engagement are thus more than
merely rules concerning the use of force. The authority responsible for
the operation establishes specific rules of engagement for that operation
on the basis of the mandate, in relation to the military operational 
planning and the (international) legal context of the operation. The aim
of this document is to enable the political and military leaders to 
exercise their authority for the military operation.

. Rules of engagement are used in times of both peace and war as
well as in peace operations. They may be set out in an annex to an 
operation plan or order or as a standard operating procedure. The rules
of engagement usually consist of a series of guidelines and principles,
followed by instructions, do’s and don’ts. They are fairly general as it is
impossible to define every conceivable situation. The soldier must, 
therefore, assess the situation with common sense, using the rules of
engagement as a basis.

. The rules of engagement do not restrict the inherent right of 
self-defence: the right to use all necessary means and to take all 
appropriate steps to defend oneself and friendly troops. This right
applies regardless of what is contained in the rules of engagement. Self-
defence assumes an immediate need to act as a result of a threat or
attack, which will not necessarily be the case in every hostile act or 
hostile intent. In cases where it is not a question of self-defence, the
right to use force must then be derived from the rules of engagement.
In all cases, the principles of subsidiarity (only using force if other
means are inadequate) and proportionality (using no more force than is
strictly necessary) continue to apply in full. They will be needed to help
the commander in his decision about a suitable response.

The rules of engagement usually start with a description of the general prin-
ciples and with a number of comments about the structure and application.
The most important principles for the use of force are in any event included:
proportionality, subsidiarity and military necessity. They then go on to define
a number of specific rules for the operation in question, distinguishing (if
applicable) between rules for actions by land, air and naval forces. In the case
of a NATO operation, a selection is made from existing rules which are set out
in a sort of catalogue. The rules of engagement can thus be precisely tailored
to the nature and purpose of a particular operation and account can be taken
of the available means. The definition will also include the procedure for any
interim amendments to the rules of engagement that might be considered
necessary as a result of a change in circumstances or new insights. The rules of
engagement usually end with a number of definitions of the terms used.

. Lastly, the rules of engagement represent both a source of 
assurance and an evaluation instrument for friendly actions. Given the
objective and the way in which they are produced, they provide 
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assurance in respect of the intended level of force during the operation.
This also applies to the intentions of the authority responsible for the
operation. On the other hand, one should be aware of the fact that the
rules of engagement are, as previously stated, formulated in general
terms. The principles for the use of force (subsidiarity and proportio-
nality), together with the rules of engagement, serve as an evaluation
instrument against which the soldier can weigh up his (intended)
actions. The soldier remains individually responsible (and in extreme
cases even criminally liable) for his actions. In most cases, however, 
criminal proceedings will take place in the soldier’s own country (the
sending state), in view of the fact that it is customary to draw up a 
stationing or status agreement with the host country prior to deploy-
ment. Immunity from local jurisdiction and the exclusive jurisdiction of
the sending state are permanent features of such agreements.

The right of self-defence is the starting point for the protection of friendly
units. When the rules of engagement are drawn up, one must take into
account the different interpretations of the concept of ‘self-defence’. The right
of self-defence for the peace force can be defined differently in accordance with
national legislation. During the IFOR operation in 1996, this gave rise to 
different interpretations of the rules of engagement in the British division,
namely those of the British and the Dutch and those of the other nations. In
multinational operations in particular, this situation requires a good under-
standing of the backgrounds to the national points of view and thorough 
harmonisation of the tasks. A situation such as this with rules of engagement
which differ nationally should, however, be avoided wherever possible.

Section  - Functions in military operations

. The functions in military operations also apply to peace opera-
tions. By considering the functions as an integral whole during the
planning and execution of a peace operation, cohesion is created
between the conceptual, mental and physical components of military
potential. This means that they serve as an aid for commanders and the
military potential can be focused fully on the objective of the operation.

. The functions provide insight into all elements of military
actions by friendly troops as well as by other parties. This makes it pos-
sible to determine how and with what the cohesion between the com-
ponents of friendly military potential can be strengthened and that of
others can be attacked or broken. The functions must not merely be
considered in their most literal or physical sense. In some operations,
certain functions do not appear to play any significant role. In a 
relatively static mission such as interpositioning, the function of
‘manoeuvre’ seems less important and in unarmed monitoring missions
the function of ‘fire power’ does not appear to apply. Nevertheless,
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giving due consideration to each function for every operation ensures
that no aspect is overlooked and will improve planning and execution.

Command and control

. Command and control guarantees the integration of other func-
tions in military operations, with the aim of achieving an objective. In
the doctrine of the Royal Netherlands Army, a particular choice has
been made for a mission command style. This is a style which is based
on thinking in terms of objectives. Tasks are mainly formulated in terms
of what must be achieved as well as why. The execution (the how) is left,
within certain confines, to the unit commander. Commanders at all
levels, therefore, in principle have a high degree of freedom of action.

Friction is a feature of every military operation. The uncertainty that this 
causes can be dealt with in various ways in the context of command and 
control. One way is to make decisions at the highest possible level, which
reduces uncertainty at that level. At the lower levels, however, uncertainty will
then increase, as there will be no freedom of action to respond to changing 
circumstances. Alternatively, a high degree of freedom of action can be 
allocated to the lower levels. The higher levels are then faced with the decision-
making and the subsequent actions by the lower levels, without being able to
exert much influence on them.

. Command and control is based on a number of principles,
namely centrally formulated objectives and decentralised execution,
unity of command, mutual trust and understanding and timely and
effective decision-making. The style of command and control as well as
these principles apply to every military operation. In peace operations,
however, there are a number of factors of influence which make it 
necessary to explain these principles further.

. Decentralised execution is ideal for enabling a rapid response to
changing circumstances and makes it easier to think and act faster than
the other parties. However, decentralised execution is no simple matter.
It requires clearly formulated objectives, unity of opinion, an 
organisational culture that is based on trust and understanding, units
with a strong sense of team spirit and personnel with a high degree of
professionalism. One disadvantage of decentralised execution is that it
may lead to differences in the performance of tasks, which may have a
confusing effect on the parties. 
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. A number of factors can have an effect on decentralised 
execution:
• Political sensitivity. The fact that actions at the tactical and 

operational levels have political implications may restrict the freedom
of action at those levels.

• Non-organic units. A unit for a peace operation may be a 
tailor-made unit. This will often be formed a relatively short time
before an operation. This means that attention has to be paid to the
development of a strong sense of team spirit and unity of opinion in
the unit before and during the deployment.

• International cooperation. There will usually be international
cooperation down to the lowest level during a peace operation. Every
soldier can thus be confronted by different organisational cultures
and communication problems.

• Leadership during peace operations is characterised by a high degree
of independence down to the lowest level. Because of the often basic
working and living conditions, the (social) distance between 
commanders and their personnel will often be limited. Moreover,
there is often a great deal of mutual dependence. Informal leadership
is gaining ground in practice, but can also lead to responsibility
problems.

. Unity of command is an essential requirement if unity of effort
is to be guaranteed. This can be achieved by means of single leadership
and clear chains of command. However, the unity of command in peace
operations is complicated by a number of aspects:
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• During peace operations, there will often be an abundance of (civil)
organisations which are striving for different and overlapping
objectives. The chain of command is by no means always clear.
Neither is there any command relationship between the military
commander and these organisations. However, because of its high
degree of organisation, standard operating procedures and sophisti-
cated communications equipment, the military unit is in an ideal
position to coordinate and sometimes even direct the activities of the
various organisations.

• There will always be more than one chain of command during
peace operations. There is a multinational (operational) chain, but
there will also certainly be a national (administrative) chain. The
responsibilities and powers of the authorities and agencies in both
chains must be clearly defined in advance.

. Mutual trust and mutual respect. The multinational and ad hoc
nature of peace operations forces commanders at all levels to develop a
‘feeling for the environment’. This requires an outward-looking and
open attitude. Other organisational cultures and different ways of 
thinking and acting must be respected and accepted as a given fact and
not regarded as a threat.

. Timely and effective decision-making. Making decisions faster
than other parties helps commanders to keep the initiative. The 
following comments apply to peace operations in this respect:
• Relation between action and effect. The objectives of peace 

operations are often abstract and complex, which means that several
related activities are developed. It is not always clear which activity to
what extent leads to the accomplishment of the objective.
Furthermore, actions often have an effect only after a considerable
period of time. The absence of immediate results may lead to a 
situation in which hasty decisions are made to pursue other activities.
This may ultimately have negative repercussions.

• More than one party. A decision may pose no problems for one
party but have repercussions for the other parties, thus having an
adverse effect. This means that a quick decision is not always 
advisable. A thorough analysis must first be made of the direct and
indirect consequences of any decisions.

Manoeuvre

. Manoeuvre comprises all activities which lead to an advantageous
position in relation to the other party or parties. This does not only
refer to a position in a literal sense (for example geographical) but may
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also indicate positions in a more figurative sense (for example a 
negotiating position). An advantageous position can be achieved by
reinforcing the friendly position, but also by weakening that of the
other party or parties. Naturally, a combination of the two methods is
also possible. The aim is to convince the other parties that their 
position is so weak that there is no point in trying to obstruct the
actions of the peace force. Both traditional and alternative manoeuvre
assets can be used to achieve this.

. The use of traditional manoeuvre assets, such as tanks, 
mechanised infantry, armed helicopters and so on, is often subject to
restrictions in peace operations. This may be due to the mandate, the
rules of engagement or even the intensity of a conflict at any given
moment. The psychological effect resulting from the presence of these
assets, as well as the display of willingness to use them, can still 
produce the desired, relatively favourable position.

. To achieve his objective(s), the commander of the peace force may
also use certain means in such a way as to include them in the 
manoeuvre. These are referred to as alternative manoeuvre assets:
• Information operations consist of actions which aim to influence

the decision-makers. This is effected by attacking information, 
information-based processes, command and control systems and the
communication and information systems of other parties, while
friendly information systems are used and protected. All levels of the
peace force can conduct information operations designed to gain
information superiority. The intention is to prevent a conflict or the
escalation of an existing one or to achieve such an advantage that a
military operation can be successfully completed more quickly while
the number of casualties is kept to a minimum. 

• Civil-military cooperation (CIMIC) can contribute significantly to
the success of the peace force. It engenders confidence in the 
operation among friendly personnel. CIMIC can also help to improve
relations with the civil authorities and the local population. Doubts
are dispelled and the acceptance of the peace force is widened. As
such, CIMIC is used to improve the friendly position and, in that
sense, can contribute to the manoeuvre of the peace force. CIMIC can
take two forms which, in practice, are virtually always combined:
* The cooperation may be geared towards supporting the military

operation, for example with infrastructural facilities for billeting,
supply of goods and services, and so on. This form of cooperation
falls into the category of CIMIC activities.

* Cooperation may be designed to support civil agencies with mili-
tary means, for instance mine clearance, repair of infrastructure 
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and assistance with reconstruction. This form of cooperation is
referred to as a CIMIC operation. 

• International cooperation down to the lowest tactical level 
endorses the cohesion of a peace force. This enhances the image of
the peace force and thus helps to improve its own position.
International cooperation requires the meticulous harmonisation of
the rules of engagement, standard operating procedures and so on.

• Creative and correct interpretation of the legal documents helps to
achieve a relative improvement of position in respect of the oppo-
nent. In this sense, the legal capacity of the peace force can also be
regarded as a manoeuvre asset. In the first instance, a clear mandate,
based for example on a peace treaty or a Security Council resolution,
creates a strong position for the peace force. Satisfactory status of 
forces agreements and associated implementation stipulations also
help in this respect. Instructions to the Parties (ITP) constitute the
more concrete translation of the peace treaty for the parties. These
must provide with peace force with room to act. Clear and 
comprehensive rules of engagement are vitally important. The rules
of engagement must be broad enough to allow them to be used 
flexibly. 

Fire power

. Fire power is the capacity to impair the military potential of
others. It is linked to the manoeuvre function. On the one hand, fire
power is most effective if it is employed from a relatively favourable
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position in relation to the opponent. On the other hand, fire power can
be used to help to achieve that relatively favourable position. In peace
operations, however, there are often other possibilities for influencing
the military potential of the parties. It is precisely these possibilities
which must be identified in the decision-making process. In a concep-
tual sense, therefore, fire power is deployed even if it is with assets
which, traditionally, were never intended for this purpose. 

. In the traditional sense, the function of ‘fire power’ is mainly
translated as the deployment of assets which can deliver actual (physi-
cal) fire. The use of these assets is often subject to restrictions in peace
operations, although this does not mean that they are less important.
The presence of this type of asset generates a credible threat, which can
reduce the will of the parties to use their military potential. Long-range
assets in particular can play an important part in this respect.

. Fire power in peace operations is mainly figurative in nature and
relates primarily to activities which target the mental component of the
parties, the main aim being to change their opinion with regard to the
peace force. In a more general sense, the aim is to dispel the idea that
only the use of force will offer a solution to the prevailing problems.

The means that can be used in this context can range from humanitarian aid
to media operations and from social patrols to support for the local 
authorities. Creative use of these assets will enhance the effectiveness of the
peace force in a particular area. However, personnel must also have the 
necessary flexibility to perform these alternative tasks. To use this type of
means, commanders must be able to identify with the problems and 
anticipate future situations. This can be translated as the ability to exploit
opportunities and react quickly.

Protection

. The function of ‘protection’ focuses on the preservation of
friendly military potential. In peace operations, the function of protec-
tion has a separate dimension. Firstly, more importance will be attached
to this function. Casualties and substantial collateral damage will 
generally be unacceptable. However, passive measures to bring about a 
higher degree of protection (such as the use of shelters and camouflage)
may have a counterproductive effect on the conduct of the mission. The
success of a peace operation is, after all, usually based on the presence
and thus the visibility of the peace force. Active protection measures
must also be given careful thought before they are implemented.
Because peace operations are often more static in nature, the 
possibilities for moving units to increase the degree of protection are
limited. Vulnerability is increased as a result.
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. A characteristic of peace operations is the often prolonged 
duration. Units function over prolonged periods in conditions which
sometimes appear to be less threatening. Consequently, there is a 
danger that protection measures will be neglected more and more often,
thus increasing the risk of casualties. Furthermore, peace operations are
often conducted in areas in which the conditions differ enormously
from those at home. Personnel may, for example, be faced with a 
situation which is very different in terms of climate, infrastructure or
hygiene. These conditions may jeopardise friendly military potential.

. In a traditional sense, the function of ‘protection’ focuses mainly
on friendly units. In peace operations, however, this function will often
also extend to the protection of others in the area of operations, such
as the civilian population and aid agencies. There must at least be a 
contingency plan for this. Given that protection always involves an 
allocation of means, a peace force may be faced with a choice between
its own protection and that of third parties. There is also a danger that
the peace force may be accused of partiality. This choice requires a good
assessment of the situation, since the consequences may have a 
considerable effect on the conduct of tasks in the future.

The function of ‘protection’ will often present commanders with dilemmas
during peace operations. They will have to choose between a degree of 
protection and the image which will be portrayed as a result. A high degree of
protection in a seemingly safe environment may be seen as an excessive display
of military power. A lower degree of protection, however, carries the risk of
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casualties. This dilemma is a constant worry for commanders; they need to be
highly skilled in identifying with the situation and there must be communica-
tion with the parties in order to make clear to them why particular measures
have been taken.

Intelligence and military information

. The ‘intelligence and military information’ function is intended
to create a picture of the environment to serve as a basis for the 
decision-making in an operation. This is always a dynamic picture: the
idea of the ‘intelligence and military information’ function is to 
produce a film of the actual situation rather than a photograph. It is
important to note that this picture will never be complete. One should
not, therefore, strive for completeness, as this would lead to unaccept-
able delays in decision-making. 

. The application of the ‘intelligence and military information’
function in the traditional sense is characterised by two aspects. Firstly,
the collection of information is focused mainly on the terrain, the 
weather and the enemy. This information is processed into intelligence.
Secondly, the flow of intelligence must be one-way: sensitive 
information must not be allowed to reach the enemy.

. In principle, the same characteristics apply to peace operations.
However, the number of areas about which information has to be col-
lected is larger and the environment more complex. The traditional
information collection units are mainly geographically and materially
orientated. They provide information about the terrain and the parties
(intentions, objectives, locations, numbers and strength). They can also
be used to identify any infringement of a truce or cease-fire. During
peace operations, there is also a need for information about less 
tangible matters such as opinions, perceptions, feelings, tensions and so
on.

. The information flow in peace operations must be two-way. It is
in the interest of the peace operation that information about the peace
force’s actions is available to all parties. This does not mean that there
must always be complete openness, but it does mean that the truth
must not be distorted in the information given.

Most intelligence and information in peace operations comes from human
sources (human intelligence, or HUMINT). This information can be collected
overtly as well as covertly. All members of the peace force can help to gather
human intelligence overtly, for example by engaging the local population in
conversation or by conducting ‘social patrols’. This overt gathering of 
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information must be structured by publicising the information requirement.
The processing and interpretation of the information must also be well 
organised. The covert gathering of intelligence and information is a job for
specialists.

Service support

. Service support is the range of activities aimed at bringing the
military potential up to the required level in order to create the 
conditions necessary to achieve the desired end state. These conditions
contribute to the military commander’s freedom of action and are
brought about by the conduct of service support activities.

. Service support activities are performed during every operation to
provide support for friendly units (the organic task of service support
units). During peace operations in particular, numerous service support
activities are conducted which are not intended to support friendly
units but which are in keeping with the main objective of the force,
such as the provision of aid to the civilian population. Although the
type of activity is similar, the task of the service support unit is in this
case focused mainly on achieving the desired operational end state. The
service support units in the force may, therefore, have a composition
that differs in terms of quantity and quality from what is strictly 
necessary to support friendly units.

During the peace operation Provide Comfort in northern Iraq (), 
Engineer auxiliary battalion used the medical company’s aid stations for 
looking after refugees on the way from the mountains to refugee camps in the
valley at Zakho. These logistic installations thus contributed directly to the
realisation of the battalion’s operational objective: to provide emergency aid to
the Kurds. These facilities were called way-stations. 

. There are two forms of service support: peacetime service 
support and combat service support (see ADP I, Chapter , Section ).
Although both forms play a role during the conduct of peace 
operations, the emphasis in the area of operations is on combat logistic.
As well as a large number of similarities, there are several differences in
the combat service support in peace operations compared to that in
combat operations.

. Firstly, peace operations can extend over a considerable period of
time, which has implications for the service support operation:
• Vehicles and many other pieces of equipment are used more 

intensively than may originally have been envisaged.
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• There will be a need for semi-permanent infrastructure for the
friendly units in the area of operations.

• Extra and non-organic (possibly civil) equipment will be specially
allocated for the operation.

. Peace operations can be conducted worldwide, which results in
long lines of communications. This can have the following implications
for the logistic support:
• Supplies should ideally be procured locally wherever possible rather

than be moved up.
• It will often be necessary to hire civil capacity for strategic transport.
• Sustainability is defined prior to an operation. This is the sum total

of the support assets required by the force in the area of operations. 
• A buffer of support assets must be built up in the area of operations

in order to cope with disruptions in supply. 

. Peace operations often take place in areas with reduced or primi-
tive infrastructure. Extensive preparatory measures are needed to make
the area of operations accessible to friendly units. Extra measures must
also be taken for the transport of personnel and equipment within the
theatre of operations (in-theatre lift). The area of operations is opened
up partly by the logistic preparation of the theatre of operations. The
logistic preparations include the following activities:
• Identifying and setting up assembly areas, logistic bases and locations

for headquarters for all friendly units in the theatre.
• Selecting and, if necessary, improving all installations, routes and

facilities which together form the lines of communications.
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. When peace operations are conducted, there are peacetime con-
ditions in the Netherlands. This means that, for the operational task,
elements of combat service support can be combined with elements of
peacetime service support.
• Medical support in the area of operations must meet the (more strin-

gent) peace norms. This means that heavier demands are imposed on
the provision of medical treatment in terms of speed and quality.

• The area of operations falls under local environmental legislation,
which will normally be less rigorous than that in the Netherlands.
Efforts must nonetheless be made to adhere to the Dutch norms,
which may mean that tasks become more difficult to perform.

• The operational-logistic procedures in the area of operations must be
linked to the peacetime logistic procedures in the Netherlands.

. The combination of the prolonged duration of peace operations
and the primitive conditions in which they are conducted means that
extra attention is required for personnel support. Aspects of personnel
support must be looked at both before and during the operation. This
not only applies to deployed personnel, but also to those they have left
behind, known collectively as the ‘home front’. It is important that
deployed personnel know that there is a ‘safety net’ in case of any 
problems at home. One source of worry is thus eliminated, which 
contributes to the welfare of the deployed troops. The basis for 
effective personnel support lies mainly in a good system of providing
information for personnel as well as the home front.

. During the conduct of UN-led peace operations, units will be 
confronted with the UN support system in the area of operations. This
system takes over the responsibility for part of the support chain from
the national authorities of the countries participating in the peace 
operation. 

. Non-governmental organisations may be present in the area of
operations. They may call upon the military service support system, for
example for the transfer of goods, services, assistance and so on.

Section  -  Operational framework

. The operational framework is a conceptual aid for the planning
and execution of military operations. It divides an operation into three
interrelated parts: the deep operation, the close operation and the rear
operation. The main difference between these operations is the 
objective; the secondary distinction is geographical.
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• The deep operation aims to restrict the freedom of action of an
opponent or party. It focuses on that section of the other party with
which there is no direct contact.

• The close operation covers the direct confrontation with the 
belligerent parties and leads most directly to the objective of the
overall operation.

• The rear operation is designed to preserve, regain or increase the
freedom of action for friendly troops. 

. In peace operations, therefore, the operational framework in prin-
ciple has no geographical significance. Nevertheless, the operational
framework can also be an effective aid to planning and execution in
peace operations. Unlike the situation in combat operations, there is
not usually a clearly identifiable enemy in peace operations. The
‘enemy’ in peace operations is actually everything which stands in the
way of the objective. This makes the ‘enemy’ concept highly complex.

. The deep operation can be conducted in various ways in peace
operations. Firstly, it may be an operation which is designed to have an
effect in the long term. Secondly, it may be a deep operation in the liter-
al sense, namely over a great depth. The deep operation may also be
intended as an indirect approach, which focuses mainly on how the
parties see the solution to the conflict. If it is conducted properly, the
parties will be restricted in their freedom of action, not only physically
but certainly also psychologically, since a number of options will no 
longer seem relevant or feasible. Influencing the opinions of the parties
is often a lengthy process; deep operations will, therefore, almost always
be conducted over a prolonged period. The degree of success, however,
is difficult to establish.

When the British brigade commander was faced with the task of guaranteeing
military security in a particular area during the IFOR operation in , he 
analysed the problem as follows:
‘The main problem for military security is an early return of the civilian 
population to this area. The living conditions are still appalling and that 
combined with the harsh winter could give rise to life-threatening situations.
Given that we (IFOR) are the only organisation in this area, this will be our 
problem. That means that we will have to use assets which we cannot then use
for our actual mission: to guarantee military security. I shall thus focus my
deep operation on influencing the civilian population, in the hope that they
will decide not to return to this area until after the winter.’

. The close operation in peace operations concentrates on creating
and maintaining a stable situation. This is usually manifested in direct
(combat) contact, a short planning and execution horizon and a direct
approach. The latter is expressed in, for example, regular monitoring of
the military capacity of the parties. In this stable situation, it is possible
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for all parties to work on their own objectives. There are many factors
which can affect stability and they are all, therefore, part of the task of
the peace force in one form or another. This means that, by definition,
troops in a peace operation have a wide variety of tasks. Unity of effort
must ensure that all these tasks ultimately contribute to the same 
objective.

. The rear operation in peace operations concentrates on a stable
situation for the peace force itself, both in the long and short term.
Herein lies one of the great dilemmas for peace operations. The tasks
conducted as part of the rear operation strongly resemble those 
conducted as part of the close operation, which means that the same
assets are often used. It is nonetheless important to distinguish between
the tasks in relation to both types and to make this distinction clear to
the parties. This could otherwise serve to create the wrong expectations,
which could have an adverse effect on the image portrayed by the force
to the parties.

The mine clearance which was carried out to ensure the freedom of movement
(the close operation) during the IFOR operation in  was conducted in the
same way and with the same assets as the mine clearance which was 
undertaken to improve the safety of the population (the deep operation).
Nevertheless, the British brigade commander laid great store by keeping these
tasks separate. During the joint meetings with the commanders of the 
military units of the parties, the so-called Joint Military Commission (JMC), he
always informed the commanders of the military units of the parties as to the
context in which certain clearance activities were taking place.
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Section  - Introduction

. Peace operations are usually ad hoc in nature and have many 
different forms. The decision to conduct a peace operation is taken by
the international community, in particular by the international 
organisations discussed previously. Participation in peace operations, as
well as the designation and deployment of individuals and units, is a
national responsibility. In principle, participation occurs on the basis
of a mandate, which defines the powers and responsibilities of the
various command levels and describes the desired end state. The 
commander of the force in the area of operations has the command of
military contingents and units. He ‘translates’, as it were, the mandate
into concrete military orders and tasks in order to bring about the 
desired end state.

. It is clear from the foregoing that a large number of actors at
various levels are involved in the decision-making about and direction
of the deployment of military units as part of a peace operation. Broadly
speaking, there are two distinct elements in this process: political 
(strategic) decision-making and military (operational) command and
control. These elements will be discussed further in this chapter.

Section  - Strategic decision-making at international level

. The choice to conduct a peace operation stems in principle from
a decision by the United Nations or by another security organisa-
tion. Often, non-governmental organisations or the media are also 
instrumental in identifying the need to intervene and they influence
opinion with regard to the deployment of troops. Since peace opera-
tions are usually conducted under the auspices of the United Nations,
this chapter will go on to look at the decision-making of this organisa-
tion in more detail. The last few years have also seen a more important
role emerging for NATO in the decision-making with regard to peace
operations. Although it was originally set up as a military alliance with
a strictly defensive and regional character, NATO has been concentrating
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increasingly on the conduct of peace operations since the end of the
Cold War. In the NATO Strategic Concept, the conduct of peace 
operations in the Euro-Atlantic area has been upgraded to a core task
(alongside the defence of NATO territory). The decision-making of this
security organisation will, therefore, also be discussed.

The UN decision-making process

. The General Assembly and the Security Council are the main
organs of the United Nations. The General Assembly meets once a year.
The subjects discussed by the member states during this meeting almost
always result in resolutions. However, the resolutions of the General
Assembly are not binding. The Security Council, on the other hand,
functions constantly and is responsible for issues relating to 
international peace and security. By means of binding resolutions, the
Security Council can provide a legal mandate, on the basis of which a
peace operation can be conducted. In practice, the Security Council
rarely, if ever, involves itself in the (military) operational aspects of peace
operations.

The Military Staff Committee (MSC) was set  up to support the Security
Council. This committee comprises the Chiefs of Staff of the five permanent
members of the Security Council. Soon after it was set up, major differences
between the members became apparent and people were not prepared to work
together constructively in the framework of the UN to find a military solution
to conflicts. The MSC still exists, but its effectiveness is limited.

. The Secretary-General of the United Nations is the head of the
(permanent) Secretariat and thus the linchpin of the Headquarters of
the United Nations in New York. He is also the figurehead of the
United Nations for the international community and the official who,
on behalf of the United Nations, conducts negotiations with 
government leaders and the leaders of parties in the event of a crisis or
conflict. He is responsible to the Security Council for the organisation,
conduct and direction of peace operations, both in the preparatory and
the implementation phase. Furthermore, he may bring to the attention
of the Security Council any matter which constitutes a threat to 
international peace and security (in accordance with Article  of the
UN Charter). Member states are, incidentally, entitled to do the same.
To do so, they must submit a draft resolution.

. The decision-making about a peace operation under the
responsibility of the United Nations will in principle start with a report
from the Secretary-General to the Security Council. After this report
has been discussed (possibly after the Department for Peacekeeping

CHAPTER FIVE





Figure -: The United

Nations. This diagram

shows only a selection of

UN organisations. On the

right is a list of current

peace operations ().

The year in which the 

operation began is 

indicated between 

brackets.

Operations has been consulted), an official can be appointed to investi-
gate the possibilities for a peace operation on behalf of the Secretary-
General. This official is called the Special Representative of the
Secretary-General (SRSG).

The Department for Peacekeeping Operations (DPKO) is one of the four 
permanent staff bodies of the UN Secretariat. The other three are the Office for
the Coordination of Humanitarian Affairs (OCHA), the Department for
Political Affairs (DPA) and the Department for Administration and
Management (DAM). As well as two sub-departments, which are actively 
involved in the planning, preparation, execution and termination of peace
operations, the DPKO also incorporates the Office of the Military Advisor to
the Secretary-General. The first sub-department is the Office of Planning and
Support, which consists of a Planning Division and a Field Administrative and
Logistics Division; the heads of these elements are jointly responsible for the
planning, preparation, support, military and technical direction and the 
completion of an operation. The second sub-department is the Office of
Operations, which has three regional divisions. Each division is responsible for
the military-operational supervision of the peace operations in its region.
These divisions are actively involved in approaching potential troop-supplying
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nations, ‘translating’ mandates into operational instructions, formulating the
rules of engagement and writing situation reports for the Secretary-General. It
is thus primarily the Office of Operations which, on behalf of the
Undersecretary-General for Peacekeeping Operations, constitutes the consul-
tation mechanism referred to earlier.

. In the event of an operation on the basis of Chapter VI of the UN

Charter, a peace agreement will be drawn up between states or between
the United Nations and states. If an operation is conducted under
Chapter VII of the Charter, there is (as yet) unlikely to be a peace agree-
ment between parties and the Security Council may decide unilaterally
to proceed with military intervention. The decision for military action
is in all cases preceded by a definitive recommendation by the Secretary-
General (in principle based on the information issued by the SRSG) and
the Security Council will formally authorise the peace operation in a
resolution. The mandate for the operation can then be established on
the basis of this resolution. 

. It may be the case that the mandate is not established in a sepa-
rate document, but has to be derived from one or more Security
Council resolutions and (if available) a peace agreement. In the event of
the latter, specific guidelines and instructions can be included in an
appendix for the military part of the peace operation. This may apply,
for example, to the operational objectives of the operation, the rules of
engagement and the Status of Forces Agreement.

Status of forces agreements are drawn up with the country or countries in
which the operation is conducted, as well as with countries involved in the
operation because their territory is used for lines of communications or assem-
bly areas. A status of forces agreement is mainly intended to set out arrange-
ments for the legal position of the participants in a force and in principle
indemnifies their troops against prosecution in the country in question in the
event of an offence or crime in the performance of their function, such as traf-
fic offences or the use of weapons in a dangerous situation. This does not of
course mean that the conduct of a member of a force is not subject to the
(military) laws of his or her country of origin. If it is not possible to conclude
a status of forces agreement with an internationally recognised government,
other agreements may be reached in sub-areas. Protection can also be afforded
under certain circumstances by the Convention on Privileges and Immunities
of the United Nations and the United Nations Convention of the Safety of UN

and Associated Personnel.

. Once the Security Council has made the decision to conduct a
peace operation, the General Assembly must approve the budget and a
force commander must be designated for the peace force. The United
Nations may ask an international organisation to conduct the operation
and to designate a force commander. If the United Nations is to con-
duct the operation itself, member states will be requested to nominate
candidates for the function of force commander. If a particular country
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supplies a large contingent of military personnel or actively supports the
United Nations in the planning and preparation of an operation, it is
logical that this country provides the force commander. 

. The force commander draws up a provisional plan as quickly as
possible, thus producing an indication of the requirement for units. The
member states can then respond to this statement of requirements by
offering troops. Once all countries have indicated the form their 
contribution will take, the UN’s Department for Peacekeeping
Operations will, in consultation with the force commander, make a
decision as to the definitive size of the national contingents, the 
command structure and the phasing of the operation. Implementation
must, after all, proceed as soon as possible in order to optimise the peace
operation’s chance of success. The force commander of the UN peace
force may also be personally involved in the formulation of the 
operation’s mandate in order to ensure that not only the political but
also the operational objective is stated clearly. 

SHIRBRIG: MULTINATIONAL UN STAND-BY HIGH READINESS BRIGADE

One of the problems for the United Nations in peace support operations is
that a long period of time is often needed to deploy a force. It is often the case
that a conflict has already escalated too far by the time the first troops arrive.
In order to cope with this disadvantage, a number of countries followed
Denmark’s initiative in  and drew up the concept of a multinational High
Readiness Brigade. The brigade was to be integrated in the UN Stand-by
Arrangement System (UNSAS), which enables the UN member states to 
designate certain units exclusively for peace support tasks. Information is given
at the same time about the strength, organisation, equipment and availability.
This should enable the Secretary-General to put together a UN operation at
short notice. 
The SHIRBRIG concept is based on deployment under Chapter VI of the
Charter, rapid availability in the area of operations (fifteen to thirty days after
the political decision by the individual troop-supplying nations) and a 
deployment  period of six months (no rotation, but termination of the 
operation or relief by another formation). On deployment, the brigade may
consist of a headquarters, a staff company with a communications element,
three infantry battalions (if necessary mechanised infantry), a reconnaissance
company, and engineer battalion, a service support battalion, a clearing 
station, a helicopter detachment and a military police detachment.
This brings the strength of the brigade to approximately , personnel, 
although it is possible to reduce the scale. If the deployment of one or more of
the SHIRBRIG units is vetoed by one of the member states, units from other
member states must be made available through the UNSAS.

. The Security Council has the power to decide that a peace opera-
tion is to be conducted. The responsibility for the execution, however,
rests mainly with the Secretary-General of the United Nations and with
the troop-supplying countries. For the purpose of improving the coor-
dination between these countries, a consultation mechanism was set up
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Figure -: The UN

decision-making process.

in , in which the members of the Security Council, the troop-
supplying countries and the UN Secretariat (in particular the DPKO) all
participate. With this, the Security Council has endorsed the willing-
ness to consult with the troop-supplying nations and guaranteed that
consultations with the countries in question will take place well in
advance of any definitive decision with regard to the declaration, 
extension, termination or amendment of the mandate.
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. The nature of the peace operation. If diplomatic and other non-
military measures have been unable to prevent the escalation of the con-
flict and a military response is deemed necessary, a decision first has to
be made about the nature of the military operation. The degree of con-
sent by the countries, or by the parties in the country in which deploy-
ment is to take place, is highly important in this respect. After all, in the
event of a military deployment, an adequate estimate of the type of
assets that are required has to be made in good time. Because of the
multinational nature of a peace operation, the degree of political sup-
port by the participating countries also plays a key role. So many coun-
tries and so many opinions mean that there is a real possibility that each
country has its own ideas about how to resolve the conflict, including
the method of military intervention. The United Nations is thus faced
with the onerous task of getting the member states to agree before the
type of peace operation can be definitively established. In practice, this
virtually always results in a form of compromise, in the worst case with
a vaguely formulated mandate. To illustrate the complexity of the 
decision-making, we will now look at two essential aspects which 
occupy a dominant place in the process described above: the level of
force and prioritisation.

. Establishing the level of force, in other words whether the 
operation will be conducted as a peacekeeping operation (in accord-
ance with Chapter VI of the UN Charter) or as a peace-enforcing 
operation (in accordance with Chapter VII of the UN Charter), is crucial.
The result of this decision is reflected in the mandate and in the rules
of engagement, which sets out the possibilities for using force. 

. Opting for too high a level of force may suggest a lack of trust
in the parties to comply with the peace agreement and can be counter-
productive with regard to accomplishing the objective. It will also 
increase the risk of casualties in the peace force, the parties and the 
civilian population, as a result of which the political support from the
member states may dwindle. Choosing too low a level of force may
lead to a situation in which it is virtually impossible to use more force
(at least not without a new mandate from the Security Council), partly
because the troops are not authorised to do so but mainly because they
are usually insufficiently equipped to do so. If, as a result, the objectives
of the operation cannot be achieved and human rights have also been
violated, the credibility of the force and of the United Nations as a
whole will very quickly be compromised. 

. Mandates and rules of engagement must be carefully formulated
in order to legitimise any use of force which goes beyond immediate



self-defence. If this is not the case, there is a danger that the peace force
will receive a vague mandate which merely describes the grey area
between peacekeeping and peace-enforcement. Recent experience in
peace support operations has led to the belief that they should be 
conducted more and more often in the context of Chapter VII of the UN

Charter. This does not mean that the operation will be one of 
enforcement from the outset, but it does offer the peace force greater
flexibility to respond in the event of problems.

. Setting priorities The increasing call upon the United Nations to
dedicate itself to maintaining peace and security in the world contrasts
sharply with the limited resources available to the organisation. There
are many conflicts, but the possibilities for intervening in each conflict,
for instance with military means, are few. The conflicts throughout the
world are too numerous even to be resolved by the United Nations, let
alone by military intervention. The United Nations must, therefore, use
the resources where they are most needed. There are no objective 
criteria for setting priorities and the Security Council will, therefore,
have to decide on a case-by-case basis. 

. This prioritisation leads to ethical dilemmas, certainly if any 
violation of human rights is involved, which means that one has to 
establish each time why one conflict warrants intervention and another
does not. It should also be noted that the media exerts significant 
influence on the decision-making in this respect. In many cases, the
level of attention given to a crisis or conflict by the (international)
media influences public opinion and, as a result, often arouses more (or
indeed less) interest in the matter in question. The decision-making in
respect of a peace operation may gain momentum because of media
interest, but may also disappear from the political agenda if that 
interest diminishes.

The NATO decision-making process

. NATO’s cooperative apparatus consists of the Secretary-General,
five decision-making fora and two strategic headquarters, as well as
several other committees. A feature of the NATO organisation is its dual
structure - a political one and a military one. The North Atlantic
Council (NAC) is a forum for consultation between the governments of
the member states on all issues affecting their security. The Council is
made up of permanent representatives from all member states and
meets at least once a week. This Council is vested with the ultimate
political authority and decision-making powers. Decision are only
taken on the basis of unanimity. The Secretary-General chairs the NAC.
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He is also the main spokesman of the Alliance, for the press and the
public as well as in contacts with governments of (member) states and
with other international organisations.

The NATO command structure is currently being reviewed and will, after
approval by the NAC, be completed with effect from . The new structure
now has only three levels of headquarters, a large number of which are joint
and all of which are, of course, multinational. There are two strategic 
commands:
• Allied Command Europe (ACE), under the command of the Supreme Allied

Commander Europe (SACEUR)
• Allied Command Atlantic (ACLANT), under the command of the Supreme

Allied Commander Atlantic (SACLANT)
Both headquarters have a planning staff which carries out contingency 
planning, including the planning for peace operations. Under these are the
regional commands. For ACE, these are the Regional Command North 
(formerly AFCENT) and the Regional Command South (formerly AFSOUTH).

. The Military Committee (MC) is the highest military organ of the
Alliance and comes under the NAC. It comprises the Chiefs of Staff of
the member states and has the task of drawing up recommendations for
NATO’s political authorities, both in relation to the allied defence of
NATO territory and to NATO’s efforts in the context of peace operations.
There is a close relationship between the MC and the so-called 
‘integrated military structure’ (the latter is also referred to as the 
‘command structure’). This provides NATO with the organisational 
framework for the defence of its territory and incorporates a network of
military headquarters at various levels, covering the entire North
Atlantic area.
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Figure -: The NATO

decision-making process.

. If NATO is approached by another international organisation (the
United Nations, for example) to conduct a peace operation under its
auspices, the NAC will have to make a decision first. As soon as the
request  has been approved in principle, the MC will appoint a strategic
commander for the operation. The regional division between ACE and
ACLANT is in principle maintained when this authority is designated.
The strategic commander (SACEUR/SACLANT) then designates an opera-
tional commander, to whom he assigns responsibility for the actual 
operational command and control of the peace operation. This may be,
for example, a regional commander (such as the Regional Commander
North) or a commander at a lower level (such as the commander of the
ACE Rapid Reaction Corps). This commander then works out the plan
for the operation in close consultation with the planning staff of
ACE/ACLANT and in principle develops several options. The ultimate
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decision to start the preparations for the operation, including the task
of getting the troops to a level of operational readiness, is made by order
of the NAC, acting on recommendations by the MC. The actual 
implementation of the peace operation is initiated by means of a so-
called activation order (ACTORD). 

. Extremely important in the conduct of a NATO peace operation is
the desired military end state, which is derived from the strategic end
state. As soon as it has started the planning, NATO - or the internation-
al organisation at whose request NATO is conducting the operation - will
try to establish the military end state as quickly as possible. Reaching a
consensus about a clearly defined strategic and operational end state
between NATO and the relevant international organisation will, there-
fore, be one of NATO’s spearheads right in the initial phase of the opera-
tion. Furthermore, once involved in the conflict, it will in principle be
difficult for NATO to abandon its responsibilities, since the premature
termination of the operation would inevitably lead to a loss of face.

Section 3 - Strategic decision-making at national level

. Dutch national decision-making involves the government, 
parliament, the Chief of the Defence Staff and the Commanders in
Chief of the Services. 

. The government. Each request for Dutch participation in a peace
operation is submitted to the Ministers of Foreign Affairs and Defence,
given that they have primary political responsibility for the Dutch 
contribution to a military operation. Participation by Dutch military 
personnel in a peace operation must always fit within the foreign 
policy framework presented by the government to the Lower House. A
request for participation by Dutch military personnel is, therefore, first
analysed with regard to this aspect by the Ministry of Foreign Affairs, in
close consultation with the Directorate of General Policy Affairs of the
Ministry of Defence and the Defence Crisis Management Centre.

. Parliament. The government will in principle notify the Lower
House at an early stage, through the intermediary of the Permanent
Committee for Defence or the chairmen of the main parliamentary 
parties, about the request to supply Dutch military personnel for a
peace operation and about the government’s standpoint on participa-
tion. A fundamentally positive attitude with regard to participation will
lead to further discussions with the Lower House and in any event to an
assessment of any participation in the context of established foreign and
security policy.
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. The main instrument used by the government (and, albeit at a
later stage, by the Lower House) in its analysis is the so-called
‘Toetsingskader’ (see box). This is a list of points which was presented
by the Ministers of Foreign Affairs and Defence to the Lower House in
June . The ‘Toetsingskader’ is used to provide a better structure for
the consultations between the government and parliament and to
improve the quality of the decision-making.

THE CRITERIA OF THE ‘TOETSINGSKADER’
• national interest
• adequate legal basis
• clear mandate
• well-defined military tasks
• transparent command structure
• unambiguous rules of engagement
• solidarity and shared risks
• multinational operation
• public/parliamentary support
• sufficient units
• risks to personnel
• sharing the financial burden
• possible to direct from the Netherlands
• duration of the operation
• guaranteed relief

. At national level, the Dutch contribution to peace operations is
led by the Chief of the Defence Staff (CDS). This single leadership
means that he, on behalf of the Netherlands, has the ultimate power of
decision with regard to all military aspects of peace operations,
during the preparations as well as mission itself. Within the Ministry of
Defence, the CDS is, therefore, the official who is directly accountable to
the Minister for the way in which the Dutch contingent conducts the
mission. From this position, he advises the Minister of Defence in
respect of military-strategic and operational aspects of any participation
by Dutch troops in a peace operation. In principle, he fulfils this
responsibility in close consultation with the Commanders in Chief of
the Services. He also maintains contact with the international security
organisation conducting the operation and the commander of the peace
force (if already designated) in order to develop (sub-)aspects of the
operation further.

The Defence Crisis Management Centre supports the CDS in his decision-
making and in his management of and supply of information to the national
contingent. Permanent liaison officers from the Services, from the Ministry of
Foreign Affairs and from other organisational parts of the armed forces are
appointed to the Centre; they look after the daily communication with the
Defence Staff. The Centre’s organisation also includes liaison officers from
several Allies on a reciprocal basis. This is intended to enable the countries
involved to speed up the supply of information in the event of a crisis and to
make it easier to establish some form of cooperation.
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. The Commanders in Chief of the Services are responsible for
preparing and maintaining deployed personnel and equipment and for
providing aftercare. In his planning order, the Chief of the Defence
Staff determines what type of unit will take part in the operation. On
the basis of this decision, the Commanders in Chief designate specific
units. In their selection, they take as much account as possible of the
requirements of the international organisation which is responsible for
conducting the peace operation, for instance in respect of the choice of
equipment for the Dutch contribution. To support the decision-
making, the Commander in Chief of the Royal Netherlands Army has
an Operational Staff, which is led by the  Director of the Operational
Staff (D-OPS). For the supply of information between the Netherlands
and the RLNA component of the Dutch contingent, the CinC RLNA has
recourse to the Situation Centre (SITCEN). The SITCEN also serves as a
point of contact for relatives of RLNA military personnel on deployment.

The decision-making process

. If an international security organisation deems military interven-
tion necessary and has received sufficient political and public support in
this respect, countries which are expected to be willing to contribute to
this operation are first approached informally and later formally. In the
case of our own country, this is done through the Netherlands
Ambassador or the Netherlands (permanent) representative to the 
international organisation in question. The request for a military 
contribution is then transmitted to the Minister of Foreign Affairs
through the intermediary of one of those officials. If such a request is
not rejected first by the Minister of Foreign Affairs on political grounds
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(for instance, because participation is not in keeping with Dutch
foreign policy), it is submitted to the Minister of Defence in order to
establish the operational possibilities for participation. This marks the
start of the national decision-making process, which will now be 
discussed in more detail. An example of this is shown in Figure -.

. Once the (informal) request has been received via the Ministry of
Foreign Affairs, the Ministry of Defence conducts further analysis of the
conflict and looks at how a Dutch military contribution could help to
resolve it. The Defence Staff and the Directorate of General Policy
Affairs in particular have a major input in this respect. In their analysis,
they also call upon the expertise of the directorates-general, directorates
and divisions of the Ministry of Defence. There are also intensive 
consultations with the international organisation which is to lead
the operation and with the main Allies. 

CHAPTER FIVE



Figure -: The national

decision-making process.

The diagram shows only a

possible course of events. It

is conceivable that certain

phases may be omitted and

others added.

informal
request by

international
organisation

Min FA
& Min Def
investigate
possibilities

MinDef:
. analysis of operation
. planning order for
  Services

consultations with:
. int. organisation
. Allies
. other ministers

signals
from the
public/

politicians

CinCs indicate
possibilities for

Services

formal request
by international

organisation

integral proposal
by Ministry of

Defence

government
willing

inform
international
organisation

inform
Lower House

order to CDS

govt
decision

participation



. The general aspects of the peace operation are also dealt with,
such as the nature of the operation, the mandate, the rules of engage-
ment and the duration (planned or estimated) of the operation.
Additional arrangements can also be made at this stage in respect of 
specific implementation aspects which are particularly relevant for the
Dutch contingent. These are aspects such as the place in the command
structure, the composition and equipment of the Dutch contingent and
the (planned) date on which the contingent will be available to the
commander of the peace force. Discussions are also held in this phase
with the Ministry of Foreign Affairs and with Development
Cooperation in respect of any other Dutch contribution. Provisional
arrangements can thus be made in respect of joint humanitarian aid
projects and reconstruction programmes and common standpoints can
be prepared for statements to parliament, the press and the Dutch 
people.

. In order to establish which units can be offered to the interna-
tional organisation for participation in the peace operation, a planning
order is issued to the Services as soon as possible after the Defence Staff
has started its analysis of the possible mission. This concerns only those
Services whose units or individual military personnel are suitable for
participation. Some peace operations only lend themselves to participa-
tion by one Service, such as monitoring the observance of a no-fly zone
or a maritime blockade as part of a trade embargo.

. If a planning order is issued to one or more Services, conditions
may also be imposed. Such conditions might include, for example, a
maximum response time (the time needed by the unit to prepare and
move from the Netherlands to an assembly area or the area of opera-
tions), a rough indication of the (maximum) size of the unit (for 
instance ‘company size’ or ‘approximately  troops’) and qualitative
requirements (e.g. ‘military personnel must be able to speak English’).
In the normal course of events, negotiations with the Allies will also
take place immediately in respect of the possibility of reciprocal 
cooperation in both operational and logistic terms. These negotiations
can take place both at ministerial and Service level and can be either
bilateral or multilateral. It is, therefore, extremely important that these
negotiations are coordinated nationally in order to avoid duplication or
conflicting arrangements.

. Immediately after receipt of the planning order from the Chief of
the Defence Staff, the Director of the Operational Staff issues a warning
order on behalf of the Commander in Chief RNLA to the subordinate
commanders who are directly involved. This is the start of the internal
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RNLA decision-making process. The CinC RNLA then issues a formal
planning order to the Senior National Officer (SNO) of (GE/NL)Corps
and, in some cases, also to the commander of the National Command
(NATCO). This planning order also contains the guidelines from the CDS,
possibly supplemented by guidelines from the CinC RNLA, as well as the
conditions referred to earlier. 

. The Dutch SNO from (GE/NL)Corps assigns the actual imple-
mentation of the planning order, together with any supplementary 
guidelines, to the coordinating authority (CA). This is, in principle, the
commander of  (NL) Division ‘ December’. His staff then works out
the planning order. The Dutch SNO may also be represented. Staff 
officials from  Airmobile Brigade and the Command Support Brigade
may also be involved in the planning process. 

. Points to consider in the decision-making are in particular the
availability of the requested or proposed unit, the sustainability (the 
ability to continue to conduct the operation over a prolonged period; in
other words, is there relief capacity?), the required (and available) 
preparation time and any implications for operations already underway.
Indications are also given as to the repercussions for other RNLA

activities, such as peacetime management, provision of assistance and
international obligations already undertaken. The financial implications
of participation are, of course, also made clear in this phase.

. The details of the planning order are in principle presented by the
subordinate commander in question to the Commander in Chief of the
RNLA. In exceptional cases (for example, if the RNLA contribution only
involves a few individuals), these details can be submitted to the
Director of the Operational Staff. The D-OPS will advise the CinC RNLA

in his decision-making for every planning order. If the operation is
assigned to (GE/NL) Corps, the coordinating authority will, after appro-
val by the commander and the SNO, inform the CinC RNLA of the pos-
sible options. Partly on the basis of the advice of the D-OPS, the CinC

selects an option (and possibly one or more alternatives) and formally
notifies the Chief of the Defence Staff as to the feasibility of complying
with the request for participation in the peace operation. 

. The Defence Staff and the Directorate of General Policy Affairs
integrate the analyses and capacities of the Services in a proposal to the
Minister. If the latter approves the proposal, discussions are again held
with the Minister of Foreign Affairs. Both the international organisa-
tion and the troop-supplying Commanders in Chief are then informed
about the intended participation, subject, of course, to political 
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approval. Once the international organisation which is conducting the
operation has received the responses of all countries and developed the
so-called force balance, a contribution is formally requested from the
Netherlands. This may, incidentally, differ from the initial offer.

. Finally, the Ministers of Foreign Affairs and Defence send a joint
letter to the Council of Ministers, after which a government decision
is made and parliament notified by letter. The government will, in 
principle, hold discussions with parliament, also in earlier stages of the
decision-making process. After approval by the government, the Chief
of the Defence Staff orders the troop-supplying Commander(s) in Chief
to ensure that the personnel and equipment are operational within the
allocated preparation time.

. Characteristics of the decision-making process. The national
decision-making process is generally characterised by a high degree of
uncertainty because information is incomplete or not available in time.
A contribution is often requested before there has been an opportunity
to carefully consider all aspects of the ‘Toetsingskader’. Given that a 
decision to participate in a peace operation must not be taken lightly
and that government and parliament demand well-founded advice from
their military-operational experts (the Chief of the Defence Staff and
the Commanders in Chief ), this constitutes something of a dilemma.
This is because a choice often has to be made between the full 
implementation of the planning process, resulting in a well-considered
recommendation (which can mean a protracted procedure), and a 
planning process that has been squeezed into a short(er) period of time,
resulting in incomplete advice. The pressure of time for the military
planners is often further intensified by the unpredictable course of a 
crisis. One should also bear in mind that a sudden increase in media
interest is a reason for accelerating the decision-making process even
further.

. Because of the foregoing, it is now acknowledged that the 
decision-making process, including the operational planning, must be
allowed to take place as early as possible and at several levels at once 
within the Ministry of Defence. This procedure, known as parallel
planning, can bring about greatly reduced planning cycles while 
retaining a high level of quality. However, it relies entirely on good
(informal) sources of information and considerable powers of 
anticipation among the military planners.
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Section  - Operational command and control in the area of 
operations

. Once the planning phase has been completed, the next stage is the
formation and movement of the Dutch contribution to the peace force,
followed by the handover of command to the multinational 
commander (transfer of authority). This means that it is extremely
important that the command relationship be agreed as soon as possible;
in other words, what sort of orders can be given by the commander of
the international force and which national responsibilities and powers
will be transferred during the operation to the commander of the 
international force.

. Figure - shows the possible command relationships, whereby
a distinction is made between the authorities outside and the actors 
inside the area of operations. On the right, the international operation-
al chain of command is shown; the national operational chain of 
command is given on the left. This distinction is explained further in
the following paragraphs.
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Figure -: Command

relationships and national
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during deployment. In
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Multinational aspects of operational command and control

. In principle, the countries participating in a peace operation will
want to keep as much control over their national contingent as possible,
without this being at the expense of the operational command and con-
trol and thus the effectiveness of the peace force. The starting point
when establishing the command structure is, therefore, that countries
retain Full Command (FULLCOM) over their national contingents at all
times. On the other hand, it is unworkable for the force commander to
have to consult the national authority before every operational task. Not
only would this be extremely time-consuming, but it would also go
against the unity of command principle.

. A common solution in recent peace operations has been to trans-
fer part of the authority under full command to the force commander.
This transfer of authority is temporary and takes the form of opera-
tional command (OPCOM) or operational control (OPCON), whereby it
is possible to add any necessary reservations (caveats). However, the
national government retains the power to intervene in the operational
task of its own contingents or even to withdraw the contingent alto-
gether.

Command relationships give commanders the authority to give orders and
instructions to assigned units. The following command relationships can be
applied:
• Full command (FULLCOM) is the military authority and responsibility of a

superior officer to issue orders to subordinates. It covers every aspect of 
military operations and exists only within national services.

• Operational command (OPCOM) is the authority granted to a commander to
assign missions or tasks to subordinate commanders, to deploy units, to 
reassign forces and to retain or delegate operational and/or tactical control.
It does not of itself include responsibility for administration or logistics.

• Operational control (OPCON) is the authority delegated to a commander to
direct forces assigned so that the commander may accomplish specific 
missions or tasks  which are usually limited by function, time or location; to
deploy units concerned and to retain or assign tactical authority of those
units. It does not include authority to assign separate employment of 
components of the units concerned.  Neither does it, of itself, include
administrative or logistic control.

• Tactical command (TACOM) is the authority delegated to a commander to
assign tasks to forces under his command for the accomplishment of the
mission assigned by higher authority.

• Tactical control (TACON) is the detailed and, usually, local direction and
control of movements or manoeuvres necessary to accomplish missions or
tasks assigned.

• Administrative control (ADMINCON) is the direction or exercise of 
authority over subordinate units or other organisations in respect to 
administrative matters such as personnel management, supply, services and
other matters not included in the operational missions of the subordinate or
other organisations.
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Besides these command relationships, there is also the coordinating authority.
This means that there are consultations about previously agreed activities. It
does not mean that agreement can be forced; if there is a difference of opinion,
the higher level will be informed.

. If the peace operation is conducted under the auspices of the UN,
the operational chain of command runs from the Security Council via
the Secretary-General and the SRSG to the commander of the interna-
tional force. In the case of an OSCE mission, there may be a Head of
Mission (HoM) instead of an SRSG. In the absence of a Head of Mission
or an SRSG, the Secretary-General can issue direct orders to the com-
mander of the peace force. In reverse, the most senior civilian represen-
tative of the UN reports on a daily basis to the DPKO of the UN Secretariat
about the state of affairs in the area of operations. It is not possible to
give an unambiguous task description for the functions of the HoM and
SRSG. The role of an SRSG, for example, is not always used; if it is, it is
not necessarily the same in each operation.

. The command structure can be different in each operation. The
following variations can in any event occur.
• Heading the operation is the Force Commander (FC) or, in the case

of an observation operation, the Chief Military Observer (CMO).
Both are directly responsible to the Secretary-General of the United
Nations.

• The overall leadership in the area of operations is in the hands of a
Special Representative of the Secretary-General or a Head of
Mission. The FC/CMO is accountable to them.

• There is an FC/CMO as well as an SRSG. The SRSG is not in the chain
of command but conducts other tasks on behalf of the Secretary-
General.

. In the case of a NATO-led peace operation which is conducted on
the basis of a mandate from the UN or other international organisation,
the operational chain of command runs from the head of the organisa-
tion (the Security Council and the UN Secretary-General in the case of
a UN mandate) via the NATO-designated Strategic Commander (SACEUR

or SACLANT) to the operational commander.

THE COMBINED TASK FORCE CONCEPT

During the NATO Summit in , the government leaders of the member 
states decided to have a policy document drawn up, setting out how the
Alliance would conduct its future operations, including peace operations.
Greater effectiveness and flexibility in the response to crisis situations and an
improvement in the potential cooperation with the PfP countries were the
main requirements for the so-called Combined Joint Task Force (CJTF) 
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concept. The member states later decided that operations based on a UN or
OSCE mandate should also be conducted in accordance with the CJTF concept
and that the concept should also apply to WEU-led peace operations if they
involved the use of NATO assets. The activities eventually resulted in MC ,
the Military Committee’s Directive for the Implementation of the CJTF

Concept, which was presented to the member states at the end of . A deci-
sion was made to test the concept during a series of exercises, known as the
Exercise Trials. So in  and , such exercises as Allied Effort  and
Strong Resolve  were held, in which a generic scenario was used to 
thoroughly test the deployment of a NATO-led peace force and the functioning
of a headquarters in a peace support operation. The trials were also to incor-
porate NATO’s experiences in Bosnia and Herzegovina with the IFOR and SFOR

operations. At the end of , NATO’s highest political organ, the North
Atlantic Council (NAC), approved the recommendation of the Military
Committee to regard the CJTF concept as the operational framework for all
NATO operations (both Article  and peace operations) in the next decade.
Together with NATO’s new command structure, the CJTF concept will shape
NATO’s operational image from  onwards.
Apart from confirming NATO’s vision with regard to peace operations (MC ,
Military Concept for NATO Peace Support Operations), the CJTF concept 
defines in particular the construction, setup and work methods of the CJTF

headquarters. The CJTF headquarters will be created from what is known as a
Parent HQ. Within the NATO command structure, there are a (limited) 
number of headquarters, including land-based (Regional HQ North, the ‘old’
AFCENT, and Regional HQ South, the ‘old’ AFSOUTH) and sea-based 
(STRIKEFLEETLANT), designated as ‘Parent HQ’. These headquarters have a
modular staff capacity, which is primarily concerned with the planning and
preparation of non-Article  operations (approximately ten staff officers, the
so-called Key Nucleus Staff ). These headquarters have another hundred or so
staff officers (the Nucleus Staff ) who, besides their task within the Regional
HQ for Article  operations, also perform a function within the Parent HQ in
the context of non-Article  operations. Together, both elements form the core
of the CJTF headquarters, which is further supplemented by staff modules, 
originating from the member states or the other NATO headquarters, and 
individual staff officers (known as ‘augmentees’). A CJTF headquarters has no
fixed size or structure and is composed according to the operation (level of
force, size of area of operations, size of force). In principle, however, a CJTF

headquarters will have some  to  staff officials from all Services and all
member states. A CJTF headquarters is mobile and can, after a short prepara-
tion period, be deployed anywhere in the world. By deciding that the CJTF

concept not only applies to non-Article  operations but also to the collective
defence of NATO territory, NATO has gained greater flexibility in respect of the
response to conflicts on the borders of the Alliance’s territory. A threat such as
this can, after all, be averted by means of the ‘permanent’ NATO command
structure as well as by deploying a mobile CJTF headquarters.

. The multinational character of peace operations can be a 
complicating factor for the command structure of the force. NATO

maintains three principles for the organisation and command structure
of a multinational force.
• Fully integrated, whereby the force is made up of national 

components of varying size. The countries are represented 
proportionally in the fully integrated staff. The commander’s func-
tion is normally held in rotation by the participating nationalities.
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• Binational, whereby two countries have an equal input in the force
and have equal representation in a fully integrated staff.

• Framework nation, whereby one country provides the framework
for communications and logistics as well as the commander and a
considerable part of the staff. 

. Besides the operational activities, the civil aspects of any peace
plan must also be coordinated. The activities of UN organisations in the
area of operations and those of non-governmental organisations and
other international agencies involved in resolving the conflict must be
harmonised. The Secretary-General may appoint a special representa-
tive for this purpose (see Chapter ), but can also designate a lead 
agency, the UNHCR for example, to fill this coordinating role. It may also
be the case that several lead agencies are approached or designated for
the various sub-areas of the civil part of the peace plan (for example,
looking after refugees, repairing infrastructure or monitoring elections). 

National responsibilities and authority in the context of operation-
al command and control

. The Minister of Defence is politically responsible for the Dutch
military contribution to a peace operation. As such, he is of course 
primarily accountable to the Netherlands, to the government and in
particular to parliament. During the operation, he also works closely
with the Minister of Foreign Affairs in maintaining contact with the
international organisations which are responsible for or involved in 
conducting or leading (parts of ) the peace operation. The Minister of
Defence does not, however, have any direct involvement in the 
operational execution of the peace operation.

. New situations, for example a revision of the mandate, may cause
the government to reconsider the Dutch contribution to the peace 
operation. The national decision-making process described in Section
 of this chapter is then implemented once again. In extreme cases, the
outcome of that decision-making process (and in particular the use of
the ‘Toetsingskader’) may lead to the withdrawal of the Dutch contribu-
tion to the peace operation.

. All peace operations are under the control of the Chief of the
Defence Staff. He has the ultimate power of decision with regard to all
military aspects, in so far as this has not been delegated to the Force
Commander. 
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. The Chief of the Defence Staff transfers the operational respon-
sibility for the deployment of units to the Force Commander. From
that moment onwards, the national authorities - the Minister of
Defence, the CDS, the relevant Commander(s) in Chief - no longer have
any official powers in respect of the operational tasks conducted by
Dutch military personnel.

. For each operation in which the Netherlands participates, the
Chief of the Defence Staff, if necessary after consulting the Commander
in Chief in question, designates a Senior National Representative
(SNR). He may designate a contingent commander in larger opera-
tions. This is the representative of the CDS in the area of operations. He
can combine this role with a function in the staff of the multinational
force. If any significant changes occur in the task, the mandate, the rules
of engagement or the composition of the force, the SNR or contingent
commander is notified accordingly by the Force Commander. This
Dutch serviceman is, after all, responsible for the supply of national
information to the Defence Crisis Management Centre in respect of the
course of the operation and the tasks being performed by Dutch 
military personnel.

. The SNR/contingent commander function cannot always be com-
bined with a (staff ) function in the international peace force. It is,
therefore, sometimes necessary to include a separate official at the 
correct level, according to his rank, in the international command struc-
ture. In exceptional circumstances, however, this is impossible and an
independent SNR/contingent commander is deployed to the area of 
operations. He must nonetheless endeavour to maintain (informal) 
contact with the direct operational commander(s) of Dutch military
personnel or units. In major operations, or if the national contingents
are dispersed over a large area, it may be necessary to assign a Senior
National Officer (SNO) to several multinational staffs. In this case, this
function should ideally be held alongside an organic function in the
multinational staff. 

. The SNR/contingent commander has coordinating authority
over the units and individual military personnel in a number of aspects.
This manifests itself in, for example, regular consultations with the
commanders of the Dutch units and with the multinational force 
commander(s) with regard to the operational situation and the perfor-
mance of tasks. He reports to the Chief of the Defence Staff on these
matters. He also has administrative command authority in respect of
administrative, logistic and disciplinary matters, as these remain in
principle a national responsibility in a peace operation. He also reports
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on matters relating to personnel and equipment, but in that case to the
relevant Commander in Chief. The responsibilities and authority of the
SNR/contingent commander are set out in what is known as the ‘CDS

Directives’.

. If Dutch participation in a peace operation involves a large con-
tingent, a national liaison cell may be linked to the staff of the peace
force. This will then be in direct contact with and headed by the
SNR/contingent commander. Depending on the nature and size of the
operation, the Netherlands will set up a national intelligence cell
(NIC). The NIC is linked to section CJ of the peace force staff. The NIC’s
task is to supply the peace force staff with national intelligence and it
maintains direct contact from the area of operations with the intelli-
gence cell in the Defence Crisis Management Centre. The NIC also
transmits intelligence from the area of operations to the Netherlands.

. The Defence Crisis Management Centre looks after the daily
monitoring of the peace operation on behalf of the Chief of the Defence
Staff. It is also the central point in the supply of information with
regard to the operation for the purpose of providing the political and
military leaders of the Ministry with accurate and timely information.
The CDS may, incidentally, issue the commanders of units or detach-
ments due for deployment with instructions regarding the way in which
the supply of information should be set up. In order to acquire as com-
plete a picture as possible, the Defence Crisis Management Centre
maintains contact with the SNR/contingent commander in the mission
area and with the operational staffs of the Services. If circumstances
change, the Defence Crisis Management Centre issues recommenda-
tions to government officials, which could mean that the Services 
receive new planning orders. This may, for instance, be the case if the
commander of the multinational force indicates that he wishes to assign
new operational tasks to the troops at his disposal.

. During the operation itself, the Commander in Chief RNLA is
exclusively responsible for supporting and maintaining the deployed
RNLA personnel and equipment. The Director of the Operational Staff
is responsible for this task on behalf of the CinC. The support tasks are
mainly concerned with looking after personnel and equipment, the 
supply of information to and from the units on deployment, reporting
to the home front, getting relief personnel and units ready in time and
arranging aftercare for returning units and personnel. The situation
centre within the Operational Staff plays a role in a number of these
tasks. This applies particularly to the reporting in the event of a 
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problem with a relative of an individual on deployment or an accident
or incident involving one or more Dutch military personnel.
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Section  - Introduction

. During peace operations, units of the Royal Netherlands Army
will always be deployed in a multinational framework. The participa-
ting nations usually continue to be responsible for the logistic support
of their units, contingents or individual personnel. The possibilities for
multinational cooperation with regard to support must be investigated
during the planning, preparation and conduct of an operation.
Effective support of the troops is always of paramount importance in
this respect. Multinational cooperation is worthwhile if it also offers
benefits in terms of efficiency or compensates for national short-
comings. An important condition for multinational cooperation is the
standardisation of procedures and resources; if necessary, additional
agreements must be made to this end.

. Multinational cooperation in respect of support offers significant
benefits. The overall effort (including the cost) for the logistic support
of the force is reduced and any unnecessary overlap of capacities is 
prevented. Multinational cooperation also sends a positive political 
signal. It is, however, not a goal in itself. There are also disadvantages,
such as a greater requirement for coordination, the need to adapt to a
different support system and a loss of exclusive control. National
norms, for instance with regard to food, accommodation and medical
care, may also differ considerably.

. The aim of this chapter is to provide an insight into the multina-
tional context of the support in the area of operations for Dutch units
and individual military personnel deployed in peace operations. The
chapter focuses particularly on the deployment of units and formations
of the Royal Netherlands Army.  It should be stressed that the points of
departure, principles and procedures in this chapter apply equally to
small detachments and individual soldiers. National provisions for the
support of units of the Royal Netherlands Army during peace 
operations are described in ADP I, ‘Military Doctrine’, and in ADP IV,
‘National Operations’.

6Support in a multinational framework



. Given that the Royal Netherlands Army will, in principle, 
operate in accordance with NATO doctrine, even if another internation-
al organisation is leading the operation, the multinational context is 
primarily defined on the basis of relevant NATO documents, such as the
AJP-4 (Allied Joint Logistic Doctrine) and ALP-9 (Land Forces Logistic
Doctrine). Because of the specific features of the logistic support 
provided in a UN context, this will be dealt with at the end of this 
chapter.

Section  - Support options

. The most common support options in international terms are:
• national responsibility
• lead nation
• role specialisation
• Multinational Integrated Logistic Support Units (MILU)

. National responsibility In this option, each nation takes full
responsibility for the logistic support of its own troops. Short reaction
times for the deployment of a hastily assembled force may mean that
setting up national lines of communications (LOC) is the only ‘safe’ sup-
port option during the initial phase of the operation. Once a ‘stable’ 
situation has been achieved and the consequences of a prolonged
deployment in terms of cost and personnel have become clear, the 
possibility of reducing costs by multinational cooperation can be 
considered. Even in this stable situation, certain goods or services will
require national LOC. However, the multinational commander is still
responsible for the overall coordination of the support activities, even if
the troop-supplying nations only arrange support for their troops on a
national basis.

. In the ‘lead nation’ support option, one country is responsible
for the coordination of the support activities. This will normally be a
country that has a major share in these activities or in the force as a
whole. Other countries can also provide units, personnel or equipment
in order to implement the logistic support in the framework of the lead
nation. The cost of the goods and services supplied is settled afterwards.

. Role specialisation. Service support may be supplied by a 
country or Service in a specific function area or a particular supply class,
thus producing economies of scale or allowing the use of national 
capacities in which other countries are weaker. In this option, the service
support is supplied with the assets of the role specialisation country. The
cost of the goods and services supplied is settled afterwards.
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. Multinational Integrated Logistic Support Unit. In this
option, assets belonging to several countries are grouped in one organi-
sation under the command of either the most senior officer of the 
largest national contingent or a designated multinational commander.
This option is useful for nations which only supply small contingents,
whereby the ‘logistic tail’ would be disproportionately large were it to
meet all the requirements. Clustering the assets in a multinational 
integrated logistic unit reduces the burden for the cooperating countries
in terms of personnel, equipment and costs. Multinational integrated
logistic units may operate under the command of multinational 
formations and units or under that of a rear area command.

Section  - Sources of support

. The assets required for the support of the peace force can, bes-
ides being provided from the force’s own supplies, be acquired in other
ways. It is important that this be borne in mind during the preparations
in order to avoid investing an unnecessary amount of time, money and
effort in getting resources from the home base to the theatre of opera-
tions. This also ensures that no unnecessary claims are laid on the 
scarce infrastructure or transport and storage assets, such as transport
ships and port facilities.

. Mutual support agreements. Especially for countries which only
provide small contingents, it is possible to arrange support jointly by
means of (prior) agreements allowing optimal use of each other’s assets.
Options include the joint conduct of strategic movements and the 
setting up of multinational integrated logistic units. The multinational
force commander must be notified of any such agreements as he is
responsible for the coordination of support activities.

. Host nation support is the civil and military support that a host
country provides during an operation for troop-supplying nations or
international organisations deployed in or moving through the terri-
tory of the host country. Agreements between NATO member states 
relating to host nation support are usually made in advance.
Negotiations about the provision of host nation support have to be 
conducted with the national or local authorities during the preparatory
phase of a peace operation. Such negotiations should ideally be 
conducted by the headquarters of the leading international organisation
or by the intermediary of the multinational force. This will prevent a
situation in which the various troop-supplying nations compete with
each other for access to the scarce resources. If there is no authoritative
government, host nation support is not an option.
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Figure -: General 

concept of the logistic

system in a multinational

context.

. Contracting. If it is impossible to acquire the necessary means or
services through a national or local authority, attempts can be made to
contract them through the civilian market on a commercial basis. One
must, however, avoid a situation in which scarce goods and services are
thus no longer available to the local population. On the other hand,
contracting can also provide an important stimulus for the local 
economy. Multinational coordination and timely preparation are again
prerequisites for this option. A special form of contracting is the third
party logistic support option. This entails the use of selected (major)
suppliers on the basis of contracts drawn up prior to the start of the 
operation.

. Third nation support. If it transpires that the host country is 
unable to provide the necessary resources or that this is at the expense
of services to the local population, an outside country may be 
approached, for instance one of the neighbouring countries. It might be
possible to acquire the necessary resources there through the official
(commercial or government) channels.

Section  - Support Support during the peace operation

. ADP I contains a general support concept. It also divides support
into the strategic, the operational and the tactical level. These levels
overlap somewhat, so it is not always possible to draw a clear dividing
line between them. Figure - shows the support system which is 
created by linking these levels. This support system comprises the home
base, the lines of communications and the theatre of operations.
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. The basis for the support system is made up of the support 
organisation in the home base. The home base contains mainly static
support installations. Examples of these are civil suppliers, depots,
workshops and hospitals. The points of embarkation (POE) mark the
beginning of the strategic movement and the transport to the theatre of
operations. These points are also involved in the return of personnel
and equipment from the theatre of operations and then serve as points
of disembarkation (POD).

. The lines of communications are maintained by civil and 
military organisations and allow the movement of personnel and equip-
ment, using existing or purpose-built infrastructure. In a forward direc-
tion, the lines of communications serve as an ‘artery’ for the supply and
throughput of personnel and equipment to the theatre of operations; in
a rearward direction, they have the same function of moving personnel
and equipment back to the home base.

SUPPORT IN A MULTINATIONAL FRAMEWORK



The lines of communica-

tions are set up and 

maintained by civil and

military organisations.

Photograph: Military

History Section, RNLA

(UNPROFOR, Bosnia and

Herzegovina, )



Figure -: Diagram of

the theatre of operations.

. Theatre of operations. The theatre of operations is the unbroken
area in which the peace operation and the related support activities take
place. From an operational point of view, it is divided by an imaginary
line into communications zone and an area of operations, as shown in
Figure 6-2.

. It is mainly the operational combat service support which is 
implemented in the communications zone. This includes storage of
supplies, equipment management, movement of personnel and equip-
ment and arranging contracts with local suppliers. The activities in the
communications zone are twofold: on the one hand, personnel and
equipment are moved from and to the home base and, on the other,
personnel and equipment are moved to and from the deployed units.
The communications zone contains the PODs for transport to the 
theatre of operations and the rear service support areas, which are set up
by the national support element (NSE). 
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. In the rearmost part of the area of operations, the tactical 
combat service support is conducted by the service support units, which
are organically assigned to the deployed tactical troops. If the distances
or turn-around times become too great,  parts of the national support
element may be moved up to form a national support element forward
(NSE FWD). The support activities in the area of operations are directed
towards the front: the ‘logistic tail’ is not of immediate concern to the
tactical commander. The principle of direct delivery will, therefore, 
usually apply here. There may be, for example, field hospitals and 
supply centres in the area of operations. These can be more or less
mobile depending on the situation.

. The task of the national support element (NSE) is to fulfil the
national responsibility in the theatre of operations for the logistic 
support of the units deployed in a multinational context. The NSE is
regarded as a separate unit which, for administrative purposes, forms
part of the national contingent. It thus supplies the external service 
support to all national units and individuals in the area of operations.
This support supplements the internal service support provided by the
organically assigned service support units. 

. The activities performed by the NSE on behalf of the national
units, contingents and individuals include the following:
• providing a command element and command and control system 

for the units assigned to the NSE

• receiving, transhipment, storing and distributing all supplies 
brought up from the home base

• if necessary, establishing and running a POD

• providing medical care and evacuation, for example by setting up an
evacuation hospital or POE for medical evacuation at an airport

• supplying transport assets and services
• carrying out maintenance and recovery
• personnel management
• providing facilities in respect of relaxation and development, leave 

and recuperation, spiritual welfare and sport
• receiving and providing (temporary) accommodation for personnel

arriving in or leaving the theatre of operations
• providing all services required by the units, contingents and 

individuals, such as supervising rotations, bathing and washing 
facilities, money and field post

The NSE’s logistic capacity and supplies are under national control,
unless other arrangements have been made beforehand in a multi-
national context. In practice, the (main) location from which the NSE

conducts its tasks is known as the ‘logistic base’. It may be the case that



service support is also supplied from there to elements of other Dutch
Services.

Section  - Command and control and coordination

. The combat units and combat support units are always incorpo-
rated in a multinational command structure. In peace operations, 
certainly if they are conducted in a NATO structure, there will often be
a Combined Joint Task Force (CJTF), consisting of, for example, a land,
air and naval component. The contributions of the participating 
countries are combined in these components. The formations and units
of land forces, including their organically assigned support units, fall
under the command of the multinational commander of the land 
component (see Figure 6-3).
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. Depending on the required coordination effort and the level at
which this has to take place, one option is to set up a multinational joint
logistic centre (MJLC) or a multinational logistic centre (MNLC) for each
component. A joint rear area command (JRAC) or, under the land 
component, a rear area command (RAC) may also be set up.

. As well as this multinational command structure, there is also a
national command structure (see Chapter 5). In the theatre of 
operations, this runs from the national contingent commander to the
national support element and from there to any forward national 
support element or the POD units. The NSE will coordinate with the
MJLC or the MNLC(L) and with the national support units, which are
organically assigned to the combat units and combat support units. The
contingent commander has authority and responsibilities in respect of
logistic, administrative and personnel matters.

. The MJLC and the MNLC(L) are primarily intended as coordina-
tion centres and will not exercise command. Coordination takes place
in many disciplines which are related to the support function. Within
the MJLC or MNLC(L), therefore, there are several specialist coordination
cells, which may receive function-related instructions from the various
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staff sections. The contingent commander, the NSE and the deployed
units may have dealings with any of these cells.

Section  - The logistic planning process

. At the same time as the decision-making at international and
national level, as described in Chapter 5 and forming an integral part of
the operational planning process, the logistic planning process will be
carried out. This process is started at an early stage, as the logistic 
preparations for an operation must be completed before the troops can
be deployed. This means, however, that when the logistic planning 
process is started, there is a great deal of uncertainty which gradually
gives way to established facts in the course of the planning.

. The aim of the logistic planning process is to ascertain the 
requirement for service support and to determine how this require-
ment can be met. The starting point in this respect is the planned 
operational capacity which may, incidentally, also consist of logistic 
support units. The latter applies particularly to operations which are 
largely humanitarian. The logistic planning process is a cycle, in which
all levels (national and international) are involved. However, the 
emphasis of the activities will shift during the process from high 
(creating conditions) to low (implementing) level.

. The logistic planning process in the staff of the Royal Netherlands
Army starts officially with the receipt of a planning order from the
Chief of the Defence Staff. However, as soon as a possible 
operation is announced, as much (logistic) information as possible is
gathered in respect of the operation itself, the participating countries
and organisations, the theatre of operations and the surrounding area.

. Starting points for the planning are the operational task and the
sustainability statement. The sustainability statement is drawn up
after consultations between the leading international organisation, the 
multinational force commander and the participating nations and must
be incorporated in a planning order from the Chief of the Defence
Staff. The sustainability statement is particularly important in deter-
mining the support effort. It indicates the capacities and the extent of
logistic self-sufficiency and sustainability that are expected from the
participating nations.

. First of all, a support concept will be formulated on the basis of
the higher commander’s  operational plan, the sustainability statement
and the (logistic) information that has been obtained. The service 
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support requirement is then calculated with the aid of this concept, the
generic planning details and the envisaged strength of the contingent in
terms of personnel and equipment. The planners will then look at the
extent to which this service support can or must be provided with
national assets and the extent to which multinational support options
can cover the requirement. They will also consider what other sources
of service support are available. 

. The multinational support options are in principle developed
during logistic planning conferences, which are attended by representa-
tives of the multinational staffs which are to lead the operation and of
the (military or Service) staffs of potential troop-supplying nations. 
The outcome of the logistic planning process is recorded in a support
directive, a support order or an annex on support with the operation
order.

Section  - Support in a UN framework

. Unlike the situation in a NATO context, in which support is a
national responsibility, the service support in a UN context is in 
principle the responsibility of the United Nations. For this reason, the
UN has a command structure which is partly geared to this respon-
sibility. Nevertheless, support is often left to national support units for 
reasons of practicality. The supplying nations are, however, compen-
sated for this. The support capacity available to the force as a whole is
in principle supplied by the UN. This includes, for example, resources
for medical evacuation (medevac) over long distances and assets for the
supply of universal expendable supplies, such as food and fuel.
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Figure -: Possible 

organisation of the staff 

of the force commander 

in a UN operation.

. Command and control. In a UN-led operation, the staff of the
force commander comprises not only the usual military staff but also a
civilian staff (see Figure 6-4). This civilian staff is mainly concerned with
administrative and financial matters. These aspects have an important
relationship with the support activities, which are conducted under the
leadership of the military staff.

. The UN headquarters appoints a Chief Administrative Officer
(CAO), who is head of the civilian part of the staff. The CAO and his
staff represent the force commander in the coordination of external 
support, including the task of keeping stocks at the required level. 
The CAO also acts as an intermediary between the peace force and the
government of the host country or countries with regard to:
• procurement and local supply
• financial arrangements (payments and claims)
• civil transport
• employment of local civilian staff
• troop rotations
• use or rental of accommodation
• use of civil communications assets (radio and telephone)
• post and welfare facilities
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. In the force’s military staff, the Chief Logistics Officer (CLO) is
responsible for the support activities for the peace force, which are 
performed by the multinational and national support units. All logistic
functions are represented in the CLO’s staff.

. The UN concludes agreements with the troop-supplying nations
about the size of their contribution in terms of major equipment and
personnel and about the degree of self-sufficiency. The countries are
reimbursed for this agreed contribution. The UN has a reimbursement
arrangement based on two lease systems for major equipment and for
smaller items of equipment, supplies, personnel and services.

. The lease systems only apply to equipment items which the
troop-supplying nations have agreed to bring with them (contingent-
owned equipment). The lease systems do not apply to equipment 
supplied by the UN (UN-owned equipment) or equipment used by the
troop-supplying nations in addition to what was originally agreed
(nationally owned equipment).

. The two main forms of the lease system are wet lease and dry
lease. Under the wet lease system, the troop-supplying nation is respon-
sible for providing:
• the major equipment items
• the associated smaller items of equipment
• the workshop equipment and tools needed for maintenance
• spare parts and expendables
• maintenance personnel
The UN is responsible for providing the necessary accommodation, such
as storage and work areas.

. Under the dry lease system, the troop-supplying country is only
responsible for providing the major equipment items and the UN

supplies the other assets. Different reimbursement tariffs apply to the
two systems. Both parties (the troop-supplying nation and the UN) can
also meet the obligations by making arrangements with other countries
or civil suppliers. This does not affect the reimbursement provision.

. The UN will, in principle, provide various services for the troop-
supplying countries. If the UN is unable or unwilling to do so, it will
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request the troop-supplying nations to make their own arrangements
for these services. Fixed tariffs have been established for this self-
sustainment on the basis of the agreed personnel strength of the 
national contingent.

. In order to monitor compliance with the agreements, the 
following inspections are carried out:
• An arrival inspection, immediately after arrival in the theatre 

of operations and to be completed within one month of arrival. The
type and number of equipment items are inspected and the coun-
tries must show that they are able to supply the services at the agreed
level.

• An operational readiness inspection at least once every six months
or if there is any doubt as to the quality of the contribution.

• A repatriation inspection before the contingent returns to its own
country. This involves the inspection of the condition of the 
equipment which was brought in under the dry lease system. The 
inspection is also designed to ensure that no UN-owned equipment
is being removed.
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Section  - Introduction

. Observation, monitoring and supervision form an essential ingre-
dient of virtually all peace operations. These operational tasks are
designed to gather information in order to establish the extent to
which the parties in the conflict comply with the treaties or agreements
or to which they observe any sanctions or other stipulations. Observers
can be regarded as the ‘eyes and ears’ of the contracting authority. This
could also be a civil, non-security organisation, such as the European
Union.

. The presence of observers has a primarily preventive effect: par-
ties which have concluded a treaty or other agreement are less likely to
violate it under the watchful eyes of the observers. If they do, observers
may be used to collect evidence of the (alleged) violations. 

. An observer operation can be carried out in one of three ways:
• as an independent operation in itself
• as an independent operation alongside a peace force operating in

the same conflict area
• as an integral part of a larger peace operation (and peace force)

An example of the first category is the UN operation UNMOGIP (United Nations
Military Observer Group in India and Pakistan), which has been monitoring
the cease-fire line between India and Pakistan in the disputed state of Jammu
and Kashmir since . The operation by UNMOs (United Nations Military
Observers) and members of the ECMM (European Community Monitor
Mission) in the former Yugoslavia since the beginning of the 'nineties along-
side the UNPROFOR and IFOR peace forces is regarded as an example of the
second category. An observer operation which forms part of a larger whole is
UNTSO (United Nations Truce Supervision Organisation). UNTSO has been 
stationed in the Middle East since  in order to supervise observance, in the
Israeli border regions, of the truce between Israel and its neighbours. In 
southern Lebanon is the UN peace force UNIFIL, which guards the buffer zone
between both countries. UNTSO observers have been placed under OPCON of
the commander of UNIFIL; these observers man a number of observation posts
and conduct patrols in areas in which there are no UNIFIL units.

7Observation, monitoring and supervision



. A larger peace operation will often begin with the deployment of
observers. The further conduct of the operation can then be largely
determined by the findings and recommendations of the observers.
Observers can also be deployed during and after a larger peace 
operation. If an observer operation is conducted alongside another
peace force operating in the same conflict area, there will at least be
close liaison between the two.

Section  - Characteristics

. In international terminology, the terms observation, monitoring
and supervision are, in relation to the conduct of peace operations, used
alongside each other and interchangeably. This publication makes the
following distinctions, in accordance with most official documents:
• Observation is the systematic surveillance of aerospace, surface or

subsurface areas, places, persons or things by visual, aural, electronic,
photographic or other means.

• Monitoring is a specific form of observation, designed to actively
follow the activities of certain parties or events.

• Supervision is a specific form of observation, focused on compli-
ance with agreements and treaties.

. These terms overlap to some extent and thus cannot be clearly
separated. However, ‘observation’ is the most general concept of the
three and the RNLA’s definition most closely resembles the NATO defini-
tion for ‘surveillance’ in the sense in which it is used in this chapter. The
term ‘observation’ is, therefore, used in this publication as the generic
term while ‘monitoring’ and ‘supervision’ are used to refer to specific
forms of observation.
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. An observer operation is usually established as a result of an
agreement or a resolution, the observance of which is monitored by a
peace force. This force acts on behalf of an international organisation,
which normally designates a supervising authority as well. In principle,
this is the commander of the multinational force which is conducting
the operation. Unless otherwise agreed, all observers fall under OPCOM

of this official.

. In practice, the orders to observers can be highly diverse and
cover a wide range of activities. Some examples are:
• observing buffer zones and cease-fire lines designed to provide early

warning if the conflict breaks out or escalates
• observing the withdrawal of the parties’ troops from a particular area
• monitoring the activities in a demilitarised zone between the parties
• supervising the implementation of elements of the peace accord,

such as the exchange of prisoners or dead, supervising elections or
arms control agreements

• monitoring the observance of human rights

. Observers may also be asked to maintain contacts between the
peace force and the parties and between the parties themselves. They
may also be asked to negotiate or mediate on behalf of parties in the
event of local tension. They may also be instructed to conduct an
impartial investigation and to collect evidence in the event of a known
violation of the peace agreement or of human rights. Ultimately, they
will report their findings to the supervising authority, which is, after all,
responsible for the conduct of all aspects of the peace operation.
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The safety of the observers.
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. Observers may already be present in the conflict area. They may
be asked to assist the peace force in the enforcement of sanctions.
They may, for example, be requested to inspect industrial complexes in
order to check the compliance with agreed or imposed restrictions on
arms production. However, in view of the implications this verification
task may have for their impartiality, it will only be performed by obser-
vers as an exception. On the other hand, impartial verification by obser-
vers may help to allay suspicions that parties may have about each other.

. Observers can be deployed individually or in teams and can 
operate in a national as well as an international context. It is also 
possible to order an observation mission to be conducted by organic
units. They will then in principle conduct object or area surveillance by
means of, for example, observation and listening posts and patrols. 

. For their safety, observers are largely dependent on their impar-
tial status. In some operations, an independent position with respect to
the military peace force may indeed contribute to the safety of the
observers. This is because too close a relation with the peace force,
which cannot always rely on the sympathy of the civilian population,
would quickly become counterproductive for observers in particular, as
their success depends heavily on the extent of acceptance by the local
people and their leaders.
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During the conflict in the former Yugoslavia, the United Nations exercised
extreme caution in respect of the use of  air power to force the parties to 
comply with the resolutions of the Security Council and seek a political 
solution to the conflict. It was because of the risk to the (unarmed) observers
and monitors of the United Nations and the European Union that it was not
until the end of  that, at the request of the United Nations, NATO planes
conducted the first air strikes on Serb targets in Bosnia and Herzegovina. The
fear of reprisals proved founded when, in response to these air strikes, UN

personnel were placed under house arrest. As the conflict continued, this
method was used on several occasions as soon as the international community
responded with force to actions by the parties. Observers and monitors were
particularly at risk, as evidenced by the television pictures of an observer 
chained to a bridge. It was for this reason that the OSCE observers were 
withdrawn from the conflict area before NATO launched air strikes on Serb 
targets during the conflict in Kosovo in .

. There is a direct link between the estimated threat level of the
conflict and the arming of observers. If the threat level is low, observa-
tion can be conducted by unarmed personnel who operate individually
or, preferably, in small teams. This task can also, incidentally, be 
performed by civilians. If the threat level is higher, or if consent to the
operation is not guaranteed, the observers may be armed. The arma-
ments must, however, be confined to personal weapons for self-defence
and the protection of the driver or interpreter accompanying the 
observer. Lastly, arrangements will have to be made with any peace force
operating in the area with regard to the provision of assistance or 
shelter, should the safety of the observers be compromised. Plans could
thus be formulated for the evacuation or temporary protection (for 
example during movements or meetings) of the observers by peace force
personnel in the event of increasing tension.

. The success of all observation activities is largely determined by
the possibility of delivering accurate and timely reports. This requires
reliable communications, secure or otherwise, and an efficient reporting
system. Adequate arrangements must also have been made for the 
logistic and medical support of the observers, not least from the point
of view of morale. Transport, food and drink, billeting, postal facilities,
clothing and equipment are just some examples of aspects which must
be well organised, particularly for an official as vulnerable as the 
observer. The international organisation charged with directing the
observer operation will at least have to ensure a minimum level of 
facilities in the conflict area. However, the task of ensuring that the
individual observer is well prepared, well trained and well equipped for
participation in an observer operation remains a national responsibility.

. Observers are highly restricted in terms of ability and authority 
to act in the event of contraventions or violations of the peace 
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agreement by one or more of the parties. Negotiations with the leaders
of local factions can, on the other hand, be productive and at least result
in local compliance with agreements. Reports of contraventions or 
violations may, however, also lead to intervention by the supervising
authority, the possibilities for which range from negotiating to 
imposing sanctions. Given that an observer’s report of a local violation
of the agreement could have repercussions for the attitude of the parties
towards all observers and the military peace force, this places addition-
al pressure on the observer to deliver an accurate and timely report. This
further emphasises the need for clear instructions to the observer teams
and a thorough knowledge on the part of the observers with regard to
the peace agreement and any  stipulations regarding implementation.

. When conducting their tasks, the deployed observers must main-
tain intensive contact with all parties in the area of operations. In the
event of a violation of the peace accord, they must also avoid taking
sides. An impartial status thus guarantees the protection of the obser-
vers to a considerable extent. The added value of the deployment of
observers for the purpose of enforcing sanctions (see Chapter ) must,
therefore, be weighed carefully against the risks involved in such 
activities, as impartiality and thus the effectiveness and personal 
security of the observer could be put under pressure.

. If the observers’ freedom of movement is restricted, it usually
becomes impossible to continue to perform the assigned tasks effective-
ly. This freedom of movement can be improved in various ways. These
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include an impartial attitude, respect for the representatives of the 
(belligerent) parties and also intervention in word and deed by the 
military peace force with which the observers are working.

Section  - Aspects of planning and execution

. During the planning phase, the following aspects at least must be
clearly established in order to facilitate the decision-making with regard
to an observer operation (not in order of priority):
• the consent of the parties involved to the stationing of observers (or

a force)
• the boundaries of the area of operations in which the observers and

units in question will operate
• the supervising authority
• the tasks, powers and responsibilities of the supervising authority and

the observers
• the extent of the freedom of movement of individuals and units,

including the use of roads, airspace, waterways, airports and seaports
• whether or not personnel have the right to carry weapons
• the uniform and equipment of the observers
• duration of the operation
These aspects can be covered in an appendix to the peace accord, the
status of forces agreement or the mandate. Rules of engagement for the
observation operation will usually be issued as a separate document.

. During the decision-making process for an observer operation, a
decision must be taken in respect of:
• the composition of the observer operation (account must be taken of

all aspects relevant to the conflict area, such as religious, cultural,
political and ethnic factors; this may mean that certain countries will
not be asked to supply observers)

• the influence of the features of the area of operations (terrain and
weather) on the operations of all parties and the equipment required
by the force which is to be deployed

• the risk of an outbreak of hostilities or a further escalation of the 
conflict

• contingency planning for the situation in which the armed conflict
flares up again (on a large scale), including an evacuation plan for the
observers

• the structure of the command and control system and the use of
communications assets

• the use of local or national interpreters, as well as their
protection/status

• the organisation of the logistic support



• sustainability in relation to the duration of the operation
. If observing is just one of the tasks of a peace operation, the force
may set up a separate observer organisation. This organisation may be
centrally assigned to the staff of the Head of Mission, under the 
command of a Chief Military Observer. In a decentralised deployment,
the observers are in principle placed under OPCOM of the units 
operating in a particular area.

. An important aspect in the planning of and decision-making
about the observer operation is the size and geography of the observers’
area of operations. The following can be established on the basis of the
analysis of the area of operations:
• the operational division of the area of operations (area coverage and

sub-division into, for example, sectors)
• the command structure (including the location of the Chief Military

Observer)
• the requirement for communications assets
• the turn-around distances and times in respect of service support

. An important aspect which has to be analysed during the 
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planning process is the identification of the other international 
organisations and NGOs active in the area of operations. In this respect,
particular attention must be paid to other observer operations as well as
to a force which could, if necessary, contribute to the safety of person-
nel and evacuate the observers if the conflict escalates. One should also
ascertain what arrangements have already been made with other inter-
national organisations or local agencies in respect of cooperation or
establish the areas in which cooperation or coordination of tasks will
increase the chances of a successful observer operation.

. Lastly, the number of observers required and any specific qualifi-
cations (military or civilian, previous education and so on) must be
made clear as soon as possible. A further point to be established is who
will be supplying the equipment. The international organisation leading
the operation must indicate whether the participating countries are
responsible not only for personnel but also for the vehicles, communi-
cations assets and other equipment or whether these will be provided by
the organisation itself. The international organisation will issue instruc-
tions and guidelines on, for instance, the calibre of the weapons, the
type of equipment and the observers’ uniforms. The observers’ arms and
personal equipment will, in principle, always be a national respon-
sibility, although most observer operations are conducted by unarmed
personnel.

. An observer operation may be reinforced by assets for observing
specific activities, such as radar systems for artillery and mortar detec-
tion and for aerial observation. Another option is to use assets suitable
for observing large areas (incidentally or otherwise). Examples are the
deployment of tactical air reconnaissance, helicopters and (unmanned)
ground sensors.

. An observer operation can be conducted with high-tech equip-
ment, such as unmanned aerial vehicles (UAVs), air-based observation
systems and satellites. However, the information produced by these 
systems is normally directly available at strategic and operational level
only. These systems also have limitations (number of systems available,
duration of use, cost of use, effects of weather, etc) and supplementary
observation on land or at sea will almost always be necessary. Thanks to
the use of such technical systems, however, the deployment of observers
on the ground can be more targeted. In this way, for example, 
inhospitable and less accessible areas can be observed with the aid of
these systems, while other areas with, for instance, large population 
concentrations and military complexes can be covered by ground-based
observation.
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Examples of high-quality air-based surveillance systems are JSTARS (Joint
Surveillance and Target Attack Radar System) and AWACS (Airborne Warning
and Control System). JSTARS is ideal for monitoring ground-based troop 
movements, while AWACS plays a key role in observing and registering flight
movements and monitoring the observance of no-fly zones.

. The nature of the (potential) conflict and the geographical 
conditions in the conflict area may mean that air and naval forces
need to be deployed to conduct monitoring and supervising activities.
Monitoring the observance of an embargo against an area on the coast
will thus in principle be conducted by maritime units. In vast areas, air
forces in particular are able to conduct (photographic) reconnaissance
flights in order to, for example, register troop concentrations and 
movements.

. While the assigned tasks are being conducted, it is important that
the leaders of the operation receive periodic and incidental reports in
order to keep abreast of events in the area of operations. Accurate and
objective reports are essential to the leaders of the operation to provide
timely warning of developments which could jeopardise the conduct of
the peace operation (growing tension between the conflicting parties,
restriction of the freedom of movement, a decline in or even complete
loss of consent).

. The situation reports by the observers are, in the event of treaty
or cease-fire violations, an important source of information which helps
to determine which party is responsible. Strict (electronic) security
measures are applied in the transmission of the situation reports. The
information passed between the observers in the area of operations and
the headquarters of the peace force or the observer operation must not
be allowed to fall (prematurely) into the hands of a third party (one or
more of the parties, the media), as this could seriously hamper the
actions of the peace force or the observer operation. It is also important
that the reports are purely factual; they must not contain any value 
judgements.

. In interstate conflicts, observers may be deployed when combat
units are withdrawn from the front lines to the rear areas of the armed
forces concerned. In such circumstances, observers can act as liaison
officers at the parties’ headquarters. They can also serve as escorts or
guides in the regrouping and withdrawal of isolated units. Observers
can be redeployed at a later stage in the zone of separation (the buffer
zone) between the parties. They can then provide the communication
between the parties and inspect any agreed military presence in the zone
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in question. 
. Observers in an intrastate conflict will usually operate in a less
structured environment. In such circumstances, one or more parties
refuse to acknowledge the authority of the local government. The 
parties cannot always be identified and do not always operate overtly. In
the initial phase following a cease-fire or truce, observers have a wide
range of tasks. Their primary focus is on improving communication
between the parties, the local authorities and the local headquarters of
the UN or other lead organisation. Observers can also supply impartial
and reliable information on how the situation is developing to the 
international organisations involved in resolving the conflict.

. In subsequent phases, observers can supervise the regrouping and
disarmament of the parties and report on this process to the leaders of
the observer mission. In the rebuilding phase following the conflict,
their tasks may be extended to include supervision of elections and the
observance of human rights and establishing liaison with the parties’
headquarters and with the international organisations which are also
active in the theatre of operations.

. The mandate, which sets out the tasks of the force, entails the
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implementation of a large number of activities. These include at least
the following:
• reporting and registering (specifically or otherwise) events in the area
• manning observation posts or checkpoints
• conducting patrols
• maintaining liaison with the parties in the conflict and with inter-

national organisations
• investigating allegations of truce violations

. The task of the observers remains mainly confined to reporting on
incidents or monitoring compliance with the peace agreement. They
may also offer to act as advisers and mediators. It may be the case that
the mandate is widened in the course of the operation and that the force
can thus operate more actively. The activities of the observer mission
can then be augmented by:
• supervising specific events or activities, such as the exchange of POWs,

clearance of arms depots, demobilisation and elections
• mediating between the parties
• supporting the peace force in the enforcement of sanctions by, for

example, inspecting military or industrial complexes

MISSION OF THE CHAMELEON: ECMM, UNAVEM AND MFO

Observers do it in white, blue, green or bright orange and, depending on the
situation, with or without weapons, as civilians or military, on land, at sea or
in the air. Although the task of an observer is relatively easy to define in 
theory, in practice it is often dynamic in the extreme: no two operations are
the same and no operation stays the same over the course of time. Observers
are often the first to arrive in a conflict area and are, more often than not, also
the last to leave. They personally experience all the stages a conflict goes
through in between.

The observers of the European Community Monitoring Mission (ECMM), for
example, know all about that. This mission stemmed from the very first 
involvement of the current European Union (EU) in the dissolution of
Yugoslavia. At the beginning of July 1991, a delegation of European
Community negotiators managed to persuade Slovenia and Croatia (who had
declared themselves independent states the previous month) to sign the so-
called ‘Brioni Accord’ with the federal government in Belgrade. A truce
between the Slovenian militia and the Yugoslav army formed part of this 
settlement and it was agreed that international observers would monitor 
compliance. The operation reflected the cautious approach which was at the
time still being taken with regard to the Yugoslav civil war. Initially, the task
of the observers was accordingly modest: observe and report. There was no
authority for any mediation. The observers had civilian status, worked in
three-man teams which were international and constantly changing in terms
of composition, were unarmed and dressed completely in white - ‘ice-cream
men’ and ‘butchers’, as they occasionally called each other with a sense of 
self-mockery. The observers came from EU countries as well as from countries
affiliated to the Organisation for Security and Cooperation in Europe (OSCE).
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They reported to the European Union, the governments of the participating
nations and the OSCE Secretariat in Prague.
However, the situation needed a more active approach. At the end of July ,
therefore, without any relevant provisions in the mandate, the observer teams
made their way to the conflict areas in Croatia. Once there, they attempted,
with mixed results and in a considerably more dangerous environment, to
uphold the local cease-fire agreements by means of mediation, confidence-
building measures and their physical presence. In September , the Serb
president, Milosevic, agreed to the extension of the ECMM to include Croatia.
The following month, Bosnia and Herzegovina was also added to the ECMM

area. The size of the mission grew accordingly; having started with  obser-
vers, it already numbered more than  at the end of . The teams also
began to interpret their tasks ever more widely, able to do so because of a 
further agreement on  October . Looking back, a Dutch monitor would
describe himself as someone who ‘was a doctor one minute, a postman or
diplomat the next and most definitely a soldier ...’.

At the end of  and beginning of , three of Serbia’s neighbours, 
namely Albania, Bulgaria and Hungary, asked the ECMM to extend their 
activities to cover their territory. In this way, the three countries intended to
make it clear to the belligerent parties that they were complying with the 
stepped-up embargo and sanction regime against the Federal Republic of
Yugoslavia. They were thus gaining no advantage from the war and wished to
underline their impartiality. By doing so, they hoped to protect themselves
against any spread of the war to their territory. In Croatia, the ECMM became
involved in the operations of the United Nations Protection Force (UNPROFOR)
in the autumn of . There, the United Nations were trying to demilitarise
four Serb-inhabited protected areas (UNPAs) to allow refugees to return to their
homes. Around these areas were the so-called pink zones, from which Serb
militias and the Yugoslav army were supposed to withdraw. The Croatian
administration could then be restored in the region. The monitoring of this
process was assigned to the ECMM. Its members were also to monitor the 
military traffic from Croatian airfields. This was in connection with the no-fly
zone over Bosnia and Herzegovina which had been announced by the United
Nations on  October .
It was gradually becoming clear, however, that it was not going to be possible
to control the Yugoslav conflict with innocuous measures such as the deploy-
ment of observers. In an increasingly violent environment, the influence of the
European countries on the course of events in the Balkans continued to
decline. All the parties involved were waiting for new political initiatives or
(more) vigorous military solutions.

Many observers in the former Yugoslavia became acquainted with the risks of
working in a war zone: ambushes, mines and shootings, the intended targets
of which never became clear. Those who went on to Angola were to discover
that things could get even worse. There too, the effectiveness of the observer
mission was highly dependent on the security situation. The first UN operation
in Angola still gave cause for a certain degree of optimism. On  December
, Angola, Cuba and South Africa signed an agreement which was to put
an end to the Cuban and South African intervention in the Angolan civil war.
The United Nations then set up the United Nations Angola Verification
Mission (UNAVEM) to supervise the withdrawal of the Cuban troops. Apart
from a few violent incidents directed at Cuban soldiers, the operation did not
run into any major difficulties and was completed at the beginning of June
.
In the meantime, the war between the army of the governing party, the
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Movimento Popular de Libertaçao de Angola (MPLA) and the troops of the Uniao
Nacional para a Independencia Total de Angola (UNITA) had also come to an
end, thanks to the Estoril peace settlement (in May ). The UN operation in
Angola then continued as UNAVEM II. The mission was to supervise the cease-
fire between and the demobilisation of the MPLA and UNITA troops, as well as
the subsequent establishment of the new Angolan army. UN troops were also
to monitor the legitimacy of the police actions. Finally, UNAVEM II was to
supervise and provide technical assistance for the elections for a new 
parliament and a new president.
Whereas UNAVEM I had managed with some seventy military observers, its 
successor, with its much broader mandate, was to expand to almost 
observers, excluding staff and support. Twenty-five countries, including the
Netherlands, provided a contribution. Although it had expanded enormously,
the size of UNAVEM II was in stark contrast with the tens of thousands of mili-
tary personnel who were to be deployed a year later in Yugoslavia (UNPROFOR)
and Cambodia (UNTAC). Furthermore, the size of the country (thirty times the
size of the Netherlands) undoubtedly justified an even larger operation. 
UNAVEM II was plagued by problems from the outset. The first observers to
arrive in the country were left very much to their own devices. In a poor, 
tropical country, which bore the scars of thirty years of (civil) war, personnel
lost a great deal of time making arrangements for their own accommodation,
food, hygiene and health. In the towns, the situation was somewhat easier in
this respect, but there were other problems there, namely widespread crimi-
nality. Another problem was that the poor road network and the presence of
mines on all sides imposed major restrictions on the observers’ freedom of
movement. Furthermore, the internal organisation of the operation did not
help; many observers complained about the uncooperative staff at the head-
quarters in Luanda.
The greatest danger, however, lay in the mistrust between the parties which
had previously been in conflict. The UNITA was suspected of sabotaging the
demobilisation and carrying out covert preparations to resume the conflict.
This suspicion was eventually confirmed in the autumn of . The UNITA

lost the elections on  and  September  and the violence erupted again
with great intensity a month later. Mediation attempts by the observers had at
best a temporary effect, a truce was violated and, at the end of January ,
the fighting spread throughout Angola. From that point on, UNAVEM person-
nel regarded themselves as ‘war observers’. The logistic support for the 
outposts collapsed, some local people adopted an aggressive attitude towards
the observers and UN posts were even attacked and plundered. Under these 
circumstances, the UN reduced the strength of UNAVEM II to some eighty 
personnel, consisting of  military and  police observers and a few medical
personnel, all concentrated in Luanda.
However, their presence had a primarily symbolic significance: a signal that the
UN, despite everything, did not want to abandon the war-torn country. Not
until a new accord between the UNITA and the MPLA, signed on  November
, looked as if it would hold up did the Security Council dare to bring the
observer organisation back up to its original strength. Furthermore, the 
mission, now known as UNAVEM III, was augmented by a -strong inter-
national peace force. In , the hope that the formation of a government of
national unity would finally bring the civil war to an end proved a vain one.
Since  June of that year, the United Nations Observer Mission in Angola
(UNOMA) has been continuing the work of UNAVEM III, with approximately half
the strength of its predecessor.

Observers represent a vulnerable type of peacekeeper and in a violent environ-
ment they can, despite the best intentions, easily become the hostages of one
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of the parties. Elsewhere in this chapter, we recall the fate of UN and ECMM

observers in Bosnia and Herzegovina during the run-up to the crisis in the east 

Bosnian enclaves in June/July .  The Multinational Force and Observers
(MFO) in the Sinai is an example of the other side of reality. When this peace
force was established in , Israel and, to a lesser extent, Egypt regarded it as
their ‘captor’ in any subsequent political or military crisis. The MFO, in which
the United States played the main part, had after all assured them that this
major power would not remain neutral. The United States, for its part, relied
on the view that Egypt and Israel would not take up arms again lightly. Up to
now, despite this ‘hidden’ agenda, the operation has proved both risk-free and
successful.
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The peace treaty signed by Israel and Egypt in Camp David (the American
President’s retreat) still assumed that the UN peace force which was already
there, the United Nations Emergency Force II (UNEF II) formed after the
October War of , would supervise the staged Israeli withdrawal from the
Sinai. The observers of the United Nations Truce Supervision Organization
(UNTSO), which had been active since , would also be able to make them-
selves useful in this respect, as they were already working closely with UNEF II

After the withdrawal, the Sinai was to be divided by the Israel Defence Forces
into three zones. In the westernmost A zone, the Egyptian army was to be per-
mitted to station a maximum of , soldiers and in the central B zone no
more than , lightly armed soldiers. International observers were to moni-
tor compliance with the peace accord in both zones. An international force was
provided in the form of an interpositioning operation in the eastern C zone.
Finally, Israel would be allowed to keep a maximum of , lightly armed
military personnel on its side of the border, in the narrow D zone.
In the Security Council, however, the continuation of UNEF II came up against
what was in fact a Russian veto. To Israel’s great delight, the United States once
again felt obliged to take the lead. Israel had been distrustful of the UN since
the Security Council had withdrawn UNEF I in . The many condemnations
voiced by the Council against the Jewish state also played an important part in
the Israeli attitude towards the UN. Israel now set its sights on a US-dominated
peace force with an observer mission in order to physically bind the powerful
ally to the peace settlement. There was, incidentally, already a precedent for
this in the form of the American Sinai Field Mission, which had been moni-
toring the situation at the Egyptian and Israeli electronic surveillance stations
on both sides of the Giddi and Mitla passes since . These positions would
be fiercely contested in every future armed conflict. Egypt, although less ent-
husiastic about the end of UNEF II, did eventually see the advantages of a per-
manent American involvement in the peace settlement. In August , Israel
and Egypt signed the protocol whereby the MFO was set up. The United States
acted as a witness and took responsibility for most of the initial costs. It was
agreed that thirty American civilian observers would check the numbers pre-
sent in all zones. Zone C also contained three infantry battalions, with the per-
manent inclusion of one American battalion: alternately a battalion of the
nd and st Airborne Division. With units of this quality, the United States
emphasised once again the importance it attached to the matter. The Fiji
Islands and Colombia supplied the other two battalions. Their main task was
(and still is) to ensure that no Israeli or Egyptian armed units appeared in zone
C. To this end, they man checkpoints and observation posts and send out
ground and air patrols. Lastly, they supervise free passage through the Strait of
Tiran. The MFO never intervenes in the event of a violation, but merely reports
to both Israel and Egypt at the same time. Besides the United States, Fiji and
Colombia, another seven, mostly European, countries participate with support
units in the MFO. The Netherlands supplied a signals unit and a military 
police detachment until .
When the MFO started, success was by no means guaranteed. After all, Israel
and Egypt had been on a war footing with each other for decades. Seen in
those terms, the MFO stood a realistic chance of ending up on a battlefield.
With hindsight, however, it must be said that the determination of Israel and
Egypt to keep the peace got the upper hand. It is also important to note that
this concerns a settlement between stable nations who behave in accordance
with the rules of the game of international politics. This is in stark contrast to
many other conflict hot spots in which observers have found themselves since
the end of the Cold War. Nevertheless, the end of the MFO is not yet in sight.
Peace there may be, but it is no more than a fragile one.
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Section  - Introduction

. In the context of peace and security, too, prevention is better than
cure. Preventive actions can prevent a crisis developing into an armed
conflict. Preventive measures can serve to stabilise and perhaps 
improve the economic and social situation in an affected area and 
prevent suffering. The United Nations refers to the diplomatic measures
taken in this respect as ‘preventive diplomacy’. This form of diplomacy
comprises all activities designed to avert a developing crisis and prevent
the violence expected to accompany it. These activities can range from
diplomatic measures and efforts in the cultural or economic sphere to
the deployment of military assets.

. Military activities can be an important part of preventive diplo-
macy. Examples of such activities are an increase in the level of combat
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readiness, a show of force and preventive deployment. These military
activities are referred to as ‘conflict prevention’ and are designed to
demonstrate the determination to reach a peaceful solution and, at the
same time, the willingness to use any necessary force to enforce a 
peaceful solution.

. Preventive deployment is the actual deployment of a peace force
in the area of operations and is one of the measures that may be taken
as part of conflict prevention. Such a radical step will only be taken if,
in an interstate or transnational crisis, there is a sizeable risk that an
armed conflict will break out. Preventive deployment is designed to 
prevent the vertical and horizontal escalation of a crisis. This 
distinguishes preventive deployment from other operations. Preventive
deployment is intended to lend weight to the diplomatic process with
military means prior to a potential armed conflict. Normally, force will
only play a minor, if any, role.

There are various forms of escalation. If there is a geographic expansion of a
conflict, this is known as horizontal escalation. This may be the case if various
countries are involved in an intrastate conflict or, for example, if a transna-
tional conflict turns into an interstate conflict. During the conflict in the for-
mer Yugoslavia, there was a constant danger of horizontal escalation to, for
example, Kosovo and Macedonia. The UN had stationed troops in Macedonia
in order to prevent escalation. Vertical escalation refers to an increase in the
intensity of violence during a conflict. The conflict in the former Yugoslavia
escalated vertically, in fact deliberately, when NATO bombed Serb targets in
 to force the Serbs to the negotiating table. This temporary vertical escala-
tion ultimately resulted in a peace settlement and the deployment of a NATO

Implementation Force (IFOR).

. The peace force will, as a rule, deploy its units on the border of
an area in which there is growing tension. The deployment of units in
the context of preventive deployment does not have to be based on an
agreement between all the parties involved. All that is required is the
permission of or a request from the state on whose territory the peace
force is deployed.

. The role of preventive deployment gives rise to three task 
elements, which are often an extension of each other and which may
overlap.
• In order to create time for supplementary diplomatic, humanitarian

and military activities, the early identification of a threat or the 
outbreak of an armed conflict is vital. This means that commanders
at all levels must concentrate their intelligence collection units on
potential crisis hot spots in their area of operations.
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• Constant surveillance of the area of operations will help to prevent
the undermining of the peace by one of the parties. Effective 
surveillance is thus one of the main preventive activities. It can be 
conducted by means of, for example, patrols, inspections and 
observation posts.

• Certain arrangements and jointly undertaken activities can help to
reduce tension in the area. They will be the first step towards the end
state. These measures designed to build confidence could, for 
example, comprise the following activities:
* setting up and maintaining a liaison and communications 

network with and between all parties
* conducting simultaneous and balanced demobilisation activities
* setting up and monitoring inspection zones for the deployment of

weapons and personnel
* reciprocal reporting of military activities and exercises
* conducting common inspections of contested areas

Section  - Characteristics

. It is clear from the context described above that the main func-
tion of preventive deployment is to send a signal. The international
community thus wishes to make it known that it is actually prepared to
use military intervention to prevent an armed conflict. The credibility
of the international community with regard to this willingness must not
be compromised in the process. This means that the peace force to be
deployed must have sufficient combat power to nip a (re)developing
conflict in the bud. At least part of this combat power must exist 
within the deployed peace force. Other parts may consist of external
support by a (multinational) force, including air and naval forces.

. Given that preventive deployment is primarily a signal from the
international community to the parties, the operation must in prin-
ciple be conducted by a multinational force. This force may operate
under the flag of the United Nations or a regional security organisation.
It is also important that the peace force has a broad composition. A 
one-sided composition could be counterproductive in respect of the end
state that is ultimately to be achieved, as it could have a polarising effect
and contribute to a further escalation of the conflict.

. In order to act with credibility, one or more permanent members
of the UN Security Council should ideally participate in any preventive
deployment. Not only does the international community thus send a
message indicating that it has enough military assets to add weight to
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its intentions, but it will also have sufficient continuity to switch to
another operation or to support the deployed force.

. Preventive deployment will arouse the interest of the media. This
offers an ideal opportunity to focus attention on the determination and
the intentions, in both the preparatory phase and the execution phase.
Furthermore, media interest will put pressure on the parties to settle
their differences by means of negotiation. The media can, therefore,
play an important, if indirect, role in the operation.

. The multinational force always needs consent to be deployed in
the territory of a sovereign state. This may be a state which is involved
in the conflict, but it may also be a third country which is not a party
to the conflict, for example a country in the same region. If a peace
force is deployed in sovereign territory without consent, this cannot be
called preventive deployment. In that case, it would be a peace-
enforcing operation or a humanitarian intervention.

. The main principles in a preventive deployment are credibility
and economy of effort. It will be more difficult than in other opera-
tions to determine and realise the optimum composition and size of the
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peace force. If a multinational force is too large, it may be seen as a 
threat and may lead to further escalation of the conflict. If it is too
small, it will not lend sufficient weight to the intentions of the inter-
national community and may affect the credibility of the force.  It must
be said in this respect, however, that preventive deployment must be
carried out quickly, which means that a relatively small force will 
initially have to suffice. 

. The force must present its activities and intentions openly, in
order to avoid misinterpretation. It is precisely because preventive
deployment focuses particularly on the mental component of the 
parties that the implications for the parties if they allow the conflict to
escalate must be made clear. By making clear the objectives and the
capabilities of the preventive deployment force, problems with the 
performance of tasks can be avoided.

Section  - Aspects of planning and execution

. Tasks. A preventive deployment force has the following tasks:
• observing and reporting activities of the parties in the area of 

operations
• patrolling and guarding a border or demarcation line
• demonstrating its presence in order to deter a potential aggressor
• acting locally and on a limited scale against infringements of existing

peace agreements
• mediating between the parties

. Preventive deployment is intended to prevent further escalation of
a crisis. A rapid response is essential in this respect. This means that the
need to decide between precision and speed produces more tension in
the planning of preventive deployment than it does in other operations.
It is also difficult to assess the extent to which the parties are prepared
to use force. 

. When planning a preventive deployment, the following aspects in
particular must be considered:
• the desired effect
• deployment time
• combat power
• sustainability

. The desired effect must be the key factor in a preventive 
deployment. As indicated previously, the primary aim of preventive
deployment is to send a political signal to the parties. This means that

PREVENTIVE DEPLOYMENT





Rapidly deployable and

thus mainly lightly armed

units are normally used.

Photograph: Media Centre

RNLA

a measured use of this method is a condition for the success of the 
operation. Sound and comprehensive information about the need for
the operation is also essential if the operation is to be interpreted 
correctly by the target group(s). The success of the operation, a 
containment of the conflict instead of further escalation, is closely 
related to this.

. The required or available deployment time is a crucial factor. The
international community will, after all, benefit from the containment or
prevention of a crisis. If the decision-making delays the deployment of
units, it may be the case that preventive deployment is no longer 
feasible or that the need for it has been overtaken. In view of the 
available time and the desired effect, rapidly deployable and thus 
mainly lightly armed units will, at least initially, generally be used. 
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. A peace force conducting a preventive deployment will usually
have limited combat power. Given the short response time with which
a preventive deployment must be conducted, the use of extra ground
troops in support of the peace force will not always be possible. The
deployment of air forces could in that case contribute to the credibility
and protection of the force. Naval forces could also play an important
role in this respect.

. In order to avoid a situation in which the preventive deployment
of a unit has an escalating effect, the rules of engagement will only allow
force to be used on a limited scale: for self-defence or to allow the con-
duct of the assigned surveillance tasks. Nonetheless, consideration will
have to be given to the possible side-effects of each activity and to
whether the anticipated effects are in line with the political objective:
the support of preventive diplomacy.

. In the planning of the operation, account must be taken of the
continuation of the operation, possibly in another form. In that case,
the peace force will have to be issued with a new mandate. The problem
here is that the unit deployed initially will not usually have the 
necessary equipment, either in terms of quantity or type. In that case,
another force will have to be deployed.

. Preventive deployment is regarded as successful if the parties
reach a political solution to the conflict and stability in the region is 
preserved. Given the complexity of a crisis, however, it is usually impos-
sible to establish clearly whether this objective has been achieved. This
means that preventive deployment is considered successful if it has 
created the conditions in which other measures lead to the desired end
state and the presence of military assets is ultimately no longer required.

WORTH REPEATING: UNPREDEP IN MACEDONIA

The brief clashes in Slovenia in  between the Yugoslav (Serb) Federal Army
and the Slovenian armed forces and the subsequent fierce fighting in Croatia
and Bosnia and Herzegovina were a source of great concern to the interna-
tional community. This was because there was a danger that the war would
spread even further, not just within the borders of the former Yugoslavia, but
also beyond them. The ethnic tensions which were already growing in the Serb
province of Kosovo and in the (autonomous and independent) Former
Yugoslav Republic of Macedonia (FYROM, referred to from this point onwards
as Macedonia), led the Security Council to put the situation on the agenda at
the end of . The advice of the Secretary-General was followed by means of
Resolution : ’....requests the Secretary-General to establish a presence of the
United Nations Protection Force (UNPROFOR) in the Former Yugoslav
Republic of Macedonia, as recommended by him in his report’. It was clear
from this resolution that the Security Council was worried about the stability



and territorial integrity of Macedonia. It was estimated that the peace force
would need to be approximately the size of a battalion. The first UNPROFOR

troops were deployed in Macedonia at the beginning of January .
In , the Security Council used Resolution  to turn the UNPROFOR

operation in Macedonia into the United Nations Preventive Deployment
Force (UNPREDEP). Since , the strength of the peace force has ranged from
about , to ,. In , UNPREDEP consisted of some  military 
personnel and about  international civilian workers and police officers from
more than  countries. UNPREDEP also had approximately  locally-engaged
workers. The military component included an international headquarters, a
‘NORDIC’ infantry battalion with detachments from various countries around
the Baltic Sea, an American infantry battalion, an Indonesian engineer platoon
and a detachment of UN Military Observers (UNMOs).
On  February , the Security Council had to decide on the six-monthly
extension of the mandate. However, the People’s Republic of China voted
against it, thus bringing UNPREDEP to an end. The official Chinese argument
was that UNPREDEP was no longer required and that its capacity could be put
to better use elsewhere in the world, although it was more likely to have been
a reaction to the diplomatic recognition of the (Chinese) republic of Taiwan
by Macedonia. At midnight on  February , UNPREDEP ceased its 
activities. The participating troops left the country in the following weeks.

UNPREDEP was deployed in Macedonia’s territory in an area along the -
kilometer border with Albania and the Federal Republic of Yugoslavia (Serbia
and Montenegro, the FRY). This area contained  to  permanent check-
points from which the border was kept under observation. In addition, some
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 observation posts were temporarily established at changing locations and
patrol activities were conducted in the entire area. One of UNPREDEP’s first
activities was to make arrangements with the border control units from
Albania and the FRY in respect of a military patrol boundary in the border area.
Regular contact was then maintained with the border control units of the three
countries in the border area. UNPREDEP also mediated in the event of political
and ethnic problems and other activities were developed to reduce tension in
the area. To this end, there was close cooperation with, for example, the OSCE,
the UNHCR, UNICEF, the ICRC and numerous NGOs in the area.

The operation can be regarded as a success. Despite the increase in tension and
conflicts in the region, particularly in Albania and Kosovo, the conflict was
prevented from spreading to Macedonia in the period in which UNPREDEP was
deployed. As a UN peace support operation in the form of a preventive deploy-
ment, UNPREDEP was also the first (and for the time being the only one) of its
kind. In view of the developments in the region, the question that must be
asked is whether the operation was terminated prematurely. Another question
is why, given the success in Macedonia and the relatively low costs of preven-
tive deployment compared to, for example, a large-scale operation such as IFOR

in Bosnia and Herzegovina, preventive deployment is not used more often. It
is difficult to give a straightforward answer to these questions, as a number of
aspects are involved. First of all, because of the considerable and often un-
predictable risks, few states are ‘automatically’ prepared to participate in a
peace operation. Only under the pressure of public opinion and the media will
a country normally decide to participate in a peace operation. The problem is,
however, that a crisis in which preventive deployment could be used is not 
usually (as yet) under the spotlights of the international media. Public and
media attention is usually only focused on conflicts that have actually broken
out, often stimulated by dramatic television reports.
This also gives rise to a second problem. Preventive deployment can only take
place in the early stages of a crisis or before a military conflict has broken out.
If preventive deployment is to have any effect, the threat must be identified at
an early stage. There is often neither the time nor the inclination for the neces-
sary deliberations in the United Nations. The countries which may be willing
to participate in such an operation also need time for national decision-
making and preparations.
A third and final aspect applies particularly to this specific example.
Macedonia found itself in a somewhat exceptional situation, as the inter-
national community had been unable to prevent the conflicts in Croatia and
in Bosnia and Herzegovina or even bring them to an end. The European
Union and the United States were, however, determined to prevent any 
spread of the conflicts in the region. European stability could, after all, be 
threatened and the national, vital interests of the countries of the European
Union and the United States were thus at stake. Although Macedonia itself
was not yet involved in the conflict, public opinion had already been mobil-
ised by the recent dramatic developments in the neighbouring countries.
Furthermore, a peace force (UNPROFOR) had already been deployed in the
region and, by reorganising the existing troops, a unit could  be made 
available quickly.
Experience has now shown that peace forces are only deployed if a government
is under considerable public pressure or if national, vital interests are at stake.
In the absence of both these conditions, peace operations will not take place.
The reverse is equally true, however: if national interests so demand, an other-
wise successful mission can be sacrificed. Preventive deployment, which at first
glance appears highly appealing and efficient, is no exception.
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Section  - Introduction

. A sanction in this context refers to a measure taken by a state, a
group of states or an international organisation against one or more 
states or parties which have contravened an international law. Sanctions
are therefore established and enacted by the political-strategic level.
They may be economic, diplomatic, cultural or military in nature. They
can consist of the denial of goods, diplomatic and trade privileges or a
restriction of the freedom of movement within or indeed from a 
particular area.

An example of a sanction imposed by one state against another is the stopping
of food supplies to the Soviet Union by the United States as a result of the
invasion of Afghanistan in . An example of a sanction imposed by an
international organisation against a state are the economic sanctions by the
EEC (now the European Union) in  against Argentina as a result of the
Falklands War.

. Although states and in general all international organisations can
institute sanctions, particular attention is given in this publication to
measures taken by the United Nations Security Council. Sanctions
instituted by the UN Security Council must be observed by the member
states. The stipulations of the UN Charter, which defines the function
and powers of the Security Council (including Article , see box) form
the legal basis for this. Observance of the sanctions can also be 
enforced by military means. The active enforcement of sanctions stems
in principle from a Security Council resolution. The operation may,
incidentally, be conducted by an organisation other than the United
Nations, for example a regional organisation.

ARTICLE  OF THE CHARTER OF THE UNITED NATIONS

1. The action required to carry out the decisions of the Security Council for
the maintenance of international peace and security shall be taken by all the
Members of the United Nations or by some of them, as the Security Council
may determine. 
2. Such decisions shall be carried out by the Members of the United Nations
directly and through their action in the appropriate international agencies of
which they are members.
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. In accordance with Article  of the UN Charter (see Chapter ),
the Security Council may take measures without the use of military
means. Examples of such measures are a boycott and an embargo. A
boycott may apply to economic, cultural and social activities as well as
to diplomatic relations. An embargo consists of economic measures.
Military action under Article  refers to demonstrations, blockades
and other operations by air, sea and land forces. The operational task of
the ‘enforcement of sanctions’ relates to activities which can be 
conducted both in the territory of states or parties and outside it.

Sanctions imposed because of a violation of a peace agreement are of a 
different order. In the event that parties do not comply with stipulations or
obligations from the agreement, it may be the case that countries, an inter-
national organisation or the commander of the peace force have the authority
under the agreement to take steps against the party or parties in question. An
example of an agreement in which such authority is incorporated is the
Dayton Peace Agreement of  in respect of Bosnia and Herzegovina. From
the IFOR Commander to the level of division commander, troops had the 
authority to, for example, restrict (firing) exercises, movements, (military)
parades and the participation of military personnel in commemoration 
ceremonies. 

. The enforcement of sanctions may take place in a complex 
environment. Simultaneous operations could thus be conducted on
land, at sea and in the air, with the aim of enforcing a sanction imposed
by the United Nations Security Council. It is also conceivable that, in
the same theatre of operations, other peace operations will be taking
place on the basis of a different mandate and thus with an objective that
is completely different from the enforcement of a sanction. A good 
awareness of the political context in which the operation is conducted
and coordination in the performance of tasks can contribute substan-
tially to the success of the peace operation.

A good example of the complexity of different peace operations (including
sanction operations) in the same theatre of operations is the situation in the
former Yugoslavia at the end of /beginning of . Seven peace opera-
tions, closely linked by the various objectives and mandates, were conducted
simultaneously. These were: 
• the UN operation UNPROFOR, which changed to the NATO peace operation

IFOR at the end of , in Bosnia and Herzegovina
• the UN operation UNTAES in eastern Slavonia and two other Croatian 

provinces 
• the maritime NATO/WEU sanction and embargo operation Sharp Guard in

the Adriatic Sea
• the NATO operation Deny Flight, which changed to the IFOR operation at the

end of , in the airspace above Bosnia and Herzegovina
• a WEU embargo operation on the River Danube along the border with the

Federal Republic of Yugoslavia
• a civil police operation by the WEU in Mostar (Bosnia and Herzegovina) 
• a civil police operation by the UN (International Police Task Force, IPTF) 

in Bosnia and Herzegovina 
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. An important effect of the enforcement of sanctions is the influ-
ence on the mental component of the parties. Sanctions can be designed
to have a direct or an indirect effect. The implementation of a sanction
may thus have the direct aim of forcing a particular course of action.
The indirect intent in this respect may be to produce an effect in 
additional areas. Economic sanctions will mainly affect the civilian 
population, but will thus also have an (indirect) effect on the mental
component of the military potential of the party in question. Military
sanctions will, in principle, be focused primarily on the physical 
component of the military potential of the parties. An example of a
military sanction with an objective such as this is the destruction of
arms depots. 

. Sanctions can be related to various areas:
• the production and export of goods, including semi-manufactured

articles, NBC agents and weapons
• the export and import of weapons, oil, medicines, food and so on
• the conduct of business and financial transactions
• traffic across a national or international border
• crossing an agreed (separation) line
• entering or leaving certain areas

. Other sanctions can be specifically aimed at restricting the 
military capacity of parties, such as:
• the quantity and type of equipment and weapons systems
• the size of the armed forces
• exercise and training activities
• the use of military complexes, terrain and routes
• stock levels

. Cooperation with other Services may be necessary for the 
effectiveness of the operation. It is precisely in this operational task that
working with allies will offer a significant added value in operational
terms. The coordination and mutual dependence of the various 
activities could be a particular reason for joint or multinational action.
Border controls on land are pointless if they are not carried out in the
air and at sea at the same time. It may thus be the case that land forces
conduct a peace-enforcing operation while at the same time maritime
assets are deployed to enforce the imposed sanctions.
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Section  - Characteristics

. The enforcement of sanctions occurs within a cyclical process
which consists of:
• checking and supervising compliance
• identifying and reporting any violations
• responding in a manner which is indicated in the mandate
The first two tasks focus on achieving the objective of the operation; the
‘response’ task is the specific ‘enforcement’ element. The organisation
and composition of the peace force must be geared to the execution of
these tasks.

. Checking and supervision are necessary to oversee compliance
with the sanctions imposed. This could mean that a particular area, a
(ground-based) line, a border or a specific location is checked. In 
practice, this means that checkpoints and observation posts are set up
and patrols are conducted.

. There is a close relation here to the operational task of ‘observa-
tion, monitoring and supervision’. Observers already present in the area
may be called upon to monitor the observance of the imposed 
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sanctions. This does not happen automatically, however, since these
observers are operating on the basis of a different mandate. If these 
personnel are required to perform an additional verification task, there
may be implications for the way in which the party or parties view the
impartiality of the observers. What is more, observers do not have the
military means to enforce the sanction, should this become necessary,
and they are also extremely vulnerable. Such a combination of 
observation and verification will, therefore, only occur in exceptional
circumstances.

. Verification may result in the identification of violations. It is
vital that such violations are carefully recorded and reported in detail.
These reports form the basis for a subsequent decision on a possible
response.

. Once a violation of a sanction has been identified, a response may
follow. This response may be applied directly or indirectly. Before the
operation begins, the Force Commander or the Head of Mission must
be granted authority to respond to violations.

If, for example, it has been agreed in the peace accord that the parties will clear
land mines and one of the parties does not engage in any activities in this
respect, the Force Commander may decide to respond by, for instance, not
allowing exercises to take place (on a temporary basis). A similar method was
used in  by the commander of the IFOR peace force in Bosnia and
Herzegovina, when the Bosnian Serbs did not meet the obligations stipulated
in the Dayton Peace Agreement in respect of mine clearance.

. The form of the response depends on the mandate. A clear 
distinction between inspection and enforcement elements or means can
contribute positively to the image held by the parties with regard to the
impartiality and thus the safety of the inspectors. Apart from the safety
element, this distinction yields another advantage: as long as confiden-
ce in the impartiality of the observers is assured, they can continue to
perform their tasks. 

. This distinction is, however, not always possible. Some violations
require a direct response in order to avoid giving the impression that
the sanction can be circumvented. Immediate action is needed in such
cases to enforce the sanction. Examples of such action are the 
immediate confiscation of prohibited goods if these are discovered
during an inspection or the shooting down of an aircraft if a no-fly zone
is ignored.

. In other cases, there is time to consider a response. In these 
situations, there will first be a report of the violation, after which a 
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decision can be taken with regard to a suitable response. Characteristic
of this indirect response is that the identification of the violation is
separate in terms of time and usually space from the action to bring
about observance of the sanction. There is not necessarily a relation
between the violation and the target of the action. The symbolic value
of the action is often more important than the physical elimination of
the target.

. If indirect responses are carried out with military means, they
can take various forms. The existing military control may thus be 
stepped up and extended to cover more aspects. A disciplinary measure
may also be imposed. This may take the form of bombardments, the
(temporary) occupation of an area, the confiscation or destruction of
military equipment, the apprehension and internment of opponents or
a combination of these activities.

. If a decision is taken to carry out an indirect military response,
particular account must be taken of the relation between the objective
to be achieved and the means. Because of the indirect nature, this is no
easy matter. The response must result in a situation in which the sanc-
tion that was originally imposed can be better enforced. Military action
must not, therefore, be allowed to create a situation in which the 
original sanction is more difficult or even impossible to enforce. This
would then necessitate an additional indirect response. If the peace
force is unwilling or unable to meet this requirement, it will lose 
credibility and the sanction will be even more difficult to enforce. In
effect, the mission has then failed.

One option is to conduct unannounced inspections of the object or area in
question, which increases the effect of surprise. This will also increase the
chances of getting a realistic picture of the situation. The inspecting unit must
have the right expertise and (technical) means to recognise and identify any
violations of the sanction imposed. In the planning, consideration must be
given to whether the inspectors need physical protection or (military) 
assistance. The checking of the ban on arms production may require the
deployment of individuals or small groups of military specialists. Usually, their
only protection will be political agreements and the threat of further military
action. An example of an operation of this kind was the United Nations
Special Commission (UNSCOM) in Iraq, which, from  to , performed
inspections of the production and availability of chemical and biological 
weapons and of missile installations. UNSCOM also supervised the destruction
of these weapons. When Iraq refused to cooperate with the inspections by 
UNSCOM personnel in , the United States and the United Kingdom 
decided, on the basis of a Security Council resolution, to deploy air forces to
force Iraq to cooperate. This operation (Desert Fox) had no effect and, at the
end of , the United Nations decided to withdraw UNSCOM personnel from
Iraq. The reason for this was not only that it was no longer possible to carry
out inspections, but also that the safety of the personnel was in doubt.
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. All types of unit are in principle eligible to carry out this task. If,
however, it is going to be necessary to actually use force to enforce a
sanction, units with the appropriate means are required. Particularly
suitable in this respect are (mechanised) infantry and reconnaissance
units, possibly augmented by specific capacity for intelligence collec-
tion. If the measures focus more on inspection and surveillance tasks,
the addition of (military) police elements would be useful. The deploy-
ment of combat helicopters may also be advisable, in view of their
(manoeuvre) speed, good observation capacity in various conditions
and their great diversity of weapons. The units referred to above are, by
virtue of their training and equipment, ideal for the more or less 
permanent enforcement of sanctions designed to restrict the freedom of
movement. Sanctions can also be enforced by conducting isolated
actions of short duration in the parties’ area. Special units are suitable
for such operations. They are also ideal for the covert observation of sus-
pect locations or individuals over a prolonged period.

. For the inspection aspects of sanction enforcement, additional
expertise may be necessary. This may be, for example, specific 
expertise in the field of engineering, information technology or 
chemistry, as well as expertise in the production of (semi) manufactured
products needed for the assembly or production of ‘prohibited’ articles
and goods.

. Timely and accurate intelligence is essential in every operation
and an adequate intelligence structure is thus a primary requirement for

For the inspection aspects
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the successful performance of tasks. In this operational task, the main
emphasis is on monitoring the effects of the sanction. After all, only if
the sanction is producing the desired effect, direct or otherwise, will it
contribute to the achievement of the higher (political) objective. The
credibility of the operation may be jeopardised if there are no visible or
demonstrable results. An accurate assessment of the effect makes it 
possible to shift the main effort of the tasks temporarily or locally. 

. As in all peace operations, the use of force for the enforcement
of sanctions must at all times be proportional. This basic principle is
important in this respect, given that this ‘enforcing’ task can be per-
formed in virtually the entire spectrum of ‘peace, armed conflict/war
and post-conflict’. This means that the level of risk with which the
peace force is confronted can vary enormously. This applies equally to
the available assets. Although it is also true in this case that the clearly
visible presence of weapons can have an escalating effect, the success of
the operation is largely dependent on the capacity to enforce the 
sanction in any situation.

. The enforcement of sanctions may complicate a future or current
peace support operation. The party against which sanctions are im-
posed will not usually consent to the measure; enforcement of the 
sanction may also have (unintentional) side-effects on other parties or
population groups. In the interests of transparency, the purpose of the
measures taken must be made clear. Although this does not always
mean that there is complete openness with regard to the method and
time of inspection or intervention in advance, it does mean that the
peace force is at least accountable afterwards. The objective and the
expected effects of the sanction must, therefore, be discussed and 
pursued clearly and credibly.

. The legitimacy must also be assured, especially in the eyes of the
public. The enforcement of sanctions can have a negative effect on
public opinion and thus on political and public support. This aspect is
particularly important if the sanctions do not directly affect a military
object or military group but have a negative effect on the civilian 
population.

Section  - Aspects of planning and execution

. The military planning of the operation begins with the receipt of
the (political) orders. Given the specific nature and the possible 
consequences of this operational task, the rules of engagement will in
principle be restrictive. Cooperation with other civil and military 
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organisations (in particular with elements of the other Services) forms
an important part of the task. Specific conditions may be set for the 
execution; the enforcement measures to be taken immediately in the
event of non-compliance may be described in particular detail.

. In the planning phase, the aspects which play a role in the 
conduct of the mission are taken into consideration in the context of
the operational decision-making process. The response time and the
available means are two of the aspects which are important in this 
operational task. The rules of engagement indicate which direct 
measures are permitted if a violation is identified. The organisation and
equipment of the enforcing troops must be tailored to this eventuality.
As regards the available response time, the political decision-making for
the enforcement of sanctions might not proceed as quickly or as 
vigorously as the leaders of the peace force would like.

. The coordination and harmonisation with other units and ele-
ments involved in the operation are extremely important. This refers to
the harmonisation with the activities of other Services, other national
contingents and, if possible, other international organisations such as
NGOs. As well as good communications, the establishment of (mutual)
liaison officers is indispensable in this type of complex mission.
Consideration must be given in this respect to which parties, for 
example civil groups, should be incorporated in the information supply
process.

. Coordination must also take place with civil and military units
and elements which are not directly involved in the conduct of the 
operation. If they are kept informed of the (possible) actions of the
force, they can take them into account when planning and performing
their own tasks. This could be particularly important for observers and
monitors deployed in the area.
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. For the security of friendly troops and equipment, account must
be taken of possible reprisals by the parties or organisations against
which a sanction is imposed. Protection measures, both active and 
passive, must be prepared. Important equipment and vulnerable units
or installations in particular must be well protected even in the early 
stages.

. Three main forms can be distinguished in the conduct of this
operational task. They are closely related to the geographic task and also
focus primarily on the control function:
• area control
• border control
• control of a particular locality

. The control of an area does not just involve checking the 
movement of equipment and personnel. The control of activities which
are prohibited as a result of the sanction and of the use of certain 
facilities will be particularly important in determining how to 
implement the task. In this case, the enforcement of the sanction will
require an anticipatory approach. This could, for example, consist of the
threat of force, blocking objects and through-roads or cutting off 
certain facilities.

. The usual option is to monitor the area by means of patrols or
aerial reconnaissance. In the event of a violation, part of the peace force
which can be moved quickly and which has sufficient combat power
can then be deployed to take corrective action. The unit could also be
deployed right from the start in the area under surveillance. If the 
threat of force is lower, one option is to split the unit into a large 
number of small units of, for example, platoon or group size. A larger
area can thus be covered and, in the event of a violation, direct action
can be taken. The headquarters of the peace force will in principle be
located at a point from which centralised direction of the operation is
possible. In this method of operating, the subordinate commanders will
be allocated their own sectors.

. Border control deals mainly with the regulation of the movement
of persons or goods. The mission will in principle be to guard a border,
whereby instructions are given as to what movements are permitted or
indeed prohibited. There could thus be a ban on the movement of 
certain goods, such as weapons or chemicals. All movements of people
belonging to a particular party could also be prohibited. Certain 
locations, such as border crossing points, passes, bridges and so on, can
be physically occupied by means of checkpoints. The peace force’s units
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may be positioned some distance from the border and conduct their
mission with the aid of helicopters and vehicles. The position of the
peace force’s headquarters will in principle be in the centre of the area
of operations, but preferably not in the area being monitored by the
sanctioned party. Friendly sub-units will be given responsibility for part
of the area of operations. 

. In the control of a particular locality, a location or object is
observed; the task can also, however, relate to villages, towns or areas of
limited size. As in the case of area and border control, the mission may
be in connection with the restriction of movement of certain goods or
persons. However, the task is supposed to be geared to the control of the
production and storage of goods.

A BITTER-SWEET SUCCESS: OPERATION SHARP GUARD AND THE WEU

DANUBE MISSION

The Federal Republic of Yugoslavia is one of the countries which has been
faced with many sanctions and embargoes since the end of the Cold War.
Sanctions and embargoes were among the first measures taken by the United
Nations with the aim of ending the civil war in the Balkans. Almost four
months after the fighting broke out in Croatia, the Security Council called
upon the member states, by means of resolution  of  September , to
observe a ‘general and complete embargo on all deliveries of weapons and 
military equipment’ against Yugoslavia. However, this had no effect on the
fighting. This was because the international community made no attempt to
enforce the embargo, as the wish at this stage was to try to reach a peace 
agreement by diplomatic means. In November , however, the European
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Community increased the pressure on the Yugoslav government by imposing
economic sanctions. These sanctions were originally directed at the entire
country and later, from December , at the FRY, the federation of Serbia and
Montenegro, only. However, neither this nor the activation of the United
Nations Protection Force (UNPROFOR) in February , was able to prevent
the war from spreading to Bosnia and Herzegovina in April of that year. But
the Security Council now took a step further and, on  May , imposed a
series of economic sanctions on the FRY in respect of trade, flight connections
and scientific, sporting, cultural and technological exchanges. For the first
time, compliance was also monitored, at least at sea. NATO ships, supported by
AWACS aircraft, arrived in the Adriatic Sea in July and interrogated freighters
about their destination and cargo. They also checked whether the freighters
actually reached the port they had indicated. The operation was called
Maritime Monitor, an appropriate name as it entailed no more than the moni-
toring of ship movements. The Western European Union (WEU) also sent a
group of warships to the Adriatic Sea at the same time, with the same mission
and under the name of Operation Sharp Vigilance.
Nevertheless, it seemed that nothing could bring the Bosnian war to an end:
not the sanctions, not UNPROFOR and not even the negotiations about the 
so-called ‘Vance-Owen’ peace plan. So the sanctions were stepped up even
further. In November , the Security Council extended the list of 
prohibited deliveries to cover strategic products such as crude oil, fuel refined
from it and coal. Equally important was the fact that the Security Council
declared that Chapter VIII of the UN Charter applied to the situation in the for-
mer Yugoslavia. States and regional security organisations were now in a posi-
tion, as stated in the relevant resolution, ‘to use such measures commensurate
with the specific circumstances as may be necessary [...] to halt all inward and
outward maritime shipping in order to inspect and verify their cargoes and
destinations and to ensure strict implementation’ (from the resolutions of
September  and May ). With effect from  November , boarding
teams from NATO and WEU warships boarded the freighters in the Adriatic Sea
whenever necessary. In the event of doubt, the ships were even taken to ports
in Italy for further inspection. The names of the operations were changed to
Maritime Guard (NATO) and Sharp Fence (WEU).
Attempts to break the embargo led to a further tightening of the sanctions. On
 April , a total embargo, enforceable on land, at sea and in the air, came
into force against the Federal Republic of Yugoslavia. The ships of Maritime
Guard and Sharp Fence were to be permitted to pursue suspect vessels into the
territorial waters of Montenegro. This meant that the blockade-breakers were
no longer able to seek refuge in the ports of Kotor and Bar. The ‘leak’ in the
embargo regime was also plugged. This had been the River Danube, where it
formed the border between Serbia and Hungary, Romania and Bulgaria. The
WEU took on the enforcement here with an operation in which members of the
Royal Marechaussee and the Dutch state police participated. This mission was
known as the Police and Customs Mission on the Danube.
It was the Bosnian Serbs who, not for the last time, once again managed to
frustrate the hopes of a political solution. On  May , their parliament in
Pale was the only one of the parties involved to reject the ‘Vance-Owen’ peace
plan. The war flared up again and the diplomatic community licked its
wounds. One of the reactions of the international community was to heighten
the effectiveness of the sanctions by merging the operations Maritime Guard
and Sharp Fence under a joint operational command of NATO and the WEU.
This operation was given the name Sharp Guard and took effect on  June
.
In the meantime, the international diplomatic community continued to search
tirelessly for a territorial division of Bosnia and Herzegovina (linked to a 
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federative state structure) which would be acceptable to all parties. The main
stumbling block was still the Bosnian Serbs who, at the end of July , were
once again the only ones to reject a partition proposal out of hand, this time
that of the ‘Contact Group’, active since  April . Because of their 
attitude, the Bosnian Serbs were now forfeiting the support of Serbia, or at
least the support they received publicly. At the beginning of August, Serbia
severed relations with Karadzic and his supporters. The sanction regime was
now also focusing on the Bosnian Serbs. On  September , the Security
Council held out the prospect of a partial and temporary relaxation of the 
economic sanctions against the FRY as soon as there was sufficient evidence that
the country had closed the border with Serb Bosnia to all goods and services,
with the exception of food, clothing and medical aid. The FRY obliged and the
international community posted a -strong civilian observer mission along
this border in order to supervise compliance. This operation, in which the
Netherlands also participated, took effect under the responsibility of the
International Conference on the Former Yugoslavia (ICFY), which had been
meeting since August . This conference was in effect the umbrella under
which all diplomatic efforts by the UN and the European Community took
place in respect of the former Yugoslavia .
For the rest of the war in Bosnia and Herzegovina, the sanction and embargo
regime remained unchanged. When the Dayton Agreement was reached on 
November , the Security Council suspended the arms embargo and the
various sanctions. The Council held out the prospect of a full lifting of 
sanctions after the elections, which were to be held in Bosnia and Herzegovina
in accordance with ‘Dayton’. The sanctions were to be lifted in full by 
October  at the latest. This also meant the end of Operation Sharp Guard,
the WEU mission on the Danube and the ICFY.

Did the arms embargo and the sanctions against the Federal Republic of
Yugoslavia have the desired effect? There is no simple answer to this. The first
complicating factor is that the international community was itself vague and
divided with regard to the intended result. The embargo and sanction regime
was intended to stimulate the belligerent parties, in particular Serbia and the
Bosnian Serbs, to cooperate in achieving a political rather than a military solu-
tion. But what form that political solution was to take, the UN and the
European Community were themselves only to discover in the course of the
diplomatic negotiation process among themselves and with the parties in the
conflict. As long as the arms embargo and the sanctions did not pinch too
tightly, the belligerent parties were able to continue fighting and negotiating
at the same time, in search of an acceptable outcome. A second complicating
factor is that it was a long time before the measures were actually enforced.
Only then was any effect felt. The turning point was in the spring and early
summer of , when the ‘leak’ on the Danube was plugged and Operation
Sharp Guard took effect in the Adriatic Sea. Both operations were in them-
selves successful and show impressive figures: tens of thousands of ships were
interrogated, boarding teams performed inspections on almost six thousand
occasions,  ships were seized and maritime patrol planes and AWACS

aircraft flew thousands of sorties. From April  onwards, not one ship 
succeeded in breaking through the blockade. A similarly positive judgement
can be passed on the mission on the Danube. The strongest evidence to this
effect is that shipping on this river came to a virtual standstill in April .
The economy of Serbia and Montenegro collapsed gradually; at least the 
official economy, as smuggling and the black market flourished, bringing a
gradual criminalisation of the economy. As easy as it was to set up a maritime
blockade, so difficult was it to close the land borders of the FRY, particularly
those with Albania and Macedonia. The UN Secretary-General suggested to the
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Security Council on more than one occasion that border observers be 
stationed along the entire border. But the Council was never willing to make
the decision to augment UNPROFOR with the , military personnel which
would have been needed for this. However, one cannot deny that as time
progressed, the sanctions had a devastating effect on the Serb economy.
Nevertheless, it was to be another three-and-a-half years before the desired
political effect (a peace settlement for Bosnia and Herzegovina), towards which
the sanctions and the arms embargo were to supposed to contribute, was
reached. The decision of the Serb president, Milosevic, in August  to
withdraw support from the Bosnian Serbs can be regarded as the first 
indication that Serbia was beginning to recognise the need to rid itself of the
sanctions. This was seen by the democratic opposition in Serbia as a sign of
hope, but at the same time there was more to it.
The sanctions had varying effects in the different parts of Serbia. Generally
speaking, the agricultural countryside suffered the least and the effects in the
cities, with their more highly developed social structure and the dependence
on external sources for food, were much more noticeable. In the towns, those
worst hit were the middle classes, professionals and intellectuals. This was the
very social stratum upon which the relatively democratic and liberal 
opposition to Milosevic’s government relied. Among the rural population,
Milosevic’s traditional power base, the support for his leadership, sanctions or
no sanctions, remained more or less intact. What is more, the Serb nationalis-
tic political mobilisation, initially so profitable for the president, began to get
out of hand in these areas. Nationalists of a more extreme cut than Milosevic,
such as Seselj, were no longer satisfied with the position of man of straw and
became a political risk for the president. Equally ominous was the increasing-
ly headstrong behaviour of the nationalistic extremist Karadzic, the leader of
the Bosnian Serbs.
The political effect of the economic sanctions was, all in all, paradoxical. On
the one hand, they forced Milosevic to make the best of a bad job. Thanks to
the ultimately hard line in this respect, the international community had at
least one ace up its sleeve in Dayton. Without sanctions, ‘we would have begun
the negotiations with almost no bargaining chips’, as the American negotiator,
Richard Holbrooke, later remarked. But on the other hand, the sanctions had
seriously weakened the very political forces from which the West could expect
most in the future. Economic sanctions are an indirect means to achieving
political objectives. However, taking a society hostage, as it were, against its
own leaders may produce adverse effects. The international community will
nonetheless continue to use this method, as sanctions and embargoes are 
flexible instruments which can be easily adapted to changing political 
circumstances. Moreover, even in their mildest form (imposed but not 
enforced) they also demonstrate the readiness to take action against a state 
without consent, in other words under Chapter VII of the UN Charter.
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Section  - Introduction

. A decision may be made to establish and maintain a protected area
in order to safeguard a (threatened) community against violence. The
term ‘protected area’ refers to a geographic area in which a peace force
can provide people with protection and humanitarian aid. The area is
normally chosen on the basis of existing infrastructure and the commu-
nity living there. Both the terms ‘safe area’ and ‘safe haven’ are also used
internationally. 

As well as the general concept of ‘protected areas’ presented here, the humani-
tarian law of war also contains other stipulations, in which provisions are made
for the protection of particular towns and areas as well as their civilian 
inhabitants and the sick and wounded. These are the so-called ‘undefended
locations’ (an effect of the ‘open-town doctrine’), demilitarised zones, hospita-
lisation and security areas and neutralised zones. These towns and areas are in
principle established by agreement. An undefended location may, however,
also be declared unilaterally.

. A geographic area might be designated as a crossing area to allow
refugees or displaced persons to return to their homes. A transition area
such as this, also known as a protected zone, will contain refugee
camps, where humanitarian and medical aid can be provided and 
refugees and displaced persons helped on their way. 

. Establishing and maintaining a protected area could be part of a
peacekeeping, peace-enforcing or peace-building operation. The 
distinct humanitarian nature is a hallmark of this operational task. A
protected area can be determined, established and maintained with or
without consent from the parties in the conflict. The location and 
precise boundaries of the protected area can be established with or 
without consultation with the parties.

. The planning and execution are to some extent similar to those in
the operational tasks of ‘forcible separation’ and ‘interpositioning’.
This is because the peace force, when conducting these three tasks, takes
up positions between the parties. The operational task of ‘establishing
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and maintaining a protected area’ is, however, distinguishable from the
other two tasks with regard to two specific, basic principles for peace
operations. Firstly, the protection of one particular community may
give the parties the impression of partiality. It is, therefore, extremely
important that the peace force continues to demonstrate its 
impartiality. Secondly, in performing the operational task described
here, it is likely that the peace force will have to conduct its task from
an isolated position. To make this possible, the force commander must,
therefore, have sufficient freedom of movement.

Section  - Characteristics

. An important aspect in the conduct of this operational task is the
consent of the parties for the peace operation. If the parties consent to
the establishment of a protected area, the role of the peace force will in
principle be to guard the area. Account must be taken of the fact that
the consent may evaporate, albeit temporarily, and that the force level
of the conflict could thus increase. The peace force must, therefore,
have sufficient combat power to be able to act against a threat to the
people under protection. The means available to the peace force are
partly tailored to the military support which can be expected from
external sources. 
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. If any of the parties do not consent to the establishment of a 
protected area, the peace force must have more combat power. This can
then be used to protect the population in the protected area from 
violent actions. In extreme cases, the peace force must, with the support
of external military assets, be able to proceed to the active defence of the
protected area.

. The choice of the geographic location of the protected area is
primarily determined by the objective of the operational task: the 
protection of a particular community or group against violence by a
third party. This is why the area is usually established in or around the
place in which the community to be protected is already (or still) situ-
ated. The decision-making surrounding the establishment of protected
areas normally takes place in an international context, usually in the
context of the United Nations. Both political and military considera-
tions play a part in determining the choice of location, certainly if the
idea is to establish the area with the consent of the parties. It is for this
reason that the geographical boundaries of the protected area might not
be precisely defined when it is established. So the choice of geographi-
cal location does not necessarily have to be the most obvious from the
military-operational and tactical point of view, although the exact 
location may form a point of contention between the parties.
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. The community to be protected can be highly diverse in terms
of composition. As well as the original inhabitants, there may also be
refugees and displaced persons in the area. The peace force must also
take account of the arrival of more refugees and displaced persons
during the operation, certainly if it is proceeding successfully. Because
of the nature of the operation, various aid agencies are bound to be 
present in the area too, both governmental and non-governmental. 

. Military elements of the parties in the area must be disarmed.
Once they have been disarmed, these troops may stay in the area, but
might not be recognisable as military personnel; they can disappear as
individuals in the community. The peace force must, however, bear in
mind that these military personnel may try to regroup,  possibly 
covertly, from that situation. In that case, the protected area could be
used as a base of operations for (para)military activities outside. If the
peace force does not take action against this immediately, the 
credibility of its presence may be seriously affected. The mandate must, 
however, contain provisions for such action.

. In order to perform its task successfully, the peace force must have
sufficient freedom of movement, both inside the protected area and in
respect of land and air transport (the latter in the form of helicopters,
for example) to and from the area. One or more parties may have 
settled around the protected area. It is also possible that the area, with
the peace force inside it, is partly or mostly surrounded by minefields.
This could restrict the freedom of movement of the peace force, for
instance in the event of a relief action. The peace force’s supplies and
reinforcements could also be hampered or even blocked altogether. In
this situation, the peace force may become isolated or even completely
cut off. When determining the extent of the peace force’s logistic 
self-sufficiency, this must, therefore, be taken into account.

. The decision to protect a particular community may be regarded
by one or more of the parties as an indication of partiality, despite the
fact that the peace force in principle maintains an impartial attitude.
Even if all parties have consented to the establishment of the protected
area, it is conceivable that parties will see the decision to protect one as
the rejection of another. The peace force must, therefore, endeavour to
achieve transparency as much as possible in the performance of its task. 
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Section  - Aspects of planning and execution

. The nature of the task and the circumstances in which it is 
conducted mean that the peace force in the protected area is highly
dependent on the conditions created by the higher command levels to
make impartiality and freedom of movement possible. The planning for
the establishment and maintenance of a protected area is done with the
knowledge that the ‘freedom of movement’ may be denied and the
‘impartiality’ may be brought into question. The planning of the 
operation must, therefore, focus on the implementation of measures
and the selection of a method of operating, whereby as much account
as possible is taken of these potential developments. 

. The actual analysis of the mission is based on a good translation of
the resolution and the mandate for the military mission. If the unit is
directed by an organically superior operational command level (for
example, brigade level if there is a battalion in the area), the 
operational task would be expected to be conducted on the basis of an
operation order. The operation order is then a military translation of the
mandate in the form of an operational assignment. It may, however, be
the case that the commander of the protected area falls directly under
the highest military command level of the UN (the Force Commander
or the Head of Mission) or another international organisation. It is 
conceivable in such a situation that no operation order would be issued
but that the commander of the protected area would have to interpret
the mandate as the higher commander’s intent. The commander would
then use it as the basis for a military assignment and submit this to the
Force Commander or the Head of Mission for approval. 

. A good analysis of the assignment relies on the constant awareness
that the operational task of ‘establishing and maintaining protected
areas’ is indeed conducted in a political context. It is not just about an
operational task, but also (in accordance with the resolution containing
the decision) about a signal from and a stance by the international 
community. It is partly for this reason that, certainly in the initial 
phases, the protected area will attract almost constant attention from
the media. The military-operational possibilities when maintaining the
area are defined by this political context. There is also the possibility
that the international community is or will become divided over 
decisions, military or otherwise, made in respect of maintaining the
area. The peace force will then find itself in a dependent and thus 
vulnerable position in the protected area.
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. If the operational task is conducted in a relatively peaceful and 
stable situation, the time margins for decision-making will normally be
broad. If the conflict escalates or there is another reason for fast 
decision-making, it is precisely in this operational task that a discrep-
ancy may arise between, on the one hand, the fast decision-making
required from the military-operational point of view and the often 
protracted political decision-making time on the other. Events and
developments of the moment may force the peace force commander to
act immediately, while the actual permission to act from the higher level
is delayed by the political decision-making process. This would involve,
for example, the consultation of higher command levels and the process
of reaching consensus between political authorities with regard to the
possible action. In the analysis of the mission, this potential discrep-
ancy must be recognised as one of the possible dilemmas faced by the
commander of the military unit in the protected area. In all cases, this
local commander must be able to communicate with his senior 
command levels; he must, therefore, have access to good and guaranteed
communications. The formulation of contingency plans can simplify
the decision-making.

. The political end state which constitutes the objective of both
resolution and mandate can be none other than the withdrawal of the
status of the protected area. The protection of the community is then
no longer necessary. It goes without saying that the commander of the
peace force in the protected area only plays a subordinate role in 
establishing the accomplishment of this end state. A large number of
factors which influence the desired end state are, after all, outside his
sphere of influence. For the peace force, therefore, the planning of the
operation must focus mainly on the role played by the unit in relation
to the higher political objective. Apart from the physical steps which
must be taken to perform the operational task, this role can be 
described in generic terms as one of stabilising, maintaining and, if 
possible, improving relations between the parties within the sphere of
influence of the peace force in or near the protected area. 

. Careful evaluation of the location and characteristics of the area of
operations is an important condition for the successful performance of
tasks. With the possible dependent and isolated position of the unit in
mind, the approach routes to the area must have been reconnoitred and
must be familiar. There must also be detailed knowledge of the infra-
structure and movement possibilities in the protected area. A careful
estimate of time and space factors in relation to supplies, reinforcement
and relief is also important, based on both relatively favourable and
unfavourable weather conditions. Account must also be taken of 
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dwindling cooperation, albeit temporary, from the parties, which could
result in further complications. 

. A crucial element in the planning is an insight into the number
and type of actors who are in any way involved in the conduct of the
operational task. A typical feature is that this specific operational task
has to be conducted amid a large and diverse group of actors with 
different and partly conflicting interests, demands, desires and require-
ments. Take, for example, the community to be protected, with its
administrative officials, people in the area who, on the grounds of their
position and influence, could play a meaningful role; then there are the
expected refugees and displaced persons, the parties in and around 
the protected area and their leaders as well as representatives of 
governmental, non-governmental or aid organisations.

. As well as guarding and, if the need arises, defending the area and
providing humanitarian aid or assisting in the aid effort, the force is
responsible for supervising compliance with the agreements made with
and between the parties in the conflict. To do so, the peace force will
conduct specific military tasks, such as:
• establishing and monitoring weapons exclusion zones
• establishing and inspecting weapon collection points
• occupying the area
• controlling approach routes
• conducting patrols and searches

Time and space factors in

relation to the supply pro-

cess.
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• setting up checkpoints
• manning observation posts
If possible, these tasks will cover the situation inside the area as well as
outside it.

. The composition of the peace force, the national contingent or
the unit must be tailored to the tasks identified initially. Account must
also be taken of the possible developments in the conflict. This could
mean, for instance, that a need arises for forward air controllers (FAC)
for the deployment of air support, special units for monitoring tasks
and special reconnaissance, a helicopter detachment for aerial 
reconnaissance, supply and medical evacuation, as well as specialists in
the field of mine and explosive ordnance disposal.

. The level of the peace force’s available combat power (independent
or externally supported) and the extent to which it can actually be
deployed determines the credibility of the peace force and thus the suc-
cessful conduct of its mission. When endeavouring to reach a balance
between transparency and protection, it is essential that the parties be
clearly informed as to what steps the peace force will take if agreements
are broken, cease-fires are violated or the freedom of movement of the
population or the peace force is restricted or denied. In the implemen-
tation itself, therefore, it must be made clear to the representatives of
the parties what is and what is not permissible and they must be 
informed of the consequences. It goes without saying that, if these
agreements are nonetheless violated, the necessary action must be taken
in accordance with the measures announced, regardless of which party
is responsible.

. The demonstration of impartiality by the peace force also relies on
visible and demonstrable contact with all parties. Subject to the scope
provided in the mandate, the presence of the peace force must, if 
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possible, be demonstrated not only inside but also immediately outside
the protected area. Promoting dialogue between the parties and 
bringing the parties together endorses the active, impartial role of the
peace force. 

. The impartiality of the peace force can be affected in many ways.
The physical position of the peace force may lead parties to believe that
the peace force is protecting one party and (therefore) not another. One
party might thus use the peace force’s locations to protect its own 
operations. If members of the protected party undertake action outside
the protected area, the peace force will be blamed for the fact that, 
although infiltration may be strictly controlled, the control of exfiltra-
tion leaves a lot to be desired. The surrounding party may also try to
entice such actions. In its operation, the peace force must, therefore,
assume that it will virtually always be accused of partiality in the 
course of this operational task.

. Maintaining contact and negotiating with the parties are
responsibilities of the commander of the unit. He decides which 
negotiations he will conduct himself and which he will delegate to his
subordinate commanders or liaison officers. The negotiations must take
place against the backdrop of the political activities taking place in 
connection with the termination of the conflict. The standpoint of the
peace force must be in keeping with the search for a permanent politi-
cal solution to the conflict. The commander is ideally suited, as he can
‘translate’ this broader perspective into local activities and guidelines. 
If negotiations are conducted by peace force officials other than the
commander himself, they could be played off against each other by the
parties. The commander must have reliable interpreters in order to
maintain contacts.

. The aid agencies present in the area will in principle have the
same objective as the peace force. However, each organisation has its
own intentions and priorities. It is important to harmonise the 
activities as much as possible in order to ensure that assistance is 
provided in the most effective way possible. Cooperation with these
organisations must, therefore, be based on trust, mutual understanding
and clear agreements in respect of the division of tasks and respon-
sibilities.

PROTECTED AREAS: HUMANITARIAN INTERVENTIONS WITH VARYING SUCCESS

The issue of protected areas is closely related to the issue of international
humanitarian interventions. Protected areas are, after all, virtually always a
response to humanitarian emergencies, in which large numbers of victims of
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war and famine, together with the (non-)governmental aid agencies working
in the area, need the protection and care provided by an international 
military force. Protected areas are an interim measure and can thus only ever
be temporary.
There have been various experiments with protected areas since the end of the
Cold War. The UN, international aid agencies and governments, mainly 
western, have shown an increasing willingness to place the interests of the 
victims of war and famine above state sovereignty. Where necessary, the 
protected areas had to be enforced even without the consent of the country in
question or the local parties. However, the theoretical framework remained
vague. That is explained by the fact that a protected area is almost always an
ad hoc reaction to a specific crisis situation. The precise form will, therefore,
differ greatly from case to case. This is also illustrated by the varied 
terminology that has been used in addition to ‘protected areas’ since : safe
havens, security zones, (semi-)protected areas and safe areas.

It was Operation Provide Comfort (also known under the name of the British-
Dutch contribution, Operation Haven) which sparked off the discussion about
the enforcement of protected areas in . Provide Comfort was the first major
humanitarian intervention since the end of the Cold War and its success
looked promising for the future. Never before had so many military personnel
(, from thirteen countries) and aid agencies offered safety and care to
refugees in a protected area on such a large scale. Provide Comfort took place
in the aftermath of the Second Gulf War (Operation Desert Storm) against
Iraq. At the end of February , the coalition, led by the United States,
managed to drive Saddam Hussein’s troops out of Kuwait and inflict heavy 
losses on his armed forces. But once the American president had stopped the
ground offensive after one hundred hours, various Iraqi divisions (including a
few from the Republican Guard) were able to escape. Saddam Hussein 
proceeded to use these units to quell uprisings by the Kurds in northern Iraq
and by the Shiite population in the south of the country. In northern Iraq, the
Kurd uprising caused a political vacuum, without local administration, 
medical care or economic activities. In fear of retaliation by Saddam Hussein’s
troops and the dreaded secret police, more than half a million Kurds fled to
the mountains along the borders with Turkey and Iran. The conditions there
were inhuman. The temperatures were still extremely low, there was no shelter
or water and there was a constant danger of epidemics.
The acute emergency in northern Iraq placed enormous pressure on the mem-
bers of the anti-Iraqi coalition to ‘do something’. The coalition was, after all,
partly responsible for this impending humanitarian disaster, as they had urged
the Kurds and the Shiites to rebel against the Iraqi regime. It was mainly for
this reason that the anti-Iraqi coalition established a temporary safe haven for
the hundreds of thousands of Kurd refugees in northern Iraq in April . The
refugee organisation, the UNHCR, took on the responsibility for the humani-
tarian aid in this area, situated to the north of the th parallel and approxi-
mately five thousand square kilometres in size. The Netherlands was one of the
thirteen coalition partners which took an active part in Provide Comfort. The
Netherlands supplied an engineer support unit to set up and maintain a num-
ber of refugee camps around the town of Zakho, a Marine Corps combat
group for security, a light field hospital, several Alouette helicopters, an F-
and a Royal Marechaussee detachment. Most of the Kurd refugees returned to
their homes during the summer, which meant that Provide Comfort could be
terminated at the end of September .
The coalition units were relieved by the much smaller UN force, UNGCI (UN

Guards Contingent in Iraq). UNGCI consisted of five hundred UN guards, who
normally guarded UN buildings all over the world. They were now responsible
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for the protection of the remaining humanitarian aid workers, the aid convoys
and the UN infrastructure in Iraq. UNGCI itself had no peace-enforcing (or even
peacekeeping) tasks. If Iraq obstructed the humanitarian aid to the Kurds,
then the real peace-enforcement would come from outside, namely from the
Allied air fleet stationed mainly in Turkey (Operation Poised Hammer). For
this reason, the coalition had declared the whole of northern Iraq a no-fly
zone. This zone, incidentally, is still in force today. Saddam Hussein’s regime
hits out every now and then by, for example, activating air defence radar. Over
the past few years, this has thus led to reprisals from the air on more than one
occasion.
The United States, the United Kingdom and France - the main western powers
in the anti-Iraq coalition - justified the setting up of a safe haven in northern
Iraq mainly as a purely humanitarian measure. In a strictly legal sense, Provide
Comfort was in any event not uncontroversial. The coalition based itself on the
Security Council’s resolution . This demanded that Iraq cease its repression
of the Kurd and Shiite minorities immediately and requested ‘immediate
access by international humanitarian organizations to all those in need of 
assistance in all parts of Iraq’. Resolution  defined the large flow of Kurd
refugees towards the borders with Turkey and Iran as a threat to international
peace and security and called upon all member states and humanitarian 
organisations to support an emergency relief operation. The resolution did
not, however, make explicit mention of the establishment and enforcement of
a safe haven in northern Iraq on the basis of Chapter VII of the UN Charter.
The United States, the United Kingdom and France reasoned nonetheless that
resolution  provided sufficient legal justification for the humanitarian
intervention in northern Iraq. The enforcement of a safe haven was also the
only practical way to enable the provision of rapid emergency aid for the
hundreds of thousands of Kurd refugees.
Provide Comfort achieved its immediate humanitarian objective - to save many
thousands of Kurd lives - and a trend thus appeared to have been set. Between
 and , the international community proceeded to conduct four major
international humanitarian interventions: in Somalia (-), the former
Yugoslavia (-), Haiti (-present) and Rwanda (). In two cases,
protected areas were established to protect threatened groups of civilians from
more suffering: in Rwanda and the former Yugoslavia.

A wave of ethnic violence washed over Rwanda in April . Radical Hutus
killed hundreds of thousands of Tutsis and moderate Hutus. The UN, scared
off by the debacle in which their previous intervention in Somalia had 
resulted, lacked the resolve needed for military intervention. The peacekeeping
UNAMIR mission (UN Assistance Mission for Rwanda) which was already 
present had too little manpower to actually do anything. In the end it was
France which, in June , took action in the form of a humanitarian 
intervention: Operation Turquoise. This took place with the approval of the
Security Council and on the basis of Chapter VII of the Charter. The French
legionnaires and paras set up a ‘safe zone’ in southwestern Rwanda for the
Tutsi population. The area bordered on Burundi in the south and could be
supplied relatively easily from nearby Zaïre. The French military protected the
safe area for two months, after which they were relieved by UN units
(Operation Gabriel).

Two experiments took place in the former Yugoslavia, in the so-called (semi-)
protected areas and safe areas. These were not, however, to prove successful.
On the contrary, the fate of the protected and safe areas in the Balkans once
again dashed the hope that the combination of humanitarian interventions
and safe areas represented an effective enforcement instrument for the 
international community. 
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At the beginning of , the UNPROFOR peace force was tasked with the 
protection of four United Nations Protected Areas (UNPAs). These were 
situated in Croatian territory and were intended to protect the insurgent
Krajina Serbs there. But even before the first UNPROFOR contingents had 
arrived, the Serbs occupied several more zones just outside the UNPAs. These
quickly became known as semi-protected areas or pink zones. UNPROFOR was,
as stated in the mandate, ‘required to ensure that the protected areas (and ‘pink
zones’) remained demilitarized and that all persons residing in them were 
protected from fear of armed attack’. This protection task extended mainly to
the monitors of the ever-vulnerable cease-fire between Croats and Krajina
Serbs and of the withdrawal of the Croatian army and militias from the zones.
The peace force also had to keep an eye on the rights of the minorities, the 
restoration of local authority and, more generally, the upholding of public
order. As long as the local parties kept each other in some kind of equilibrium
in military terms, the situation remained relatively calm in the UNPAs.  In ,
however, the Croats felt strong enough to attack the Krajina Serbs. In May
, the Croatian army drove the Krajina Serbs from one UNPAs and later
from two more UNPAs in August (Operation Storm). East Slavonia, the only
remaining UNPA, fell into Croatian hands without violence after consultation
with Serbia.
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The second UNPROFOR experiment with protected areas took place in Bosnia
and Herzegovina and involved the so-called safe areas. These areas were also a
direct reaction to an acute humanitarian emergency and were intended to 
prevent further casualties, ethnic cleansing and refugee movements. The
Bosnian Serb attack on the Muslim enclave of Srebrenica in March  led to
the establishment of - ultimately - six safe areas in Bosnia and Herzegovina:
Bihac, Gorazde, Sarajevo, Srebrenica, Tuzla and Zepa. The Security Council
did not, incidentally, think much of this new extension of the already complex
and virtually unworkable UNPROFOR mandate. What is more, many UN

military personnel certainly did not think much of the idea of maintaining
totally isolated Muslim areas against a Bosnian Serb force of superior strength. 
The idea behind these safe areas was in fact to conduct a preventive deploy-
ment to stop any further ethnic cleansing by the Bosnian Serbs. However, the
Security Council did not provide the personnel or equipment needed for a 
credible defence of the safe areas. Secretary-General Boutros-Ghali asked for
, ‘blue helmets’ for this task, but the Security Council would not 
provide more than seven thousand. In the end, only some three thousand UN

military personnel were to be actively deployed in the six safe areas. Partly
because of this, the UN, despite the fact that the Security Council resolutions
ordered the demilitarisation of the six areas, in practice allowed armed Muslim
forces to operate in the safe areas, to the fury of the Bosnian Serbs.
It was seldom peaceful in and around the safe areas. Sarajevo was, as before,
under constant Bosnian Serb fire and General Ratko Mladic’s troops con-
ducted heavy attacks, in particular on Gorazde (April ) and Bihac
(December ). The Muslims in turn used the safe areas to carry out raids
on their besiegers. UNPROFOR was barely able to implement its protective 
mandate and, from the beginning of , Secretary-General Boutros-Ghali
was seriously considering withdrawing the ‘blue helmets’ from the six safe
areas. Just before he could do so, the Bosnian Serbs launched a final offensive
against the three East Bosnian enclaves. In July they overran Srebrenica and
Zepa; Gorazde too almost fell into Bosnian Serb hands. This signified an 
enormous blow for the UN, both politically and in terms of morale, which was
exacerbated even further when it transpired that Mladic’s troops had killed
thousands of Muslim men from Srebrenica. The western powers felt com-
pelled to respond to this Bosnian Serb humiliation of UNPROFOR. This 
response took the form of the deployment of a French-British-Dutch rapid
reaction force and the NATO bombing offensive, Deliberate Force. The Bosnian
Serbs eventually had to back down. The end of  brought the Dayton
Agreements, which formed the basis for the ‘green’ peace force, IFOR (and its
successor, SFOR), and formed the new state structure of Bosnia and
Herzegovina. Srebrenica, incidentally, fell to the Bosnian Serbs as a result.
The fall of Srebrenica and Zepa thus contributed significantly to the decisive
‘green’ intervention by the international community and the subsequent
Dayton Agreements. This does not, of course, alter the fact that the 
experiment with the safe areas was in itself a fiasco. Where a safe haven in 
northern Iraq was feasible in military terms and thus viable, the safe area 
policy in Bosnia and Herzegovina failed. The reasons for this difference
between success and failure centre around three aspects: the cooperation by the
local parties in direct relation to the available means, the geographical location
of the area and the structure and work methods of the protecting force.

Both the safe haven in northern Iraq and the safe areas in Bosnia and
Herzegovina had the voluntary or enforced consent of all the parties involved.
The major difference between the two types of protected area lay in the way
the parties cooperated in practice. Saddam Hussein’s regime had no option but
to agree to the conditions imposed by the coalition, as Iraq, following
Operation Desert Storm no longer had the military means to challenge the
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coalition any further. The execution of Provide Comfort thus had nothing
whatsoever to do with the government in Baghdad. The coalition defined the
location and the boundaries of the safe haven and determined how long the
aid operation was to last.
When it came to the cooperation and trust of the local parties, the situation in
and around the safe areas in Bosnia and Herzegovina was somewhat less 
predictable. Karadzic and his cohorts did not want a multi-ethnic Bosnia and
Herzegovina but a ‘pure’ Bosnian Serb Republic. Muslim enclaves naturally
had no place in this Bosnian Serb line of reasoning. But the Bosnian Serbs,
unlike the Iraqi regime, did have the military means to impose their will on
the Muslim enclaves and the ‘blue helmets’ stationed there. Given the isolated
location of the six safe areas, this was no difficult task.
Furthermore, in Bosnia and Herzegovina, the protectors barely even managed
to win the trust of those they were supposed to protect. The coalition force in
northern Iraq commanded the respect of the local population and combatants.
The Muslims in the safe areas, on the other hand, did not think much of the
idea of putting their fate in the hands of the depleted UNPROFOR contingents
and refused to allow themselves to be disarmed. In some cases, the Muslims
even denied the ‘blue helmets’ access to certain ‘sensitive’ areas within the safe
area! And the Muslim fighters in turn tried to manipulate UNPROFOR by 
conducting armed actions from the safe area to provoke a reaction from the
Bosnian Serb besiegers against the ‘blue helmets’, in the hope that this would
eventually lead to a large-scale international military intervention. A compli-
cating factor in all this was that the agreements about the safe areas were not
detailed enough. In contrast to the safe haven in northern Iraq, there was thus
a great deal of uncertainty as to where the enclave boundaries actually lay.

The geographical location also constituted an important, probably even 
decisive factor for the success or failure of the protected areas. The anti-Iraqi
coalition benefited to a great extent from the fact that the safe haven bordered
on Turkey to the north, a NATO ally with a good infrastructure. The Allied air
force was able to operate from bases in eastern Turkey. The French had also
had a considerable advantage during Operation Turquoise as a result of the
location of their safe zone in southwestern Rwanda, on the border with
Burundi and nearby Zaïre. The situation surrounding the safe areas in Bosnia
and Herzegovina was much less advantageous. The Muslims and the ‘blue 
helmets’ were surrounded and extremely vulnerable to reprisals by the Bosnian
Serbs. Then there was the lack of manpower: over three thousand ‘blue 
helmets’ for the six safe areas instead of the , which had initially been
requested by Secretary-General Boutros-Ghali! For these reasons alone it was
virtually impossible to separate the local parties effectively (and if necessary by
force). Even a ‘simple’ interpositioning was often too much to ask.

In the end, the structure and (political) will of the intervening force deter-
mined whether the protected area would be an efficient and credible 
construction. The coalition forces which conducted Operation Provide
Comfort in northern Iraq had a clear command structure. The operation was
under American leadership and was based on clear and familiar NATO proce-
dures. The coalition also stressed that any Iraqi infringement of the safe haven
would be punished immediately. In this respect, the initial situation for the
UNPROFOR-controlled safe areas was not really that bad, at least on paper.
UNPROFOR was authorised to use force if the mandate was jeopardised. Just as
the coalition forces in northern Iraq, UNPROFOR could, if necessary, fall back
on air support.
But here, too, the difference lay in the practical application of the mandates.
UNPROFOR did not have the resolve to enforce the security of the safe areas
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with force and thus endanger the entire operation. In particular the UN

member states which provided troops for the safe areas were considerably more
cautious in the use of force against the Bosnian Serbs, a fact which only served
to increase the divisions within UNPROFOR. UNPROFOR did not manage to find
a workable compromise between, on the one hand, a passive, ‘non-
provocative’ attitude on the part of the ‘blue helmets’ on the ground and an
‘active’ threat of reprisals from the air on the other. Because of all the 
compromises, the decision-making procedure for air support was complex and
time-consuming. Both the UN and NATO had to give their approval and the
imploring that surrounded this ‘double key’ was for many an illustration of the
failure of UNPROFOR as a credible peace force. The incidental air support 
barely had any effect and failed to solve the main implementation problems.
There was a constant danger that the Bosnian Serbs would seal off the safe
areas completely in retaliation or take hostages among the vulnerable ‘blue 
helmets’. Ironically enough, the presence of the UN personnel in the safe areas
played straight into the (military) hands of the Bosnian Serbs. As long as the
UNPROFOR member states with troops in the safe areas were calling for 
restraint, Mladic and Karadzic had no need to worry that the hawks among
the UN member states - with the United States at the forefront - would win the
day. 
Only when the Bosnian Serbs clearly overplayed their hand in the summer of
 - by blocking virtually all UN operations, by attacking the East Bosnian
safe areas of Srebrenica, Zepa and Gorazde and by the horrific killing of 
thousands of Muslim men - did the goaded international community inter-
vene. This was an insult which could not go unpunished. It must be said,
however, that it was precisely the departure of the ‘blue helmets’ from the three
Muslim enclaves which considerably simplified the international choice for a
punitive expedition against the Bosnian Serbs, by way of the deployment of
the rapid reaction force and the Deliberate Force bombing offensive. After all,
Mladic’s troops could no longer take any UN units hostage in the three former
safe areas. The doubts as to whether the threat of air power is in itself enough
to, in combination with a small and in practice purely peacekeeping presence
on the ground, guarantee that protected areas can be maintained thus 
continue to exist.

A few remarks by way of conclusion. Protected areas are primarily intended to
safeguard groups of people in emergency situations from further suffering.
Protected areas can, therefore, be no more than a temporary solution. They
have saved many lives, but in none of the three cases described above has the
international intervention succeeded in removing the (ethnic) roots of the
conflict which made the protected areas necessary in the first place. The safe
haven in northern Iraq (enforced by the Allied air force) still exists and will
continue to exist as long as Saddam Hussein wishes to ‘solve’ the Kurd 
problem in his own violent manner. The tensions between Tutsis and Hutus in
Rwanda also persist. The Muslims from Srebrenica and Zepa are still living as
exiles in the Muslim-Croat ‘entity’ of the new state of Bosnia and Herzegovina.
Only an extremely radical, all-embracing political and geographical 
arrangement for these areas could really take the sting out of the conflict and
thus preclude the need for new protected areas in the future.
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Section  - Introduction

. Interpositioning is the deployment of a peace force in a demilita-
rised zone with the consent of the parties. This zone can be enforced
during a conflict or, once the conflict has ended, established by mutual
agreement. In the first case, the interpositioning is preceded by the 
operational task of ‘forcible separation of the parties’ and only later can
there thus be any question of consent. The peace force will, therefore,
be of a different size and composition, at least initially. Interpositioning
is an operational task which stems from first-generation peacekeeping
operations.

The peacekeeping operations conducted by the UN before the end of the Cold
War are referred to as first-generation peacekeeping operations. A typical
feature of these operations was that they were only conducted with the full
consent of the parties involved in the conflict. The peace force did not, 
therefore, have the military means to take enforcing action. Consent was thus
a precondition for the success of the operation. This meant that a peace force
could only be deployed in the event of deadlock or if the conflict had begun
to stabilise and the political will to seek an alternative to the use of force was
gaining the upper hand. Chapter  looks at first- and second-generation 
peacekeeping operations in more detail.

. The parties consent to the deployment of a force, which, following
an armed intervention or an agreed cease-fire or truce, is thus placed
between the belligerent parties. The interpositioning is thus combined
with the withdrawal of troops behind a certain line or from a particular
area. Interpositioning is sometimes preceded by the concentration of
troops by the parties in areas which have been agreed for that purpose.

Section  - Characteristics

. Interpositioning is only feasible if the parties involved in the 
conflict consent to it. This consent may not be forthcoming at first.
This is the case if an international organisation decides to intervene in
a (potential) conflict and proceeds to forcibly separate the parties. An
operation of this sort will, if successful, usually be followed by an 
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interpositioning operation, thus with the consent (in any event de facto
at first) of the parties.

. A force which is deployed between the parties must above all use
its authority to prevent violence and to encourage consultation between
the parties. The most important function of a force such as this is thus
to anticipate armed force. There are conceivable circumstances in
which a force must be prepared for situations which require more 
combat power than is required purely for self-defence. When the 
mandate is drawn up, this requirement must be taken into account in
the organisation, the weaponry and the equipment of the peace force.
The peace force can also, if the need arises, be given external support in
the form of readily available reinforcements and fire support.

. An interpositioning operation may be conducted in order to 
control a local crisis in the short term. Speed is thus an important 
factor if the situation is to be kept under control. If a local crisis arises,
elements of the force which is to be tasked with the interpositioning can
be placed between the parties at an early stage. The leaders of the peace
force can also be authorised to negotiate with the leaders of the parties
at local level.
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. An interpositioning operation can be phased. If the situation so
demands, only rapidly deployable units can be deployed in the first
instance. These units, which will be small and will only have a limited
amount of combat power, must form a ‘screen’ between the belligerent
parties. Such units could, for example, be small, independently opera-
ting elements which conduct patrols or observation or inspection tasks.
Examples are a mechanised infantry group or reconnaissance team, a
tank or armoured vehicle, or even a ship, helicopter or reconnaissance
plane. The interpositioning operation is then conducted as quickly as
possible in order to prevent further skirmishes or the violation of a 
fragile truce, whereby the initial risks for the unit (limited combat
power and operating in isolation) have to be accepted.

. Interpositioning may also be preceded by a peace-enforcing 
operation: the forcible separation of the parties. In that case, account
must be taken of the intensive use of force to achieve the objectives of
the military operation. If an interpositioning operation follows an 
operation in which the parties have been forcibly separated, the peace
force tasked with the interpositioning must focus its main effort on
obtaining consent to its presence and objectives among the people in
the area of operations as well as their leaders.

. Impartiality plays a particularly important role in peace 
operations such as interpositioning as without it there can be no 
prospect of preserving consent or of cooperation with the parties. It is
not enough for peacekeepers to act impartially; their actions must also
be interpreted as impartial by the parties. During an interpositioning
operation, this impartiality will be constantly challenged and 
threatened. The more complex the situation, the more difficult it is for
the peacekeeper to remain impartial and to preserve the consent of the
parties.

. Credibility is also essential for the success of an interpositioning
operation. This means that the force must be considered capable of 
continuing to conduct its task even in the event of an escalation of the
conflict, if necessary until the arrival of external reinforcements and
support. This does not mean that combat operations are conducted
against one or more of the parties, but that the peace force, by its 
presence, continues to create a certain degree of security for the civilian
population. The presence of the peace force can have a stabilising effect
on the warring parties, whereby an upsurge in hostilities can usually be
prevented or kept to a minimum.
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THE PEACE FORCE AS A HOSTAGE: UNIFIL

In the early s, Lebanon was still a popular holiday destination. This came
to an end in , when countless internal tensions came to a head and civil
war broke out. In changing coalitions, Christians, Druses and various (Sunnite
and Shiite) Muslim factions struggled for power. It didn’t end there, however.
Just as in Cyprus, a combination of internal differences and external inter-
ference made for a complicated situation. The presence in Lebanon of large
numbers of Palestinians, who had been driven out of Jordan not long before
that, also played a key role. Given that the Lebanese government could no 
longer exercise any effective authority in large parts of the country, radical
Palestinian factions were able to use southern Lebanon as a base of operations
for their terrorist attacks on Israel.

The presence of the Palestinian bases in Lebanon was a thorn in Israel’s eye.
From these bases, the Palestinian fighters could, after all, conduct their 
operations against Israeli military and civilian targets virtually unhindered. In
March , after a new wave of terrorist acts, including one in which the 
victims were a number of Israeli school children, the Israeli government 
decided to hit back hard. The Israeli Defence Forces (IDF) invaded southern
Lebanon with vast superiority in order to take out the PLO bases. Within a few
days, the Israelis managed to achieve their operational objectives and had
occupied virtually the whole of southern Lebanon as far as the Litani river.
Only the area around the port of Tyrus (the Tyre pocket) remained in
Palestinian hands.
The Israeli invasion led to a formal protest from the Lebanese government to
the Security Council. On  March, the Security Council ordered Israel (in
resolutions  and ) to cease all military operations and to withdraw the
invasion force. A UN peace force was to be set up to supervise the withdrawal
of the Israeli troops, restore order in the area and help to restore the authority
of the Lebanese government in the south. Israel accepted the Security Council
resolutions and promised to cooperate. As early as  March, the first troops
for the United Nations Interim Force in Lebanon (UNIFIL) arrived in the area
of operations.
It soon transpired, however, that Israel had a hidden agenda. To the conster-
nation of UNIFIL, the IDF handed over a strip some ten kilometres wide along
the border with Israel not to the UN peace force but to a pro-Israeli Lebanese
militia. These troops were under the command of Major Saad Haddad and
were indeed regarded by the UN as the De Facto Forces (DFF). The DFF-
controlled zone (the ‘enclave’) also contained Naqoura, where UNIFIL’s head-
quarters was based. In the eastern part of the UNIFIL mandate area, the DFF

even controlled the whole area between the border with Israel and the Litani;
the PLO and the DFF were separated only by the river. UNIFIL was still active in
the north of the this area, but the Norwegian and Nepalese battalions 
deployed there were severely isolated. UNIFIL did, however, eventually 
succeeded in setting up a few observation posts in the DFF-controlled area too.
With the handover of the border region to the DFF, UNIFIL was presented with
a fait accompli and was in fact from the outset unable to implement its 
mandate fully and to the letter. The tasks of the peace force were still further
complicated by the hilly terrain, in which the many deep, dry riverbeds (wadis)
offered plenty of opportunities for infiltration. On top of that, the local 
population (mainly Shiite Muslims) in the UNIFIL-controlled area by no means
remained uninvolved. Among the locals, various militant factions were active,
such as the Syrian-backed Amal movement and later the pro-Iranian
Hezbollah. Although these Muslim groups often fought amongst themselves
and with the Palestinian factions, the common hatred of Israel and the 
Israeli-backed DFF often united them.
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Map of southern Lebanon

and the deployment of

UNIFIL (January 1980)

The Netherlands did not participate in UNIFIL initially. Not until , when
the French withdrew their infantry battalion from the peace force, did the
Netherlands comply with the urgent request from the UN to provide UNIFIL

with the (mechanised infantry) battalion that had been promised in the .
The sector which Dutchbatt took over from the French was in the southwest
of the UNIFIL-controlled area. It was mountainous terrain which was difficult
to negotiate and which stretched from the coast some thirty kilometres inland.
Far to the east, in Haris, was the headquarters of Dutchbatt. Thanks to its

YP armoured vehicles, TOW anti-armour weapons and  mm mortars,
Dutchbatt was UNIFIL’s most heavily armed battalion. In practice, Dutchbatt’s
fire power turned out to be a useful weapon for impressing the parties and
making it clear that UNIFIL meant business. So Dutchbatt organised regular fire
power demonstrations, which were usually incorporated in the normal 
exercise programmes, for delegations from the local parties. Because of its
heavy weaponry, Dutchbatt also provided the core for the Force Mobile
Reserve (FMR), which was available to the Force Commander as a rapidly
deployable unit. Like the other UNIFIL battalions, Dutchbatt too wrestled with
the question of how to keep the difficult terrain under observation. Dutchbatt
took over a large number of posts situated on high ground from the French,
but they did not provide sufficient visibility of all approach routes. It was 
possible to keep the few roads in the area under reasonable control with a
number of checkpoints, but an extended network of observation posts was
needed to prevent the infiltrations on foot through the wadis. For this 
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purpose, the Dutch battalion also set up (mobile) posts in the low-lying areas
of the terrain.
The UNIFIL battalions not only had to acquaint themselves with the terrain,
but also with the local population and parties. The former did not usually
prove too difficult, but the latter did. Despite repeated promises, the parties
often refused to cooperate at crucial moments. Their own interests and the
desire to inflict damage on their opponent often proved to outweigh the will
to cooperate in the quest for a lasting peace. What is more, UNIFIL had to avoid
giving any impression of taking sides. It was for this reason that Palestinian
infiltrators, who were intercepted by UNIFIL and then sent back to their own
zone, were given back their weapons within a few days. The parties also did all
they could to compromise UNIFIL. A proven method was to install their own
roadblock right next to a UNIFIL checkpoint under the pretext of assisting the
UN peace force in the execution of its task.

UNIFIL had to operate with extreme caution in order nonetheless to, within the
confines of the mandate, force a decision with the necessary resolve in a crisis
situation. That applied to, for example, the ‘battle of At Tiri’, a village in the
Irish sector. Although At Tiri itself was of little strategic importance, the DFF

saw it as a springboard for gaining control of hill , which was occupied by
the Irish UN soldiers and which commanded the terrain for miles around
(including the town of Haris in which Dutchbatt’s command post was based).
The ‘battle’ began on  April , when a DFF column broke through a UN

checkpoint and occupied the village. The Irish UNIFIL soldiers then reinforced
the checkpoint, closed the road in the direction of hill  and tried to 
persuade the DFF to leave the village. The DFF commander in question was
obviously playing for high stakes and gave the order to open fire on the UN

soldiers, killing an Irish soldier. UNIFIL soldiers occupying posts in the DFF

enclave were also held hostage for a while.
In the days that followed, the tension increased, partly because Israeli 
armoured vehicles were taking up positions in the immediate vicinity. Initially,
the Irish did not return the fire of the DFF fighters in the hope that this would
prevent any escalation of the conflict. But that soon proved untenable. Only
by answering force with force did they succeed in preventing the DFF from 
capturing an Irishbatt post in the village. A second UNIFIL soldier was killed in
these firefights. The conflict took a peculiar turn when the DFF told children
to stone the UN troops while also serving as a shield behind which the DFF

could deliver fire on the UNIFIL positions. Under these circumstances, the UN

soldiers on the ground, by now reinforced by the FMR under Dutch command,
had to keep their cool. UNIFIL eventually decided to take offensive action.
Using the protection and fire power provided by the available armoured 
vehicles (including the Dutch YPs), the FMR finally rolled up the DFF positions.
According to the Force Commander, the Ghanaian General Erskine, this was
the first time that UNIFIL had bared its teeth. The DFF had to leave At Tiri and
the surrounding area; the ‘battle of At Tiri’ had been won by UNIFIL.
Almost immediately, however, the DFF took their revenge for this defeat. The
UNIFIL headquarters in Naqoura, which lay in the DFF-controlled enclave,
came under heavy DFF fire. Although only one UNIFIL soldier was wounded,
the material damage was immense. The damage to several helicopters posed a
particular danger to UNIFIL, as they were supposed to be used to evacuate 
casualties from the area of operations. Barely a week after the shelling of
Naqoura, there was a second act of retaliation, this time directed at the Irish
UNIFIL battalion. This was because Irish soldiers had killed a DFF fighter during
the battle of At Tiri. The DFF captured three Irish UN soldiers, two of whom
were shot in cold blood and the other seriously wounded. Although there was
no doubt as to who was responsible, UNIFIL was unable to take any action
against this violence.
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There had also been a similar incident in  involving Dutch military 
personnel. On that occasion, three Dutchbatt soldiers and an UNTSO observer
were captured because UNIFIL and the Dutch government (!) refused to pay
‘compensation’ after the death of a member of the DFF. The fact that this 
victim had been killed during an attack on the UNIFIL headquarters in Naqoura
did not seem to matter. Holding the hostages, the DFF brought the UN peace
force, and in this case even the Force Commander in person, to its knees. The
‘compensation’ was paid and the UN soldiers returned safely. Although UNIFIL

managed to achieve resounding success from time to time, as in At Tiri, the
peace force as a whole was in fact the hostage of all the parties involved.

Because UNIFIL did not succeed in preventing PLO infiltrations to the south,
Israel decided to invade Lebanon once again in . This operation was given
the somewhat euphemistic name of Peace for Galilee. The IDF troops had been
told to ignore the presence of the UN soldiers, who did not have the equipment
or the manpower to stop the Israeli invasion force. The lightly armed UNIFIL

peace force could do nothing against the heavily armoured IDF units, even
though the peace force was officially authorised to use force if the implemen-
tation of the mandate was put at risk. The soldiers of the peace force could do
little more than stand by and watch the Israeli columns advance to the north.
With a total of some , men and , tanks, the IDF advanced through
UNIFIL’s area of operations.
Under these circumstances, UNIFIL as a whole was no longer able to implement
the mandate. In numerous locations, UN troops who tried to position 
themselves between the belligerent parties came under fire. Something the UN

soldiers could do, however, was to try to protect the local population as best
they could against the violence. By doing so, UNIFIL in effect ceased to be an
interpositioning operation and took on the character of a humanitarian 
operation. The blue helmets embarked upon this new task with vigour and
with a certain amount of success. In any event, the humanitarian aid also 
concerned the countless refugees, who had had to flee their homes because of
the Israeli invasion.
Unlike what happened in , in  the Israeli army did not stop at the
Litani river. The Israelis advanced to Beirut, the capital of Lebanon, and thus
realised their operational objectives in a short space of time. Internationally,
however, they suffered a considerable loss of face. In Beirut, an American-led
Multinational Force (MNF) quickly took over the Israeli positions, but the IDF

was to occupy southern Lebanon for another three years. UNIFIL also stayed in
place, but was in effect completely powerless. Various countries felt that the
peace force’s mandate was now meaningless and wanted to withdraw their 
contingents from UNIFIL. As early as October , the Nepalese battalion left
Lebanon. Noises were also being made in the Netherlands about bringing
Dutchbatt home. Given that such a decision was politically sensitive and the
Netherlands did not wish to distance itself too much from the UN policy,
which was sticking doggedly to UNIFIL, in  the Netherlands first reduced
its UNIFIL contribution to a  company, Dutchcoy. This was, however, the first
step in the direction of a full withdrawal from the UN peace force, which 
became a reality in .
In the same year, the Israeli army pulled out of the occupied area in southern
Lebanon. The IDF and the DFF did keep a security zone along the border to
protect the north of Israel against terrorist attacks. For UNIFIL, this in fact
meant a return to the situation as it was before , the difference being that
the situation in the area of operations had just become even less transparent.
Nor has the recent exit of the PLO as a player in the conflict led to any 
reduction in the tension, given that the Hezbollah has turned out to be at least
as fanatic a party in the conflict. Separation of the parties is, in the present 



circumstances, virtually impossible, since the power base of the Hezbollah and
the Amal movement is well established in the countless villages and spread
throughout UNIFIL’s area of operations. In the second half of , UNIFIL

counted nearly four hundred incidents directed against the IDF and the DFF in
the area of operations. Israel, for its part, put up a good fight by, amongst other
things, conducting air strikes above southern Lebanon. A political, long-term
solution to the conflict in Lebanon is, however, still a long way off.

Although the UNIFIL operation was originally intended as an interpositioning
operation, this did not in fact turn out to be the case. UNIFIL still wrestles every
day with the reality of the various factions which appear to take scarcely any
notice of the presence of the UN peace force. In the case of UNIFIL, therefore,
it is not even a question of just a military success.

Section  - Aspects of planning and execution

. The force must be deployed in such a way that it can monitor all
aspects of the truce or peace agreement and can if necessary enforce
compliance. During the conduct of the interpositioning operation, it is
extremely important to be able to respond quickly to a local crisis and
contain it in good time. Speed of action is also essential in order to
avoid any escalation of such a crisis. For this reason, the peace force
must have physical and mental freedom of movement. The peace
force must, therefore, endeavour to ensure this freedom of movement
from the beginning of the operation.

. One of the measures used to ensure sufficient freedom of move-
ment is the protection of movements of units or elements of the peace
force and any other international (aid) organisations active in the area
of operations. It is also important to take measures for the protection of
vehicles, supplies and personal equipment. Important parts of the traf-
fic infrastructure (bridges, viaducts, intersections) in the area of opera-
tions must also be protected. The freedom of movement can be further
enhanced by assigning sufficient road repair, mine clearance and logis-
tic capacity to the peace force.

. Much use will be made of local infrastructure in an inter-
positioning operation. The hiring of local infrastructure must be 
assessed in relation to the task to be performed and is weighed up
against the pros and cons of using military accommodation. The use of
‘hard’ civil infrastructure normally offers more protection, more 
comfort and better facilities for conducting logistic activities. On the
other hand, the use of civil infrastructure may be at the expense of the 
flexibility of the unit. It may also have an adverse effect on the 
credibility of the unit, certainly if the living conditions of the local 
population are poor.
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. If a peace force has to conduct an interpositioning operation after
another force (which might, for instance, have forcibly separated the
parties) has been operating in the same area of operations, the following
aspects are particularly important in the transfer of area respon-
sibility:
• the official moment of transfer
• the Transfer of Authority of units which are moving from one peace

force to another
• the exchange or transfer of intelligence and military information
• information about current aid operations, such as the repair of

bridges and roads
• the transfer of established communications and liaison networks
• the coordination with the international and non-governmental 

organisations present in the area
• the transfer and allocation of supplies still in the area

. The peace force is positioned between the parties in a particular
area in what is known as a buffer zone (also referred to as a zone of
separation). This demilitarised area can be established by mutual 
agreement, for instance by a peace treaty, a cease-fire or a truce. It can
also be enforced, once the operational task of ‘forcible separation of the
parties’ has been conducted. A buffer zone will often be situated along
the former confrontation line which formed the front between the
warring parties during the conflict. Territorial boundaries and ethnic
divisions can also play a key part in establishing a buffer zone.
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. The buffer zone is bordered by separation lines (also known as
buffer lines). The parties must leave the area and withdraw behind the
separation lines. The area thus created is neutral; the airspace above the
area also makes up part of the buffer zone. The breadth of the area is
mainly determined by the fields of observation and fire of the weapons
held by the parties. A buffer zone should ideally be broader than these
fields of observation and fire as this will prevent a situation in which
firefights break out nonetheless. There may, incidentally, be people
living or working in a buffer zone. It may also contain, for example,
agricultural land and public facilities. The peace force will normally
monitor access to and passage through the buffer zone in accordance
with the instructions of the supervising authority designated in the 
treaty.

. Control zones. These are the areas on either side of the buffer
zone. In the control zones, restrictions may be imposed on the parties
in respect of the number of troops and the type of equipment they have.
Weapons systems with a range long enough to deliver fire in the buffer
zone, the opposite control zone or even further are kept out of the 
control zone. The total width of the buffer zone and the control zones
must, therefore, be fixed according to the maximum range of the 
weapons systems in the organisation of the parties’ military units. When
a control zone is established, account must also be taken of the 
possibilities offered by the terrain for clear demarcation of the area.

. These coordination measures are combined in Figure - in a 
diagram of an interpositioning operation. This is, of course, merely a
possible variant of such an operation. The actual execution must 
naturally be based on the result of the planning process by the 
commander and staff of the peace force and must in particular be 
related to the deployment of the military units of the belligerent parties.

. To be able to conduct an interpositioning operation actively and
successfully, the following conditions at least must be met:
• the use of a map recognised and authenticated by all parties
• the formulation of an accurate and detailed definition of the 

cease-fire line with coordinates agreed between the parties 
(preferably a line which is also easily identifiable in the terrain)

• the physical and permanent marking of the confrontation line, the
separation lines and the agreed corridors and routes through the
buffer zone
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• the signing of the agreements between the parties in respect of the
demarcation of the terrain (preferably as an annex to a peace treaty
or cease-fire agreement)

• keeping said coordination lines and areas under observation (as
much as possible)

• maintaining contact with local party commanders (preferably at
meetings at which all parties are represented)

. An interpositioning operation will in principle be conducted by
setting up a surveillance system in the buffer zone. This area surveil-
lance is mainly conducted by means of observation posts and patrols;
personnel of the peace force’s units operate in principle from permanent
base camps. The core of a peace force responsible for conducting inter-
positioning is ideally made up of (mechanised) infantry or reconnais-
sance units. Troops from other arms may also be deployed for this role.

. The peace force tasked with an interpositioning operation may
also be given other tasks which were not (originally) incorporated in
the mandate. This may mean that the peace force has to be (temporari-
ly) reinforced with specialist personnel in order to perform these tasks.
Possible other tasks may include:
• assisting the local authorities to maintain public order (including

crowd and riot control)
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• assisting the local authorities to combat criminal activities in the
buffer zone

• supervising the withdrawal and demobilisation of (para)military 
factions

• guarding surrendered or stored weapons

CYPRUS: THE BACKYARD OF GREECE AND TURKEY

Since the end of the nineteenth century, Great Britain wielded the sceptre over
the island of Cyprus where, for centuries, Greeks (some  percent of the 
population) and Turks (about  percent) lived alongside one another. In the
s, the calls for the end of the British rule in Cyprus grew louder. During
this period of resistance, sometimes armed, against the British colonial rule, it
also became clear that the Greek and Turkish Cypriot population groups had
different goals. The Greek-Cypriot majority wanted to unite with Greece (this
aim is known as enosis), while the Turkish minority wanted to divide the island
into two independent states (taksim). Both parties were supported in their
aims by their respective ‘mother countries’. Intensive negotiations, led by
Great Britain, between Greece and Turkey led to a compromise in . In
, Cyprus became an independent state, in which special constitutional
provisions protected the interests of the Turkish minority against the Greek
majority. Great Britain, Greece and Turkey also reserved the right to inter-
vene, jointly or individually, if the stability of the new state was threatened.
This, however, together with the right of Greece and Turkey to station a small
military contingent on the island, served to curtail the sovereignty of Cyprus.
Finally, Great Britain secured its strategic interests by establishing two 
military bases on the south coast (the Sovereign Base Areas Akrotiri and
Dhekelia), which thus in effect became British territory.

At the end of , proposals for reform by the Cypriot President, Archbishop
Makarios, led to an outbreak of violence on the island. The military 
contingents which Greece and Turkey had stationed on the island thus got
ready to come to the aid of their respective communities. In the meantime,
Turkish planes and naval vessels were making it clear by their presence in
Cypriot airspace and waters that Turkey was ready to play for high stakes.
In the last days of , a provisional agreement was reached between the 
parties involved, in anticipation of a political conference which was to be held
in London. With the approval of the Cypriot government, Great Britain,
Greece and Turkey also set up a peacemaking force, which was to monitor the
observance of the cease-fire. Soldiers from this force were to, amongst other
things, patrol the neutral zone between the warring parties in the capital of
Nicosia (the so-called Green Line). In practice, however, this task was left
almost entirely to the British contingent. Once it became clear that the
London conference had not produced any real results, the fighting flared up
again in January . Under these circumstances, the Cypriot government
and Great Britain decided to ask the Security Council to intervene. On 
March , therefore, the Security Council passed resolution , which made
provisions for the formation of a United Nations Peacekeeping Force in
Cyprus (UNFICYP). The Security Council also called upon all member states to
refrain from any action that might be detrimental to the interests of the 
sovereign republic of Cyprus.
The first (Canadian) UNFICYP troops arrived on  March and, two weeks later,
the peace force had enough troops to be made operational. The last 
contingents arrived in April and May, bringing the total strength of UNFICYP
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to almost ,. The participating nations were Great Britain, Canada,
Ireland, Sweden, Denmark, Finland and Austria; civil police units from a large
number of countries were also deployed in Cyprus as part of UNCIVPOL. Greece
and Turkey kept their military contingents on the island ( and  men
respectively); despite the insistence of the UN, they were not placed under the
command of the Force Commander. This also applied to the British troops in
both the sovereign base areas.

The situation facing UNFICYP was in many respects atypical. UNFICYP was 
officially intended to prevent further bloodshed in a civil war between the
Greek and Turkish Cypriot communities and to support the central authority
of the Cypriot government. However, the presence of the peace force was also
intended to deter both ‘mother countries’, Greece and Turkey, from inter-
vening on behalf of one of the two parties. Yet under the agreements of ,
Greece and Turkey (as well as Great Britain) reserved the right to intervene
jointly or unilaterally if the state of Cyprus was threatened. In addition, there
was, besides the Green Line in Nicosia, virtually no clear demarcation line for
the peace force to monitor. Greek and Turkish Cypriots lived all over the island
and even in villages with a hybrid ethnic composition. Wherever the parties
had occupied reinforced positions, UNFICYP was there to position themselves
between the parties in a crisis and thus prevent further escalation of the 
conflict. The deployment of the UNFICYP contingents did, however, follow the
local provincial boundaries in order to simplify contact with government 
agencies and local leaders. Nevertheless, the peace force was barely able, if at
all, to set up a cohesive network of observation posts, which meant that, in the
event of a crisis, the freedom of movement and the protection of friendly 
personnel was at risk. A large part of the peace force thus had to be kept aside
as a mobile reserve.
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During the first ten years following the establishment of the peace force, the
situation in Cyprus was reasonably stable, partly because of the presence of
UNFICYP. UNFICYP maintained contact at all levels with the parties involved, as
a result of which some progress was made every now and then. The UN soldiers
also tried to get life back to normal as much as possible. They thus provided
protection for farmers during harvesting and made sure that municipal 
amenities were indeed accessible to all parties. UNFICYP also supervised the
import of weapons by both parties. Despite doing so, however, the peace force
was unable to prevent them from stepping up their armaments considerably.
The parties nonetheless remained hostile towards each other and were not 
prepared to give up their reinforced positions. The conflict flared up again
from time to time, whereby UNFICYP soldiers often ended up right in the line
of fire. After , a new complication arose in the conflict which was already
so complex. President Makarios was making a stronger and stronger case for
an independent Cyprus, which refused to be tied to Greece’s apron strings, and
was making overtures to the Soviet Union. As a result, the pro-enosis
movement, which sought affiliation with Greece, adopted a more militant
stance. This even led to a (failed) assassination attempt on the president in
. This militant Greek-Cypriot group was given support from the ‘mother
country’, where a right-wing military junta (the ‘colonels regime’) had seized
power from the democratic government. With their support, the 
Greek-Cypriot National Guard staged a coup d’état, as a result of which
President Makarios was ousted.
In the days following the coup, UNFICYP was severely put to the test. The peace
force was brought to the highest level of readiness to protect the Turkish-
Cypriot minority and to do all it could to prevent the outbreak of violence.
Despite the fact that UNFICYP’s involvement managed to prevent any major
confrontations, Turkey nonetheless decided to intervene. Using the stipula-
tions of the agreements reached in , the Turkish government sent a 
sizeable invasion force to the island on  July . Within three days, the
Turkish army, supported by Turkish Cypriot militias, managed to take about a
third of the island from the north. Despite the superiority of the Turkish 
invasion force in terms of equipment, the Greek Cypriots put up fierce resi-
stance. The advance of the Turkish troops thus proceeded more slowly than
expected. It was unclear how the weakened UNFICYP troops should react to the
Turkish invasion. There were various opinions among the parties as to the 
legitimacy of the Turkish interference and UNFICYP’s mandate was merely
intended to keep the ethnic groups apart. Furthermore, the rules of engage-
ment only permitted the use of force for self-defence. After consulting the UN

headquarters in New York, the Force Commander, General Prem Chand from
India, decided to deploy his troops to protect the civilian population from the
acts of war as best they could. This applied in particular to the Turkish Cypriot
enclaves in the west and south of the island, which were beyond the range of
the Turkish invasion force and were a target for attacks by Greek Cypriot units.
In many places, UNFICYP managed to convince local commanders of the need
for a cease-fire.
After three days of fighting, a cease-fire was implemented on  July at the
insistence of the Security Council, but it was soon violated. On  July, the
Turkish troops thus advanced again to the airport at Nicosia, where UNFICYP

had in the meantime entrenched. Greek Cypriot units had taken up positions
in the vicinity. For the first time, there was a threat of an armed confrontation
between the Turkish invasion force and the UN troops. However, the UN

Secretary-General managed to persuade Great Britain to place some of the
British troops on the island, stationed in the sovereign base areas, under 
UNFICYP’s command. This meant that the peace force not only got a sub-
stantial reinforcement in terms of numbers, but it also had access to a large
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number of armoured vehicles and anti-tank weapons with which it could put
up better resistance against the Turkish tanks. Great Britain also promised to
provide air support if necessary, but did not make it immediately available to
the Force Commander.
The combination of intensive, high-level, political negotiations, during which
the UN and NATO put Turkey under extreme pressure, and the active willing-
ness of the reinforced UNFICYP troops to defend the airport proved sufficient
to get the Turkish government to the negotiating table. But after the 
unsuccessful negotiations were terminated on  August, the parties resumed
hostilities. UNFICYP continued in its efforts to restore order, despite the fact
that the peace force was forced to evacuate the observation posts at various
locations. In Nicosia, UNFICYP managed to persuade the local commanders to
declare a cease-fire on two occasions so that non-combatants could be 
evacuated. Turkey once again came under heavy diplomatic pressure. On 
August, the day on which a Security Council resolution officially condemned
Turkey for its actions against the Republic of Cyprus, a new (and this time
definitive) cease-fire was declared.

Although UNFICYP’s mandate continued to apply in full even after , the
Turkish invasion had created a completely different situation. Most of the UN

peace force was from then on deployed along the front line which had marked
the advance of the Turkish troops up to the moment of the cease-fire. Today
there is still no formal agreement in respect of the boundaries of the security
zone which was created. The military status quo of  August  thus 
determined the boundaries of the UN buffer zone, a -kilometre ribbon
which stretches throughout Cyprus and of which the width ranges from less
than twenty metres in Nicosia to a maximum of some seven kilometres 
elsewhere. In this buffer zone, UNFICYP is responsible for supervising the 
cease-fire in anticipation of a formal political agreement. Local adjustments
have, however, been made to the course of the demarcation line, following
consultations with the parties, to prevent potential conflicts and to simplify
the task of UNFICYP. UNFICYP had its greatest success in , when both 
parties undertook to vacate their forward positions in Nicosia. Because the
buffer zone was narrowest at this point, this was where the most incidents
occurred. Where the buffer zone was at its widest, UNFICYP made a case for the
return of farmers in order to cultivate the land, which is among the most 
fertile in Cyprus. Here, too, UNFICYP was ultimately successful.
Given the fact that large numbers of Cypriots had had to leave their homes
during the fighting, Cyprus faced a serious refugee problem after . In
order to cope with this, UNFICYP expanded its activities in respect of humani-
tarian aid. The UN peace force also did its best for Greek Cypriots (also known
as ‘Maronites’) who remained in the northern part of the island and for the
Turkish Cypriots in the south. In , the Turkish Cypriot population of the
Turkish-occupied northern part of the island proclaimed the independent
Turkish Republic of Northern Cyprus, which is, however, only recognised by
Turkey. This had no further implications for the task of UNFICYP.
The funding of UNFICYP was a particular problem from the outset. A sub-
stantial part of the funding was borne by the troop-supplying nations, which
meant that participation in UNFICYP was a costly business. As a result, many
countries withdrew from the force after a while, or reduced their troop 
numbers. The lack of any prospect of a definitive political solution also 
played a role. Because of the continuing weakening of the peace force during
the period from -, the credibility of UNFICYP was brought into serious
doubt. The Force Commander felt obliged to concentrate an ever greater 
proportion of his troops in the buffer zone and to rely more on mobile patrols
than he had in the past. In , the troop strength was even in danger of 
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falling below one thousand, which would mean that the peace force was no
longer at the required level of operational readiness. The idea of turning 
UNFICYP into an observer mission was thus considered, but the Security
Council remained firmly in favour of the presence of a peacekeeping force.
Only when the funding of UNFICYP was revised in  and regular UN assets
were made available was there more certainty for the peace force. Since then,
the strength of UNFICYP has stabilised and even increased slightly.
In the s, the UN intensified its efforts to bring about a permanent solution
to the situation in Cyprus. However, these initiatives, along with confidence-
building measures (such as the re-opening of Nicosia airport), amounted to
nothing. The Turkish Cypriots in particular continue to block UNFICYP’s
attempts to bring the two population groups closer together. While the
Security Council continues to cling to the restoration of the unity of the
Republic of Cyprus as an independent, federative state, the Turkish Cypriots
demand recognition of their Republic of Northern Cyprus. Another constant
source of concern is the continuing modernisation of the arsenal and the 
increase in troop numbers by both parties. This was clearly illustrated by the
turmoil which resulted from the installation of modern air defence missiles by
the Republic of Cyprus.

The UNFICYP area is currently divided into three sectors, each of which is 
assigned to an infantry battalion of some  personnel (a battalion like this
consists of two companies). Since May , the Netherlands has also been
supplying troops to UNFICYP, which are completely integrated in the British
contingent (BRITCON) responsible for central sector . A Dutch infantry 
platoon has been assigned to each of the two infantry companies of the British
battalion. Various Dutch military personnel also hold functions in BRITCON’s
staff and headquarters company. A third Dutch infantry platoon has been
incorporated in the Force Reserve. As well as the British-Dutch contingent,
Argentina (sector ) and Austria and Hungary (sector ) have also contributed
large units to UNFICYP. Ireland, Slovenia, Canada and Finland supply smaller
numbers of military personnel. Finally, Australia and Ireland have sent civil
police (UNCIVPOL) to Cyprus. In addition, UNFICYP’s staff numbers nearly fifty
civilian employees from the UN and more than two hundred local employees.

Two examples of interpositioning operations in practice have been examined
in this chapter, namely UNFICYP and UNIFIL (Lebanon). Although the UNFICYP

operation was not originally intended as an interpositioning operation, it in
fact turned out to be one. This is in contrast to the UNIFIL operation, which
was intended as an interpositioning operation, but which did not turn out to
be one. In practice, UNFICYP has the situation well under control locally and,
in military terms, can thus be regarded as a success. UNIFIL, on the other hand,
still wrestles every day with the reality of the various factions which appear to
take scarcely any notice of the presence of the UN peace force. A political, 
long-term solution to both conflicts, however, still seems to be a long way off.
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Section  - Introduction

. Forcible separation of parties is the termination of hostilities in a
conflict, without consent and, if necessary, with the use of force, by
positioning combat units between the belligerent parties. The objective
is to achieve and maintain a stable situation in order to create the 
conditions for a lasting peace. This task can be performed in the 
context of both an interstate and an intrastate conflict.

. Forcible separation of parties is the most extreme method of 
terminating hostilities between two or more parties. It may only be used
if there is a serious threat to peace and security or if genocide has 
occurred and then only if other methods have failed. It should, 
however, be borne in mind that nations and states have an inherent
right to use force for self-defence or to protect their national interests.
An international intervention between warring states or parties may,
therefore, in their eyes be meddlesome and inappropriate.

. In a conflict, a considerable amount of force may be necessary to
forcibly separate parties which have no intention of ending the conflict
of their own accord. One must not, however, lose sight of the ultimate
aim of the operation; it is not, after all, about defeating (one of ) the
parties, but about achieving a situation in which the hostilities have
ceased. This does not alter the fact that elements of the belligerent 
parties may have to be defeated locally. If a decision has been made to
separate the parties with a military operation, it does not mean that 
activities will no longer be undertaken in other areas to end the 
hostilities. Diplomatic efforts must thus continue unabated.

Section  - Characteristics

. A separation of the parties has the character of a combat opera-
tion. Especially at the beginning of the operation, the level of force may
be high, as the parties will want to have achieved as favourable a posi-
tion as possible before the conflict is ‘frozen’ by the actions of the peace
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force. On the other hand, it is also conceivable that the mere threat of
force by the peace force will be enough to make the parties back down.

. This type of operation will in principle be conducted in a 
multinational and joint context. Speed and flexibility of actions are
crucial to end the conflict as quickly as possible and to respond 
appropriately to changing circumstances. Moreover, there will often be
unfavourable ratios of combat power. For these reasons, the forcible
separation of parties will have to be supported to a considerable extent
by the deployment of air forces.

. There is a close relationship between the operational tasks of 
‘forcible separation of the parties’ and ‘interpositioning’ (see Chapter
). This is because both tasks aim to create a stable situation by 
positioning a force between the parties. However, the two tasks may
merge into one another. The forcible separation of parties is never an
isolated action and will almost always be followed by an inter-
positioning operation. This transition is in many ways similar to the
post-conflict operation as described in ADP II, ‘Combat operations’,
Chapter .
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. Conversely, it may also be the case that, as part of an inter-
positioning operation, a decision has to be made to separate the parties
by force, for instance after a deliberate violation of a cease-fire.
Certainly if the interpositioning operation has been in progress for
some time and the peace force is organised and equipped exclusively for
that task, a different type of unit will be needed. In that case, it may 
be necessary to relieve the peace force tasked with the interpositioning
operation by troops which are able to separate the parties by force.

. In the forcible separation of the parties, the principle of the 
minimum use of force is particularly important. It is, after all, highly
likely that the operation will be continued as a peace operation of a 
different nature, for example an interpositioning or observer operation.
The long-term success of the follow-up operation will depend heavily
on the extent to which force is used in the separation of the parties.

. The force tasked with the operation must in any event be 
transparent, in other words open. The objective and intentions of the
peace force must be clear to all parties, so that in the most favourable
case the show of force is enough and actual force is used as little as 
possible. A good supply of information to the leaders of the parties and
the local population is extremely important in this respect.
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. The credibility of the peace force tasked with the separation of the
parties will also affect the extent to which the force encounters 
resistance. If the peace force is large and strong enough, the mere 
threat or show of force may be enough to deter the parties from 
continuing the hostilities. Once the parties have been separated, the
peace force must ensure that the damage incurred as a result of the 
operation is repaired as quickly as possible and that no further damage
is incurred. If necessary, the peace force will also have to help to 
expedite the humanitarian aid to the local population and the repair of
the infrastructure and public amenities.

Once the parties have been separated, efforts must be made to use as many of
the peace force’s assets as possible to provide relief and military assistance 
without losing sight of the actual task. Support for the peace force among the
local population (the so-called hearts and minds campaign) must not, after all,
be promoted at the expense of the aim of the operation, namely the separation
of the parties and the termination of hostilities.

Section  - Aspects of planning and execution

. The leaders of the force which is ordered to separate the parties by
force must be aware that they will have to contain the violent actions of
the parties. Ideally, no force will be used in the process; if necessary,
however, the military potential of the parties will be attacked or even
(partially) destroyed. The parties may in turn try to attack the military
potential of the peace force. In order to keep the use of force to a mini-
mum in the operation, the actions of the force must focus particularly
on the mental component of the parties. The challenge for the peace
force leaders is to convince the parties that there is no longer any point
to the fighting and that a cease-fire is in their own best interest too.

. The mandate for the operation must indicate clearly what is 
expected from the peace force; it must in particular state the estimated
duration of the operation and what decisive points have to be reached.
The rules of engagement must be geared to a high level of threat and
the use of force must be fully covered in a legal sense prior to the 
operation. The force’s assets must also be suitable for conducting 
combat operations. It may also be advisable to ensure that elements
which, once the parties have been successfully separated, can conduct
CIMIC operations are incorporated in the organisation of the force from
the outset.

. With regard to the parties, points which have to be established are
the extent to which they can rely on support from the local population
or from the neighbouring countries, the type and quantity of weapons
systems they have and what their strong and weak points are. It is 
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particularly important to determine the parties’ centre of gravity so
that the peace force can then focus its actions accordingly.

. The peace force will normally separate the parties by taking 
possession of a corridor between the parties’ military units. Vital areas
(the key terrain) must thus be physically occupied by the peace force.
To this end, an approach march must be conducted, preferably not
along the confrontation line between the parties because of the possible
presence of minefields. This operation is in effect a combat operation,
the execution of which is described in ADP II, ‘Combat operations’.

. Once the peace force has the situation in the corridor under con-
trol, it must proceed with the establishment of a buffer zone, whereby
the parties are forced to leave this zone. They must pull back behind the
separation lines which border the buffer zone and get their military
units to assembly areas in the control zone or outside it. The situation
thus created is the same as that in an interpositioning operation.
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. Figure - is a diagram which shows how the parties could be 
separated by taking possession of a corridor between the parties and
subsequently establishing a buffer zone. This is, of course, merely a 
possible variant of such an operation. The actual execution must of
course be based on the result of the planning process by the com-
mander and staff of the peace force and must in particular be related to
the deployment of the military units of the belligerent parties.

SEPARATION CAUSES NO SORROW: IFOR IN BOSNIA AND HERZEGOVINA

Forcible separation of parties and interpositioning are closely related forms of
peace operation. Although it is easy to make a distinction at a theoretical and
abstract level, it is more difficult to do so in practice. The aim of a forcible
separation is generally an interpositioning, while the latter operational task
could again turn into a forcible separation if conflicts flare up between the 
parties. Moreover, it is often impossible to predict whether the parties 
involved will maintain their consent to an interpositioning operation.
However, the expectations in respect of the level of force with which a peace
force is likely to be confronted have major implications for its mandate, its size
and its equipment; in short, whether the peace force should be ‘blue’ or ‘green’.
By the middle of , the experiences with the ‘blue’ UN operations in Bosnia
and Herzegovina had not been very positive. Certainly after the fall of the
Srebrenica and Zepa enclaves, it became clear that the parties in Bosnia and
Herzegovina were taking little notice of a traditional ‘blue’ peace force. From
August , the UN and NATO showed more resolve, partly with the NATO air
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offensive, Operation Deliberate Force. This was the response to a Bosnian Serb
mortar attack on Sarajevo, which had been declared a safe area by the United
Nations. This operation also involved the UN Rapid Reaction Force, which had
taken up position on Mount Igman near Sarajevo.
The show of force by the international community had the desired effect on
the parties in Bosnia and Herzegovina, particularly the Bosnian Serbs. The
military offensive on the ground and in the air was accompanied by a vigorous
diplomatic offensive, mainly from the United States, which eventually yielded
tangible results. In October , the parties agreed a cease-fire, which was also
actually observed afterwards. A few weeks later, on  November , came
the ‘consummation’. The parties involved, including Croatia and the Federal
Republic of Yugoslavia, initialled a peace agreement which contained a 
definitive settlement for Bosnia and Herzegovina. This Dayton Peace
Agreement (named after the town of Dayton in the United States where the
negotiations were held) was formally signed in Paris on  December .
Under the agreement, Bosnia and Herzegovina was to become a sovereign,
federative state, in which Croats, Muslims and Serbs would be represented.
Within this federative context, the first two parties worked closely together in
the Muslim Croat Federation; the Bosnian Serbs set up their own (federal)
republic. This Republika Srpska covered % of Bosnia and Herzegovina,
while the Muslim Croat Federation held the remaining %. Sarajevo was not
included in this division: here, the three population groups were to set up a
joint administration.
The boundaries of the Republika Srpska and the Muslim Croat Federation
were stipulated in Dayton and took as much account as possible of the ethnic
distribution of the population. Roughly speaking, the Bosnian Serbs got the
north and east of Bosnia and Herzegovina, two separate areas which were 
linked by a narrow corridor at the town of Brcko. The Muslims in turn had an
enclave in the middle of the Bosnian Serb Republic; this was Gorazde, which
was also linked by a narrow corridor to the rest of the Muslim Croat
Federation.
The Dayton Agreement also contained a number of military clauses, involving
strict deadlines, which were mainly intended to create the conditions for the
peace process. The principal aspect here was the separation of the parties’
troops by the establishment of a buffer zone along the boundaries of the
Muslim Croat Federation and the Republika Srpska. The parties also had to
demobilise the bulk of their troops and hand in their heavy weapons.
Naturally, there also had to be an end to any form of external interference 
(particularly from Croatia and Serbia).

In order to guarantee that the parties involved would keep to the agreements
of the Dayton Peace Agreement, a multinational peace force was to monitor
compliance. Given UNPROFOR’s lack of success in the previous years and the
expectation that the parties, despite the signing of a peace settlement, would
not automatically be prepared to actually lay down their arms and honour
every part of the agreement, preference was given to a highly robust peace
force. Both the mandate, under Chapter VII of the United Nations Charter,
and the composition and equipment of the peace force were based on a high
level of force. This order, formalised by Security Council resolution , was
given to NATO, which was to deploy an Implementation Force (IFOR) in the
region. IFOR ’s operation fell within the limits of the Bosnian peace agreement
and thus relied on the consent of the parties involved. Nevertheless, the robust
character and the mandate, which authorised IFOR to enforce compliance with
the stipulations of the peace treaty, by force if necessary, justified putting this
operation in the category of ‘forcible separation’.
Under the name Operation Joint Endeavour, IFOR was to deploy approxi-



mately , military personnel in Bosnia and Herzegovina. The first of the
force’s advance parties arrived in the area of operations on  December ,
but the rest had to wait for the signing of the peace treaty ( December )
and the Security Council resolution giving IFOR its mandate ( December
). On  December , IFOR had reached the stage at which it could take
over the area responsibility from UNPROFOR. Although most of the IFOR troops
came from NATO member states, participation was also open to other 
countries. Crucial from a political point of view was the participation of a
Russian brigade, which had special status within IFOR. The other participants
from outside NATO were mainly countries which were linked to the Atlantic
Alliance through the Partnership for Peace programme. IFOR’s air and 
maritime components were, however, supplied entirely by NATO. The high
command was held by NATO’s Supreme Allied Commander Europe (SACEUR).
IFOR was split into three divisions, the cores of which were supplied by the
United States, the United Kingdom and France. Each of the divisions was
assigned part of Bosnia and Herzegovina, which was divided roughly in two by
the separation line (Inter-Entity Boundary Line) and the adjoining buffer zone
(Zone of Separation) between the Muslim Croat Federation and the Republika
Srpska. The bulk of the Dutch IFOR units - a mechanised battalion, a logistic
battalion, a mortar company, an explosive ordnance disposal detachment and,
from March , a helicopter detachment - was assigned to the Multinational
Division South West, which was under British command. Finally, Dutch 
commandos were also at the disposal of the IFOR commander. The head-
quarters of (NL) Mechbat was set up in Sisava in the Muslim Croat Federation;
the three teams from the battalion based their command posts in Novi Travnic
and Jajce in the Muslim Croat Federation and in Skender Vakuf (Knezevo) in
the Republika Srpska.

IFOR’s first task was to separate the parties by establishing and occupying a 
 km-wide buffer zone. This task was to be completed by  January 
(D+ or, in other words,  days after IFOR had assumed area responsibility).
Somewhat contrary to expectations, IFOR encountered little resistance from the
parties in this operation. Although short-lived resistance by local leaders at
various locations placed heavy demands on the powers of persuasion of IFOR’s
personnel, it was not necessary to use force anywhere. It required more effort
to clear the buffer zone of the countless minefields, barricades, bunkers and
other field fortifications which had been set up by the parties. By doing so,
IFOR was not only guaranteeing its own freedom of movement, but also 
helping to ensure that normal movement between the two parts of Bosnia and
Herzegovina would once again be possible in the long term.
IFOR made it clear to the parties from the outset that it meant business. IFOR

troops immediately devoted a great deal of attention to intensive patrolling of
the buffer zone (notably with the tanks that UNPROFOR had not had at its 
disposal) and only after that to the rest of their sector and to building up good
contacts with the local population. There was barely any question of so-called
‘social patrols’ during that period. Because the IFOR soldiers spent most of their
time in their own, well-protected base camps and were always heavily armed
outside them, the danger that they could be used as hostages by the parties was
minimal. This enhanced IFOR’s credibility considerably.
Nor was it necessary for IFOR to use force for the following deadlines of the
peace treaty. On D+ ( February ), the parties had to vacate several areas
which, under ‘Dayton’, were to be part of the territory of one of the other 
parties. Some six weeks later, on  March  (D+), IFOR completed the
handover of these areas. As a result, the Zone of Separation and the Inter-
Entity Boundary Line were adjusted at a number of points. The fact that the
parties - in any event locally - were sometimes still as hostile towards each

CHAPTER TWELVE





other as they had been before ‘Dayton’, and that the threat of force by IFOR

was, therefore, still necessary, became apparent when the ‘scorched earth’ 
policy was applied locally during the evacuation of the areas to be transferred.
Another indication of the fact that there had not yet been any reconciliation
between the parties was the lack of progress in the reciprocal release of 
prisoners of war, one of the treaty’s few agreements which IFOR was not 
authorised to enforce. IFOR troops also had to turn out regularly to stop the
parties deploying their police force outside the area they controlled. Regarding
this last point, cracks were also appearing in the Muslim Croat Federation and
particularly in Mostar the discord between Muslims and Croats was leading to
conflicts.
The last date mentioned in the military clauses of the Dayton Agreement was
D+ ( April ), the date by which the parties were to have concentrated
their troops and heavy weapons in specially designated cantonment areas.
Most of the military personnel were then to have been demobilised and the
heavy weapons registered by IFOR. The parties failed to meet this deadline, not,
incidentally, because they were unwilling, but mainly as a result of many 
practical problems. IFOR thus adjusted the deadline, whereby the parties were
given two months’ grace until  June  (D+). After this ‘relaxation’, the
parties were indeed able to comply with the stipulations of the peace 
agreement. Nevertheless, the highest level of vigilance was still required. At the
beginning of August, IFOR troops discovered over  tons of ammunition and
mines which the Bosnian Serb army had managed to keep outside the agreed
registration. Despite protests from the Bosnian Serbs, IFOR troops confiscated
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the explosives and destroyed them. At the same time, IFOR also came into 
conflict with the Bosnian Serbs elsewhere. The latter were denying IFOR troops
access to an ammunition depot which was supposed to be inspected by the
peace force. The refusal may have been in connection with the fact that
General Ratko Mladic, the Bosnian Serb commander, who was wanted by the
Yugoslav Tribunal in The Hague, was present at the complex. However, the
Bosnian Serbs climbed down once NATO had made it clear that IFOR would not
hesitate to use force. To this end, all IFOR troops in the Republika Srpska were
confined to their well-protected bases and the security regulations were 
tightened (Operation Fear Naught). This meant that the Bosnian Serbs were
unable (as in the UNPROFOR era) to take military personnel  hostage and thus
impede the use of force by the peace force.

Although shootings and other incidents were still the order of the day in
Bosnia and Herzegovina, IFOR was able to ease off a little in the second half of
. The tanks remained at the bases more and more, while the IFOR soldiers
began to show their faces in the villages and towns more and more often. In
effect, IFOR had thus become a regular interpositioning operation (in particu-
lar a peacekeeping operation of the second generation), although the available
means of force were still impressive. The emphasis now lay on the civil aspects
of the Dayton Agreement, such as the organisation and protection of the
national elections (which were held on  September ) and the return of
refugees to their homes. The reconstruction of the country by means of CIMIC

activities and aid projects sponsored by the international community 
(including the Dutch Ministry of Development Cooperation) gradually took
on a more important role in the tasks performed by the military. The inter-
national community still believed that the peace process in Bosnia and
Herzegovina could only progress if NATO kept a sizeable ‘green’ force in the
region. After operating successfully for a year, IFOR was, therefore, replaced by
the so-called Stabilization Force (SFOR). SFOR has a similar mandate to that of
IFOR but is (slightly) smaller. Even more than its predecessor, SFOR is focusing
on the reconstruction of Bosnia and Herzegovina and the return of refugees
and displaced persons.







Section  - Introduction

. The primary form of freedom of movement is the opportunity to
physically move freely and unhindered. A unit, party, organisation or
group must have freedom of movement in order to perform activities at
a time and place of its own choosing. For a peace force, freedom of
movement is so fundamental that it is even one of the basic principles. 

. Other groups and organisations, such as individual observers, an
international police force or aid agencies, also depend on freedom of
movement in order to be able to perform their tasks. This is why a peace
force may be ordered to guarantee their freedom of movement. This
can be done by ensuring the unhindered use of roads. To do so, it may
be necessary to clear mines or remove barricades or illegal checkpoints.
The provision of transport support or the repair of infrastructure can
also improve the possibilities for movement, as can the setting up of
movement control, traffic control and route security.
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FROM THE REPORT OF THE HIGH REPRESENTATIVE TO THE UN

SECRETARY-GENERAL, 11 JULY 1997
‘Freedom of movement remains an overriding commitment in the Bosnia and
Herzegovina Constitution and the Peace Agreement. It is a key factor opening
up the economy, access for the elections, and for returns. I can report that
there is a gradual improvement in some areas. However, more has to be done
to create confidence in travelling throughout Bosnia and Herzegovina’.

. The peace force can also impose restrictions on the freedom of
movement. This may be necessary, for example, as part of the de-
escalation of the conflict or to allow observers or aid agencies to 
operate. Examples of the denial or restriction of the freedom of 
movement are the separation of parties by the establishment of a buffer
zone, the cantonment (assembling in specially designated areas, villages
and so on) of parties, the setting up of checkpoints on roads and the
imposition of a curfew.

. The guarantee or denial of freedom of movement may be essential
for the effective conduct of the peace operation. It must be possible to
derive from the mandate which parties, organisations or parts of the
population are to enjoy (some) freedom of movement. The part of the
area of operations which is not accessible to everyone must also be 
clearly defined. The rules of engagement must indicate how the 
guarantee or denial of freedom of movement can be enforced.

. The physical freedom of movement is not confined to land and sea
routes; it also includes the unrestricted use of the third dimension. Air
traffic must be able to move safely above the area of operations in order
to reach certain areas. This could apply to the whole of the airspace
above the area of operations as well as to certain air corridors. No-fly
zones may also be established to prevent a threat from the air.

. In a broader context, however, guaranteeing or denying freedom
of movement takes several forms. These may include the freedom of
choice of location in the area of operation, for example to set up polling
stations for elections. The free use or indeed restricting the use of the
electromagnetic spectrum also falls under this category. A radio 
transmitter could thus be prevented from making any more trans-
missions or a jammer could be neutralised. On the other hand, the
peace force could, for example, provide the radio communications for
an aid agency.

In , the IFOR peace force supported the OSCE in the organisation of the
general and presidential elections in Bosnia and Herzegovina. IFOR recon-
noitred the routes to the polling stations and cleared them of any mines, so
that  local people and international observers could reach them safely. IFOR
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also guarded the polling stations and provided protection for the transport and
the counting of the votes. IFOR also provided the OSCE with communications
assets. This meant that shortcomings could be reported quickly and measures
taken in good time, so IFOR was able to provide a great deal of practical 
assistance. The close cooperation between IFOR and the OSCE was further
underlined by the fact that liaison officers from IFOR were posted temporarily
to most of the OSCE stations. Arrangements were also made in respect of the
provision of assistance (protection, evacuation and accommodation) to OSCE

personnel in the event of incidents.

Section  - Characteristics

. Guaranteeing or denying the freedom of movement benefits the
execution of the other tasks of the peace operation. Guaranteeing or
denying the freedom of movement may also be the main task, for
instance of a unit which has to act as a rapid intervention force. Such a
force would be deployed if the success of the operation were threatened
to such an extent that the peace force was no longer able to impose its
will on the parties by itself. It would then be the job of the rapid 
intervention force to relieve the peace force (guarantee its freedom of
movement) or neutralise the belligerent parties (deny their freedom of
movement).

The mandate of the UNTAC mission in Cambodia (end of ) was based on
traditional peacekeeping. However, the peace force did not have sufficient
means to deny the Khmer Rouge freedom of movement. This resulted in a
situation in which the observers in Pailin, the centre of the Khmer Rouge area,
were in effect under house arrest and the peace force was unable to do 
anything about it.

. Denying the parties and the local population a certain amount of
freedom of movement will often form part of the initial phase of the
operation. The restrictive measures can then be aimed at keeping the
parties apart. This will ensure freedom of movement for friendly units
and the organisations whose freedom of movement the peace force has
to guarantee. Freedom of movement cannot usually be denied alto-
gether or over a prolonged period, given that this would completely dis-
locate the local community and would be counterproductive in terms of
achieving the objectives of the operation. The return of refugees can
thus only be considered successful once they resume economic activities
after repatriation. Full freedom of movement for all parties and organi-
sations in the entire area of operations must be the ultimate aim.

. Operations with the enforcement or guarantee of freedom of
movement as their objective are precarious, given that there is a 
constant danger that the conflict will escalate.  This applies particularly
during the initial phase of the operation. In order to avoid a (further)
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heightening of tension, the intentions behind restricting or indeed
guaranteeing the freedom of movement must be clear to all parties.

. The restriction of the parties’ or the civilian population’s freedom
of movement may give rise to opposition and damage the legitimacy of
the operation and the consent for the presence of the peace force.
Measures which restrict the freedom of movement must, therefore, be
implemented with restraint and must in principle be clearly linked to
a previous occurrence of inappropriate behaviour. There is a risk that
the peace force will be seen as an occupation force.

Section  - Aspects of planning and execution

. The enforcement or denial of freedom of movement must be in
keeping with the mandate of the operation. It is the responsibility of the
peace force to apply the relevant provisions from the mandate resolute-
ly and consistently. If, however, the freedom of movement of the peace
force depends on the consent of the parties, the operation is bound to
fail. 

. The threat analysis will produce specific threat scenarios, such as
the location of minefields and other obstacles, the locations at which
major routes may be blocked and the avenues of approach by air.
Consideration must also be given to the extent to which the local 
authorities have control of (parts of ) the area of operations as well as the
extent to which the parties control their units. The latter is particularly
important in terms of establishing whether there is any possibility of
groups conducting irregular operations.
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. The threat posed by the parties is an important factor in the 
decision to restrict or deny the freedom of movement. This threat may
consist of putting up resistance to the implementation stipulations of
the peace agreement by failing to stick to agreements made and by 
conducting subversive activities. If the local administration does not
have complete control of part of the area of operations, the peace force
may be confronted with splinter groups. Operations against these
groups may take the form of a combat operation against an irregular
enemy force. A solution will usually be sought in a combination of nego-
tiation and a demonstration of the willingness to use force if necessary.

. The peace force will normally be faced with such a large area of
operations that it would be impossible to monitor the entire area with
a physical presence. Assets for air reconnaissance and electronic 
war-fare can supplement ground-based systems in such cases. The 
commander will also have to identify main efforts and set priorities.

. The analysis of the terrain should reveal what movement 
possibilities there are over land, over water and through the air. When
identifying them, priority must be given to the routes needed by the
peace force and the other international organisations for their task. 
The outcome of this analysis must lead to conclusions about available
routes, obstacles, commanding ground and also potential refugee move-
ments or main efforts for the work of aid organisations.

. The ways in which freedom of movement is realised always vary
enormously. It may be done passively by allowing others joint use of
the peace force’s facilities, such as communications equipment for 
message transmission. More active support may be required, such as
escorting (refugee) convoys or providing transport support.

. It might be the case that certain organisations or groups value their
independence so highly that they refuse any support from the peace
force. NGOs in particular are wary of losing their independent status.
Only as a last resort will they call upon the support or protection of the
peace force.

. The peace force must be able to act credibly; in other words, they
must be able to act coercively if necessary. This is mainly about the
mental influence. Because of their speed and combat power, attack
helicopters are ideal for emphasising the coercive nature. If the unit in
the area of operations does not itself have the means for robust action,
it can be reinforced by a (rapid) intervention force. In this case, the
emphasis for the unit on the ground will be to observe and report.
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. If the conflict escalates or if the parties refuse to honour the agree-
ments made, attempts will be made by means of negotiation to make
them toe the line. If this fails, the peace force may restrict the freedom
of movement, temporarily or otherwise, as a sanction. The parties may
see such a sanction as a breach of the impartiality of the peace force.
Measures for the denial of the freedom of movement must be lifted as
soon as possible if the situation becomes stable and the parties (again)
honour the agreements made. 

. Mines and unexploded ordnance (UXOs) constitute a restriction of
the freedom of movement. For this reason, UXOs must be pinpointed as
accurately as possible and registered in a database. The clearance of
mines and other unexploded ordnance is primarily the responsibility of
the party which laid them or left them behind. The peace force can 
provide support in this respect by training local personnel in explosive
ordnance disposal. By training personnel from all parties, the peace
force can emphasise its impartial position.

. There is also an operational requirement for the peace force to
perform clearance activities itself. Mine clearance is also necessary for
billeting and logistic installations. Mines and UXOs which form a direct
threat to aid agencies or the civilian population can sometimes be 
cleared or at least marked by the peace force itself. The peace force can
provide support in the event of accidents in clearance operations by the

CHAPTER THIRTEEN



Because of their speed and

combat power, combat

helicopters are ideal for

pressing home the coercive

nature of the operation.

Photograph: Soesterberg

photographic flight

(SFOR, Bosnia and

Herzegovina, )



GUARANTEEING OR DENYING FREEDOM OF MOVEMENT



parties or if observers or members of aid organisations stray into a 
minefield.

. The peace force could provide a Mine Awareness Programme for
its own troops, aid agencies, the civilian population and the parties. If
there are large numbers of mines and other explosives and there is a 
substantial need for coordination in the clearance thereof, a programme
such as this may be provided by a specialist unit: a so-called Mine
Clearance Task Force. A Mine Action Centre may also be set up. 

During the UNTAC operation in Cambodia, UN personnel were warned by
means of the awareness programme not to move around between sunset and
sunrise. The reason for this was that the local people were in the habit of 
protecting their villages and agricultural land at night from bandits and 
plunderers by laying mines. Before UN personnel were able to use a particular
route again the next morning, they first had to establish whether the locals had
already used it themselves.

. In order to simplify movement control in the area of operations,
the peace force may impose an assembly ban or a curfew. Certain groups
may be exempt from the curfew, such as administrators, police officers
or doctors. Such restrictive measures could also, incidentally, apply to
humanitarian aid workers in the interests of their own safety.
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HIGH STAKES: OPERATION DENY FLIGHT

In the just under two and a half years of its existence (from  to ), the
NATO air operation Deny Flight showed both the strength and the limitations
of air power. Air superiority above an area of operations is by itself not enough
to deny unwilling parties freedom of movement completely or to guarantee
freedom of movement for a vulnerable peace force (or humanitarian organisa-
tions). Deny Flight had the task of supporting the UN peace force, UNPROFOR,
in the implementation of its mandate. The NATO air operation had essentially
two objectives. On the one hand, it had to deny the belligerent parties 
freedom of movement in the airspace above Bosnia and Herzegovina. To this
end, the UN and NATO established a no-fly zone above the theatre. On the
other hand, Deny Flight planes were used from the summer of  in an
attempt to enforce the freedom of movement of UNPROFOR personnel on the
ground and to deny the belligerent parties (the Bosnian Serbs in particular)
freedom of movement in certain areas. The latter played a particular role when
the UN declared a number of Muslim towns safe areas and later added the 
concept of heavy weapons exclusion zones.
Until the end of , Operation Deny Flight represented the most significant
involvement of NATO in the war in the former Yugoslavia and in the UN

operations conducted there. The air operation was not, incidentally, an official
part of UNPROFOR. However, NATO was the only organisation which was able
to provide the necessary command structure, technical assets and personnel for
Deny Flight. It was in the context of this operation that NATO planes actually
started to shoot down ‘enemy’ aircraft for the first time and conducted 
bombing campaigns. The UN and NATO hoped that the threat of air power -
and the actual use of it - would force the warring parties to cooperate. In 
practice, however, this turned out to be anything but simple. Operation Deny
Flight could not go ahead ‘at full speed’ as long as no-one could answer the one
recurring question: would the attempts to enforce the freedom of movement
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by means of air power not have precisely the opposite and escalating effect?
There was always the chance that the Bosnian Serbs in particular would 
decide to take ‘blue helmets’ hostage, namely those for whom Deny Flight was
supposed to enforce freedom of movement!

At the beginning of , the civil war erupted in Bosnia and Herzegovina. In
October of that year, the Security Council decided to establish a no-fly zone
above the country. The no-fly zone was, according to the Security Council,
meant as a ‘decisive step’ towards ending the hostilities and as an ‘essential 
precondition’ for the conduct of humanitarian aid operations in Bosnia and
Herzegovina. The no-fly zone, therefore, was also supposed to help enforce
humanitarian aid, by force if necessary.
Although UNPROFOR was authorised to use force to enforce the no-fly zone, the
zone was merely monitored at first. As part of Operation Sky Monitor, some 
observers who had been assigned to UNPROFOR were stationed at thirteen 
airports in Bosnia and Herzegovina, Croatia and the Federal Republic of
Yugoslavia (Serbia and Montenegro). NATO provided AWACS aircraft so that Sky
Monitor could be conducted more efficiently. The ‘loan’ of the AWACS was 
perfectly in keeping with NATO’s policy to take on new tasks in the field of
peace operations now that the Cold War was over.
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However, Operation Sky Monitor was not a success. The  observers could not
get a good enough overview of the flight movements, mainly because the par-
ties had no desire to cooperate. UNPROFOR reported more than five 
hundred violations of the no-fly zone during the first six months of Sky
Monitorr. Most of these did indeed involve aircraft which were not directly
involved in the combat actions on the ground, but this situation soon 
changed. In March , three unidentified fighter planes bombed several 
villages to the east of Srebrenica, after which they disappeared in the direction
of the Federal Republic of Yugoslavia. Never before had the no-fly zone been
so blatantly violated. No-one had been able to identify the origin of the three
fighter planes with any certainty, but, according to the Security Council, 
everything pointed to an action by the Bosnian Serb air force. The Council
demanded an explanation from the Bosnian Serbs and ordered an investigation
into the possible use of airports in the Federal Republic of Yugoslavia for air
operations over Bosnia and Herzegovina. Although the Bosnian Serb leaders
denied everything, the Security Council was not satisfied. The bombing near
Srebrenica was too serious a violation of the no-fly zone to let it pass without
further action. At the end of March , the Security Council thus opted (by
means of resolution ) for enforcement of the no-fly zone and asked NATO

to take on the task.
The enforcement of the no-fly zone above Bosnia and Herzegovina took effect
on  April  under the name Operation Deny Flight. Ultimately, twelve
NATO countries were to take part in Deny Flight, with more than two hundred
planes and , military personnel. Where NATO had operated largely inde-
pendently in the enforcement of the UN blockade on the Adriatic Sea, Deny
Flight required close cooperation between NATO and the UN, if only because of
the thousands of ‘blue helmets’ on the ground. Within one year, some ,
missions were to be conducted as part of Deny Flight.

Deny Flight had its problems from the word go. The UN and NATO initially
conducted the operation with a great deal of restraint. Because most of the
missions were flown by reconnaissance planes and AWACS aircraft, one could
say that the implementation of Deny Flight was more or less symbolic. This
was attributed to a number of political and practical reasons. To start with,
several countries which supplied troops for UNPROFOR (in particular France
and the United Kingdom) were afraid that the Bosnian Serbs would seek
revenge on UN personnel as soon as Deny Flight aircraft went into action. It was
for this reason that the rules of engagement were highly restrictive. NATO pilots
were only permitted to shoot down military aircraft ‘as a last resort’. Only if
an intercepted plane ignored repeated requests to land could they open fire.
They were not permitted to open fire on civilian aircraft under any circum-
stances. The same applied to the defence artillery or radars, even if they posed
a threat to the NATO planes. NATO and the UN also regarded helicopters as 
targets which were not ‘important’ enough to be shot down. Up to March
, however, helicopter flights were responsible for more than ,
violations of the no-fly zone.
There were also many technical and operational problems. It was extremely
difficult to trace small, slow and low-flying aircraft over the inhospitable 
terrain of Bosnia and Herzegovina. The fact that UN aircraft and transport 
planes from the troop-supplying nations or humanitarian organisations also
flew over Bosnia and Herzegovina exacerbated this problem even further. NATO

and the UN thus failed to deny the parties all freedom of movement in Bosnian
air-space. The most serious incident occurred almost a year after the no-fly
zone had been established. On  February , two American F-s shot
down four Galeb bombers over Bosnia and Herzegovina. A total of six Galebs
were conducting a bombing mission in the vicinity of Banja Luka when the 
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F- pilots gave two warnings ‘to land or face the consequences’. These war-
nings were ignored, whereupon the American pilots shot down four of the six
Galebs. It was the first time that NATO planes had opened fire on other aircraft
during an operational mission. NATO stressed that this was a strictly neutral
action. The fact that the origin of the six bombers was not known when the 
F-s attacked served to substantiate this standpoint. However, no-one was
surprised to discover later that they were Serb aircraft.
The violations of the no-fly zone continued after the aerial battle at Banja
Luka. Nevertheless, NATO and the UN maintained that the no-fly zone was an
effective way of containing the battle on the ground. After all, the patrols by
NATO aircraft prevented Bosnian Serb fighter planes from taking an active part
in the war. The main objective of Deny Flight was thus achieved, according to
NATO. It was also, just as the Adriatic Sea blockade, a relatively ‘stand-off ’
enforcement operation. Troops were able to conduct it with great superiority
in terms of assets and professionalism. Deny Flight soon became routine with
relatively little risk for the NATO pilots. Only the ‘small fry’, NATO reasoned,
were still able to slip through the embargo net.
Much more worrying was by now the situation on the ground in Bosnia and
Herzegovina. There, the conflict flared up with a vengeance in the summer of
. The Bosnian Serbs in particular were blocking UN convoys and making
it virtually impossible to conduct humanitarian aid operations. The Security
Council complicated the UNPROFOR mandate even further by declaring six
Muslim towns which were under serious threat (Bihac, Gorazde, Sarajevo,
Srebrenica, Tuzla and Zepa) safe areas in April and May . However, only
some three thousand blue helmets were made available for the protection of
these besieged areas, while UN Secretary-General Boutros-Ghali had initially
requested , military personnel. The Bosnian Serb besiegers soon made
use of the blockade weapon to deny the UN personnel in the closed, protected
areas their freedom of movement.

In an attempt to improve the untenable and humiliating situation surrounding
the safe areas and the humanitarian aid operations, in the summer of  the
UN and NATO reached for the most obvious enforcement instrument: the air
fleet of Operation Deny Flight. Given the paralysing lack of manpower on the
ground, this appeared to be the most credible way to enforce the freedom of
movement of UNPROFOR and the aid convoys. This meant, of course, that
Deny Flight was entering an entirely new phase: from a relatively ‘pure’ mission
(the denial of the belligerent parties’ freedom of movement in the airspace
above Bosnia and Herzegovina) to direct support for the UNPROFOR peace
force on the ground, with all the inherent operational complications.
The extension of the task of Operation Deny Flight proceeded in two stages.
On  July , NATO decided to make Deny Flight aircraft available to
UNPROFOR for close air support as well. The second stage followed quickly, at
the beginning of August in fact. It soon became clear that close air support was
not going to have a great deal of effect on the course of the conflict in Bosnia
and Herzegovina. The close air support was primarily intended to relieve ‘blue
helmets’ under immediate threat, for example if they came under artillery fire.
For a chronically dramatic situation such as the one around Sarajevo, close air
support was too limited a method which could only be used on an ad hoc
basis. If UNPROFOR and NATO really wanted to end the Bosnian Serb strangle-
hold on the safe areas and the endless obstruction of international humani-
tarian aid, they would have to resort to more robust methods. On  August
, the Security Council therefore decided to add air strikes to the tasks of
Operation Deny Flight. NATO could conduct air strikes to defend the safe areas,
to deter new offensives against these areas or to punish the parties for their
opposition. The Security Council’s decision was directly related to the fighting
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around Sarajevo. There, Mount Igman was on the point of falling into Bosnian
Serb hands, thus closing the last supply route to Sarajevo. Initially, the threat
of air strikes did indeed appear to have the desired effect. On  August, the
Bosnian Serbs halted their offensive against Mount Igman and withdrew.
The UN stressed that the addition of the air strike weapon to its political-
military arsenal did not mean that UNPROFOR had given up its neutrality.  But
this could not hide the UN’s uncertainty in respect of the vulnerable position
of the safe areas and the ‘blue helmets’. The United States, which did not have
ground troops in UNPROFOR, had pleaded strenuously for air strikes. As far as
the Americans were concerned, the credibility of the Atlantic Alliance was now
at stake. France and the United Kingdom, on the other hand, who both 
supplied large UNPROFOR contingents, were more thoughtful in their approach
to the use of air power. A more robust method such as air strikes could, after
all, also have more serious repercussions. UN Secretary-General Boutros-Ghali
acknowledged this dilemma. Characteristically, he delegated the decision to
use close air support to his special representative in the Balkans, the Japanese
Akashi. For air strikes, however, the Secretary-General wanted prior permis-
sion from both the Security Council and the North Atlantic Council.
It was this sort of complication and deliberation that led to a situation in
which the Security Council’s air strike decision was also applied with the
necessary restraint for the time being. Enforcing sufficient freedom of 
movement for the ‘blue helmets’ and the aid convoys thus continued to be a
problem. It was particularly in the safe areas where, as before, this problem was
most apparent. At the beginning of , NATO called upon the UN and
UNPROFOR to resolve the three most urgent safe area problems, if necessary by
means of (the threat of ) air strikes. The idea was to break the Bosnian Serb
siege of Sarajevo, relieve the exhausted Canadian UN contingent in Srebrenica
with a Dutch battalion and open the airport at Tuzla for humanitarian flights.
But it was again a serious incident which led to the next definitive step in
Operation Deny Flight. On  February , a grenade exploded at a market in
the centre of Sarajevo. Sixty-eight people were killed and two hundred 
wounded; never before in the  months of war had one grenade left such a
bloody trail. The international community clamoured for retaliation.
Secretary-General Boutros-Ghali requested air strikes on Bosnian Serb 
positions around Sarajevo in order to prevent further shelling of civilian 
targets. This was then approved by the North Atlantic Council. The first air
strikes against Bosnian Serb artillery positions at Sarajevo followed on 
February. NATO was also looking for a way - by means of (the threat of ) air
strikes - to restore freedom of movement for UNPROFOR and the aid agencies
in and around Sarajevo by denying the Bosnian Serbs that same freedom.
NATO opted for the method of weapons exclusion zones. The Bosnian Serbs
were given an ultimatum: they had to remove all their heavy weapons from a
-kilometre exclusion zone around the centre of Sarajevo within a few days.
Weapons which were not removed from the exclusion zone had to be handed
in at one of seven UN weapon collection points. NATO also instructed the
Muslims to place their heavy weapons under UNPROFOR’s control, but this was
enforced a good deal less vigorously in view of their precarious, besieged 
position. By putting virtually the entire air fleet of Operation Deny Flight in
the highest state of readiness, NATO made it clear to the Bosnian Serbs that the
ultimatum was to be taken seriously. The Bosnian Serb leaders eventually 
decided to back down. They agreed to the removal of their heavy weapons
from the exclusion zone around Sarajevo and to the cease-fire around the city.
UNPROFOR was promised complete freedom of movement within the exclusion
zone. In response, NATO decided not to conduct any more air strikes on
Bosnian Serb positions for the time being.
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The success of the ‘Sarajevo model’ boded well for the other safe areas and for
the enforcement of the freedom of movement for UNPROFOR troops there. The
Bosnian Serbs themselves indeed took the sting out of the NATO threat of air
strikes by complying - just enough - with the demands of NATO and 
UNPROFOR. They allowed the relief of the Canadian battalion in Srebrenica
and agreed to humanitarian flights to Tuzla airport. A new ‘test’ of the resolve
of NATO and the UN came two months after the Sarajevo episode. At the 
beginning of April , the Bosnian Serbs mounted a heavy attack on the 
protected area of Gorazde. When several UN observers came under artillery
fire, UNPROFOR requested close air support. On  and  April, NATO planes
bombed Bosnian Serb artillery positions at Gorazde. It was the first time that
NATO had provided close air support for UN personnel. It did not, however,
have the desired effect: the shelling of the safe area of Gorazde just carried on.
The North Atlantic Council then announced, after a request from Secretary-
General Boutros-Ghali, that NATO would use air strikes to protect all safe areas
in Bosnia and Herzegovina. NATO also established a heavy weapons exclusion
zone of twenty kilometres around Gorazde. Furthermore, the Bosnian Serb
besiegers were to withdraw from a zone of three kilometres around the centre
of Gorazde within three days, allow UN convoys to enter and guarantee full
freedom of movement to all ‘blue helmets’ in the protected area. The Bosnian
Serbs gave in on  April.
In the confrontations in Sarajevo and Gorazde, the UN and NATO had finally
shown the necessary resolve, at least that is how it looked to the outside world.
Nonetheless, the Gorazde episode had, at the same time, once again revealed
a number of fundamental weaknesses in the air strike concept. All heavy 
weapons were still in the hands of the Bosnian Serbs. UNPROFOR still had 
insufficient manpower for a strict inspection regime. NATO’s promise to set up
exclusion zones for the other four safe areas (Bihac, Srebrenica, Tuzla and
Zepa) turned out to be an empty one. Furthermore, the UN was more willing
than NATO to give the Bosnian Serbs the benefit of the doubt with regard to
the way in which they met the ultimatums. The Bosnian Serbs had been a 
little too slow in their incomplete meeting of the deadlines. They blamed this
on, for example, bad weather or provocation by the Muslims. However, the UN

wanted to get medical support and extra ‘blue helmets’ to the besieged safe
areas as quickly as possible, so they chose to give the Bosnian Serbs the 
benefit of the doubt. This led to discussions with the NATO commanders, who
wanted strict and credible observance of the exclusion zones. No large-scale air
strikes resulted in the end, but it was clear that the procedure whereby both
organisations had to approve air actions, the so-called ‘double key’, could cause
major problems in future incidents.
In any event, the threat of air strikes and the imposition of weapons exclusion
zones around Sarajevo and Gorazde barely had any effect on the course of the
fighting in Bosnia and Herzegovina. In the summer of , the fighting 
merely became more intense. The ethnic cleansing continued unabated, there
were frequent casualties among UN personnel, the Bosnian Serbs stepped up
their blockades of the safe areas (including Srebrenica) even further and
Sarajevo airport had to be closed regularly because of the fighting. Only in two
cases, both again around Sarajevo, did NATO opt for the air strike method. On
 August, NATO planes bombed positions of the Bosnian Serbs after they had
taken heavy weapons from a UN weapon collection point. On  November,
NATO bombed a tank after a Bosnian Serb attack on a UN vehicle in the 
weapons exclusion zone.
In the meantime, yet another extension of the Deny Flight mandate had been
announced. In the middle of November , the Security Council and the
North Atlantic Council decided that the four UN protected areas in Croatia
should also come under the protective umbrella of Deny Flight. The blue 
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helmets there were highly dispersed and thus extremely vulnerable. Shortly
after that, on  November , NATO forces bombed the air field at Udbina,
which lay within UN Protected Area South. The Krajina Serbs had used the air
field earlier that month for air strikes on Bihac. Thirty-nine NATO aircraft were
involved in the attack on Udbina. Secretary-General Boutros-Ghali none-
theless spoke of a ‘proportional deployment’, as only the runway was hit.
Aircraft and buildings were deliberately avoided to keep casualties to a 
minimum. The attack on Udbina was above all a political signal rather than an
attempt to take out the air field definitively.

The effect on the course of the conflict was, again, minimal. What is more,
operational problems continued to plague the conduct of Deny Flight. This
was again apparent at the end of November, when UNPROFOR requested close
air support during a heavy Bosnian Serb attack on Bihac. NATO planes circled
above the area for an hour, but had to return without having done anything
because of the risk that UN personnel and civilians would also be hit.

And so Operation Deny Flight stumbled on. Despite a further deterioration in
the situation around the safe areas and continued ethnic cleansing, the UN and
NATO still made scarcely any use of air power until the spring of . A great
many differences of opinion and problems were dividing NATO and the UN.
UNPROFOR in particular was worried about the negative effects of new NATO

bombing campaigns. There was always a great danger that the Bosnian Serbs
would take ‘blue helmets’ hostage or break off the delicate negotiations. When,
after a while, it turned out that approximately  Bosnian Serb soldiers had
assembled in the three-kilometre zone around Gorazde, UNPROFOR abandoned
the idea of retaliation from the air. It was in any event virtually impossible to
‘measure’ precisely the extent to which the parties were observing the cease-fire
and the exclusion zones. UNPROFOR also lacked the manpower for this.
Furthermore, close air support could only, according to the general rule, be
used against ‘smoking guns’ (firing tanks, artillery or troops). That opportu-
nity seldom arose.
All these considerations and complications were very real. On  and  May,
NATO aircraft conducted air strikes on ammunition depots near the Bosnian
Serb town of Pale, not far from Sarajevo. The Bosnian Serbs responded with
the capture of just short of four hundred ‘blue helmets’. Although the threat
from the air formed the core of the safe area concept, air strikes were not used
during the Bosnian Serb offensive against Srebrenica in July .  The close
air support by two Dutch F-s on  July came too late to prevent the fall of
the protected area. Shortly afterwards, Bosnian Serb forces also overran the
nearby enclave of Zepa.

Operation Deny Flight was only able to break free of its operational and 
political chains when, in the second half of , the situation on the ground
in Bosnia and Herzegovina changed completely. With the fall of the East
Bosnian safe areas and the withdrawal of most of the ‘blue helmets’, the risk of
hostage-taking disappeared. Added to that was the fact that the Serbs had
suffered heavy losses on the battlefield against the Croats and the Muslims.
But it was another dramatic incident - again in Sarajevo - which led directly to
a new (and, as it turned out later, definitive) phase in Operation Deny Flight.
On  August , the Bosnian Serbs again shelled the market in the centre
of Sarajevo. This time,  civilians were killed and more than  people were
injured. The NATO bombing offensive, Deliberate Force, started two days later.
This consisted of a series of air attacks on Bosnian Serb military targets, such
as artillery positions, air defence artillery, ammunition dumps and command
posts. NATO made it clear that the air strikes were also intended to prevent 
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further attacks on the remaining safe areas and to guarantee full freedom of
movement for UNPROFOR personnel. NATO was now operating independently
and using its own rules of engagement.
Faced with the rapidly turning tide on the battlefield, the Bosnian Serbs gave
in to a new NATO ultimatum. On  September , therefore, the Alliance
decided to suspend further air strikes for an indefinite period. Free of its 
restrictions and re-cast in the robust form of Operation Deliberate Force,
Operation Deny Flight had finally been able to prove its worth. Deny Flight was
officially terminated on  December . The NATO air fleet continued to
control the airspace above Bosnia and Herzegovina, but now with the 
support of the ‘green’ NATO implementation force, IFOR, in Operation Joint
Endeavour.
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Section  - Introduction

. Once a conflict has ended and a peace settlement or treaty has
been concluded, measures must be taken (quickly) to consolidate the
peace. In this respect, it is important to focus initial attention on demo-
bilisation and demilitarisation and thus reduce the chances of any
resumption of hostilities. Disarming the parties is a measure which
could contribute significantly to the peace process in this context.

The term ‘demilitarised zone’ is used in the humanitarian law of war (in
Article  of the Additional Protocol of ). Parties in a conflict may, by
agreement, accord an area the status of demilitarised zone. Neither troops nor
military operations are permitted in such an area.

. Demobilisation consists of activities undertaken by a peace force
to reduce the size and equipment of armed forces in the area of opera-
tions to the levels agreed in a peace settlement. The terms demilitarisa-
tion and disarmament are also used in this regard. Demilitarisation
means that military personnel and equipment are relieved of their mili-
tary function. Disarmament is a sub-process of demilitarisation. It
refers to the (controlled) removal of weapons from armed forces. One
could say that demilitarisation and disarmament take place as part of
demobilisation operations.

Section  - Characteristics

. Security is a precondition for a lasting peace. An elementary
security structure is thus required as a basis for peace-building opera-
tions. After all, without a certain minimum in terms of security, it is 
unlikely that the actions of the peace force will be successful in the long
term. Demobilisation operations thus in effect often relate to the first
(implementation) phase of a peace settlement or treaty. It is for this 
reason that these operations represent such an important part of the
peace-building process.
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In , in his ‘Supplement to An Agenda for Peace’, Secretary-General
Boutros-Ghali focused attention on such aspects as the importance of 
disarmament in the context of peace-building measures. The Secretary-
General used the term ‘micro-disarmament’, with which he referred to the 
disarmament within the context of conflicts in which the United Nations is
involved as a security organisation: ‘Micro-disarmament is practical 
disarmament in the context of the conflicts the United Nations is actually
dealing with and of the weapons, most of them light weapons, that are 
actually killing people in the hundreds of thousands. The contemporary 
significance of micro-disarmament is demonstrated by the enormous pro-
liferation of automatic assault rifles, anti-personnel mines and the like.
Competent authorities have estimated that billions of dollars are being spent
yearly on light weapons, representing nearly one third of the world’s total arms
trade. Many of those weapons are being bought, from developed countries, by
developing countries that can least afford to dissipate their precious and finite
assets for such purposes, and the volume of trade in light weapons is far more
alarming than the monetary cost might lead one to suspect.’ (Boutros-Ghali,
Supplement to An Agenda for Peace,  January ).

. Demobilisation will usually form part of a comprehensive peace
settlement. This is a settlement in which parties undertake to end the
conflict and to start work on the rebuilding of the conflict area. Military
personnel and equipment will be demilitarised, for example by sending
the majority of personnel home and collecting the equipment at 
storage sites. The size of the armed forces a party may have is 
established and checked in consultation. This could be done by an
international organisation such as the UN, but also, in the context of
confidence-building measures, by the other parties.
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. Demobilisation may also be among peace measures taken as part
of an interim truce. In this case, it would not usually be full demobili-
sation. The measures often remain limited to disarmament or demilita-
risation. The size of the available armed forces is generally not discussed
and it is difficult to monitor the demobilisation. Given that it is an 
interim truce, there is always a chance that mutual suspicion will be rife,
as will be the inclination to keep possession of weapons.

. Demobilisation operations occur in connection with other 
operational tasks. As part of interpositioning, demilitarisation may
take place within a geographically defined buffer zone. When safe areas
are established, combatants in those areas may also be disarmed.
Disarmament may be necessary in the context of humanitarian tasks in
order to create a certain amount of security for the performance of those
tasks. Demobilisation may also be required as a stabilising measure in
the context of a preventive deployment.

. The execution of a demobilisation operation can only be 
successful with the consent of the parties involved. Parties are, after all,
going to be relieved of one of their main instruments of power.
Demobilisation without consent is really only possible with the use of
(considerable) force.

. When conducting demobilisation and disarmament operations, it
is important to know what role weapons play in a country’s history and
culture. Operations might be conducted in countries in which weapons
are part of everyday life. Weapons may be symbols of pride and power,
so one cannot assume that they will just be handed in automatically. If
the peace force takes this into account, they may be able to command
respect and exert a positive influence in respect of the success of the 
operation. The distinction between personal weapons and the weapons
of a unit is also vitally important. However, none of this alters the fact
that the peace force must not indulge in any bargaining. If the mission
is to confiscate all weapons, a cultural background does not constitute
a reason for partial or complete failure to do so.

. The credibility of the demobilisation operation depends entirely
on the extent to which the peace force is able to provide and guarantee
security. If this fails, the parties’ willingness to cooperate will diminish.
The credibility will also be measured against the ease with which the
peace force can ensure that the demobilisation operation proceeds
simultaneously and evenly for all the parties involved. 
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. Unity of effort in a demobilisation operation focuses on more
than just achieving cohesion in the operation. Unity of effort must also
be sought with other international organisations involved in the 
implementation of the peace settlement. This will bolster credibility
and thus promote confidence in the operation. Since the parties in a
demobilisation operation are actively involved, the course of the 
operation must be coordinated with them. Especially where parties are
themselves responsible for certain infrastructural or logistic facilities
that are required, coordination with them is essential.

Section  - Aspects of planning and execution

. When planning demobilisation operations, the following aspects
in particular must be considered:
• the context in which the operation will take place
• the desired end state
• time factors
• the willingness of parties to cooperate

. The context in which the demobilisation operation is conducted
influences the planning and the way in which it is conducted. The 
nature and content of the settlement are deciding factors in this respect,
as are the circumstances in which it was reached. If parties are put under
pressure to demobilise, cooperation will be difficult. This also applies to
a settlement in which the demilitarisation of one party is a condition for
the approval of another.

. If a demobilisation operation forms part of a comprehensive
peace settlement, the operation must be planned and conducted in
conjunction with other peace-building measures, such as the 
reconstruction of the economy and the re-establishment and training of
the police apparatus. Economic measures will help to provide job
opportunities for former military personnel. This will offer them some
future prospects and increase the willingness of the parties to cooperate
in the demobilisation operation. Unemployment is also a major cause
of social unrest, which can undermine the success of the operation. 

. A well-functioning police apparatus will create a sense of security
among the population. This in turn helps to build confidence in the
new community and offers possibilities for the future. A special opera-
tion is set up, usually by the UN, for the reorganisation of the police
apparatus. The execution is assigned to an international police organi-
sation consisting of civil police monitors and trainers. These personnel
do not normally have executive police authority, nor are they armed.
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. In the context of an interim truce, there are often no other 
measures for the purposes of reconstruction. There will, however, be
humanitarian relief activities. The cooperation of the parties in the
demobilisation will be limited, as there will (as yet) be no solid basis for
stability. It may also be the case in these circumstances that one of the
parties has only reluctantly agreed to the demilitarisation. A possible
consequence is that in practice there is little sign of consent, especially
locally, and compliance with the demilitarisation measures is minimal.

In , the UN Security Council declared six areas in Bosnia and Herzegovina
safe areas, with the consent of the belligerent parties. The UNPROFOR peace
force was given the task of supervising these areas. A condition for the Bosnian
Serbs to consent to this was the demilitarisation of the areas. The local 
UNPROFOR units were tasked with the disarmament and demilitarisation of the
combatants.

. The chance of success will be further enhanced if there is consent
and cooperation from neighbouring countries. If they do not cooper-
ate with the settlement, there is a chance that weapons will enter the
country illegally by way of these countries. It is important for the peace
force to take this into consideration and to take additional steps 
independently of the situation. Such steps may, for instance, be to post
observers on approach roads, at ports or airports which provide oppor-
tunities for the movement of goods from the neighbouring countries.

. The desired end state depends partly on the context in which the
demobilisation operation takes place. If it occurs as part of a compre-
hensive peace settlement, it must result in a situation in which weapons
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are collected and placed under the control of the peace force, troops are
billeted in barracks and the demobilised military personnel are reinte-
grated into the community. The aim in this case is to create a security
structure which will guarantee safety and stability and will benefit the
further development of the peace process.

. In the event of demilitarisation or disarmament as part of an 
interim truce, it will be difficult to determine the desired end state. The
measures will often be confined to the disarmament of the parties in
established protected areas or other designated areas in the conflict area
which are placed under the control of a peace force. Because the 
cooperation of the party or parties involved is uncertain, it may be 
difficult to establish whether full demilitarisation or disarmament has
been achieved. There is a considerable likelihood that there will appear
to be no more weapons but that, at the same time, weapons are being
kept in secret so that parties are ready to resume hostilities.

. In a demobilisation or disarmament by force, for example as part
of a peace-enforcing operation, the operation is mainly limited to the
disarmament of the parties. In this case, there is often no full demobi-
lisation initially. The main objective is thus primarily to create a certain
degree of security for the conduct of other operational tasks or for the
humanitarian relief by aid agencies. Once peace has been established by
a peace-enforcing operation, attempts can still be made to conclude a
peace agreement. The desired end state is then similar to that of a 
comprehensive peace settlement, as described earlier in this chapter.

When UN personnel became the target of attacks by belligerent parties in
Somalia in , the Security Council issued a resolution. This enabled the
UNOSOM II troops to use force to disarm General Aideed’s militias. This 
example is a perfect illustration of the risks of such a unilateral measure; the
UN’s credibility was damaged as a result and the operation later had to be 
terminated as a failure.

. Arrangements for demobilisation within a peace agreement or a
cease-fire are often difficult for parties to accept. For this reason, it is
important that, once a settlement has been agreed, the peace force is
deployed rapidly and in good time in order to take advantage of the
fragile agreement and consent. The positive political climate must not
be allowed to deteriorate as a result of a slow deployment, nor must 
resistance to the presence and objective of the peace force be allowed to
occur at a low level in the parties.

. The success of a demobilisation operation depends on the 
cooperation of the parties. The efforts of the peace force must at all
times be focused on gaining and preserving the cooperation of the 
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parties. This can be achieved by giving the parties an active role in the
peace process, for example by setting up a consultative structure in
which they are represented. They could also conduct reciprocal inspec-
tions under the supervision of the peace force. This will help to build
confidence in the execution of the mutual demobilisation.

UNTAC was a UN operation in Cambodia in  and  in which demobili-
sation and disarmament constituted important aspects of the peace agreement.
It was later concluded that the delayed deployment was one of the reasons for
the limited success of this operation. A strong military presence immediately
after the signing of the peace agreement would probably have kept the Khmer
Rouge more involved in the process.
A Mixed Military Working Group was set up to keep the parties as involved as
possible in the peace process. This consultative body was chaired by the UNTAC

Force Commander and involved all Cambodian parties. Initially, only 
military matters were discussed here, but it gradually became a forum in which
all sorts of conflicts could be discussed and resolved.

. A full demobilisation operation is conducted in several stages:
• bringing about a peace settlement
• establishing and managing a cease-fire
• the withdrawal and assembly of the parties
• disarming the parties
• dispersing and, if possible, reintegration of the parties

. A peace settlement is brought about after negotiations about the
calling of a truce or as a result of a peace-enforcing operation. The
agreement concerning demobilisation is in principle made on the basis
of approval by the parties involved. The peace settlement must include
details about the procedure for establishing and maintaining the 
cease-fire. In this phase, the peace force is mainly occupied with the 
preparations. Only if there has been a peace enforcement operation will
the peace force proceed immediately to an enforced demobilisation.

. In an agreed cease-fire, arrangements are usually made with
regard to a geographical demarcation and a timescale for the 
implementation. The circumstances under which a cease-fire is agreed
and implemented may be particularly violent. In this phase, the peace
force deploys in the area of operations and is mainly concerned with
checking compliance with the cease-fire.

. In order to be able to monitor the cease-fire, direct supervision is
needed on both sides of the cease-fire line. This could be carried out by
observers or patrols on the ground and in the air. The agreement in
question must also give definite instructions with regard to powers and
responsibilities in the context of investigation, arbitration and the 
possibility of sanctions.



. A firm and vigorous response to violations of the cease-fire is
essential. A delayed or inadequate response to violations reduces the
value of the cease-fire, has an adverse effect on the security situation and
damages the credibility of the peace force. The rest of the demobilisa-
tion operation may suffer serious complications as a result.

. Before it is possible to proceed with full demobilisation, the 
military units of the parties must leave the conflict area and withdraw
to agreed areas. Terms such as regrouping and cantonment are used in
this context. Regrouping means that parties withdraw their units and
assemble in assembly or regrouping areas. This is primarily a 
responsibility of the parties themselves. The peace force monitors the
assembly areas and will escort the parties from there to the cantonment
areas. The location of the cantonment areas is established by agreement
between the parties and the peace force. Cantonment areas are 
administrative centres for the temporary accommodation, disarmament
and demobilisation of military personnel.

. From the point of view of security and impartiality, the with-
drawal and assembly occurs in principle at the same time throughout
the area of operations. For this, a strict time and activity schedule
must be drawn up by the peace force staff and coordinated with 
representatives of the parties. Good arrangements for reception and 
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efficient logistic support are absolutely indispensable for the success of
such an operation. The parties themselves are responsible for the 
preparations and logistic facilities in the cantonment areas. In this
phase, the peace force is tasked with the overall supervision, reporting
on progress, the registration and storage of weapons, monitoring the
area of operations and assisting in or supervising the demobilisation
operation. The peace force can also make a start on registering the 
locations of heavy weapons.

. In the cantonment areas, the parties’ military units will be 
disarmed and demobilised. The success of the disarmament depends
on the trust placed by the parties in the demobilisation process in 
general and in the ability of the peace force to guarantee the overall
security in particular. It is not just about the surrendering of weapons,
but also about the collection of weapons in storage depots, ammunition
stocks and the denial of supply routes. It is in this respect essential that
confiscated or surrendered weapons and equipment are guarded and
registered efficiently.
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. In the context of the reintegration of demobilised military 
personnel, individuals will be selected for the future security units of the
(new) authorities; the remaining personnel will be prepared in the best
way possible for reintegration in the community. Personnel destined for
reintegration will be registered as such in the cantonment areas, issued
with a demobilisation certificate and given provisions (food, money,
transport) for the return to their homes. 

. Personnel who are to form part of the new armed forces or police
units will remain in the cantonment area until a pre-arranged date. This
phase is mainly the responsibility of the civil authorities and must be
implemented in conjunction with other government agencies. The
peace force’s primary task in this phase is to support the civil 
authorities. As an exception, the peace force will assist in the 
instruction and training of new security units.

UNTAC: THE SUCCESS OF A FAILED DEMOBILISATION

UNTAC, the UN operation in Cambodia in  and , defied many of the
‘rules’ of peace operations and is nonetheless regarded as a success. UNTAC was
originally supposed to be a ‘blue’ operation under Chapter VI of the Charter
of the United Nations. But even before the deployment of the first UN troops,
one of the parties, the Khmer Rouge, withdrew its consent to the operation
and refused the UN troops access to the area under its control. Moreover, the
Khmer Rouge violated the agreed cease-fire at will and refused to cooperate in
the disarmament and demobilisation. The United Nations was thus forced,
contrary to all intentions, to allow the deployment of the units to precede the
setting up of logistic facilities, with all the inherent risks. The UN even briefly
considered using force to enforce access to the area controlled by the Khmer
Rouge. They then continued the peace process without full demobilisation
and themselves eventually largely undid the disarming of the parties who had
stuck to the agreement. However, this risky approach by the United Nations
turned out all right in practice. After eighteen months, when the mandate
expired, Cambodia was in a better position than it would have been without
UNTAC.
That UNTAC could not fail had been established right from the word go. The
UN Secretary-General appointed in January , Boutros-Ghali, had written
his ‘Agenda for Peace’ just before the start of UNTAC. This report, presented in
July, was to be the UN’s guide for the further development of peace operations.
In UNTAC, therefore, it was not only Cambodia’s future which was at stake, but
also that of the United Nations and the new Secretary-General. This also 
justified the considerable size of the force and the high cost of the operation.
In all, some , people worked for UNTAC in Cambodia over a period of
eighteen months, including , military personnel.  According to the 
official UN statement, the costs amounted to . billion dollars and brought the
organisation to the brink of bankruptcy.
Nonetheless, UNTAC’s success cannot only be ascribed to the UN. The end of
the civil war in Cambodia was mainly due to the end of the Cold War, which
prompted the major powers to withdraw their support for the belligerent 
parties. Because of a lack of resources and mainly against their will, the parties
were thus forced to end the conflict. The credit due to the UN is for the fact it
did not fail to take advantage of this opportunity. However, the peace process
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and the demobilisation operation in particular suffered constantly as a result
of the negative motivation for the consent to UNTAC.

The four parties which were to be put in cantonment areas, disarmed and 
reintegrated in the civilian community in the demobilisation had all come into
being in the course of the civil war. The Cambodia which had been destabili-
sed by the Vietnam War was gradually overrun in the period from  to 
by the Khmer Rouge, an orthodox communist guerrilla movement supported
by Peking. After taking control of the capital Phnom Penh in April , the
Khmer Rouge, led by Pol Pot, began a reign of terror. Only an armed 
intervention by the now united Vietnam, supported by the Soviet Union, put
an end to Pol Pot’s regime. The Khmer Rouge then withdrew to the virtually
inaccessible jungle in the north and west of Cambodia, along the border with
Thailand. Vietnam and Thailand had already vied with each other in the past
for power in Cambodia; the Vietnamese invasion thus drove Thailand and the
Khmer Rouge closer together.
Two new anti-Vietnamese guerrilla movements also appeared on the scene.
Firstly there was the non-communist but Peking-backed Khmer People’s
National Liberation Armed Forces (known as the ‘Khmer Blanc’), founded in
 by the former premier, Son Sann. In addition, there was the Front uni
pour un Cambodge indépendent neutre pacifique et cooperatif (FUNCINPEC), 
supported by the United States and communist China, founded by Norodom
Sihanouk, the king exiled in . These three parties united in  and 
eventually made life so difficult for the Vietnamese that Hanoi withdrew its
troops in . This left a Moscow-backed government and government forces
behind. In the meantime, Thailand had become further involved in the civil
war as some , Cambodian refugees had sought refuge in camps in Thai
territory just across the border. Food, money, weapons and other military
equipment found their way, partly through Thai territory, to the Khmer
Rouge, the Khmer Blanc and FUNCINPEC. These movements also infiltrated
the refugee camps to recruit new members and get their share of the interna-
tional humanitarian aid. After the end of the Cold War, the Khmer Blanc and
the FUNCINPEC were forced to end their fight against the similarly weakened
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government forces. The Khmer Rouge was less affected than the other 
movements by the disappearance of foreign support. This was because the
Khmer Rouge had a considerable financial reserve and exploited the economic
resources of the controlled area in true capitalist fashion, working with the
Thai army and Thai businesses and banks.
In April , the four parties agreed to a cease-fire. In order to give the new
peace process a chance, the UN sent the United Nations Advance Mission in
Cambodia (UNAMIC) to the country. The mission, initially comprising some
three hundred personnel, was to use a network of liaison officers to get 
consultations going between the four warring factions down to the lowest
level. UNAMIC was also to set up a mine awareness programme for the civilian
population and reconnoitre and prepare the encampments for the peace force
which was to be deployed, the United Nations Transitional Authority in
Cambodia (UNTAC).

On  October , just two weeks before UNAMIC became operational, the
parties had signed a peace agreement in Paris. One of the stipulations 
contained in the agreement offered the UN the opportunity to act as a 
transitional authority. Together with the Supreme National Council (SNC), in
which all four Cambodian groups were represented, the UN was to take 
charge of the demobilisation of the armed forces, the return of the refugees,
the holding of elections, the approval of a constitution and the accession of a
new, legitimate government.
UNTAC was thus faced with a task which was not to be underestimated and
which was to be completed within a mandate period of eighteen months. The
military part of the operation alone was complex and extensive. According to
the factions themselves, they had a total strength of some , men at
around  locations. Most villages also had their own militias with a 
combined strength of around ,. It was estimated that the disarmament
process would cover , weapons and more than  million pieces of
ammunition. In order to avoid endangering the precarious and frequently 
violated cease-fire any more than was necessary, Boutros-Ghali, immediately
after his appointment in January , developed a plan to deploy UNTAC with
the utmost urgency. At the end of May , the full-strength military 
component was to be present and operational. At the end of September ,
% of the demobilisation was to have been completed and the next phase of
the operation, preparing for and holding the elections, ready to start. UNTAC’s
military strength could then be halved.
Boutros-Ghali originally designated  regrouping areas and  cantonment
areas for the demobilisation operation, but these figures turned out to be 
unrealistic. They were soon reduced to  and  respectively, half of which
were intended for the government forces, a third for the Khmer Rouge and the
remainder for the two smaller factions. To keep the demobilisation in ‘normal’
proportions, the UN abandoned the idea of regrouping and cantonment of the
militias; they would thus merely be disarmed and could stay where they were.
The first phase (the deployment of UNTAC) commenced on  March  with
the arrival of the Special Representative of the Secretary-General, the Japanese
Akashi, and the Force Commander, the Australian General Sanderson, in
Phnom Penh. Their first action, the setting up of a consultative structure with
the SNC, went well. After that, however, things soon started to go wrong. At
the end of March, the commanders of the Khmer Rouge decided not to 
support the peace process any longer. This decision was immediately 
‘translated’ into an increasing number of violent incidents and a growing lack
of cooperation. At the beginning of June, this stance was confirmed in the SNC

with the refusal to cooperate with the disarmament and to allow UNTAC to
enter the area controlled by the Khmer Rouge. The reason the faction gave for
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this was that the deployment of UNTAC was proceeding so slowly that it could
not guarantee the safety of the population. The Khmer Rouge also accused
UNTAC of partiality, as not all foreign (read Vietnamese) troops had yet left
Cambodia.
The first accusation was not completely unfounded. The deployment of
UNTAC got behind schedule, partly because of the time-consuming procedures
in the United Nations in New York. At the end of April, the Force
Commander had just over , troops. Ultimately, it would not be until 
mid-July  that all twelve battalions were up to their operational strength.
The UN had in any event increased the tempo of the deployment by not 
waiting for the end of the logistic build-up operation. The second accusation
was, to put it mildly, far-fetched. The entire Vietnamese army had, after all,
left the Cambodian ‘wasps nest’ in . The only foreign units in Cambodia,
therefore, belonged to the Thai army, with which the Khmer Rouge had 
collaborated in its own territory.

UNTAC’s Dutch battalion was to bear the full brunt of the problems faced by
the operation in this phase. This was, however, no accident. The UN had been
pleasantly surprised when the Netherlands had offered a Marine Corps 
battalion for the operation in Cambodia. From the Dutch point of view, this
was the most logical offer, as this Corps consisted mainly of professional 
personnel, unlike the Royal Netherlands Army, most of which was still made
up of conscripts. Moreover, because of its level of training and readiness, the
Marine Corps was perfect for the operation. Because of their high quality, the
Dutch and French contributions in particular stood out from the other 
commitments to UNTAC. The two European battalions were, therefore, 
assigned the most troublesome sectors: the French got the most difficult 
terrain and the Dutch got the sector with the strongest bastion of the Khmer
Rouge. This was an area in the western part of Cambodia, along the border
with Thailand.
This area was of great financial and economic value to the Khmer Rouge. It
was rich in tropical hardwood, which the Khmer Rouge exploited by giving
generous felling concessions to Thai contractors in return for a share in the
profits. The wood then reached the world market through Thai territory. The
Khmer Rouge used the same method to cash in on the supply of precious 
stones in the ground. At the beginning of the nineties, Bangkok became the
centre of the world market in this field, with an 8% share in the global 
supply. Approximately one third of this came from the part of Cambodia
under the control of the Khmer Rouge, especially from the area surrounding
the town of Pailin, in the middle of the sector destined for the Dutch 
battalion.
With this ace up its sleeve, the Khmer Rouge was able to continue its usual
strategy, even without foreign support, to ensure the allegiance of the 
population.  Since their banishment from the central part of Cambodia to the
less developed border areas, Pol Pot and his followers had tried to entice the
rural population into their area. First, the areas outside the Khmer Rouge-
controlled territory were made more dangerous; socio-economic aid 
programmes were then used to offer the refugees a new life under the 
protection of the Khmer Rouge. Against this background, the appearance of
UNTAC was an outright disaster. Where the UN promised peace and security,
the Khmer Rouge regarded the operation as nothing more than a threat to its
strategy and financial base.
The commander of the Dutch battalion soon found out how the land lay. His
reconnaissance group did manage to enter the Dutch sector at the beginning
of May , although the troops were only granted freedom of movement by
government forces and the Khmer Blanc. When the commander himself 
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arrived from Thailand at the border with his -strong advance party on 
May , however, the barrier remained closed. Personal intervention by
Akashi and Sanderson in Pailin three days later was to no avail. When the
deployment of the main force started at the beginning of June, it was thus 
confined to those parts of the sector which were under the control of 
government forces and the Khmer Blanc.

What the Dutch experienced was typical of the attitude of the Khmer Rouge
throughout Cambodia. It was around this time, therefore, that Akashi came up
with the idea of using force to enforce access to the Khmer Rouge’s area. Dutch
marines were thus to be brought by helicopter from Thailand into their sector.
However, this operation, called Dovetail, found no favour in the eyes of the
Force Commander. He considered the units tailored to a ‘blue’ operation 
unsuitable for a combat operation such as this. He also foresaw that the Asian
UNTAC participants who had not yet sent their units would turn their back on
the operation if it looked likely to become ‘green’. Dovetail was subsequently
scrapped.
The slow deployment of UNTAC and the obstruction by the Khmer Rouge were
of course sources of concern to Boutros-Ghali; the operation was in danger of
losing its momentum. The second phase of the operation had officially started
on  June , namely the cantonment, disarmament and demobilisation of
the parties. Indeed, only four of the twelve battalions were operational at that
time, but UNTAC was virtually up to strength a month later. By the middle of
June, there were , military personnel in the cantonment areas and not one
of them was a member of the Khmer Rouge. It was clear that the attitude of
the Khmer Rouge had frightened the other parties. Boutros-Ghali suggested to
the Security Council that either the disarmament be suspended pending the
consent of all parties or that preparations be made for the next phase (the 
elections) without having achieved anything like a successful disarmament.
The UN could then but hope that the Khmer Rouge would be deterred by 
political pressure from disrupting the elections. The Security Council 
eventually chose the second option and stipulated the suspension of the 
disarmament and the date of the elections (May ) in resolutions of 
October and  November  respectively.

The disarmament and demobilisation, once praised by Boutros-Ghali as
‘essential elements both for the cease-fire and for the achievement of the other
objectives of UNTAC’, had failed. The unruliness of reality, expressed by 
personnel in statements such as ‘it was a nice idea, but I have not seen it work
anywhere’ and ‘everyone cheated everyone else’, was thus clearly illustrated.
While the Khmer Rouge created unrest with renewed guerrilla actions, the
cantonment stopped at , men, just over a quarter of the total. Some
, of them were in any event permitted to go home on harvesting leave,
on condition that they would respond immediately to any call to report for
duty. UNTAC never saw them again. The Force Commander felt that this
remarkable end of the demobilisation was actually a blessing in disguise. The
detention of , young men, who were used to the undisciplined life of
the guerrilla, in primitive cantonment areas and without any prospect of work
would undoubtedly have led to unmanageable situations in a short space of
time. There was still the problem of the safety of the local population, 
especially during the elections. Here, too, the UN opted for a pragmatic 
solution. The units of the three factions which had cooperated with the 
demobilisation were to work with UNTAC to provide security during the 
elections. For this reason, they were given back some of their surrendered 
weapons on the eve of the elections (which took place from  to  May ).
In September , UNTAC further strengthened the ties with these three 
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factions, now unified in the Cambodian National Armed Forces, by paying
their troops. This move, known as Operation Paymaster, not only allied the
three factions to UNTAC, but also ensured their loyalty to the new government.
After UNTAC’s departure (mid-November ), this army was to prove strong
enough to stand up to the Khmer Rouge. The main military problem in
Cambodia was thus solved, albeit in an entirely different way from that 
envisaged in UNTAC’s mandate. All in all, an example of thinking in terms of
objectives.
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Section  - Introduction

. Military aid/support to civil authorities (subsequently referred to
as ‘military assistance’) is the supportive actions of a peace force at the
request of a government or of a regional or local authority. If there is no
effectively functioning authority or government, military assistance may
consist of direct support for the civilian population. Military assistance
of this sort is also regarded as part of civil-military cooperation (CIMIC)
and can, therefore, be described as a CIMIC operation. Military 
assistance is provided by military units, possibly in conjunction with
civilian specialists. Military assistance also incorporates the sale, 
donation or loan of (military) assets.
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. Military assistance can be provided in a national as well as an
international context. The national form of military assistance 
(military support) is dealt with in ADP IV. This chapter describes 
military assistance in the context of peace operations and concerns, 
therefore, the multinational form. Given that military assistance can
come in many shapes and sizes, the section entitled ‘Aspects of planning
and execution’ in this chapter looks exclusively at the aspects which
apply in general terms.

Section  - Characteristics

. The objective of military assistance is to get a country out of a 
crisis and enable its people to live a normal and independent life in
peace. Military assistance is provided to restore and maintain:
• the sovereignty of the state
• order and authority
• public amenities

. Restoring and maintaining the sovereign state form the 
framework for all activities performed in the context of military 
assistance. Public order and legitimate authority are essential if an 
effective form of civil administration is to be created and the internal
security of the state improved. If there is no legitimate authority, a peace
force could fulfil this role until the legitimate government and the civil
police are in a position to take it on themselves. The unit providing the
military assistance thus temporarily forms the ‘strong arm’ of the civil
authorities. Effective armed forces are also indispensable with regard to
maintaining sovereignty. Military assistance can, therefore, also focus on
restoring and maintaining well-trained and well-equipped armed forces
which are properly anchored in the democratic institutions of the state.

. Military assistance is in principle provided in a relatively stable
security situation with a low force level. As indicated in Chapter  of
ADP I, military assistance will normally be provided in the post-conflict
phase of peace operations. Military assistance may be preceded by an
operation to enforce public order, which would pave the way for 
installing a legitimate government. Military assistance will normally be
part of a larger peace operation. It is also conceivable, however, that
military assistance could take the form of an independent operation.

. Characteristic of a military assistance operation is that the peace
force, local authorities and organisations and even the parties in the
conflict operate jointly. This cooperation can have a positive effect on
the level of consent for the operation. Military assistance, therefore,
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does not only benefit from consent (as do all operational tasks during a
peace operation), but can also help to obtain it. 

. The basic principles of impartiality and transparency are 
particularly important in the implementation of military assistance.
This is because the presence of military personnel to support the 
administrative apparatus may give the impression that the peace force is
in fact also operating on the instructions of the civil authority in
question. A country’s own (para)military factions may also have acted
repressively during the conflict. There may be an atmosphere of mis-
trust. Openness about objectives and impartiality in the performance of
tasks are thus recommended and may lead to a situation in which the
civilian population consents to the presence and tasks of the peace force.

. Military assistance comprises a great many activities which are also
diverse in nature. The following activities can be distinguished:
• supporting the election process and supervising the transition to a

democratically elected form of government
• forming local police and security units
• clearing mines and training local people
• administrative matters
• maintaining public amenities
• protecting individuals, groups and installations
• supporting the civil administration in the coordination of huma-

nitarian aid operations
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. Supporting the election process and supervising the transition
to a democratically elected form of government. Restoring order and
authority and creating a safe environment are essential conditions for
success in organising elections. Military assistance in elections may 
consist of:

• setting up and protecting polling stations
• monitoring the progress of the elections
• protecting and transporting ballot boxes and the election staff
• providing specific material support, such as setting up a communica-

tions network

. Forming local police and security units. Police and security
units have often used repressive measures to uphold law and order
during the conflict. The military assistance will focus primarily on 
supporting the international civil police organisation which is tasked
with forming a well-functioning police and security apparatus. Only in
exceptional cases will the aid also consist of training and equipping
units.

. Clearing mines and training local people. The Netherlands
adheres to the principle that the country in question is itself 
responsible for mine clearance. In principle, therefore, Dutch military
personnel do not perform any activities in respect of mines or 
explosives. The aid focuses on the distribution of information about
mines and explosives, informing local people with the aim of making
them aware of the danger of mines, training the required personnel and
possibly setting up a national mine centre.

. Administrative matters. Military assistance in administrative 
matters is desirable in the absence of a well-functioning government
apparatus. The aid may consist of providing support and advice in 
relation to public administration. It may be in connection with legal
matters or it may be to do with providing communications and 
transport support. In extreme cases, a temporary military admin-
istration may be installed. The provision of support must be geared
towards enabling the legitimate administrative apparatus to perform its
administrative tasks independently as soon as possible.

. Maintaining public amenities. Public amenities such as water,
energy, public transport, communications facilities and medical care
constitute an essential part of the daily life of a community. If the 
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government apparatus is no longer functioning, it will no longer be able
to bear the responsibility for maintaining these public amenities. It is
also possible that these amenities will have been damaged or destroyed
as a result of the conflict. Military assistance could  help to restore,
maintain or (temporarily) supply these services.

. Protecting individuals, groups and installations. Such tasks are,
in principle, the responsibility of the civil police. During the transition
to a stable situation, military personnel of the peace force may be used
to perform these tasks. They may also be required to support the civil
police force in the performance of its tasks. A role such as this will be
particularly appropriate for the Royal Marechaussee in conjunction
with other similar (gendarmerie) units. This could be the case in what
is known as the ‘third force concept’.

The ‘third force concept’ refers to the deployment of a unit for tasks which are
conducted nationally by a mobile police unit or for tasks which are indeed
police oriented but which must be performed at a high force level. In this way,
the ‘gap’ between military assets and unarmed police monitors without 
executive powers can be filled. This provides the international community
with ‘police’ assets which do have these powers and which can act robustly.

. Supporting the civil administration in the coordination of
humanitarian aid operations. If military assistance follows a 
protracted conflict, considerable support will probably be needed from
civil aid organisations. Units may be asked to support the civil admin-
istration in the coordination of humanitarian relief or even to take on
the whole of this relief task. In this case, the military assistance could
involve setting up a military communications network, liaising with aid
agencies or conducting reconnaissance for the purpose of assessing the
humanitarian emergency. The peace force may also be deployed 
immediately to alleviate human suffering. This would then be classed as
a humanitarian operation, the characteristics of which are described in
Chapter .

Section  - Aspects of planning and execution

. The analysis of the assignment must produce a clear picture of the
end state which the military assistance is meant to achieve. Restoring
and maintaining the sovereign state, which can independently provide
public order and legitimate authority, remain the intent of the 
military operation. The method and time of transfer of the tasks to the
existing or future authorities will have to be made clear.

. Given that a large number of tasks (such as administrative tasks)
do not fall within the primary domain of military personnel, one must
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ensure that the necessary expertise is available within the peace force. A
command of the language spoken locally, a thorough knowledge of
national politics, history and cultural aspects of the country and the
region are also extremely important in the execution of these tasks. It
may be the case that the Royal Netherlands Army does not have 
combat-ready personnel with the required skills. The use of reserves or
contractors may offer a solution with regard to providing the required
personnel.

. As well as regular units, special CIMIC units may also be assembled
to conduct military assistance operations. The expertise required to 
perform the tasks is combined in these units. Another possibility is that
organic units are tasked with the provision of military assistance. They
will then have to be reinforced by specialist personnel. Another 
possibility is that the Netherlands deploys specialist personnel as a 
contribution to multinationally assembled CIMIC units.

. When conducting a military assistance operation, the commander
must have contingency plans and a reserve for the purpose of sup-
porting the public administration in dealing with disturbances such as
riots, terrorism and the eruption of violence of a more structural 
nature. The possibility to react is essential for balanced actions and the
opportunity to influence the situation. In this respect, the commander
must weigh the requirement for protective measures against the need to
deploy his reserve in unforeseen circumstances.
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. Military assistance may also relate to the restoration of order and
authority in the area of operations. This restoration could play an
important role in the civil rebuilding of the country. It is possible that
the civil police force is no longer of any significance and that it has lost
its power because of the disappearance of the central authority. There
may be corruption and abuse of power within the police apparatus. In
a situation like this, the international community may set up a police
force, which could help to train the local police by giving advice and
assistance. The peace force often works with an international police
force such as this by providing protection in dangerous situations and
exchanging information.

As part of the process of restoring and maintaining order and authority, a
peace force may be confronted with riots or disturbances involving the local
population. Such incidents may be organised by the parties in the conflict and
could restrict the peace force’s freedom of movement. It would be 
unacceptable to use military assets in such a situation. As a result, there is often
what is known as a crowd and riot control (CRC) unit. It may be the case that
every national contingent has its own CRC unit, or that the peace force has
such a unit at central level.

. Commanders must use every opportunity to shift the respon-
sibility for the execution of tasks to the civil authorities as soon as 
possible. The criterion for the transfer of a function is the ability of the
civil authorities in question to conduct the task themselves without 
support. Such decisions are sensitive and require balanced judgement. A
premature handover could lead to an unstable situation, even a return
to the situation before the crisis. Prolonged support can be just as 
damaging, as it could lead to a ‘wait-and-see’ attitude, a lack of 
initiative, insufficient resolve and a loss of confidence in one’s own 
abilities. Withdrawal must be flexible and in keeping with the political
developments. 

. There are three forms of withdrawal:
• Rapid withdrawal, as soon as there is a prospect of a successful

handover.
• Phased withdrawal, in which the phases can be accelerated or 

slowed down. The phases can be linked to functions or regions.
• Partial withdrawal by turning direct aid (whereby troops perform

tasks themselves) into indirect aid, whereby advisers are deployed.

. During military assistance operations, it may be necessary to take
collective control measures at first, such as a curfew, patrols or 
searches of premises. These measures will not be popular with the locals
and will have to be carefully prepared, supervised and explained. The
aims of these measures are:



• to provide a deterrent to violence and crime
• to restrict the possibilities for demonstrations
• to reinforce the function of the local administration
• to limit the illegal transport of weapons and smuggling
• to take wanted persons into custody
• to identify subversive activities and to obtain information

IN SUPPORT OF A SHAKY DEMOCRACY: INTERNATIONAL POLICE MONITORS

IN HAITI

The police apparatus plays a key role, certainly if a state wants to trade in its
dictatorial past for a democratic future. The new, democratically elected
leaders will at the very least want to thoroughly purge and restructure the old
police apparatus. Even better would be to disband the entire organisation in
order to rebuild it from scratch, with, incidentally, all the inherent tensions. In
the s, the international community intervened in sovereign states more
readily than in the past to get the process of democratisation on the right track.
It goes without saying that careful international control and intensive 
monitoring of the legal system form part of such an intervention. Given the
substantial interests, this is obviously a sensitive and complex matter. This 
proved to be the case in Haiti in the first half of the s. The democratic
government which came to power here had to deal with a legacy of nearly two
centuries of dictatorial rule. An American-led international force, the
Multinational Force (MNF), ensured a relatively stable security situation in
Haiti in Operation Uphold Democracy. The new, democratically elected 
government was thus able to get off to a credible start. At the same time,
International Police Monitors (IPM) were to help the restructured Haitian 
police force achieve independence and a democratic attitude. A Belgian-Dutch
detachment (the BE/NL Police Monitor Unit) was part of the IPM organisation
in  and .
The international military assistance in the transformation of the old Haitian
police apparatus was by no means straightforward. Haiti has a long history of
poverty, corruption and incompetence, during which military interventions by
the United States alternated rapidly with military coups d’état. One of the
most notorious Haitian dictators came to power in : François ‘Papa Doc’
Duvalier. In , he handed power to his son, ‘Baby Doc’ Duvalier. Their
Tonton Macoute militia in particular earned itself an appalling reputation of
brutal repression.
The first signs of a change for the better became visible in the course of the
s. International criticism of the poor human rights record in Haiti and
severe internal unrest led to the hasty departure of ‘Baby Doc’ Duvalier in
. A new period of internal unrest and military coups ensued until free 
elections could finally be held under international supervision in December
. Two-thirds of the Haitian population voted for the charismatic priest,
Jean-Bertrand Aristide. He formed a government, but was ousted by army
leader General Raoul Cedras within a year. Aristide then fled to Venezuela in
October . The Organisation of American States (OAS) and the United
Nations sharply condemned Cedras’ coup d’état, but it was actually the 
problem of the tens of thousands of Haitian boat people which put the Haiti
issue on the American (and thus international) agenda.
To put pressure on the Cedras regime, the United States made a strong case in
the Security Council for a partial international embargo against Haiti.
Although this had no effect initially, in June  the Security Council 
adopted resolution . This acknowledged that the worrying situation in
Haiti, particularly the refugee problem, was a threat to international peace and

CHAPTER FIVETEEN





security. The resolution also imposed a full oil and arms embargo against
Haiti. This time it looked as if General Cedras would back down. On  July
, Cedras and the exiled President Aristide signed the Governor’s Island
Agreement. The main elements of this agreement were the return of Aristide
as the legitimately elected head of state (planned for October ), amnesty
for those who had staged the coup of , a thorough reorganisation of the
army and the police with the help of the United Nations and the lifting of all
sanctions against Haiti. To support President Aristide, the Security Council
sanctioned the setting up of a UN Mission in Haiti (UNMIH). Cedras, however,
showed no signs of leaving. When the American warship, USS Harlan County,
put into port in the capital, Port-au-Prince, in the middle of October 
with the first two hundred American UNMIH military personnel on board,
armed gangs were waiting for the UN contingent on the quayside. The
Americans did not want to risk a bloody confrontation, so the Harlan County
turned back with nothing to show for its pains.
This humiliation, plus the difficult problem of the boat people, served to make
the American government more resolute. This time the United States called for
even more robust measures: a complete maritime blockade of Haiti. When
Cedras once again refused to give in, preparations began for yet another 
military intervention. At the end of July , the Security Council approved
the setting up of an American-led Multinational Force (MNF) to enforce the
Governor’s Island Agreement, if necessary with force. After the military 
intervention, the MNF operation (to be conducted on the basis of Chapter VII
of the UN Charter) was to be replaced by the UNMIH peacekeeping operation
(under Chapter VI of the UN Charter). UNMIH was to continue the supervision
of the process of democratisation. A few hours before the planned invasion by
the MNF, Cedras and his followers decided to make the best of a bad job. A
last-minute attempt at mediation by an American delegation led by former
president Carter was successful. This time, the rebels finally accepted the 
provisions of Governor’s Island Agreement and left. The first American MNF

units landed on  September  and the Aristide government was able to
get to work by the middle of October .
Disarming the old, repressive security apparatus, purging ‘contaminated’ 
officials and setting up a new, democratically trained Haitian police force 
formed an important part of the international intervention. More than eight
hundred International Police Monitors (IPMs) from twenty countries super-
vised the ‘re-educated’ Haitian police. The peace-enforcing MNF operation and
the IPM deployment thus took place alongside each other.

The Carter mission had prevented a forced entry by the MNF, but at the same
time had inadvertently produced an extra complication. The departure of the
Cedras regime and the peaceful arrival of the MNF meant that neither the
Haitian armed forces (which included the national police) nor the hated
‘Attachés’ (the successors of Duvalier’s Tonton Macoute militia) with their
abundance of military assets could be eliminated. This elimination was one of
Aristide’s priorities as he badly wanted to start with a ‘fresh’ security apparatus.
However, the United States and the MNF did not now dare to tackle the 
immediate and radical elimination of the still largely intact and armed 
security apparatus, afraid as they were of the unrest which would undoubted-
ly arise as a result. Especially during the first few weeks, this was manifested by
enormous restraint on the part of the MNF in respect of the existing police
force. Often, MNF military personnel did not intervene if Haitian civilians
were suffering abuse at the hands of the police or the army. This passiveness-
by-necessity indeed served to reduce the credibility of the MNF and the IPM

among the local population. Only after a few serious incidents and a 
tightening up of the rules of engagement did the MNF succeed in bringing
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about a reduction in the political violence and criminality. 
The return of law and order did not yet mean, however, that a smooth 
transition to a new and democratic police apparatus was possible. Because the
MNF considered the rapid and total dismantling of the old police apparatus too
risky, they opted for a pragmatic solution in the form of a temporary Interim
Public Security Force (IPSF). This consisted mainly of the more ‘reliable’ 
members of the old police force and army. However, the IPSF officers had 
virtually no civil police skills. They did receive rapid training as part of the
International Criminal Investigative Training Assistance Program provided by
the American Ministry of Justice, but this consisted of  training hours in all.
Experts agreed that this was by no means enough to purge an establishment
with such strong authoritarian roots. The IPSF was also poorly motivated. Its
members feared that there would be no place for them in the reformed and
purified National Police. This fear was justified, given the fact that President
Aristide wanted to exclude all members of the old security apparatus from
government posts for at least a year to begin with. With his sharp rhetoric,
Aristide fuelled the profound suspicion of ‘the terrorists of old’ even further.
The protection of the IPSF against the rage of the vengeful population thus 
turned out to be a major task for the IPM police force!
The distrusted IPSF thus damaged the credibility of the Multinational Force
and the International Police Monitors among the population. But President
Aristide’s new National Police also had to earn the respect of the population.
The recruitment of the required five thousand officers was difficult at first.
The United States organised a short period of training, but there was at that
point no time for a thorough and time-consuming training programme.
Moreover, the new police force was still, as it were, up in the air to some extent
because of the absence of a good legal system (courts, legal profession, jails and
so on).

It was within this highly demanding framework that the BE/NL Police Monitor
Unit (as part of Operation Columbus) had to operate. In September , the
Dutch government had indicated its willingness to contribute fifteen Royal
Marechaussee personnel to the IPM force. This offer was combined with the
Belgian contribution of thirty members of the military police. The language
problem (the official language in Haiti is French) was largely solved by the 
presence of the Walloons in the monitor unit. The special status of the IPM

officers was in any event apparent because of the fact that they, unlike the
‘blue’ police forces of the UN, wore yellow caps and were not spread 
throughout the organisation but operated as national contingents.
Each IPM detachment was in charge of a district, the size of which depended
on criminality statistics and the population density. The BE/NL Police Monitor
Unit was first assigned the presidential district in Port-au-Prince, but the 
discussions in the Lower House about the potential risk for the Marechaussee
personnel caused such a delay in their deployment that by the time they 
arrived in the Haitian capital they were no longer needed there. The Belgian-
Dutch unit was then assigned the northwestern town of Port-au-Paix in the
middle of November . There, in contrast to the rest of Haiti, it was 
relatively quiet. The MNF contingent in Port-au-Paix consisted of ten soldiers
from the American Special Forces, who, incidentally, found it somewhat 
difficult to hand over their tasks after being responsible for the area for weeks.
The locals were in any event happy about the presence of the MNF and IPM

personnel, which meant that the use of ‘non-persistent chemicals’ (such as 
pepper spray) was not required for keeping the peace.
When performing their tasks, the Belgian and Dutch monitors were also 
confronted with the intractable legacy of the old repressive establishment, the
pariah position of the interim police force, IPSF, and the teething troubles of
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the new National Police. Although in practice the monitors gave a great deal
in the way of advice and instructions, structural training tasks fell outside their
mandate. The IPM concentrated mainly on the daily supervision and support
of the local police force. The fearful IPSF officers normally preferred to stay in
the relatively safe surroundings of the barracks. There were also too few patrol
vehicles, which meant that the Belgian and Dutch monitors spent a great deal
of their time ferrying the Haitian officers around. Perhaps the most important
police procedure that the Haitian officers had to learn was keeping records up
to date. Under the old Haitian legal system, it was all too easy to arrest and
detain suspects. The local jails were also badly in need of improvement. After
a number of escapes, the Dutch Marechaussee personnel thus took the 
initiative in  in the building of new cells.

The first members of the new National Police arrived in the Belgian-Dutch
district around Port-au-Paix in December . Some of those involved were
the so-called Guantanamo trainees: trainee officers who had been recruited by
the Americans from the thousands of Haitian refugees in the huge camp at
Guantanamo naval base (an American enclave in Cuba). The members of the
National Police were reasonably well motivated and disciplined, but they only
had a few days of training behind them. The local IPSF officers treated their
successors with great suspicion, a logical attitude in view of the fact that they
themselves were facing an uncertain future. That same month, the IPSF force
was, therefore, disarmed by American special forces on the orders of President
Aristide. The IPM played no role in this, given that the task of disarmament fell
outside their mandate. It was some time before the National Police managed
to win the trust of the population, partly because they started off by wearing
the uniform of the old, much-hated police force. The BE/NL Police Monitor
Unit invested a great deal of time in explaining its own role and that of the
National Police to the people of Port-au-Paix.
The Dutch Marechaussee personnel and the Belgian military police worked
with the same mandate, the same rules of engagement (which permitted armed
force for self-defence; in any event, the Belgians were armed with rifles, the
Dutch with pistols) and the same investigative powers. In general, the BE/NL

Police Monitor Unit was relatively restrained in its actions. They avoided risky
night patrols and individual movements as much as possible. Nevertheless, the
actions of the Dutch differed from those of their Belgian IPM colleagues in a
number of areas. As general investigating officers, the Dutch Marechaussee
personnel had more experience in dealing with the civilian population than
did the Belgian military police, whose work sphere was confined to the armed
forces. The Belgians, for their part, acted on reports more independently than
the Dutch. They intervened themselves wherever possible, while the
Marechaussee personnel preferred to get a Haitian police patrol to the scene
first. The only serious shooting incident in the Belgian-Dutch sector occurred
on  January  when a patrol of four Belgian MPs opened fire on a suspect
who was resisting arrest.
In January , the Security Council declared the situation in Haiti 
sufficiently ‘safe and secure’. This cleared the way for the departure of the MNF

and the takeover by a renewed UNMIH mission. The transition period, in which
the IPM police force was relieved by a new CIVPOL operation, commenced at
the beginning of March . The first CIVPOL officials arrived in Port-au-Paix
in March  to take on the task of supervising the local police force. The
Marechaussee contingent eventually returned to the Netherlands on  March
. The MNF formally handed over its responsibilities to the ,-strong
UNMIH peace force on  April .

Was the IPM force’s military assistance to the new, democratically elected
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Haitian government of President Aristide a success? In the shorter term, the
IPM - including the BE/NL Police Monitor Unit in the already relatively 
peaceful Port-au-Paix - improved the upholding of law and order within the
‘safe and secure environment’ created by the MNF. The military assistance 
helped to reduce criminality and to ensure a calm run-up to the elections,
which were held under the auspices of UNMIH three months after the 
departure of the IPM force. These were considerable successes, especially in
view of the legacy of almost two centuries of political and military violence
and a complete absence of any form of democracy whatsoever. Whether the
military assistance by the IPM monitors (and after March  by CIVPOL) will
sustain its positive effect in the long term will depend on the question of
whether the new Haitian leaders succeed in anchoring the purged and 
restructured police apparatus in a democratic order. The quality of the current
establishment has indeed undergone considerable improvement, but it is, as
before, centrally controlled and thus open to abuse. Furthermore, large 
sections of the legal system (particularly the courts and the jails) are still in
their infancy. It is unlikely that even a highly-motivated and well-trained
Haitian police corps will be able to develop properly in such a situation.
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Section  - Introduction

. A non-combatant evacuation operation (NEO) is an operational
task conducted to evacuate civilians or unarmed military personnel
from the crisis or conflict area to a safe or safer environment. An NEO

involving units of the Royal Netherlands Army will in principle be
intended to rescue Dutch citizens or citizens of allied nations for whom
the Dutch government feels responsible.

The term ‘non-combatant’ is used here to refer to civilians and unarmed 
military personnel, in principle holding Dutch citizenship. Refugees, civilians
and unarmed military personnel of other nationalities may also be regarded by
the Dutch armed forces as non-combatants but must in that case be 
designated as such by the Dutch government. Although the evacuation of a
country’s citizens will always remain a national responsibility, an international 
evacuation operation may be organised in such a way that Dutch citizens are
evacuated by units of other countries or that Dutch units also evacuate citizens
of other countries. Agreements have been made within the European Union to
the effect that first a country’s own citizens and then citizens of another EU

member state are eligible for evacuation. Only then will citizens of other
(friendly) nations be evacuated.

. An evacuation operation could, however, be conducted to get
refugees from a crisis or conflict areas to a safer environment or to
escort them on their way to it. Such an operation could be conducted
nationally, in close cooperation with the other Services (as a joint 
operation). The evacuation of refugees will in principle be conducted in
a multinational context. This chapter deals mainly with the doctrine for
a non-combatant evacuation operation.

. A military evacuation is considered if the local authorities can no
longer guarantee the safety of the non-combatants. A military evacu-
ation may also be the solution if there are serious doubts as to whether
non-combatants will be able to leave the country under their own
steam. There might be so many evacuees that civil transport facilities
cannot meet the requirements. In that case, military assets may be used
as well. It may also be the case that the quality of the infrastructure 
available (airfields, ports) necessitates the use of military assets.
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. A military unit which conducts an NEO (the so-called evacuation
formation) must provide the evacuees with protection, transport, 
medical care and the initial reception and escort them to a safer place.
The evacuation operation is only conducted for those who want to be
evacuated. In order to prevent any legal action against the Dutch 
government after the operation, any pressure on potential evacuees to
be evacuated must be avoided. In a relatively safe situation, the evacuees
will leave the area themselves using civil assets. If the situation deterio-
rates, there will come a time when a safe independent departure is no
longer possible and military assets will have to be used to conduct an
evacuation operation.

Section  - Characteristics

. The responsibility for the safety, the protection and, if necessary,
the evacuation of Dutch nationals outside Dutch territory lies primari-
ly with the Minister of Foreign Affairs. The local Dutch representative,
the Ambassador or the Consul (the usual generic term is Chef de Poste)
draws up the necessary plans and organises the evacuation if the need
arises. If the host country can no longer guarantee the safety of Dutch
nationals and the Chef de Poste cannot arrange sufficient (civil) transport
capacity, he may request support in the form of military assets. The
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Chef de Poste nonetheless remains responsible for the smooth running of
the evacuation of Dutch nationals from the country or conflict area in
question.

. The Dutch Chef de Poste will have prepared a (civil) evacuation
plan, which is constantly updated. This evacuation plan describes the
way in which information will be relayed from the Chef de Poste to the
Dutch nationals in the country in question in the event of a crisis. The
plan also describes the procedure which must be followed for an order-
ly evacuation. The plan is based on a system of civil defence wardens;
these are regional and local volunteers who provide the communication
between the Chef de Poste and the members of the Dutch community.
Wardens also advise and assist the Chef de Poste in the preparation and
execution of the evacuation, particularly at the initial reception at the
‘reception points’ and in the supervision of the flow of refugees through
the evacuation chain.

. If possible, an evacuation is conducted in an international 
context. There are in principle two options in this respect:
• An international security organisation (for example NATO or the

WEU) is tasked with the planning and preparation and is in charge of
the execution. The member states may make a contribution 
consisting of units for the command and control, the protection of
non-combatants, their transport and logistic support, including
medical support. A joint force is thus formed. The decision-making
is in principle sanctioned at government level, after which the 
conduct of the operation is mandated to the relevant security 
organisation.

• A number of countries join each other to form an ad hoc coalition
to conduct the evacuation operation (known as a ‘coalition of the
able and the willing’). The coordination of the planning and 
preparation as well as the leadership during the execution is thus in
principle a joint responsibility of the national diplomatic representa-
tives in the country in question. One country could also operate as a
framework nation and look after the coordination between the
national Chefs de Poste and the leaders of the force conducting the
NEO. The military-operational control of the NEO will of course
remain the responsibility of the force commander.

An example of the second option is the evacuation operation in Albania in
April  (Operation Alba). The collapse of Albania’s financial system at the
beginning of  marked the start of an uprising against the government,
which led to serious disturbances and soon degenerated into complete chaos
and anarchy. The flows of refugees created as a result of this intrastate conflict
caused major problems in Italy in particular. After approval by the United
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Nations Security Council, a decision was taken to form a peace force (led by
Italy) to evacuate European nationals. The peace force then received orders to
protect the aid transports coordinated by the Organisation for Security and
Cooperation in Europe (OSCE). Italy, France, Spain, Greece, Turkey, Romania,
Austria and Denmark participated in the force.

. Account must be taken of international organisations, such as
the United Nations and the International Red Cross, and multi-
national commercial concerns which may have personnel in the conflict
area. These organisations and concerns are also likely to have their own 
evacuation plans. The point at which they implement these plans will
be one of the factors influencing the decision of countries to evacuate
their citizens. Intensive and timely coordination by the relevant civil
and military authorities with these actors, both in the Netherlands and
in the theatre of operations, is of vital importance. One should be
aware, however, that coordination such as this could be sensitive, 
especially if the autonomy of these organisations and concerns is at
stake.

. An evacuation operation could be conducted nationally (as a
joint operation) if an evacuation becomes necessary at extremely short
notice. In that case, international decision-making does not always
guarantee the necessary speed of action. An important aspect in this
respect is the assessment of the gravity of the situation. Countries will
often have different interpretations of the situation in the country or
conflict area in question and will by no means always advocate the more
or less simultaneous implementation of their (civil) evacuation plans.
Moreover, countries are not always willing to delegate to other countries
the responsibility for the evacuation of their citizens.

. In extreme cases, evacuation operations could thus be conducted
simultaneously by several countries. The consequences of such a 
scenario must not be underestimated; where national forces operate
alongside each other, dangerous situations may arise. Troops may also
compete with each other for the use of air- and seaport facilities, 
infra-structure and so on. This means that in the event of simultaneous
NEOs, the actions of the national contingents operating in the country
of conflict area in question must at all times be coordinated and every
attempt must be made to avoid any disharmony. This could mean that
the leaders and units of the national evacuation formations work 
closely together in practice, even though there is no formal arrangement
for cooperation.
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The collapse of the regime of Jean Claude (‘Baby Doc’) Duvalier in Haiti in
 led to anarchy on the island. In response to this, the American 
government decided to order the headquarters of the forces in the Caribbean
(Joint Task Force ) to start planning an NEO. During the planning and 
preparation for this operation, it turned out that the French Antilles
Command was also getting ready to evacuate French nationals. Although the
NEO was never conducted, the limited sea- and airport facilities in Haiti would
certainly have led to problems if each formation had conducted its own 
operation without any form of coordination.

. Under the applicable international law, an evacuation operation
should ideally be conducted with the consent of the government of the
host country. Without consent, such an operation could, after all, be
seen as an act of aggression. Consent from the host nation government
can also provide the necessary support in respect of the availability and
use of infrastructure and facilities. Also with regard to intelligence and
military information and protection, the consent of the authorities in
the area of operation can contribute to a successful NEO. Lastly, it may
also increase the level of acceptance (or at least the chances of coopera-
tion) by the local population.

. The environment (i.e. permissive or non-permissive) to which
the evacuees or the evacuation formation are exposed will determine the
way in which the operation is conducted. This environment can:
• differ per location or region in the country or conflict area in

question
• differ in time per location
• stem from the violent conflict in the region or focus directly on the

evacuees or the evacuation formation
• cause the conflict to flare up again

. The government of the country in which the conflict takes place
may indeed consent to the evacuation of foreign nationals but, because
of the actual situation in the country, might not be able to exert its
authority in all areas. As a result, a locally and temporarily dangerous
situation may nonetheless arise for the evacuees or the evacuation 
formation in spite of the government’s cooperation and consent. There
may also be cases where the host government has not consented to the
evacuation but where the local situation is so stable that the evacuees are
in relatively little danger. All this illustrates the fact that the 
environment in which the NEO takes place is a deciding factor in respect
of the form the operation is to take.

. A distinction is made between two types of evacuation operation:
• Permissive evacuation. The government of the host country has

given permission to a (limited) force to evacuate non-combatants
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and can to some extent guarantee the safety of the evacuees and the
troops. Military support may remain limited to the provision of 
facilities such as communications, transport and logistic support.

• Non-permissive evacuation. The government of the host country
has not given permission to a force to conduct an evacuation opera-
tion. It also has little or no control over the political or security situ-
ation within its national borders. Account must be taken of the pos-
sibility of covert or overt armed resistance to the NEO. The scale of
the operation can vary, but in the worst case it may be necessary to
conduct a full military operation with all elements of combined
arms. A specific example of such an operation is the liberation of
hostages.

On the basis of the situation assessment as established during the planning
phase, an evacuation operation may be planned on the basis of a permissive
environment. However, the unstable political or military situation in the host
country or conflict area which has made an NEO unavoidable may quickly
result in a non-permissive situation. The planning for an evacuation operation
must, therefore, always incorporate contingency plans for a deterioration in
the situation. This means, amongst other things, that the force commander
must always have units or assets which enable actions at a higher level of force,
even in a permissive evacuation. Within NATO, this has led to the doctrinal
principal that an NEO should always be planned on the basis of a worst-case
scenario.

. The fact that it is considered necessary to evacuate civilians or
unarmed military personnel means that there is a certain (military) 
threat. If a force is to have any chance of conducting a successful NEO,
it will have to have at least the same, but preferably superior military
capacity. This is because the environment can deteriorate so quickly
that it will not be possible to bring up extra units or equipment. On the
other hand, if too much force is used too soon, the legitimacy of the
operation and the support of the government and the local population
may be forfeited. It is precisely in an NEO that the aim will thus be to
indeed have sufficient assets in reserve in or near the area of operations,
but to in principle conduct the operation without the use of force and
with as little show of force as possible.

. An evacuation operation also requires a great deal of transparen-
cy. The objective of the force must be absolutely clear and discussed in
good time with all parties in the conflict, the local population and the
international media. It must be stressed that the only concern is the 
safety of the (foreign) civilians, unarmed military personnel and any
refugees. As soon as they are safe, the force will withdraw and will
undertake no further activities in the conflict area. Also in keeping with
this aspect, however, is absolute clarity about the force’s military 
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capabilities and rules of engagement. After all, an accurate assessment
by the parties in the conflict with regard to the capabilities and 
intentions of the force will have a deterrent effect and thus improve the
safety of the troops and the evacuees.

. Lastly, impartiality is an absolute precondition in the case of an
evacuation operation in a conflict involving several parties. All parties
in the conflict, including the (elected) government of the country in
question, must see that the peace force does not identify with the 
objectives of any of the parties but determines its own independent
position. This could be a problem in an NEO, given that cooperation
with and from the government of the country in which the conflict is
taking place is indispensable, certainly in the event of a permissive 
environment. This could be seen by the other parties in the conflict as
evidence of support for the governing regime. It is even possible that the
evacuation operation will be seen as a precursor to a military interven-
tion. Only be treating all parties in the conflict honestly, consistently
and (in so far as it is possible and relevant) even-handedly can the force
hope to conduct the NEO successfully.

In the event of an evacuation operation necessitated by a situation of the
government’s own making, it goes without saying that the condition of 
impartiality no longer applies. Two examples of such NEOs are the Israeli 
rescue operation in Entebbe (Uganda) in  and the American attempt,
aborted in the initial phase, to free hostages from the Iranian capital, Teheran
(Operation Blue Light, ).

Section  - Aspects of planning and execution

. The national decision-making for an evacuation operation is a
combined action of the Ministry of Foreign Affairs and the Ministry of
Defence, whereby the Minister of Foreign Affairs has the ultimate 
decision-making authority in respect of the conduct of an NEO. It is also
possible, however, that the Prime Minister will personally involve 
himself in the decision-making about an NEO. The Minister of Defence
is ultimately responsible for the military-operational conduct of the 
evacuation operation. Figure - shows the main activities of both
Ministries in relation to each other.

. Although the Chef de Poste’s civil evacuation plan is intended to
conduct an evacuation using civil assets, it contains the basic 
information needed by the military planners in the event of an non-
permissive evacuation. A civil evacuation plan will contain at least the
following information:



• the address of Dutch nationals who have registered with the Dutch
diplomatic representation

• the location of reception points to which evacuees should make their
way independently, should the need arise

• the warning and information system for the Dutch community
• an inventory of the commercially available transport facilities for a

possible evacuation
• the organisation for leading and coordinating the evacuation (task

allocation, responsibilities, powers)

. The civil plan makes provisions for an evacuation in four 
phases, the starting point of which is the decision by the Minister of
Foreign Affairs to recommend no further travel to the country in
question.
• Phase : Increase vigilance

The Dutch community in the country in question is informed about
the - possibly impending - crisis and advised to prepare for a 
possible evacuation.

• Phase : Reduce
Dutch nationals (particularly women and children) who have no
pressing reason to stay are advised to leave the country independ-
ently. The rest are advised to take steps to facilitate evacuation at
short notice.
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• Phase : Assemble
The remaining Dutch nationals are advised to report to specially
selected and prepared reception points where it is easier to guarantee
their safety.

• Phase : Evacuate
Those members of the Dutch community who are still present 
receive advice and assistance to leave the country or conflict area.

. The task of announcing these phases and advising Dutch 
nationals abroad in respect of an evacuation is a responsibility of the
Dutch Chef de Poste. He decides, therefore, whether or not an 
evacuation operation should actually be conducted or indeed 
terminated. Sometimes the ‘assembly’ preceding the actual evacuation
will be either impossible or unnecessary and the only decision is
whether or not steps should actually be taken for departure. The tasks
of recommending the departure of family members and assembling the
Dutch community are preceded by consultations with the Ministry of
Foreign Affairs, unless of course the situation escalates so rapidly that
there is no time for this.

. If the situation deteriorates, the Chef de Poste may ask for support
from individuals or units from the armed forces. These may include:
• a liaison officer from the Military Intelligence Service, who can

advise the Chef de Poste about the military situation in the country of
conflict area

• detachments of special forces to provide:
* the critical information required by the political and military

planners in the Netherlands and by the Chef de Poste and his staff
* assistance for the Chef de Poste and his staff in their own 

evacuation
• a security detachment, which can advise on and actually provide

protection for the Chef de Poste and his staff

. The Minister of Foreign Affairs submits the request for support to
the Minister of Defence. The subsequent decision-making procedure
has already been described in detail in Chapter . If the situation 
deteriorates further and the need for an evacuation operation becomes
genuine, a reconnaissance and liaison team from the evacuation 
formation may be deployed to provide direct contact with the Ministry
of Defence and the Commanders in Chief of the Services. This liaison
team could also make the military-operational preparations for the 
evacuation operation. All officials and units designated for this purpose
must have secure communications equipment, in so far as this is not
already available to the Dutch diplomatic representation.
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. The Dutch armed forces have military planning documents for
the execution of NEOs, which are prepared and updated by the Defence
Crisis Management Centre. These documents are as follows:
• Generic NEO plan. This contains general information and describes

the procedures to be followed in the planning, preparation and 
execution of an NEO by units of the Dutch armed forces. The 
document serves as a basis for the more detailed planning of an NEO

in the event of a crisis.
• Specific NEO plans. These contain more specific information and are

developed with a particular region in mind. A document such as this
contains, for example, detailed information about the capacity of 
sea- and airports in the region and may set out agreements with allies
about cooperation or support. These documents must first be 
updated in the event of a developing crisis.

• Operation plans. An operation plan contains sufficient detailed
information to allow a specific operation to be conducted almost
immediately. They must be updated regularly and are therefore only
made for operations with a high degree of probability and what is
expected to be a short warning time. Operation plans have been
developed mainly for countries or regions with unstable governments
and sizeable Dutch communities.

. In an operational directive from the Chief of the Defence Staff,
the commander of the evacuation formation receives the order to start
planning the NEO and stand by for the order to conduct it. To help him
in his planning, he will have access to the military planning documents
referred to previously and he can call upon the expertise available 
within the Defence Crisis Management Centre. An operational 
directive like this from the CDS can include the following aspects:
• objective and desired end state
• instructions for reconnaissance and liaison with the local Dutch

representation
• the available troops and units (if already known) and the command

relationship
• information or arrangements in respect of cooperation with troops of

other nations
• agreements regarding the (delegated) responsibility for the 

evacuation of civilians or military personnel from other countries
• instructions for the (approximate) location of a forward mounting

base in the vicinity of the area of operations
• the rules of engagement
• logistic arrangements for the evacuation formation, including 

medical support
• instructions for communications and reporting
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. An important factor in the planning of the evacuation operation
is the number of evacuees, as the force’s various capacities (of which
the transport capacity is probably the most crucial) must be tailored
accordingly. However, the task of determining the number of evacuees
with any accuracy is complicated by the following factors:
• It is not compulsory for foreign nationals to register with the 

diplomatic representative or keep him informed of their address, so
there may ultimately be more evacuees than initially assumed.

• Citizens cannot be prevented from leaving the country under their
own steam, even if no evacuation has been advised. Neither is it 
possible to make it compulsory to report to anyone in the event of
voluntary departure. This could mean that there are fewer evacuees
than initially assumed.

• Evacuation takes place on a voluntary basis. If Dutch nationals do
not feel that the situation is dangerous, they will prefer not to leave
the country.

• The number of evacuees may increase (until just before the actual
evacuation) as a result of a request from another country to evacuate
its citizens too.

The local staff employed by Dutch agencies or international organisations 
constitute a special category in an evacuation operation. On the basis of their
work, they will feel that they too could or should be evacuated if, for 
instance, they are in danger. This will not happen in all cases. Possible reasons
for this could be capacity problems (the priority for evacuation will always be
given to Dutch nationals) or a different assessment of the risk by the Chef de
Poste. An example which illustrates this perfectly is the evacuation of the
American Embassy in Saigon (Vietnam) in , when only a limited number
of South Vietnamese employees were evacuated.

. Another planning aspect crucial to an evacuation operation is the
time planning. The choice of the moment at which the NEO is 
conducted largely depends on the timeliness and accuracy of the 
intelligence obtained from the conflict area. The diplomatic 
representation in the country in question could play a vital role in the
gathering of this intelligence. Good cooperation with the liaison 
officer(s) of the evacuation formation or the Defence Crisis
Management Centre could substantially increase the relevance of the
intelligence and the speed with which it is collected.

. The importance of good intelligence and military information
applies particularly to geographical and logistic aspects of the area of
operations. Examples of such aspects are as follows:
• the accessibility and feasibility (in particular the availability and state

of the road system, air- and seaports as well as their infrastructural
capacity)
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• the distance of the home country to the area of operations and from
the forward mounting base (FMB) to the area of operations

• the movement times (both in respect of the strategic movement and
the movements in the area of operations), whereby account must be
taken of the degradation of the infrastructure

Lastly, any requirement for units, equipment and (specialist) personnel,
including civil equipment and personnel to be hired, must also be 
established in the planning process.

A forward mounting base is an air- or seaport to which troops are brought
from the Netherlands. It may be in the country in which the evacuation 
operation is to be conducted, in a neighbouring country or at sea. Once the
FMB has been set up, the evacuation formation will secure landing sites from
there (for air and sea transport) in order to conduct the NEO.

. The evacuation formation tasked with conducting the 
evacuation operation is in principle put together as a task force. Units
from several Services may form part of the evacuation formation. The
formation must include:
• command and control and communications elements
• units which provide protection for the evacuees, the transport assets

and the evacuation formation itself (including its logistic 
installations)
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• transport units, including air and sea transport if necessary
• units for logistic support, including the medical support, for both the

evacuation formation and the evacuees

. The commander of the evacuation formation is designated by
and in principle comes under the command (OPCOM) of the Chief of
the Defence Staff, who gives him his orders through the Defence Crisis
Management Centre. Depending on the local situation and the threat
level, the headquarters of the evacuation formation could be located:
• in the country or conflict area in question
• in the forward mounting base or at another location outside the

country or conflict area in question
• at sea on board a command ship

. An evacuation operation could be conducted at the same time as
other operations, such as a peace support operation. In that case, the
force conducting the other operation in the country in question could
also be tasked with conducting the NEO. To this end, extra units will if
necessary be placed under OPCON of the Dutch Contingent
Commander or the Senior National Representative.

. In a military evacuation operation, there are normally four 
phases, each with its specific characteristics and activities:
• Phase : Strategic deployment

* setting up a headquarters and a forward mounting base
* deploying the first elements of the evacuation formation and, if

necessary, special forces
* establishing liaison with the Dutch Chef de Poste and evacuation

formations of other countries in order to avoid any conflict in the
national plans

• Phase : Preparations
* deploying the rest of the evacuation formation to the forward

mounting base
* setting up and if necessary protecting one or more forward 

operating bases (FOBs), thus increasing the range of the operation
* establishing and if necessary protecting evacuation points ( EPs) in

the vicinity of the threatened communities
* conducting further reconnaissance and practice runs if the 

situation permits
• Phase : Evacuation

* tactical deployment of the protective units to the FOB and the EPs
* if necessary ensuring the safety of the movement of evacuees from

the reception points (RPs) to the EPs
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Figure -: Diagram of

the evacuation chain

* ensuring the safety of the movement of evacuees from the EPs to
the evacuation handling centre (EHC)

* the safe transfer of evacuees from the evacuation handling centre
• Phase : Return

* dismantling the FOB and return of the deployed troops to the FMB

* return of the evacuation formation to the home base

Both the Ministry of Foreign Affairs and the Ministry of Defence maintain
four distinct phases in an evacuation operation. As shown in the foregoing
description, these phases are not the same: the military phasing is mainly
geared towards the conduct of the actual evacuation. To stay in line with the
official documents of both Ministries, both structures are described alongside
each other in this publication. 

. The actual conduct of the evacuation operation begins with the
deployment of the protective units and the transport units to the FOB

and possibly to the evacuation points. This moment must, if possible,
coincide with the evacuation instruction from the Dutch Chef de Poste.
The presence of foreign troops not actually deployed for the evacuation
could, after all, be seen by the host country as provocation. On the
other hand, one must avoid a situation in which evacuees are left 
unprotected for any length of time.

. As already shown in the presentation of the phasing, an evacu-
ation chain will be established and maintained in close cooperation
with the Dutch diplomatic representation in the host country. 
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This will consist of:
• reception points (if any) located near the place in which the Dutch

nationals live
• evacuation points, which are centrally located in respect of the 

reception points
• an evacuation handling centre, which is located in a safe area (or 

perhaps even in the home country), where the evacuees can receive
medical treatment and from where they can make their own 
arrangements for their onward journey

. The evacuation handling centre is in principle set up in the same
place as the FMB. They will often be located in the immediate vicinity
of a sea- or airport, certainly in the event of an evacuation operation
outside Europe. Military personnel may help to look after the evacuees,
also providing medical treatment if necessary, before they continue their
journey to the country of their choice. An important condition in the
choice of location for the evacuation handling centre is that there must
be sufficient logistic facilities and infrastructure available for the 
reception of the evacuees.

Personnel of the Dutch diplomatic representation are responsible for the 
identification and registration of the legitimate presence of the evacuees in the
evacuation chain. This means that the diplomatic representatives will in 
principle set up a registration and identification office as part of the evacuation
handling centre. Here, Dutch citizens will also be able to get a temporary 
passport and possibly a loan. Citizens of allied nations can be issued with visas.

. Depending on the threat level, units are designated to provide
protection for the evacuees during the movement from the evacuation
points to the evacuation handling centre. In principle, (motorised)
infantry or mechanised infantry units are assigned to this. The 
emphasis in this respect will be on the protection of the evacuation
points and only in exceptional cases on the protection of the reception
points. There may also be certain objects which play an essential role in
the evacuation and which must, therefore, be protected. These could
include friendly command posts, civil and military airspace control 
facilities, fuel supply installations and locations of personnel of the
diplomatic representation.

. Speed is an important factor when conducting the operation, as
protection can also be achieved by keeping the time spent in the host
country as brief as possible. However, the force is in this respect 
dependent on how quickly the evacuees come forward and on the speed
with which they can be moved. The Dutch Chef de Poste decides,
together with the commander of the evacuation formation, when the
operation is to be terminated.
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. The crisis in the country or area in question which has led to the
evacuation is likely to arouse a great deal of interest from the (inter-
national) media. One should not forget that this will also apply to the
conduct of the evacuation operation. Consequently, there is also the
possibility that, if the conflict escalates, the media representatives will
also have to be regarded as evacuees.

THE BELGIAN OPERATION IN THE CONGO IN 1959: A PYRRHIC VICTORY

Until , the independence of the Belgian colony of the Congo had never
been discussed. That year, however, disturbances in the colony brought the
Belgian government round to a new way of thinking. Consultations with
Congolese leaders resulted in the decision by Belgium to grant independence
to the Congo as early as  June , which meant that there was hardly any
time to give the colony, which numbered some  million inhabitants, a crash
course in self-government.
Because of the paternalistic attitude which Belgium had always maintained in
respect of its colony, the Congo lacked a properly developed ‘upper layer’. The
standard of living in the Congo was indeed relatively high, but hardly any 
influential positions in either the civil service apparatus or the army were yet
held by the Congolese. The entire officers’ corps of the Force Publique, the
Congo’s army which numbered more than , men, consisted of Belgian
soldiers who had stayed in service in the Congo on a voluntary basis. There
were only  Congolese soldiers among the NCOs.
After the declaration of independence, unrest grew in the Force Publique. The
Congolese soldiers could not understand how the state government could be
entrusted to their fellow countrymen but that the officer functions in the Force
Publique remained out of reach for them. On  July, the military rebelled
against this situation. They demanded more money, better promotion 
prospects and the replacement of the commander of the Force Publique, the
Belgian General Janssens, by a Congolese officer. The mutinous soldiers were
not only imprisoning their Belgian officers, but were also soon committing
acts of aggression against other Europeans.
Despite attempts by the Lumumba government to appease the military and to
restore order, the disturbances spread unchecked across the entire country. The
troops were now out of control and had embarked on a frenzy of pillage and
rape. Complete panic broke out among the , or so European inhabitants
of the former colony. At first, many went to Léopoldville to seek the protec-
tion of the Belgian Embassy, but on  July a mass exodus began, both overland
towards the neighbouring countries of Congo-Brazzaville, Rhodesia and
Angola, and by air direct to Belgium. The international press reported the
‘heart-rending scenes’ which ensued, not least because of the virtually total 
collapse of the national transport facilities. The Belgian airline, Sabena, there-
fore used all available resources to set up an airlift so that the evacuation could
take place as quickly as possible. The departure of the Belgian civil servants
and engineers in turn contributed further to the chaos in the country, given
that countless vital facilities no longer functioned without the Belgians.
Under these circumstances, the Belgian government urgently requested Prime
Minister Lumumba to authorise Belgium to deploy its troops in the country
to restore order, but Lumumba refused. The Prime Minister did, however,
accept an offer from the UN Secretary-General, Dag Hammerskjöld, to send
military advisors to the Congo. For the Belgian government, however, this did
not go far enough. Because Belgium believed that the Congolese government
was no longer able to guarantee the safety of the European residents, it 
decided to intervene unilaterally. From  July onwards, Belgian paras were
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operating in numerous places throughout the country to protect Europeans
against the mutinous Congolese troops. To this end, extra troops were flown
in from Europe to reinforce the Belgian army units which were already in the
Congo under the agreement which Belgium had concluded with the young
republic (but which had, incidentally, never been ratified or worked out in
further detail).

As early as  July, Belgian troops from the Kamina base managed to bring the
mutinous garrison of Elisabethville, the capital of the province of Katanga,
back into line. The next day, paras who had been dropped over Luluabourg,
the capital of the Kasai province, liberated no fewer than , Belgians who
had been imprisoned by the rebels. Units from the other Belgian military base
in the Congo, Kitona, were also operating in the port of Matadi. On  July,
Belgian soldiers arrived in Léopoldville and occupied both the European 
district and the airport.
Despite the sometimes fierce fighting with the Congolese army, by now 

renamed the Armée nationale Congolaise, the Belgian troops managed to 
achieve their operational objectives without too much trouble. The ultimate
goal of the operation was, however, anything but clear. Nonetheless, the
Belgian actions created the conditions in which the evacuation of Europeans
from the Congo could be conducted with the utmost vigour. Ten days after the
disturbances had begun, more than , Europeans had left the country;
almost , of them had used the Sabena airlift to do so. On  July, the
Belgian government decided to intensify the efforts in this area even further.
However, the actions of the Belgian military in the Congo went much further
than merely supporting the evacuation. They also tried to restore law and
order in the country, which meant that the operation largely resembled a 

NON-COMBATANT EVACUATION OPERATIONS



Map of the Congo (1960)

ATLANTIC
OCEAN

EASTERN PROVINCE

KATANGA

KASAILéopoldville

Matadi

Kitona

Stanleyville

Albertville
Luluabourg

Kamina

Elisabethville

CENTRAL AFRICAN REPUBLIC

ANGOLA

UGAND

TAN
G

AN
YIKA

RHODESIA

SUDAN

RWANDA-

BURUNDI

0 50 100 150 200 250 km



military intervention. The attitude of the Belgians was, therefore, anything but
transparent. Neither was there any question of unconditional consent to the
Belgian operation. The military action by the former colonial power aroused a
great deal of opposition among the Congolese population and was a thorn in
the government’s side. President Kasavubu and Prime Minister Lumumba felt
that the Belgians were thus violating the sovereignty of the state of the Congo.
After all, the Treaty of Friendship, Support and Cooperation signed by
Belgium and the Congo stated that ‘any military intervention by Belgian
armed forces [....] may only take place at the express request of the Congolese
Ministry of National Defence’. The Belgian government, however, was quick
to point out that several Congolese politicians had expressed their approval for
the intervention.
In one province, the Belgians were even operating at the request of the local
authorities. That was in Katanga, which, because of the extensive mining
industry (including copper and uranium), was the richest province in the
Congo. Belgian and other international concerns thus had substantial eco-
nomic interests in this region. One day after the Belgian troops had been 
called in to the province to assist, the head of the provincial government,
Moise Tshombe, proclaimed the independence of Katanga, whereby the 
situation in the Congo became even more confused. From Katanga’s point of
view, the Belgian military deployment, which had quickly restored peace in the
province, was more in the nature of military assistance. However, the new
admini-stration in Katanga received no recognition whatsoever. Belgium also
continued to recognise the sovereignty of the Congo as a unitary state, but that
did not alter the fact that Belgium was cooperating closely with Tshombe.
The identification of the Belgian intervention with the secession of Katanga
aggravated the attitude of the national Congolese government. On  July, a
decision was made to request the assistance of the international community.
Belgian was accused of meddling in national Congolese affairs and the
Congolese government asked the UN for military assistance to counter this
foreign aggression. During the night of - July, the Security Council 
decided to respond positively to the Congolese request. In resolution , the
Security Council called upon Belgium to withdraw its troops from the Congo.
It also announced the formation of a UN peacekeeping force, which was to
assist the Congolese government in restoring law and order. This peace force
was to operate under the name Opération de Nations Unies au Congo (ONUC).
The Belgian government expressed its wholehearted support for the Security
Council resolution and undertook to withdraw its troops from the Congo as
soon as the UN units were able to guarantee the safety of the European citizens
in the country. Because Prime Minister Lumumba (and the Soviet Union) was
putting pressure on the UN to end the Belgian military presence as quickly as
possible, the UN Secretary-General ordered the force to deploy first in the areas
in which the Belgians were active. In doing so, ONUC immediately encoun-
tered opposition in Katanga, where Premier (and later President) Tshombe
refused to allow the UN troops to enter.

Once the first ONUC troops had arrived in the Congo on  July, Belgium
began the withdrawal of its troops almost immediately, first of all from
Léopoldville. UN personnel took over the control of the airport from the
Belgian soldiers and thus the supervision of the Sabena airlift. In accordance
with the agreements made with the UN, the Belgians completed their with-
drawal from the area surrounding Léopoldville on  July. By this time, half of
the Europeans (some , people) had left the country. In two weeks’ time,
Sabena had flown  flights and evacuated more than , civilians. At the
same time, incidentally, Belgium continued to reinforce its troops elsewhere in
the Congo (particularly in Katanga). More paras were also dropped in Kasai to
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the south of Luluabourg to protect Europeans threatened by ethnic unrest. For
Dag Hammerskjöld, the Secretary-General of the UN, it was vitally important
to increase ONUC’s strength as quickly as possible. This was because the Belgian
government was sticking to the principle that the UN had to be able to fully
guarantee the safety of the Europeans in the Congo before Belgium withdrew
its troops from the country. As a gesture of goodwill, Belgium 
decided to make a start on the withdrawal of its forces from the Congo on 
 August. Over a week later, the Belgian units had left five of the six Congolese
provinces, with the exception of Kitona military base in the far west. However,
the Secretary-General was unable to gain the cooperation of the Katangese 
premier, Tshombe. Because Tshombe was threatening to use force if necessary
to keep the UN troops out, Hammerskjöld had to postpone the deployment in
Katanga, which had been set for  August.
On  August, the Security Council adopted a new resolution regarding the
situation in the Congo, which called for the immediate withdrawal of Belgian
troops. The Security Council also instructed the UN peace force to deploy in
Katanga. With this mandate behind him, Hammerskjöld himself flew with
 Swedish ONUC personnel to Elisabethville in Katanga on  August. For
the Congolese Prime Minister Lumumba, however, this breakthrough was by
no means enough. He had demanded that the UN troops bring the disaffected
province of Katanga back into line, but the peace force was, of course, unable
to comply.
Against this background, the withdrawal of the Belgian units nonetheless
progressed steadily. By  August, when the first UN troops arrived in the 
province, there were only , of the , Belgian soldiers who had been 
stationed in Katanga at the beginning of August. The Belgian government had
promised Hammerskjöld that it would repatriate the remaining soldiers as
quickly as possible, with the exception of the technical troops at the Kamina
and Kitona bases, who were for the time being indispensable. This operation
was to be completed by  August at the latest. The withdrawal of the Belgian
contingent eventually became a reality around  September, thus with a delay
of approximately one week.
Even after  September, however, dozens of individual Belgian soldiers were
still at Katanga’s disposal. Although there were many thrill-seekers and 
mercenaries among them, the group also contained a considerable number of
regular Belgian military personnel. The Belgian government had originally
made them available to the Congolese government, but they had sided with
Tshombe soon after the secession of Katanga. Both the national government
and various separatist movements, which had become more prominent (and
more violent) since August, made use of their services. Attempts by the UN to
terminate their presence, however, ran aground, partly because the Belgian
government itself made no significant effort to get its citizens to end their
interference in the Congo. Not until the end of  was there any improve-
ment in the situation. 

Obviously, the departure of the Belgian troops from the Congo did not mean
that all the problems were solved. During the months of August and
September, the situation in the Congo was complicated even further by the
outbreak of tribal wars and the rift between President Kasavubu and Prime
Minister Lumumba. The latter almost resulted in another large-scale evacu-
ation of nearly , Europeans from the Eastern Province in December. The
provincial authorities there had declared the European residents of Stanleyville
hostages in order to lend weight to their demand for the release of the now
imprisoned Lumumba. It did not come to that, but the violence kept the
Congo firmly in its grasp. In February , the UN troops were even given the
mandate to use force if necessary to prevent a civil war. It was  before the
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international community felt that the national government was strong enough
to maintain law and order and that ONUC could be terminated.

Looking back at the events of July , it is no easy task to pass judgement
on the Belgian actions. Even before the month was over, there was a growing
opinion in Brussels that, given the actual events, the panic among the
Europeans in the Congo had been somewhat excessive. The mass exodus had
only served to exacerbate the problems in the country. The evacuation was
thus something of a self-fulfilling prophecy. The fear, however, remained 
undiminished and it is doubtful that the Belgian government would have been
able to halt the exodus. The deployment of Belgian troops, on the other hand,
certainly aggravated the crisis surrounding the Congo even further.
In conclusion, the Belgian operation in the Congo cannot be placed neatly
into a particular category of the military doctrine for peace operations.
Depending on the angle or time of evaluation, the operation can be regarded
as a non-combatant evacuation operation, a military intervention or a 
military assistance operation. It failed completely to meet the requirements of
transparency and impartiality. The storm of criticism which erupted 
throughout the world, despite the fact that some western countries (France in
particular) were able to raise some sympathy for the Belgian intervention, was
thus a direct consequence of that failure.
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Section  - Introduction

. This chapter describes the conduct of humanitarian operations
outside the Netherlands. These operations are designed to alleviate
human suffering. Humanitarian operations are conducted as part of a
broader peace support operation. Humanitarian operations in non-
PSO scenarios, on the other hand, have the alleviation of human suffer-
ing as their main objective. Both are conducted under circumstances in
which the competent authorities are unable, and in some cases unwil-
ling, to assist in providing adequate aid to the population. The nature
of the activities to be conducted is the same; the scale, on the other
hand, may differ. In this chapter, the generic term of ‘humanitarian
operations’ will be used wherever possible for both types of operation.

Over the last few years, the definition of humanitarian aid in Dutch 
government policy has been widened. In , the Dutch government defines
humanitarian aid as all activities geared towards:
• direct relief following an acute disaster
• long-term aid to refugees, displaced persons, those who remain in a crisis

area and population groups in the primary reception region who suffer
directly as a result of a substantial influx of refugees and displaced persons

• assistance in the initial rebuilding
• repatriation programmes, including demobilisation and mine clearance
• being better prepared for and the timely identification, prevention and 

alleviation of the consequences of serious humanitarian emergencies. 
These emergencies could result from natural causes or from complex crises.

(Letter from the Minister for Development Cooperation to the Lower House
on  April )

. If there is a humanitarian emergency which the responsible 
authorities and non-governmental organisations (NGOs) are no longer
able to solve on their own, the Dutch government may decide to pro-
vide support in the form of a humanitarian operation. Such an opera-
tion will usually be conducted under the auspices of the United Nations
or another international organisation. However, the Netherlands might
also conduct an operation of this sort independently. As soon as the 
authorities in the area of operations, possibly in cooperation with the
NGOs, are once again able to take on the relief task, the role of the 
military unit in this respect will come to an end.
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. The conduct of humanitarian tasks at home falls within the 
framework of military assistance or support and is described in ADP IV,
‘National Operations’.

Section  - Characteristics

. There are different types of humanitarian operation. Moreover,
the activities of a military unit during a humanitarian operation can in
turn be subdivided into main tasks and specific tasks. Figure - shows
the terms used and how they relate to each other.

. The main objectives of humanitarian operations are:
• to save lives
• to alleviate human suffering
• to offer the prospect of resuming a dignified existence
The desired end state is, therefore, normally defined in terms of ending
human suffering and moving towards acceptable standards (given the
local conditions) in respect of the provision of the primary necessities.

. The military contribution to a humanitarian operation will in
principle take the form of support for the civil aid agencies. In , the
United Nations (through the former Department of Humanitarian
Affairs, now renamed the Office for the Coordination of Humanitarian
Affairs) issued guidelines for the deployment of military personnel in
humanitarian operations:
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• humanitarian organisations will determine which situations require
the deployment of military personnel

• military assets should only be used if there is no civilian alternative
• the humanitarian operation will retain its non-military character
• military personnel will respect the humanitarian principles and the

NGO Code of Conduct (see Chapter )
• large-scale military involvement must be avoided
• the humanitarian operation will retain an international character

If the authorities in the conflict area do not consent to the humanitarian 
operation, it then becomes a question of a humanitarian intervention. This is
defined as the use or threat of force by one or more states within the territory
of another state, the main objective being to prevent or stop serious violations
of fundamental human rights. An operation of this sort is characterised by a
wide objective; the aim is not only to distribute humanitarian aid to the 
population, but also to put a stop to violations of human rights. Another aim
of the humanitarian intervention could be to provide military protection for
aid workers and to enable and support humanitarian operations. The peace
operations in northern Iraq (Provide Comfort, ) and Somalia (UNOSOM I,
) could also be classed as humanitarian intervention operations. In 
general, however, the guidelines for humanitarian aid adopted by the United
Nations General Assembly in  apply. They require that the country in
question consents to the humanitarian operation. They thus reflect the 
primacy of the principle of non-intervention and respect for the domestic
jurisdiction of a state, as stated in Article , paragraph  of the Charter of the
United Nations.

. An additional problem in the conduct of a humanitarian 
operation is that there may be a great many factors of influence; for 
example, the geography, the climate, the threat level and the number of
actors. It is usually a question of a complex emergency, which makes
the performance of tasks difficult. This is because it will not be possible
to concentrate solely on the relief effort, as a disproportionately large
share of the available personnel and equipment will have to be used to
provide security and support for the troops and the civilian aid workers.

. Legal basis. The legal basis for a humanitarian operation will 
usually be expressed in an agreement with the state in which the 
operation is to be conducted - the acceptance of an offer of assistance
may be sufficient - or in a request or resolution from the United
Nations Security Council. As for a humanitarian operation which takes
place in the context of an armed conflict, the  Geneva Conventions
and the Additional Protocols of  are also important. This is 
because these Conventions and Protocols contain clauses which relate
to the protection and care of military and civilian casualties of inter-
state and intra-state conflicts. In general terms, these clauses can be
regarded as international unwritten law. This means that all parties in a
conflict must abide by these regulations.
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. A large number of non-military organisations will also be 
involved in most humanitarian operations. These could be (parts of )
the United Nations as well as a large number of governmental and 
non-governmental organisations. Examples of such non-military 
organisations are the Office for the Coordination of Humanitarian
Affairs of the UN, the UNHCR, the International Red Cross, Médecins
sans Frontières and the International Rescue Committee.

. Often, the responsibility for the coordination of a humanitarian
operation will be taken on by or assigned to a civil organisation. As a
result, humanitarian tasks may be performed by military units on the
basis of specific guidelines, authority or conditions set out by a civilian
lead organisation such as this. This means that the performance of tasks
during a humanitarian operation such as this may differ from that of
the other military tasks referred to in this publication. It is also possible
that the coordinating role may indeed be played by the military organi-
sation. The structure and assets of military units are after all ideal in this
respect. They also have a great deal of experience in coordinating and
directing a wide variety of activities.

. There are generally two distinct tasks for military units which par-
ticipate in humanitarian operations, namely disaster relief and refugee
assistance. These tasks may overlap partially or even entirely. The fact
that large groups of people are in need may be the result of a natural dis-
aster (such as an earthquake, floods, famine or drought), of a man-made
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disaster (such as an industrial disaster resulting in, for example, radio-
active or chemical contamination) or of combat actions. Large groups
of people may also flee from political, ethnic or religious prosecution,
thus creating a need for a humanitarian operation.

. Disaster relief is intended to alleviate human suffering and save
lives in the event of a disaster. This could mean, for example, that emer-
gency arrangements are made to provide the primary necessities for the
disaster victims. The protection of property is also a key aspect in many
cases. Although every disaster has unique elements, analyses of previous
disasters and the ensuing disaster relief can serve as a guide for the plan-
ning by local authorities. This means that (preparatory) measures can be
taken, such as the storage of mobile water purification installations,
non-perishable food, tents and blankets.

. The phases of disaster relief may overlap each other to some
extent. The implementation of these phases is primarily the 
responsibility of the local authorities, possibly supported by inter-
national and non-governmental organisations. In general, military 
assistance is requested for support during the first two phases: rescue
and relief. However, each phase has its own characteristics and 
requirements in terms of personnel and equipment. Military and 
civilian planners must, therefore, be fully aware of the phase they are in
if they are going to deploy military units.

. Refugee assistance is intended to provide the basic necessities to
sustain life (water and hygiene, food, shelter, fuel and medical care,
including what is known as ‘reproductive health care’, which is 
intended for women and children) for large groups of people who have
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left their homes, voluntarily or otherwise. This humanitarian task may
become necessary in the event of a disaster or a conflict situation. An
official distinction is made here between refugees and displaced persons.
The difference is explained in Chapter .

. Refugees and displaced persons usually head towards areas which
they or their leaders consider to be safer. However, these areas will not
necessarily increase their chances of survival in the long term. People
often flee from villages and towns to remote and isolated areas.
Sometimes the movements start spontaneously, but they could also be
‘orchestrated’ by the leader(s) of the population group in question or
even by the authorities in the crisis area. If help cannot be provided on
the spot because of the consequences of the disaster, the conflict or, for
instance, inadequate infrastructure, attempts will be made to direct the
threatened group to a location at which this help can be given. The
choice of location for a refugee camp is one of the factors which will 
influence the direction of the flow of refugees. Agreement must be
reached beforehand between the international organisations involved,
the local authorities and the representatives of the population group
itself. In the worst case, if a great many refugees find themselves in an
area in which it is difficult to provide aid, it may be necessary to 
evacuate them to a safer environment. The conduct of an operation of
this sort is described in Chapter .
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. If, in the event of an emergency abroad, the (local) relief is inad-
equate and there is a sudden need for military support for a limited
period, the Dutch government may decide to provide assistance. This
would then be humanitarian aid, which is a basic package intended to
provide the primary necessities to sustain life. This applies exclusively to
a deployment outside the Netherlands, whereby the point of departure
is that this humanitarian aid must reach the area of operations as 
quickly as possible. The organic capacity of military units in terms of
command structure, transport, communications, medical and engineer
support in combination with their rapid availability makes them ideal
for this task. The deployment of units for humanitarian aid is set out in
the Chief of the Defence Staff ’s ‘Generic Plan for Humanitarian Aid by
Defence’  and is worked out more specifically for the Royal Netherlands
Army in an Operation Plan of the Commander in Chief of the RNLA.

A distinction is made, therefore, between humanitarian aid and humanitarian
operations. Humanitarian aid involves disaster relief or refugee assistance of a
maximum duration of about six weeks. Humanitarian operations are normal-
ly conducted over a prolonged period. Furthermore, the warning time for a
regular humanitarian operation is normally around thirty days, whereas in an
aid operation this would be three days (in both cases calculated from the
moment that the order is given to the point at which the units must be ready
for deployment). Lastly, the humanitarian aid package during an aid operation
is only intended to provide the basic necessities, whereas a regular 
humanitarian operation normally has a much wider purpose. An aid operation
could turn into a humanitarian operation.

. The Dutch armed forces have what are known as military 
humanitarian aid units, which are formed from units kept by the
Services on standby specifically for the purpose of providing 
humanitarian aid. These are mainly units with capacity in terms of 
engineer support, supply and transport, medical support and security.
The mission of the military humanitarian aid unit starts with the
deployment of (parts of ) the so-called disaster assistance response
team (DART). This team is kept at a level of readiness, known as ‘notice
to move’, of  hours. The DART’s warning time starts on the instruc-
tions of the Defence Crisis Management Centre, once the Minister of
Defence, after consultations with the Ministers of Foreign Affairs and
for Development Cooperation, has decided to deploy Dutch military
personnel for the provision of humanitarian aid.

. The size and composition of a military humanitarian aid unit
depends on the assigned tasks and in particular on the findings of the
DART. A military humanitarian aid unit will initially be formed from
specially designated units. These aid units are on a notice to move of 

hours. Should the occasion arise, the warning time for an aid unit starts
at the same time as that of the DART. If, during the conduct of the 



operation, a need arises for other specialist units, they can still be added
to the military humanitarian aid unit. The total strength of such a unit
will in principle be no greater than three hundred personnel, while the
duration of deployment will be limited to a maximum of six weeks. The
operation will, however, be terminated as soon as the primary 
requirement for aid has been met or the aid activities have been taken
over by international organisations (such as NGOs) in the area. The
deployment could also be terminated if the aid operation turns into a
regular humanitarian operation which is conducted by other military
units.

. Extremely important in the planning and conduct of any 
humanitarian operation is unity of effort. The activities of the peace
force and of the civil organisations in the area must be harmonised with
each other as much as possible and actions should ideally be conducted
jointly. In the performance of the task, this unity of effort could result
in a clear demarcation of the relief effort and tasks could be allocated on
the basis of the relative strengths of the various organisations. It is thus
conceivable that, for example, Médecins sans Frontières will take on the
medical treatment and that the peace force will look after the 
distribution of relief goods. The coordination of the tasks may also
result in separate actions in geographic terms, whereby the peace force
takes responsibility for all aspects of the humanitarian operation in areas
made unsafe by the parties and that civil organisations do the same in
the safer areas. In any event, situations in which military and civil aid
workers compete with each other must be avoided. The cooperation
between military and civil organisations can be enhanced if the inter-
national community (usually embodied in the United Nations)
appoints an official who is put in charge of the coordination of all
aspects of the humanitarian operation.

. The chances of success for a humanitarian operation could be
increased if the military and civil aid organisations adopt a strictly
impartial attitude in the performance of their tasks. This means that
aid will be provided for as many victims as possible, regardless of their
ethnic origin or support for a party. The humanitarian aid must not be
used as an instrument to influence the outcome of the conflict. Caution
is also needed when dealing with alleged violations of a peace accord or
of human rights; public statements via the media in response to such
cases are normally best avoided. Especially in the case of armed conflict,
such as a civil war, the reporting of atrocities can have an adverse effect.
The aim of the operation, to alleviate human suffering, depends after all
on the approval and cooperation of the parties and these aspects could
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be jeopardised by the quest for publicity. If the humanitarian operation
being conducted as part of a peace support operation is compromised,
the commander may even decide to use force.

Section  - Aspects of planning and execution

. During the planning phase of the humanitarian operation, the
local situation in the area of operations is, if possible, investigated (in
principle by the DART) and in any event thoroughly analysed. The main
purpose here is to determine the conditions in which the aid will have
to be provided. This will involve information about such aspects as the
geography, the climate, the environment (permissive or non-
permissive), the possible presence of disease, the available infra-
structure, the political situation and the civil aid agencies already 
present in the area. When conducting the analysis, use is made of the
armed forces’ knowledge about the area of operations and of infor-
mation from the Dutch diplomatic representation in the country or
region in question. Contact will also be sought with the main civil aid
agencies with a view to exchanging as much information as possible
about the area of operations. The composition and size of the force will
be determined on the basis of this analysis. The Dutch contribution to
a force conducting a regular humanitarian operation is known as a 
military relief unit.

. A military relief unit can be made up of units from the four
Services. The organisation is based on the requirement stated by the
lead international organisation and the units available in the Services.
As well as a command group, a military relief unit could also consist of,
for example, a transport unit, a medical unit and a security unit. A
water purification unit or engineer unit may also be added to the relief
unit. The core of the relief unit’s command group is in principle formed
by the DART.

. Once the relevant order has been issued by the Chief of the
Defence Staff (through the Defence Crisis Management Centre), the
DART, or part of it, will be deployed to the area of operations. The tasks
of this reconnaissance element include:
• conducting a supplementary risk analysis and determining the 

actual requirement for aid, tailored to the assets available in the
Netherlands

• making contact with national and international aid agencies
• making contact with local authorities
• preparing the deployment of the military relief unit 
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On the basis of the DART’s reconnaissance results, the original 
requirement can be adjusted if necessary.

. The specific tasks of a force in charge of a humanitarian 
operation could be:
• transport, supply and distribution
• water supplies and hygiene
• medical care
• food supplies
• shelter and clothing
• construction and repair of traffic infrastructure
• protection of the population, aid workers and relief goods
• marking and clearing mines (‘humanitarian de-mining’)

. The force will often be allocated a combination of these tasks.
Depending on the type of humanitarian operation, it is more likely that
a certain specific task will be conducted. So in virtually every humani-
tarian operation, there will be a requirement for transport, supply and
distribution. The requirement for food supplies will mainly arise in an
aid operation and to a lesser extent in a humanitarian operation as part
of a PSO. In reverse, mine marking and clearance is more likely to be
needed in the case of a humanitarian operation as part of a PSO than
during an aid operation. Figure - shows these differences in 
emphasis in the form of a diagram.

. If transport, supply and distribution have to be provided, there
will usually be a capacity problem in these areas.  Relief goods may fail
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to arrive at their destination either in part or in their entirety, for 
instance because the available transport assets have not been deployed
correctly if at all, the infrastructure is poor or seriously degraded or
because of a false picture of the situation in the area of operations. There
may also be a shortage of fuel and spare parts and the possibility of
making up for any shortages locally may be limited. There is always the
possibility of an existing distribution system, but this may be (partly)
under the control of one of the parties, which will not always be pre-
pared to make it available. Military units have a wide range of transport
assets which can be used in virtually any sort of terrain. If there is a need
to cross substantial distances in inhospitable terrain, air transport 
(helicopters and transport planes such as the C- Hercules) may offer
the best solution, while naval ships can be used in coastal areas and on
rivers. Account must be taken of the fact that goods transport, storage
sites and distribution points could form targets for theft, looting and
attacks and troops may also be faced with bribery and corruption. The
most prominent international organisations involved in transport, 
supply and distribution in humanitarian operations are the UNHCR and
the World Food Programme (WFP).

. With regard to water supplies and hygiene, the supply, produc-
tion and distribution of safe drinking water for people and animals and
the prevention of the spread of disease are the most important activities.
Particular examples are measures to improve standards of general 
hygiene, such as the installation or repair of water mains and sewerage
systems, the improvement of living conditions by means of, for 
instance, information programmes and the removal of household 
refuse. International organisations which are also involved in water 
supplies and hygiene in the event of a humanitarian emergency include
the World Health Organisation (WHO), Médecins sans Frontières, the
International Red Cross and the United Nations International
Children’s Emergency Fund (UNICEF).
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. A force which is responsible for medical tasks will endeavour to
achieve a level of medical care similar to that which existed in the area
of operations before the disaster or emergency occurred. Problems in
relation to medical care in the area of operations could be a (local) 
shortage of (para)medic personnel and assistants, facilities, equipment,
ambulances, medicines and bandages. There may also be a great many
war or disaster victims in the areas in which the humanitarian aid is
needed. This could place a considerable burden on the capacity of the
medical unit, at least temporarily. Account must also be taken of the
possible outbreak of epidemics. Vaccination programmes must be
implemented to prevent such an eventuality. The main international
organisations with which cooperation will be necessary are the WHO,
Médecins sans Frontières, the International Red Cross and UNICEF.

In virtually any humanitarian operation, there will be a need for (extra) 
medical care. This may be a direct consequence of the (armed) conflict or the
natural disaster or an indirect consequence of the risk of epidemics, which is
increased when large groups of people find themselves in what are often 
primitive conditions. Military medical units are particularly suitable for 
providing high-quality basic medical treatment for large numbers of casualties
at short notice. They could, for example, be put to good use in large-scale 
vaccination programmes to supplement the civilian medical teams and the
military medical transport capacity could also be used in a wide range of 
conditions. Without adjustments in terms of personnel or equipment, they are
of course less suitable for the intensive treatment of babies, children, pregnant
women and the elderly. This is because the organic composition of medical
units, personnel training and the composition of medical supplies and 
equipment are primarily geared to the treatment of the diseases and war
wounds of military personnel.
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. If the force’s task is to restore or maintain food supplies, there
may have been acute food shortages. Shortages may also be expected in
the foreseeable future. There may be cases of malnutrition and a lack of
resources for the preparation of food. Military units will normally be
deployed for the transport (both to and inside the area of operations),
storage and distribution of food supplies. Other organisations which
may be involved in the relief effort are the WFP, the Food and
Agriculture Organization and UNICEF.

. Shelter for refugees or displaced persons will probably be limited
or non-existent in the areas in which a humanitarian operation is 
conducted. There will be a particularly important role for military 
personnel in the planning, setting up and running of refugee camps.
There will also be a great need for blankets, clothing and other items,
as many refugees will have left their homes in great haste and will have
had to leave most of their personal possessions behind. The UNHCR in
particular should be mentioned as an example of an international 
organisation which will certainly be involved in the operation. It will
usually take a coordinating role in the provision of shelter, clothing and
non-expendable items for refugees. The UNHCR will in that case 
establish the size and structure of the refugee camps, decide which 
agencies will set up the camps and indicate how long they must be kept
running. As well as the UNHCR, most of the medical aid agencies 
mentioned earlier will also play a role in an operation of this sort.
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. Construction and repair of traffic infrastructure may be 
necessary, as it could have been damaged as a result of the conflict or the
disaster. It may also be necessary because the infrastructure in the area
of operations is poor anyway and the relief operation would otherwise
have little chance of success. It is unlikely that this task will form the
main effort or the only aim of the operation; it will almost always be
conducted in conjunction with one of the other sub-tasks. Particularly
useful in this respect are (construction) engineer units, as they have the
necessary expertise, experience and specialised equipment. As regards
the international organisations with which the force may be confronted,
particularly important are commercial companies which specialise in
the (re)construction of infrastructure and houses in conflict areas. An
example of such a company is the American firm Brown and Root,
which has worked with military units in a number of operations. The
money for such projects could come from international financial 
institutions such as the World Bank, from international organisations
such as the European Union or from individual countries.

. The peace force may also be given the task of providing 
protection for the population, the aid workers from other inter-
national organisations and the relief goods. Providing protection relates
in this case to ensuring safety, in terms of both human rights and 
physical safety. If the safety of refugees or displaced persons cannot be
guaranteed by protection from their own authorities, an international
force may have to be deployed. This principle forms the basis for the
concept of international protection. This is intended as a temporary
measure, until the official or de facto authorities in the conflict or 
disaster area are once again able to take over this function. International
protection can be divided into passive and active protection. The 
presence of military personnel as observers can have a stabilising effect
and provide passive protection. Patrolling in conflict areas reduces the
risk of aggression towards minorities or refugees. Other measures could
also lead to the passive protection of a population group, such as a 
presence in the vicinity of public institutions (hospitals, schools and
religious establishments).

. The role of active protection during a humanitarian operation
relates mainly to the protection of the military personnel conducting
other relief tasks, the aid workers of other international organisations
and the relief supplies in the conflict or disaster area. The protection of
the aid workers of other international agencies (including the United
Nations) is primarily the responsibility of the official or de facto
authorities in the area, assuming that consent has been given to the 
presence of these aid workers. However, the authorities in the conflict
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or disaster area are not always able (or willing) to protect these person-
nel or their equipment. Arrangements for the use of military assets to
protect other aid workers and their equipment must be clear from the
start of the operation; both the mandate and the rules of engagement
must allow for this.

. The need for a military escort of convoys with relief goods may
indicate the (local) absence or complete disappearance of the consent to
the relief operation. It may also suggest an inadequately functioning
police apparatus, giving criminals a free rein. When deciding whether
an aid convoy should be escorted, the opinion of the international 
organisations conducting the humanitarian operation will be the 
deciding factor; they might oppose any military escort of their convoys
because of their beliefs.

A number of civilian aid agencies has in the past pointed out that placing too
much emphasis on the protective function by the military units masks the
absence of a political or military objective of the operation. This could 
jeopardise the humanitarian nature of the operation. A member of Médecins
sans Frontières said on this matter: ‘The real danger for humanitarian workers
lies in blurred political objectives, in operations without a real aim, in which 
protection of aid workers — who never asked for it — becomes a substitute
for thinking clearly about what is to be achieved by armed intervention’ 
(Jean-Cristophe Rufin: The paradoxes of armed protection, in: ‘Life, death
and aid, The Médecins sans Frontières Report on World Crisis Intervention’,
).

. The use of military assets to escort convoys of aid supplies has
advantages and disadvantages. Potential attackers could be deterred
by the use of military vehicles and weapons. The use of armoured 
vehicles means that non-military personnel can also be protected in the
event of an attack on such a convoy. On the other hand, military 
equipment (armoured vehicles and weapons in particular) may simply
serve to provoke the aggression of the parties and cast doubts as to the
humanitarian and impartial nature of the operation. The peace force
must anticipate the pros and cons when the escort is assembled. In this
way, a choice can be made between a minimal escort consisting of 
personnel in wheeled vehicles and an escort comprising armed, 
armoured vehicles. Factors of influence in this respect are above all the
expected force level, the available assets, the rules of engagement and
the directives from the higher commander in respect of the image that
the force is supposed to project.

. Marking and clearing mines (‘humanitarian de-mining’). The
experiences of the past few years have shown that the presence of land
mines in a (former) conflict area constitutes a serious threat to the 
population for a long time. There may be great numbers of 
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unregistered or unmarked mines. Furthermore, the documentation of
minefields is often unavailable or incomplete. Above all, the local 
people do not usually have the skill or the capacity to solve this problem
themselves. The efforts of the force must focus on increasing local
expertise in marking and clearing mines by conducting instruction and
training programmes. Initially, the emphasis must be on making 
people aware of the dangers of mines. Mines which, because of their
position, pose a serious threat to large groups of people and the peace
force itself are marked and cleared. Local mine clearance personnel are
then trained and advice is given about the organisation of de-mining
operations. Engineers are particularly suitable for this sub-task; this
does not, in principle, mean organic units but specialists who have been
deployed on an individual basis. Commercial companies are also 
becoming increasingly involved in such operations; these are often the
same companies as those involved in the construction and repair of
infrastructure. The funding too will normally be arranged in a similar
way.

Recent conflicts have proved the value of a central coordination of all activi-
ties relating to the marking and clearing of mines, the collection, analysis and
distribution of information about the position and composition of minefields
and the implementation of information campaigns about the dangers of
mines. So-called Mine Action Centres (MAC) can be set up nationally, region-
ally or locally in the area of operations to carry out these functions. An MAC

issues general instructions about marking and clearance tasks and supervises
the activities undertaken by the parties in this respect. As much information
as possible is collected through the parties in respect of the position and com-
position of minefields; it is then analysed and, if necessary, assessed in terms of
accuracy and then distributed among the population. The MAC sets up schools
at which local personnel are trained to clear mines and issues recommenda-
tions in respect of the mine clearance programme which is to be implemented
once the peace force has left.

. Coordination with civil aid organisations. The importance of
unity of effort between the peace force and the civil organisations 
involved in the humanitarian operation has already been explained. The
required unity of effort can be promoted by taking coordination 
measures. Possible measures could be:
• central consultation and harmonisation
• collocation of staff elements
• exchange of communications equipment and liaison
• joint briefings and discussions

. Central consultation and harmonisation. Ideally, the coopera-
tion with the other organisations will be coordinated by a central agency.
The latter must try to reach agreement quickly in respect of the respon-
sibilities and the objectives of all organisations participating in a parti-
cular humanitarian operation.Two problems may arise in this respect:
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• Civil organisations could already be active in the crisis area, as a
result of which a great deal of time and energy will be needed to 
harmonise the working procedures.

• Because the structure, culture and powers of most civil and military
organisations differ enormously, it may be difficult to achieve 
cooperation at all organisational levels.

. A Memorandum of Understanding (MOU) between the various
participating organisations could contribute towards a clear under-
standing and demarcation of the responsibilities and objectives. The
process needed to arrive at such a document can in itself clarify the
responsibilities and objectives of the various organisations and also 
defines the means necessary to achieve those objectives. Above all, a
positive experience during a previous humanitarian operation on the
basis of an MOU such as this can enhance future cooperation. The 
agency in charge of the coordination must take the initiative in 
formulating an MOU.

. Collocation (or locating in each other’s area) of staff elements or
headquarters of the military and civil organisations promotes good
communication and coordination. It also allows, within the confines of
the mandate, some degree of protection to be afforded to the members
of the civil organisations.

. For good communications between military units and civil orga-
nisations, it is vital to have interoperable communication systems.
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There could if necessary be a mutual exchange of communications
equipment, or the peace force could make communications assets 
(temporarily) available to the civil organisation. Here, too, a central
agency could provide the solution by coordinating the distribution of
communications assets and the frequency allocation. Cooperation
between the peace force and civil aid agencies can also be improved by
establishing (mutual) liaison.

. Joint briefings and discussions between the military and civil
organisations can also be beneficial to cooperation. Such discussions
must be held at all command levels and have as their main objectives
the further clarification of each other’s objectives, the presentation and
harmonisation of plans, the evaluation of current activities and the
exchange of information. A central Civil-Military Operations Centre,
which can be set up by the peace force but is ideally established jointly
in conjunction with the civil aid agencies, could create the necessary
conditions. Although the leadership of such a centre will not necessari-
ly be granted any decision-making authority, it can serve well as a point
of contact when taking stock of any requests for military support.

NECESSITY KNOWS NO MANDATE: UNIFIL’S HUMANITARIAN OPERATION

AFTER THE ISRAELI INVASION OF 

In a traditional peacekeeping operation, a humanitarian operation in 
principle takes a secondary position. The starting point for such an operation
is, after all, that the situation in the area of operations is relatively calm and
that the local people can provide their own basic necessities. Nonetheless, an
outbreak of violence in or near the peace force’s area of operations could 
suddenly produce refugee movements and acute emergencies. That same peace
force would then be obliged to concentrate temporarily on humanitarian
relief. A good example of this shift from incidental to structural relief 
occurred in the summer of  in the area of responsibility of UNIFIL, the UN

peace force in south Lebanon. Operation Peace for Galilee, the Israeli invasion
of the Lebanon, initially swept away the already shaky foundations for UNIFIL’s
presence in southern Lebanon. However, the invasion also resulted in large
refugee movements to the relatively safe UNIFIL zone. In the weeks following
Peace for Galilee, the peace force took on the humanitarian relief for the many
thousands of refugees in south Lebanon more or less independently.

The interposition peace force, UNIFIL, had been deployed in March , after
the Israeli armed forces had first tried to rid southern Lebanon of Palestinian
guerrillas. The Netherlands participated in UNIFIL from March  with 
Mechanised Infantry Battalion ‘Johan Willem Friso’. Dutchbatt took responsi-
bility for the southwestern battalion sector. The mission was extremely diffi-
cult from the start. The Palestinian infiltrations continued unabated and the
IDF (Israeli Defence Forces) hit back hard nearly every day with raids and 
bombardments. A Palestinian attempt to assassinate the Israeli ambassador in
London in June  formed the reason for a second IDF invasion in the
Lebanon. As a traditional, static buffer force, UNIFIL confined itself to 
symbolic resistance in the face of the Israeli military superiority. The ‘blue 
helmets’ could do little more than report in detail on the many hundreds of
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Israeli vehicles that were heading north through the UNIFIL area. The IDF drove
the Palestinian forces ahead of them to the capital, Beirut. The Israelis halted
in the outskirts of the city, wary as they were of ‘house-to-house’ fighting. This
gave the PLO the chance to evacuate thousands of fighters from Beirut under
the protection of a hastily formed Multinational Force (MNF I). However, 
radical Islamic terrorist organisations such as Hezbollah and Amal took the
place of the PLO. Israel thus became embroiled in a bloody occupation of 
southern Lebanon which lasted for years. The IDF finally left Lebanon in .

After the Israeli invasion of June , UNIFIL was thus operating in occupied
territory. Furthermore, Israel relied partly on local militias to create a particu-
larly deep security zone along the northern border. The UNIFIL mandate of
 (to supervise the withdrawal of the IDF, restore law and order in southern
Lebanon and assist in the transfer of authority to the Lebanese government)
was thus by now virtually irrelevant. The United Nations nonetheless decided
to keep UNIFIL at its original strength of approximately six thousand. There
were three reasons for this: firstly, to serve as a sign of ‘moral reproach’ towards
Israel, secondly to obstruct a de facto annexation of southern Lebanon and
thirdly to restrict the activities of the pro-Israeli militias in the area.
There was, however, another practical and more urgent reason for UNIFIL not
to leave southern Lebanon immediately after Peace for Galilee. In the weeks 
following the start of the Israeli attack, the ‘blue helmets’ were able to provide
humanitarian aid for the tens of thousands of Lebanese and Palestinian 
nationals who, fleeing from the fighting, headed for the UNIFIL zone. Once the
main Israeli force had passed through, it was not long before a relative calm
once again descended on the UNIFIL area, certainly compared to the chaotic 
situation in the rest of Lebanon. From the besieged Beirut in particular, 
thousands of civilians were fleeing to the south of the country. UNIFIL was in
effect the only organisation there to provide humanitarian relief and to bridge
the period until the arrival of international aid agencies.  However, organi-
sations such as the Red Cross and UNICEF first concentrated their efforts on the
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severely stricken Beirut. What is more, there was little to be expected in the
way of aid from the Lebanese authorities. The years of civil war had resulted
in a complete absence of a workable local authority structure. The Lebanese
government already had enough problems trying to exert its authority in and
around Beirut.

In the first few days after the Israeli invasion, about one hundred thousand
refugees sought refuge in the UNIFIL area. This was because it remained 
relatively quiet in the Dutch battalion sector after the Israeli columns had 
passed through. The population in the Dutchbatt zone doubled by about
twenty thousand refugees, most of whom found shelter with family and
friends or in public buildings. Dutchbatt did all it could to provide the 
refugees with the basic necessities. Because humanitarian relief had always
been a secondary element in their set of tasks, however, Dutchbatt did not
have much in the way of specially assigned personnel or transport capacity. 
For the ‘blue helmets’ on the scene, therefore, that meant hard work and
improvisation. 
A typical example was the relief action performed by Dutchbatt in the small
town of Kafra on  August. On that occasion, eleven Lebanese families from
Beirut were provided with food, mattresses and blankets within three hours of
the first call for help. The families had found shelter in the spartan basements
of the town hall. The Dutch soldiers noticed, incidentally, that the cultural
background of the refugees could be a complicating factor in the distribution
of aid supplies. After the supply platoon had delivered the relief goods to the
basements, not one of the refugees lifted a finger to start with. ‘We had 
already noticed’, recounted one of the Dutchbat soldiers, ‘that the distribution
of relief supplies was not something you could leave to the people themselves.
The same thing happened again here. They really kept an eye on whether one
person was getting more than another. You see, that’s totally unacceptable
here.’ The Dutchbat soldiers took the initiative themselves. ‘But I can tell you
that it’s really difficult to share out a sack of rice fairly. As far as that’s 
concerned, it’s a lot easier to give out mattresses and blankets’, said the same
Dutch soldier.
The problems arising from the lack of a properly functioning local authority
and, in relation to that, the poor local infrastructure, were more serious.
Several villages had already been without running water and electricity for
some time. Large cracks were also appearing in the health care system. So
Dutchbatt concentrated mainly on providing medical care for the thousands
of refugees. As well as the mobile surgeries, this took place at three main 
locations: the battalion aid station in Haris and the aid stations in Dayr Amis
and Mazra’at Al Mushrif. The station in Dayr Amis, incidentally, was in an
area which, until the Israeli invasion, had been called the ‘Iron Triangle’. There
were sometimes hundreds of PLO fighters staying here under the very noses of
the Dutch battalion. Dutch medical personnel treated about a hundred cases
a day at the three aid stations. Dutch doctors also assisted in the hospital at the
UNIFIL headquarters in Naqourah. The number of civilian patients here soon
exceeded the number of UNIFIL military patients. Dutchbatt also set up 
vaccination programmes in a number of remote villages.
There were also problems in respect of logistics. Supplies via Lebanese 
territory got held up, mainly because of the heavy fighting in and around
Beirut (where a UNIFIL logistic team was operating). But the main factor
obstructing UNIFIL’s humanitarian operation was still the IDF. Again and again,
Israel denied UNIFIL access to the zones which bordered directly on the UNIFIL

area. This was a typical example of a situation in which one of the local 
factions uses humanitarian aid as a ‘weapon’ in the battle. The PLO had also
manipulated the provision of humanitarian aid with some regularity, but in
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the case of the Israelis, it was a structured approach. The furious Chief
Humanitarian Officer of UNIFIL tried to explain the Israeli opposition in a
report to the Force Commander: ‘They [UNIFIL] met with important 
difficulties caused by the IDF who did not want to appear as invaders but as
liberators for the Lebanese population. Besides, IDF wanted to prove that 
UNIFIL was a useless organization in all circumstances, so they stopped all
actions such as medical assistance, clearing bombs and shells, etc.’
The fact that UNIFIL was not granted full freedom of movement by the IDF to
conduct humanitarian relief operations, if necessary outside their own zone,
caused a great deal of ill feeling among the UN soldiers. This irritation was
mainly focused on the situation in Tyre and the nearby Palestinian refugee
camp (and former PLO training centre), Al Rashidiyah. The IDF had delivered
heavy fire on both locations in the opening phase of Peace for Galilee. The 
UNIFIL personnel in the Tyre barracks had seen the battlefield and the 
thousands of desperate refugees who were bivouacking on the beach in the
most appalling conditions. UNIFIL planned a major aid operation, but the IDF

blocked it for a while. UNIFIL suspected that the IDF saw the action as too much
of an ‘all-out’ effort. The peace force was also prohibited from transferring
medical supplies from the hospital in Naqourah to the crisis area. Dutchbatt
was, however, allowed to deliver relief goods to Tyre for use by the Red Cross
and UNICEF, but these two organisations did not have sufficient manpower or
distribution assets. Initially, UNIFIL was also denied access to the other
Palestinian camps, because the Israeli army first wanted to destroy all 
ammunition, emplacements and suspect houses. All this meant that three
medical teams from Swedmedcoy (the Swedish medical company) and
Dutchbatt were forced to attend to most of the refugees in the open air.

Neither the Israeli invasion in June  nor the subsequent refugee crisis led
to a serious international appeal for a humanitarian intervention in South
Lebanon. Neither did the United Nations see any point in a robust enforce-
ment of the mandate by UNIFIL itself. The local superiority of the Israeli 
military and the close American-Israeli ties precluded any such vigorous action
from the start. Moreover, the refugee problem in South Lebanon caused by
Peace for Galilee got somewhat snowed under in world opinion, which was
focusing most of its attention on the simultaneous drama in Beirut and the
evacuation of the PLO.
From August , the situation improved slowly but surely. At the beginning
of September, there were still around , refugees in the Dutchbatt area,
but this number fell quickly. Most civilians returned voluntarily to their homes
or to the camps they had left in July. UNIFIL did not, therefore, need to 
initiate a repatriation programme. The implementation of any such 
programme would in any case have been extremely difficult, since UNIFIL had
already been shown to have no authority whatsoever outside its area of 
operations. The peace force would at the very least have needed the approval
and cooperation of the Lebanese government and Israel. However, the former
was powerless and the latter unwilling.
UNIFIL nevertheless stayed in South Lebanon (and, incidentally, remains there
to this day). The UN Secretary-General acknowledged that UNIFIL ‘had to
implement its mandate in an unsatisfactory manner’, but did not suggest any
alternative to continuing. The Dutch government and the Lower House 
endorsed this point of view. UNIFIL’s main task was now to protect the local
population against violence by the IDF, the pro-Israeli militias and the Islamic
resistance organisations. From September , this mission gained the upper
hand in respect of the humanitarian relief task. Dutchbatt also changed down
a gear to small-scale relief activities, such as doctors’ surgeries or help with the
building of schools.
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Section  - Introduction

. This chapter describes the way in which movements can turn into
operational tasks and vice versa as well as the way in which various 
operational tasks can switch from one to the other. There are four 
possible transitional situations in this respect:
• deployment in the area of operations
• switching from one operational task to another
• relief
• termination of an operation

. Operating in a transitional situation is never an operation in itself,
but always lays the foundations for the next phase. Uninterrupted
action in a transitional situation not only benefits the tempo of the 
operation but is also important for the successful conduct of the peace
operation.

. The basic principles for peace operations, as discussed in 
Chapter , apply to all transitional situations. Only if a peace operation
is terminated prematurely do certain basic principles deserve special 
attention (see Section ).

Section  - Deployment

. The deployment will be preceded by a strategic movement
between a POE in the Netherlands and a POD in the theatre of opera-
tions. The strategic movement takes place under the responsibility of
the National Command (NATCO) and is conducted by the National
Support Command (NSC). After arrival at a POD, there will be a 
movement to a concentration area. The movement to the concentration
area is the responsibility of the commander of the formation or unit.
This movement is supported by the national support element (NSE).
The transfer of responsibility to the commander of the multinational
force will take place in the concentration area at a previously agreed
time.
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. The efficient deployment of the peace force in the area of opera-
tions lays the basis for tasks to be performed quickly and competently.
This means that the planning of the peace operation and the mission
it includes must be more or less ready before the plan for the deploy-
ment can be made. A provisional plan for the termination of the opera-
tion, including an evacuation plan, must also be made, as this could
reveal factors which will need to be taken into account in the deploy-
ment phase.  

. The deployment must be seen as a separate phase of the opera-
tion. Partly on the basis of reconnaissance, consultations with other
units of the peace force and instructions from the commander of the
multinational peace force, the commander of the formation or unit to
be deployed will ultimately decide on the method of deployment. 

There is, in practice, an area of tension between the often prolonged political
decision-making about participation in a peace operation and the military
desire to proceed with reconnaissance activities as soon as possible. It is impor-
tant that members of the peace force are able to gather information as quick-
ly as possible with regard to the local situation and to make contact with other
military units and representatives of international organisations, including
NGOS. This will enhance the peace operation’s chances of success. The results
of this reconnaissance can also help to improve the quality of the political 
decision-making.
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. Deployment in a peace operation embraces all activities from the
arrival in a concentration area to the occupation of locations in the area
of operations so that troops can begin their tasks. The performance of
tasks cannot follow on from the movement automatically. After arrival
in the area of operations, attention must first be given to providing suf-
ficient security, setting up adequate communications and sufficient
logistic facilities before proceeding with the performance of the opera-
tional task. Immediately after arrival, however, the first contacts can be
made and reconnaissance and possibly patrols conducted in a show of
presence. 

. The deployment plan must in any event pay attention to the 
following aspects:
• order of deployment
• method of tactical operation during deployment
• force protection
• routes
• logistic aspects
• civil-military cooperation

. In general, the order of deployment is as follows:
• (parts of ) units for minimal protection
• command and control elements
• forward logistic elements
• operational task elements
• main body of the unit or units
• containers and supplies
The order and strength of these elements can vary, depending on the
threat analysis, the geographical situation in the area and whether or not
there are already any logistic facilities available. The established order
must be coordinated nationally and internationally between the 
commander of the multinational force, the commander of the 
formation or unit, the NSC and the NSE.

Aspects of planning and execution

. The deployment usually takes place shortly after a peace treaty or
cease-fire has been agreed. The presence of the peace force is intended
to ensure that the parties will stick to the agreements. The method of
operating during the deployment depends mainly on the threat level in
the area of operations. In the worst case, it will be conducted in the
form of an advance.
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. Even in the event of a limited threat, the peace force must be 
combat ready. This enables the most flexible response to unforeseen
circumstances and offers a high degree of protection. The deployment
must also proceed quickly and without interruption. After all, the rapid
appearance of a peace force will often be urgently needed. The use of air
forces could play an important role in this respect.

. During the deployment, attention must be paid to force 
protection in the form of security and protection measures during the
movement. The local inhabitants may be extremely interested in the
deployment of the peace force. They might be hostile towards the peace
force, which could have implications for the deployment method.
Account must also be taken of the traffic safety in the area of operations,
as the roads may be of a poor quality and also used by local traffic.

. The choice of routes for the deployment will be partly deter-
mined by the availability of suitable routes and the need for speed.
Depending on the size of the unit, several routes may be used. In any
event, alternative routes must be planned in order to be able to keep up
the pace of the deployment in unforeseen circumstances.

. The logistic support must meet the direct needs of the user units
during the deployment and at the same time be geared to the first 
twenty-four hours after arrival in the area of operations. For this phase,
user units must, if possible, be completely self-sufficient. It is not 
inconceivable that the commander of the multinational peace force will
have made logistic arrangements for the deployment phase.

Section  - Transition to another operational task

. A peace force could be faced with the transition to another 
operational task in the following cases:
• a change in the mandate for the operation
• a change in the tasks of the unit within the operation
• deployment elsewhere in the peace force’s area of operations
• a radical change of circumstances in the area of operations

. In the event of a change to the mandate and the transition to
another operational task, the peace force may find that the composition
of the troops is no longer suitable for the new task. As well as this 
problem in terms of the physical component, the commander must give
due consideration to the effects on the mental component. Both a 
change from peacekeeping to peace-enforcing and from peace-enforcing
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to peacekeeping will require a different attitude on the part of the peace
force in respect of the parties, the local population and the aid agencies.

When the first IFOR troops deployed in the former Yugoslavia at the end of
, there were still troops in the area of operations operating under the
UNPROFOR mandate. The troops that stayed in the area of operations trans-
ferred to the IFOR peace force. The nature of the operation changed 
drastically, however. The UNPROFOR operation had been more of a peace-
keeping operation with light assets tailored accordingly. The IFOR operation
was a peace-enforcing operation with a mandate for robust action. Units which
had to change to another operational task clearly had adjustment problems.

. A vital condition to enable the transition to a new operational task
is flexibility. This will enable the unit to make the necessary adjust-
ments in the physical and, in particular, the mental component. The
transition to another operational task can often involve a different
arrangement of units and formations. This means that units and logis-
tic installations must remain as mobile as possible when they are
deployed. For commanders, it means that they have to be able to think
fast to respond to a changed situation in the area of operations. 

Aspects of planning and execution

. The full decision-making process must be followed in the transi-
tion to a new operational task. This process may reveal that different or
additional assets are needed for the new operational task. The peace
force must be given the opportunity to prepare physically and mentally
for the new operational task. This might mean that units of the peace
force are temporarily accommodated in assembly areas. If no addition-
al assets can be provided, the mission will have to be adjusted or the 
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higher commander will have to order relief by a unit which is better
equipped for the new operational task.

. The transition to a new operational task in the same area of 
operations must proceed in such a way that there is no disruption of
the peace process. When planning the transition, a decision may be
taken to use phasing. The method of conduct of the new task must
serve as the point of departure in this respect. The transition could be
incorporated as a separate phase in the plan for the new operational
task, but a separate plan could also be made for this if necessary.

Section  - Relief

. Relief encompasses all activities which are needed to transfer the
operational task to another unit. A relief action could be necessary for
various reasons, although there will be virtually no difference in the
method of conduct.
• The performance of the task is at risk, for instance because of 

deterioration of the environment in the area of operation, whereby
the unit’s assets are no longer adequate for a suitable response. The
performance of the task could also be jeopardised by, for example,
personnel losses as a result of incidents or combat actions.

• The performance of tasks is not at risk. In this case, it would be a
question of reorganising the order of battle or a relief action as part
of a rotation. 

. A transfer of tasks will take place in the form of a relief action to
maintain the required level of performance during the operation. At a
certain point, the responsibility for the mission is also transferred. The
responsibility must be transferred in such a way that the operational
effectiveness remains assured during the relief. It is important in this
respect that clear arrangements are made about the exact moment at
which the responsibility for the mission will actually be transferred.

. There is increased vulnerability during and immediately after the
relief action.
• The relief action normally takes place in phases. Clear arrangements

should prevent the creation of a power vacuum, which could be 
abused by parties. In the event of relief because of the pressure of
operational circumstances, the gravity of the situation may mean that
the time available for the transfer is limited.

• There will inevitably be a concentration of assets of two units in the
area, while at the same time there will also be a relatively large 
number of movements.
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• Parties and local authorities which have been involved in the peace
process for years may be suspicious of (yet another) new unit.
Furthermore, one cannot rule out the possibility that parties will ‘try
out’ the new unit.

• In most cases, the incoming unit will not yet be able to judge the
threat or danger in the area of operations. The outgoing unit can do
so, however, which means that day-to-day actions seem routine.
There is a risk that this routine action may be taken over by the 
incoming unit.

Aspects of planning and execution

. The relief action may be conducted in phases or in one go. In a
phased relief, parts of the new unit keep arriving in the area as parts of
the old unit leave. Personnel from both units must perform integrated
tasks during the relief to ensure a smooth transfer of tasks and respon-
sibilities. This means that expertise and experience can be passed on and
the new unit can get used to the conditions in the area of operations.
The situation will still be unfamiliar to personnel from the new unit, so
they will have to be supervised. A relief action can be conducted in one
go if there is no time for a phased relief.

. Particular attention must be paid in the relief action to the 
transfer of tasks from key officials such as commanders and liaison
officers. The contacts with parties, local authorities and aid agencies
must also be transferred with care. Local customs and the way people
behave towards each other must also receive the necessary attention.

. The plan for the relief will be drawn up jointly by the outgoing
and incoming commanders. The requirements of the incoming 
commander take precedence. The incoming commander will usually
conduct reconnaissance, as a result of which the first arrangements for
the relief can be made. The outgoing commander is responsible for the
detailed arrangements for the transfer of tasks. 

. The plan for the relief must contain arrangements for aspects such
as the following:
• the timetable and relief schedule
• the time at which the responsibility of the outgoing commander is

transferred to the incoming commander
• intelligence and military information
• the transfer of assets
• the transfer of contacts



• security measures
• logistic matters

Section  - Termination of a peace operation

. The termination of a peace operation involves more than just the
termination of the performance of tasks. The unit must have sufficient
freedom of action to be able to leave the area of operations. The 
termination of the performance of tasks also means the termination of
humanitarian activities, but these will be continued as long as possible.

. In the termination of a peace operation, a distinction is made
between completing and aborting the operation:
• An operation can be regarded as completed if the desired end state

has been achieved.
• In the event of a premature termination, before the end state has

been achieved, the operation has been aborted. This can take place
either:
* with the cooperation of the parties, whereby support from other

troops is not required;
* in the face of opposition from the parties, whereby support from

other troops is necessary.

In an international context, if the parties object to the operation being 
aborted, the term ‘extraction’ is used. This is defined in British doctrine as: ‘In
operations, urgent removal of an individual or a group of individuals or 
material from a threat.’ A unit deployed in support of a peace force which has
to abort its mission in the fact of opposition is called an evacuation force.
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. Once the operation has been completed or aborted, the formation
or unit will normally return to the Netherlands. Prior to the return to
the Netherlands, there will be a transfer of responsibility in a concen-
tration area from the commander of the multinational peace force to
the commander to whom the Commander in Chief RNLA has assigned
responsibility for the return.

. It is difficult to plan a premature termination of a peace operation.
The decision to abort the operation will always be a political decision,
in which the following considerations could play a role:

• The mandate expires before the end state has been achieved. A 
mandate is usually limited in time. If the mandate is not extended,
because no political consensus can be reached, the operation will
have to be aborted.

• One or more parties no longer consent to the peace operation.
For those peace operations for which consent to the actions of a
peace force is required, the chances of success will be reduced 
drastically in this case.

• The conflict may flare up again and escalate to such an extent that
the mandate under which the peace force was deployed no longer
applies and the desired end state has become virtually unattainable.

• A political decision has been made to withdraw the troops, for
instance because the authorities in question are no longer willing to
provide any.

Security Council resolution  ( March ) formed the basis for 
UNOSOM II in Somalia. This operation followed on from UNITAF. Resolution
 allowed for the possibility of, if necessary, enforcing the implementation of
stipulations from the mandate under Chapter VII of the UN Charter. The main
stipulation was the creation of a safe environment throughout Somalia, 
including the northern region which had declared its independence. The
United States had made up a large part of UNITAF and had a smaller share of
some , personnel in UNOSOM II: a Quick Reaction Force of around ,
personnel and logistic support. 
The far-reaching UN mandate and the presence of the large multinational force
constituted an ever-growing threat to Mohammed Aideed’s tribe. This led to a
crisis and an even more far-reaching Security Council resolution, , 
whereby a mandate was issued to pick up Aideed. After a number of confron-
tations between Aideed’s militias and the American Quick Reaction Force, the
most bloody took place on  October  and resulted in the death of 
Americans. This led to the decision by the American President to withdraw the
American units without having achieved the desired end state. Furthermore,
until the end of the withdrawal, the only action by the Americans was to take
force protection measures.
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. The principles for the use of force also apply in the event that the
operation is aborted. Despite the fact that the conduct may be more in
the nature of a combat operation, this does not legitimise the 
unrestricted use of force. The rules of engagement may be adapted for
this phase. It is not inconceivable that the unit may encounter ethical
dilemmas if the mission is aborted. The local population may try to 
prevent the departure of the peace force or try to leave the area as well
under the peace force’s protection. The safety of the peace force must
not be compromised in the process. Alternative and non-lethal means
of force could provide a solution here.

. Freedom of movement while an operation is being aborted 
focuses mainly on the peace force’s own ability to leave the area of 
operations safely. Plans must be flexible enough to allow a response to
terrain and weather conditions and to actions by the parties and the
local population. They should, for example, include alternative routes,
guaranteed communications, suitable formation of units and the 
mobility of commanders and their command posts.

. Freedom of action for the whole unit is absolutely vital if it is to
be able to leave the area safely when a peace operation is aborted. This
means that the security measures must be geared towards that, as a
result of which various circumstances must be taken into account. The
security measures will mainly be intended to prevent the unit being
surprised while the operation is being aborted. The very existence of
plans for the termination of the operation already goes some way
towards providing a certain amount of protection. Protection is crucial
while the operation is being aborted, partly to keep up the morale of the
troops.

Aspects of planning and execution

. A completion plan must be drawn up to finish off the operation.
The completion plan must in any event include the following aspects:
• the transfer of tasks to others, such as aid agencies and local 

authorities and organisations
• the arrangements in respect of the transfer of the infrastructure that

was used (this could prevent claims)
• the transfer of equipment being left behind

. The plan for aborting a peace operation must, if possible, be ready
before deployment. Although the operation is geared towards achieving
the end state, one must not automatically assume the most favourable
outcome when planning the termination. Other options must thus be
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prepared in case the operation has to be aborted in unfavourable 
conditions; these are incorporated in contingency plans. These plans
must be constantly updated in the course of the operation.

. The contingency plans must in any event pay attention to the 
following aspects:
• the circumstances in which the plan has to be implemented
• rules of engagement
• movements
• communications
• arrangements for locally-engaged personnel
• logistic measures
• arrangements for equipment to be taken home or left behind
• supply of information to the Netherlands

. With regard to certain aspects in the planning for the deployment,
account must be taken of the possible need to abort under unfavour-
able circumstances. These aspects are as follows:
• location of units and installations
• retreat routes
• reserves
• use of infrastructure

. If the peace force encounters opposition when aborting the 
operation and it does not have sufficient assets to be able to abort inde-
pendently, it may be necessary to deploy troops from outside the area of
operations to support the peace force. The commander of the 
evacuation force is responsible for formulating an operation plan for
this eventuality. The plans made by the units of the peace force must be
based on this plan. Given that troops usually work against the clock
when aborting an operation, the operation plans must be prepared
down to the lowest level. The commander will have to decide on the
extent to which all details must be known down to the lowest level.

. The other actors in the area of operations must be taken into
account. Tasks will come to a fairly abrupt end and activities will not
normally be taken over by anyone else. Aid agencies will no longer be
able to use the facilities or services of the peace force. It is not 
inconceivable that these aid agencies will also wish to leave the area and
link their departure to that of the peace force. 

. Arrangements must be made for locally-engaged personnel.
Their status and protection form part of these arrangements. Setting
out these arrangements will mean that neither the locally-engaged 
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personnel nor the unit is in any doubt and will avoid arousing any
expectations that cannot be met if the operation has to be aborted 
prematurely.

. Since a unit will not be able to take all equipment and documents
with it if the operation is aborted, arrangements will have to be made
for this too. Decisions will have to be made about what is to be taken,
left behind or destroyed. The general rule is that medical supplies and
food may never be destroyed or rendered unfit for use.
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Glossary

. This glossary contains some of the terms used in this publication. 
The definitions are derived mainly from:
AAP-: NATO Glossary of Terms and Definitions, 

AJP-(A), Allied Joint Doctrine, 

A number of other official publications were also used, including
the British JWP -, ‘Peace Support Operations’.

. Internationally, there is as yet little agreement about common 
terminology in respect of peace operations. The active developments
of NATO doctrine publications, however, would seem to herald a
change in this regard. Partly because of the importance which the
Netherlands attaches to operations under NATO, including peace
operations, this publication in principle uses the NATO definition. In
some cases, however, a term is used for which no internationally
agreed definition is available.  In such instances, the RNLA has 
formulated its own description or definition. This is indicated in the
glossary by the abbreviation ‘NL’.

. Four terms have already been included in an earlier Army Doctrine
Publication with a different definition. In the case of ‘relief ’ and
‘theatre of operations’, the definition applies specifically to peace 
operations. The definitions for ‘CIMIC activities’ and ‘host nation 
support’ have been refined on the basis of advances in perception
and thus apply to all forms of operation.
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abort an operation
To terminate the peace operation prematurely before the desired end
state has been achieved.

administrative control (ADMINCON)
Direction or exercise of authority over subordinate or other organi-
sations in respect to administrative matters such as personnel 
management, supply, services and other matters not included in the
operational missions of the subordinate or other organisations. 
(AAP-)

buffer zone
A demilitarised area along the former confrontation line which 
formed the front between the warring parties during a conflict.

cantonment area
A location at which parties are temporarily accommodated, disarmed
and demobilised (in the context of demobilisation operations).

centre of gravity (COG)
NL: The element of the enemy’s capability which, if attacked, 
destroyed or neutralised, will lead either to his inevitable defeat or to
his wish to pursue peace through negotiations.
AAP-: Characteristics, capabilities or localities from which a nation,
an alliance, a military force or other grouping derives its freedom of
action, physical strength or will to fight.

Chef de Poste (CDP)
Term used by the Dutch Ministry of Foreign Affairs for the head of
a Dutch embassy or consulate abroad.

CIMIC activities
Military activities during military operations geared towards 
accomplishing a military mission by supporting the responsible civil
authorities and/or international or non-governmental organisation in
attaining their objective or civil activities with the aim of achieving
civil objectives by assisting in the accomplishment of a military
objective.

CIMIC operation
A military operation primarily designed to support a civil authority,
the population and/or an international or non-governmental 
organisation, which ultimately leads to the accomplishment of the
military objective.
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civil evacuation plan
The Chef de Poste’s plan for the evacuation of Dutch citizens in his
allocated country or countries.

civil regional organisations
Structural or ad hoc organisations whose activities are not confined
to matters of peace and security.  They can use their resources and
facilities to offer support to the United Nations in the mediation in
a (potential) conflict or in the conduct of peace operations.

civil-military cooperation (CIMIC)
The resources and arrangements which support the relationship
between commanders and the national authorities, civil and 
military, and civil populations in an area where military forces are or
plan to be employed.  Such arrangements include cooperation with
non-governmental or international agencies, organisations and 
authorities. (AAP-)

closed organisation
An organisation in which unanimity is needed before member states
can invite another country to join.

coalitions of the able and the willing
Ad hoc alliances of countries which are willing and able to help to
resolve a conflict.

combat search and rescue (CSAR)
The deployment of specialist teams in combat conditions to rescue
personnel who have run into difficulties during an operation.

combat service support (CSS)
NL: The process designed to maintain units prior to, during and after
operations.
AAP-: The support provided to combat forces, primarily in the fields
of administration and logistics.

combating terrorism
A police task for which the armed forces may be able to provide 
support.

communications zone
The rearmost section of the theatre of operations.
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completion of the operation
Termination of the peace operation once the desired end state has
been achieved.

conflict prevention
All military measures designed to avert the development of an 
interstate or intrastate conflict.

confrontation line (CL)
The line which forms the front between the warring parties during a
conflict.

contingency planning
The planning process in which options are incorporated in order to
anticipate opportunities or setbacks.

contracting
Obtaining the means needed for an operation from the civil sector by
drawing up contracts on a commercial basis.

control zone
The areas on each side of the buffer zone, in which restrictions may
be imposed on the parties in respect of the number of troops and the
type of equipment they have.

coordinating authority
The authority granted to a commander or individual assigned 
responsibility for coordinating specific functions or activities 
involving forces of two or more countries or commands, or two or
more services or two or more forces of the same service. He has the
authority to require consultation between the agencies involved or
their representatives, but does not have the authority to compel
agreement. In case of disagreement between the agencies involved, he
should attempt to obtain essential agreement by discussion. In the
event he is unable to obtain essential agreement he shall refer the
matter to the appropriate authority. (AAP-)

counter-drug operation
An operation designed to prevent the possession, transportation or
trafficking of drugs.
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crisis response operations (CRO)
NATO’s conduct of and participation in the full spectrum of 
operations to include those in support of peace (PSO) and others 
as directed by the North Atlantic Council. (MC ).

crowd and riot control
Support provided for the local authorities to maintain public order.

demilitarisation
The process whereby military personnel and equipment are 
with-drawn from their military task.

demobilisation
Reducing the level of armed forces personnel and equipment present
in the area of operations to the levels agreed in a peace settlement.

disarmament
The process whereby armed forces are relieved of their weapons (in a
controlled manner).

disaster assistance response team (DART)
A team which can be deployed after an extremely short response time
to prepare for a disaster relief operation.

disaster assistance unit
Specially designated units that must be deployable within  hours. A
military humanitarian disaster assistance unit is made up of such units.

displaced person
A person who is suddenly or unexpectedly forced to leave his home
as a result of an armed conflict, internal strife, systematic violation of
human rights or a natural disaster or man-made emergency and who
is inside the borders of his own country.

doctrine
NL: The formal expression of military thought, valid for a particular
period. It describes the nature and characteristics of current and 
future military operations, the preparations for these operations in
peacetime and the methods for successfully completing military 
operations in times of crisis and war.  
AAP-: Fundamental principles by which the military forces guide
their actions in support of objectives. It is authoritative but requires
judgement in application.
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enforcement of sanctions
An operational task designed to force a country to comply with inter-
national law or a UN resolution. Examples of the enforcement of
sanctions are maritime interception operations, customs and police
operations on rivers and the enforcement of no-fly zones.

evacuation formation
The military unit which conducts an evacuation operation.

evacuation handling centre (EHC)
The location situated in a safe area (or possibly even in the home
country) where the evacuees receive medical care and where they
make their own arrangements for their onward journey.

evacuation point (EP)
An area which is located centrally in respect of the reception points
and from which the evacuees are transported to the evacuation 
handling centre.

first-generation peacekeeping operations
Operations in which an international organisation deploys a force
between two or more (warring) parties who have consented.

forward mounting base (FMB)
An air- or seaport in the country in which an evacuation operation is
being conducted, in a neighbouring country or at sea, to which
troops are moved from the Netherlands.

full command (FULLCOM)
The military authority and responsibility of a superior officer to issue
orders to subordinates. It covers every aspect of military operations
and administration and exists only within national services. (AAP-)

home base
The area from which the units in the theatre of operations receive
reinforcements and supplies.

horizontal escalation
An escalation of the conflict in a geographic sense.

host nation support (HNS)
Civil and military assistance rendered in peace, crisis and war by a
host nation to Allied forces and NATO organisations which are 
located on or in transit through the host nation’s territory. (AAP-)
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humanitarian aid
The provision of military assistance over a limited period in the event
of a foreign emergency.

humanitarian de-mining
All activities relating to the marking and clearing of mines, 
collecting, analysing and distributing information about the location
and composition of minefields and the implementation of 
information programmes for the local population, as well as training
programmes for humanitarian de-mining.

humanitarian intervention
A humanitarian operation conducted without the permission of a
sovereign state.

humanitarian operation
The task of a unit, within the framework of a peace support 
operation, designed to alleviate human suffering.

humanitarian operations in non-PSO scenarios
Operations conducted to alleviate human suffering.

information operations (INFO OPS)
All activities in the information field, both offensive and defensive
and at all levels of the spectrum of force, designed to influence 
decision-makers. This influence serves to support the accomplish-
ment of political and military objectives and is achieved by the 
manipulation of the information of an adversary or a third party,
while at the same time protection and using one’s own information.

international organisation
An organisation which is formed by states under international law or
decree and incorporating one or more bodies and whose task is to
more or less permanently look after the common public interests of
those states.

interpositioning
The positioning of a peace force between parties, in principle after
they have settled a conflict, with the aim of achieving a more stable
situation, thus creating the conditions for a lasting peace.

interstate conflict
A conflict between one or more countries.
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intrastate conflict
A conflict within the national borders of a state in which population
groups within the state come into conflict with each other or with
the government.

lead nation principle
Organisational form of a multinational force, whereby one nation
leads and the headquarters is staffed mainly by personnel from that
country. The lead nation is responsible for the coordination of the
support activities.

lessons learned
The operational experiences which are recorded, analysed and, if
necessary, worked into current doctrine.

lines of communications (LOC)
All the land, water and air routes that connect an operating military
force with one or more bases of operations and along which supplies
and reinforcements move. (AAP-)

mandate
The authority and order issued by an international security organisa-
tion (UN, OSCE) for a force to operate in a conflict. The mandate 
guides the peace operation in terms of task, powers and restrictions.

media lines
Instructions from public information officers about how to deal with
events which may interest the media.

military aid
Assistance given by a peace force to a civil government.

military relief unit
A unit tasked with a regular humanitarian relief operation.

mission creep
A shift in the mission whereby there is a risk that the emphasis will
be moved to activities which lead quickly to success or that, because
of the availability of assets, other non-assigned tasks will be 
conducted.

monitoring
Observing and subsequently following particular activities.
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mutual support agreement
The possibility for countries to arrange joint service support by
means of (prior) agreement, whereby optimum use can be made of
each others’ assets.

national responsibility
The arrangement whereby each nation takes full responsibility for
looking after its own troops.

non-combatant evacuation operation (NEO)
An operation conducted to evacuate civilians or unarmed military
personnel from the crisis or conflict area to a safe or safer 
environment.

observation
The systematic surveillance of aerospace, surface or subsurface areas,
places, persons or things by visual, aural, electronic, photographic or
other assets.

open organisation
An organisation to which all states can apply to join; the leading
body makes decides independently about accession.

operational command (OPCOM)
The authority granted to a commander to assign missions or tasks to
subordinate commanders, to deploy units, to reassign forces and to
retain or delegate operational and/or tactical control as may be 
deemed necessary. [...] (AAP-)

operational control (OPCON)
The authority delegated to a commander to direct forces assigned so
that the commander may accomplish specific missions or tasks which
are usually limited by function, time or location; to deploy units 
concerned and to retain or assign tactical control of those units. [....]  
(AAP-)

peace operations
Military operations in the form of peace support operations, 
military assistence, evacuation of non-combatants or humanitarian
operations.
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peace support operations (PSO)
Impartial NATO military operations arising from an internationally
recognised organisation’s request for military assistance to retain,
establish or enforce peace in an area or region (MC )

peace-enforcing operations (PE)
Operations conducted to restore peace between warring parties
which, in principle, do not all consent to the intervention of a peace
force.

peacekeeping operations (PK)
Operations which, in principle with the consent of the warring 
factions, support political activities to maintain or achieve peace.

peacemaking
A process of diplomacy, mediation, negotiation or other forms of
peaceful consultation in order to end a conflict.

peacetime service support
The contribution to the realisation or restoration of an intended level
of military capacity under non-operational circumstances.

point of disembarkation (POD)
End point of a strategic movement.

point of embarkation (POE)
The starting point for a strategic movement.

post-conflict peace-building
Operations conducted after an armed conflict to consolidate a 
fragile peace, with the aim of ensuring that the conflict does not flare
up again immediately after the departure of the intervening troops.

preventive diplomacy
Diplomatic steps which are actually taken before an impending 
crisis and which are intended to remove the cause of the conflict. The
aim is to prevent the use of force.

protected area (PA)
A geographic area in which people can be provided with protection
and humanitarian aid by a peace force.
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protected zone
A geographic area set up by a peace force as a transit area to allow
refugees or displaced persons to return to their homes.

reception point (RP)
The area which evacuees reach independently so that they can then
be taken to the evacuation point with the assistance of Dutch 
diplomatic representatives or the evacuation formation.

refugee
A person who, owing to well-founded fear of being persecuted for
reasons of race, religion, nationality, membership of a particular 
soci-al group or political opinion, is outside the country of his 
nationality and is unable or, owing to such fear, is unwilling to avail
himself of the protection of that country; or who, not having a 
nationality and being outside the country of his former habitual 
residence as a result of such events, is unable or, owing to such fear,
is unwilling to return to it. ( Convention on refugees)

refugee relief
A humanitarian task with the aim of providing the primary 
necessities (water and hygiene, food, shelter, fuel and medical care,
including what is known as ‘reproductive health care’, which is 
intended for women and children) for large groups of people who,
under coercion or otherwise, have left their home environment.

regional accords
Agreements which are confined to a (specified) region or a geo-
graphically defined area.

regional security organisation
An organisation which focuses on the general defence in a particular
region but which may also be used for operations conducted by the
United Nations.

regroup
To withdraw units and assemble in assembly or regrouping areas.

regular warfare
Operations characterised by the usually open, structured, large-scale
and coordinated deployment of units, normally in accordance with
established doctrine.
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relief
All activities necessary to transfer responsibility for an operational
task to another unit.

re-roling
The well-considered adjustment of the mission, as may occur in the
course of a peace operation and which aims to preserve the 
efficiency of the operation.

role specialisation
An option whereby service support is provided by a country or
Service in a particular function area or particular supply class, 
resulting in economies of scale or the opportunity to use national
capacities in areas in which other countries are weaker.

rules of engagement (ROE)
NL: Rules for the application and use of force by military means, 
established for a specific operation.
AAP-: Directives issued by competent military authority which 
specify the circumstances and limitations under which forces will 
initiate and/or continue combat engagement with other forces
encountered.

search and rescue (SAR)
The deployment of specialist teams to rescue personnel who have run
into difficulties; for example, crews of crashed aircraft or (small) 
military units which are unable to return unaided from an isolated
position.

second-generation peacekeeping operations
Operations in which troops are deployed with the consent of the 
parties involved to support a political solution and to supervise the
observance of a peace accord.  In second-generation operations, the
force operates throughout the conflict area and not just in a buffer
zone.

spectrum of conflict
A scale denoting the nature of the relations between population
groups or states: peace, (armed) conflict, post-conflict.

supervision
A specific form of observation geared towards compliance with 
agreements and treaties.
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sustainability
The ability of a force to maintain the necessary level of combat power
for the duration required to achieve its objectives. (AAP-)

sustainability statement
A declaration in which the participants in a multinational operation
specify how the logistic effort is to be distributed.

tactical command (TACOM)
The authority delegated to a commander to assign tasks to forces
under his command for the accomplishment of the mission assigned
by higher authority. (AAP-)

tactical control (TACON)
The detailed and, usually, local direction and control of movements
or manoeuvres necessary to accomplish missions or tasks assigned.
(AAP-)

theatre of operations
The area in which the operation and the related support activities
take place.  From an operational point of view, the theatre of 
operations is divided by an imaginary line into a communications
zone and an area of operations.

transnational conflict
A conflict which originated in a common and cross-border problem
for two or more states, without it leading directly to an interstate
conflict.

vertical escalation
The escalation relating to an increase in the intensity of force during
a conflict.



Military operations require good planning, preparation, execution

and completion.  For a military operation to be successful, not only

common sense is needed, but also professional expertise. This 

official manual of the Royal Netherlands Army will help to further

the unity of opinion regarding the methods of operating.

‘Peace operations’ is a collective term for peace support operations,

non-combatant evacuation operations, military assistance and 

humanitarian operations.  This book is primarily intended as a 

manual for commanders and staffs at formation and battalion level

who are responsible for the planning, preparation and execution of

peace operations.  It is also meant for all those who wish to look at

the background and characteristics of this type of operation in 

further depth.

This doctrine is based partly on events experienced during peace

operations in, for example, the Lebanon, Cambodia and Bosnia and

Herzegovina.  The book also describes a number of examples from

these and other operations in order to illustrate the theory and

practice of peace operations as well as the field of tension that exists

between the two.
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