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1. Introduction
In an address made to the UN Security Council (UNSC) in February 2009, Ashraf Jehangir
Qazi, the UN Secretary General’s Special Representative in Sudan, warned that “2009 could
be a make or break year for the Comprehensive
Peace Agreement and for the prospect of peace in
Sudan”.  Less than a month after this statement,
the turn of events would spectacularly reflect the
Special Representative’s words of warning.  
On 4 March 2009, charges were made against
the Sudanese President, Omar Hassan al-Bashir,
by the International Criminal Court (ICC), which
placed Sudan under the glare of the media spotlight.  Retaliatory measures taken by the Sudanese
government – the expulsion of 13 non-governmental organisations (NGOs) –affected the living conditions of more than half a million people.  
Although the humanitarian disaster was avoided,
the entire country remains complex and unstable.
The situation raises a huge number of questions
and the country appears, more than ever, to be at
a crossroads. The US Department of State shares
this analysis as it named its new Sudanese strategy “Sudan: A Critical Moment”.
First of all, the domestic situation.  Although
his indictment by the ICC ought logically to lead
to a political weakening of President al-Bashir,
or even his removal from Sudanese politics, it is
quite clear that to date he has managed to shift the
situation to his advantage.  By playing on patriotism and all the notes in his anti-Western repertoire,
Bashir is capitalising on his status as a “martyr”
and developing a quite unprecedented personality
cult in Khartoum.  Through public meetings, demonstrations and giant portraits, the president has a
greater presence than ever.  He can also count on
considerable international support.   In addition
to the Arab League and African Union objecting
to the validity of the ICC charges, Qatar, Eritrea
and Egypt have received the Sudanese president
on official visits, despite the international warrant
for the president’s arrest.  Although national elections are due to be held in April 2010, it is too
��. U.S.
����� ��������������
Department of State,
������� Office
��������������
of the Spokesman,
����������� Sudan:
�������
A Critical Moment, A Comprehensive Approach, Washington
D.C., October 19, 2009.



soon to say whether al-Bashir’s indictment will
prove advantageous or damaging in terms of his
election prospects.  In principle, a year after the
election, under the Comprehensive Peace Agreement provisions (North South), a referendum of
crucial importance will be held giving the Southern Sudanese people the opportunity to choose
between independence and permanent union with
Khartoum.
The second question mark involves regional
difficulties. Sudan is indeed unstable and undermined by significant internal conflicts but
this is compounded by the fact that it is located
at the heart of a region in which multiple conflicts are permanently inter-broiled. The borders
with Uganda, the Democratic Republic of Congo
(DRC) and Chad are used as a playground by
armed groups who skilfully take advantage of
the battlefield’s demarcation to escape the armed
forces pursuing them.   Disgruntled at seeing
neighbouring countries transformed into sanctuaries for their opponents, the leaders of the various countries are sharpening their responses and
internal conflicts are backed by tensions with
other countries, as was seen, for example, with
the breakdown in diplomatic ties between Chad
and Sudan from April 2007 to November 2008.
Things have not changed in Darfur.  The peace
agreement signed in May 2006 under the auspices of the African Union was unable to include
all the different factions in Darfur and does not
fundamentally resolve anything.   Hundreds of
thousands of displaced persons are crowded into
camps, some of them for more than six years now,
where they rely on humanitarian aid provided to
them by international agencies and NGOs.  They
are joined by tens of thousands more displaced
persons whenever big battles break out between
the armed groups.  The resumption of peace talks
in Doha between the Sudanese government and
the main rebel group, the Justice and Equality
Movement (JEM) did lead to the signing of an
initial peace agreement but the JEM withdrew
from the talks following the announcement of alBashir’s indictment by the ICC, believing that the
Sudanese Head of State had lost his legitimacy.
Finally, although the Obama Administration
is gradually changing the direction of US foreign
policy, the appointment on 18 March 2009 of retired Air Force Major General Scott Gration, a



personal friend of Obama, as Special Envoy to
the Sudan, appears to demonstrate a desire by
President Obama to see the US return to centrestage in the region.
It is in this tense and complex context that an
unusual peace keeping operation was launched in
July 2007 and deployed in Darfur. The African
Union- United Nations Mission in Darfur (UNAMID) is original in many respects: hybrid character; African character; extreme climate conditions; logistical nightmare and, above all, the absence of a ceasefire or prospects of a viable peace
agreement.  This operation was obtained after a
difficult fight by the Security Council to extract
Khartoum’s grudging agreement and is navigating the boundaries of a normal field of action for a
peace-keeping operation. UNAMID does not actually keep the peace, in that there is no peace to
keep in Darfur, but that does not mean that it does
not play a useful role.  Along the lines of the work
of the United Nations Protection Force (UNPROFOR) in Bosnia (1992 – 1995), the almost sixyear old United Nations Mission Organization in
Eastern Congo (MONUC), and possibly a future
UN operation in Somalia, UNAMID is striving to
mitigate the consequences of the conflict on the
civilian population, while working towards the
creation on the ground of the conditions for successful peace negotiations. Suffice it to say that
UNAMID is in Darfur for the long haul.
Almost two years after taking over from the
African Union Mission in Sudan (AMIS), UNAMID has only deployed 70 % of the planned manpower and it does not have an exit strategy.  It is
therefore too early to gauge the mission’s success
but it is high time for a progress report.
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2. The roots of a complex
conflict
During a visit to Darfur in June 2004, the US
Secretary of State, Colin Powell, annoyed at a
laboured speech on the details of the ongoing
conflict, said that the conflict could be summed
up as “Arab tribes massacring African tribes”.  
Quizzed about how he differentiated between Arabs and Africans, he shrugged his shoulders and
said all he had to do was to leave the room and
talk to the first Sudanese person he came across,
and if he answered in Arabic, he was an Arab!
This anecdote, recounted ad infinitum by
UNAMID officials to their visitors, illustrates the
over-simplification communicated through a very
Western, not to mention American, perception of
the conflict in Darfur. This simplistic perception
has, however, acted as a lever for the spectacular
mobilisation of civil society in Western countries,
especially in the United States, where the Save
Darfur coalition exerts considerable pressure in
Washington. As ironically pointed out by a US
diplomat based in Khartoum: “If we explain that
Arabs are massacring Africans in Darfur, we are
harnessing two very powerful feelings in American society: anti-Arab racism and pro-African
paternalism”.
Although it cannot be contested that the question of Arabisation and Islamicisation have for a
long time been at the heart of the overall problem
in Sudan, the roots of the conflict raging in Darfur
are entrenched in more complex soils where eco�������������������������������������������������������������
. In the North of the country (two-thirds of Sudan’s surface
area, including the provinces of North and South Darfur) there is
an Arabic-speaking, Muslim majority (Sunni), whilst the South is
mainly Christian and Animist (traditional religions).  The North
is therefore populated by people (around 23 million) who are
closer to the Arab world, while the South is made up of Sudanese
(approximately six millions), who are culturally closer to Bantu
Africans.  Sudan is a very multilingual country and more than 125
languages are spoken there.  The biggest group is Arabic-speakers
who speak Sudanese Arabic, a dialect of Arabic.  It is estimated
that between 50% and 70% of the country’s inhabitants speak
Sudanese Arabic as their mother tongue (51%) or as a second
language.  The Arabic speakers are concentrated on the banks
of the Nile in the Khartoum region, and along the border with
Chad.  This means that classical Arabic is never spoken by the
Sudanese as a mother tongue and, moreover, Sudanese Arabic
and Classical Arabic are different languages.  For further details,
see http://www.tlfq.ulaval.ca/axl/afrique/soudan.htm.
��������������������������������������������
. Interview in Khartoum on 23 November 2008.



nomic, climate and political dimensions are inextricably linked.  The severe droughts of the 1970s
and 1980s accelerated the process of desertification, worsened living conditions and sharpened
competition for water and land between the nomadic cattle breeders and the settled subsistence
farmers.   In the eyes of Darfurian youngsters,
marginalised and without prospects, this situation is even more unbearable in that the Sudanese
economy, boosted by oil revenues, is one of the
most dynamic in Africa.   The economic boom,
however, only benefits the minority in power in
Khartoum, as well as the new bourgeoisie, which
has opportunistically allied itself to this minority.  
The question of power sharing and distributing
wealth throughout the entire country is therefore
superimposed on difficulties at the local level,
in addition to tribal rivalries, which constitute a
complex web of tensions and is a precursor to future conflict. A single spark would be enough to
make this situation explode, and this would occur
in February 2003.
While the North-South conflict was still fully
raging, Southern rebels from the Sudan People’s
Liberation Movement (SPLM) were applying an
old strategy, which finds particular favour among
the Sudanese, namely arming and financing the
enemies of one’s enemies in order to force one’s
enemies to fight on several fronts at once. In this
case, the SPLM gave its support to the Sudanese
Liberation Army (SLA), which helped it to boost
its military capability in the first months of the rebellion.  This Machiavellian strategy paid off, as
the scale of the uprising in Darfur had a significant
influence on the Khartoum government’s decision
to accept a comprehensive peace agreement concluded with the SPLM in Naivasha in 2005.  Fearing the loss of its power and privileges, the National Congress Party (NCP) conceded to a sharing of power in Khartoum within a government
of national unity with the SPLM, as well as broad
autonomy for the South, which may even become
independent if the Southern Sudanese vote for this
in the referendum scheduled to be held in 2011.
The Sudanese government responded by
adopting an equivalent strategy to that of the
SPLM.   It armed and funded the fearsome militias of Arab origin, which were sadly later to
become infamous, the Janjaweed.   Using the
Janjaweed, the government would carry out a



campaign of terror resulting in the deaths of at
least 300,000 people with more than two million
Darfurians being forced to seek refuge in the immense refugee camps in Sudan itself or in neighbouring Chad.
In April 2004, in the wake of the N’Djamena
Agreement, the AU set up the African Union
Mission in Sudan (AMIS) of 60 military observers accompanied by a protection force of 300 soldiers.  Faced with the deteriorating situation, the
AU was compelled to boost staff numbers in October 2004 and again in March 2005.  The mandate had until that point been limited to monitoring the ceasefire and facilitating the distribution
of humanitarian aid, but it was now expanded to
cover the protection of civilians.  Although the
authorised ceiling on AMIS personnel allowed
for 10,000 soldiers and 1,500 police officers,
AMIS would rise to approximately 7,000 soldiers
and 1,360 police officers.
The AU force encountered considerable difficulties and was never able to halt the violence in
an area as large as France.   Perceived as an Initial Entry Force, it had been planned that the UN
would soon take over from AMIS but it would in
fact be three years and eight months before UNAMID took over.  During this period, the operational problems arising from the lack of security and
appalling living conditions in the heat of the Darfur desert were compounded by the failure of AU
capabilities.  The AU had neither the personnel it
required nor the logistical and financial means to
meet the needs of such a long-term operation.
The Sudanese government’s misgivings and
divisions within the UN Security Council considerably held back the process of taking over from
the AU operation, to the extent that the first official discussions did not begin until the beginning of 2006, when a press release from the AU’s
Peace and Security Council (PSC) expressed
support “in principle” for transition from AMIS
to a UN operation.  The following month, the UN
��. This
���������������������������������������������
figure is the subject of disagreement. Here,
�������������
we use
the UN’s estimates, which take into account all victims of the
conflict in Darfur. Most of these are indirect victims who died as
a result of deprivation and illness caused by the terrible conditions
endured during their forced displacement.
��. The
����������������������������������������������������
N’Djamena Agreement ceasefire was signed by the
Sudanese government, the movement for the Liberation of Sudan
(A/MLS) and the Movement for Justice and Equality (MJE).
����������������������������������������������������������
. The monthly costs for the AMIS operation rose to around
USD 25 million.
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Security Council (UNSC) did likewise by way
of a presidential statement and the adoption of
Resolutions 1663 and 1679.  However, although
Khartoum agreed to the UN, EU and NATO providing AMIS with logistical support, it continued
to strongly oppose the deployment of the Blue
Helmets in Darfur.
Following a hard struggle and costly defections by a significant proportion of rebel factions,
the Abuja Agreement of 5 May 2006 gave a new
impetus to the talks over a UN presence in Darfur.   Feeling the heat of public opinion in their own
countries, Western governments were highly active
in their attempts to make the most of this window
of opportunity.  The ink on the CPA had barely had
time to dry before the UNSC agreed to mandate an
AU/UN technical assessment mission for evaluating AMIS requirements and possible modalities for
transition towards a UN mission.  Eleven days later, this diplomatic voluntarism led to the adoption
of Resolution 1706, in which the UNSC extended
the field of action for the United Nations Mission
in Sudan (UNMIS) to Darfur, increasing authorised personnel to around 21,000 soldiers, military
observers and police officers. It would not be long
before those largely behind the Resolution realised
that their apparent diplomatic success was no more
than a Pyrrhic victory.  The abstention of China,
Russia and Qatar during the vote on the Resolution,
as well as Khartoum’s inflexible position, left little hope that the provisions voted for by the UNSC
would actually be implemented.
�����������������������������������������������������
. The Abuja Agreement included power-sharing between
the government and the three main rebel groups, as well as the
implementation of ceasefire monitoring measures, followed by
demobilisation of the armed groups.  AU negotiators and the
parties involved in the conflict were put under intense pressure
by the US, the European Union and United Nations, which
sought the transfer of AMIS to a UN operation as soon as possible. This haste appears to have been a significant factor in
the defection of factions from both the SLA and JEM.  On the
rebel side, only the SLA faction led by Minni Minawi signed
the document and obtained its part of the power sharing.  In the
months that followed, the JEM allied itself with the other SLA
factions to attack Minni Minawi supporters in North Darfur.  In
order to defend itself, Minawi therefore had no choice but to
request military assistance from the government.   During this
period, the behaviour of SLA/Minni Minawi militias towards
civilians suspected of sympathising with the rebels was as bad
as the Janjaweed’s behaviour.
������������������������������������������
. Resolution 1679, adopted on 16 May 2006.
���������������������������������������������������
. Deployed under Resolution 1590 and adopted on 24
March 2005 by the UNSC, AMIS’ mandate is the supervision
of the Comprehensive Peace Agreement (CPA) between North
and South Sudan.
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3. Towards UNAMID: the origins
of a hybrid operation10
The modality of UNAMID’s hybrid nature
was not deliberate.  It resulted from the different
constraints and interests and subtle compromises
that ensued.   It was not the preferred option of
any of the players, and nobody claims to be fully
satisfied with it. The history of UNAMID has,
above all, been one of an aborted sequential cooperation.
The alternative option of extending the UNMIS mandate to Darfur, as stipulated in Resolution 1706, had a lot of advantages.  In the short
term, the UNMIS Headquarters in Khartoum had
the resources required to very swiftly ensure the
control and command of AMIS troops in Darfur.  
While awaiting the arrival of additional civilian
personnel and new contingents, the UN operation in Sudan could have transferred some of its
personnel to Darfur, especially because the situation in Southern Sudan was relatively calm at
the time.  On the longer-term, the prospect of a
single UN operation covering the entire Sudanese problem was obviously preferable to that
of juxtaposing two operations.   It would have
avoided wasteful duplication of structures and
ensured coherent action by the international
community. Determined opposition by the Sudanese government to a UN presence in Darfur and its rejection of Resolution 1706 would,
however, decide otherwise.
It was during the autumn of 2006 that the elements of the compromise were gradually put into
place.  Before the mid-term elections11, Washington was talking about the possibility of imposing Resolution 1706, but now began to look for a
compromise with the backing of both the United
Kingdom (the other sponsor of the Resolution)
and France.   During a visit to Khartoum on 12
November 2006, the French foreign minister,
Philippe Douste-Blazy, said: “There is a soften10. This section summarises a study on the hybrid nature of
UNAMID: Michel Liégeois, “Opérations Hybrides: premières
leçons de la MINUAD,” in Jocelyn Coulon (Ed.), Guide du
maintien de la paix 2010, Montréal, Editions Athéna.
11. These mid term elections (thus named because they

occur half way through the presidential mandate) were won
hands down by the Democrats, which obtained a majority in
both the Senate and Chamber of Representatives.



ing of positions on both sides right now… The
question is whether we move to an AMIS+ (Sudanese version) or an AMIS++, under the logistical
command (sic) of the UN”12.
The final compromise was found at a highlevel meeting in Addis Ababa on 16 November
2006.  Co-chaired by the UN Secretary General
and the President of the African Union, this large
assembly included five permanent members of
the UNSC, members of the AU PSC, the Sudanese government, other African countries, the EU
and the Arab League.   It has agreed that a process of UN support for AMIS would be divided
into three phases: (1) deployment of a Light Support Package13, (2) deployment of a Heavy Support Package14 and (3) implementation of a joint
operation.  Both the UNSC and the PSC rapidly
endorsed the talks’ conclusions.
The strategy designed in the Ethiopian capital aimed to deploy UN capability in Darfur in
support of an exhausted AMIS operation, whilst
respecting Khartoum’s demand to ensure that the
international presence in its Western province
was decidedly African.  This Sudanese demand
continued to poison the whole process and on 30
November, during the public heads of state section of the PSC meeting where the conclusions
of the 16 November meeting were ratified, the
Sudanese government circulated a document
outlining its position on the third phase, the UN/
AU operation.   In the document, Khartoum demanded that the “Special Envoy” be jointly appointed by the African Union and UN and be “an
African acceptable to the Sudanese government”.  
At the meeting, President Bashir added that the
force commander should be appointed by the African Union.  The Sudanese government argued
that questions of command and control should be
the exclusive responsibility of the African Union,
although command could be reinforced by applying UN systems and structures, and the presence
���. AFP.
�������������������������������������������������������
. The Light Support Package consisted of 105 military
personnel, 33 police officers, 48 civilian employees and various
members of logistical staff.  It was launched in January 2007 and
its deployment encountered numerous insecurity-linked obstacles
in Darfur and lack of staff accommodation infrastructure.
����������������������������������������������������������
. The Heavy Support Package consisted of 2,250 soldiers,
721 police officers (including 3 units of gendarmes), 1,136
civilian employees, 984 support personnel logistical materials
and an airforce unit of six combat helicopters and fixed-wing
reconnaissance aircraft.

10

of UN advisors, as long as they had a lower rank
than the African commanders15.
Although the Sudanese demands did not undermine the launch of the first two phases of the
Addis Ababa strategy, they seriously jeopardised the success of the third.  Over the next few
months, the UN and AU cautiously negotiated
with Khartoum on two fronts.  One involved the
lifting of Sudanese obstructions to the Support
Packages16 and the other involved convincing Sudan’s leaders to accept a joint force whose operational aspects would mainly be determined by the
UN.   In the end, further international sanctions
would have to be threatened before the Sudanese
government would agree to the deployment of a
hybrid UN/AU operation.
In 2007, the Department of Peacekeeping
Operations (DPKO) showed great imagination
in managing the implementation of the different
parts of the Addis Ababa strategy.  It did not prove
possible to try to implement the three phases as
planned, one after the other, once the preceding
phase was complete.  Gradual implementation of
the Heavy Support Package therefore began well
before completion of the initial Light Support
Package, at the same time as active preparations
for deployment of early elements of the future
joint operation were being made and the DPKO
was requesting that contributor countries provide
the some 20,000 required soldiers required.  In a
context where AMIS’ financial17, human and logistic resources were the most readily available,
they were greatly called upon.
It was not until 31 July 2007, after the lifting of the Sudanese leaders’ final objections at a
meeting in Khartoum on 16 June, that the UNSC
was able to unanimously vote for Resolution
1769 and set up UNAMID.  In the Resolution, the
Council used the term “hybrid,” not often found
in UN parlance but which had been used by the
Secretary General in his preparatory reports since
������������������������������������
. United Nations Security Council, Secretary General’s
monthly report on Darfur, S/2006/1041, 28 December 2006,
p. 12.
������������������������������������������������������������
. The Sudanese authorities initially imposed a blanket ban
on any movement of Blue Beret personnel within Darfur and
were responsible for lengthy delays on obtaining authorisations
for occupying land needed for building camps to accommodate
additional personnel.  They also refused the deployment of Heavy
Support Package helicopters.
���������������������������������������������������������
. In 2007, USD 68 million from the AMIS budget was used
to cover the costs of the support package mechanism.
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the beginning of 2007.  The Resolution consists
of no fewer than twenty-two pages detailing an
ambitious and multi-dimensional mandate.  Very
few paragraphs in these twenty-two pages explain
the hybrid nature of the operation.  The Resolution obviously duly refers to the conclusions of
the high-level meeting of 16 November 2006, as
well as the documents subsequently produced by
the Secretariat General and the AU Commission.  
Some paragraphs in the Resolution contain the
essential elements of it.
The first indication of this hybrid nature is
provided in the third preliminary paragraph stipulating that “back-stopping and command and
control structures will be provided by the United
Nations, and (recalling) that co-operation between the UN and the regional arrangements in
matters relating to the maintenance of peace and
security is an integral part of collective security
as provided for in the Charter of the United Nations”.  This formulation is surprising in several
respects.  Firstly, it includes in a single paragraph
two kinds of information that are very different
from each other. The first relates to the sharing
of responsibility between the UN and AU, whilst
the second establishes the legitimacy of cooperation between the two institutions under the framework of collective security foreseen in the Charter.  The second curious feature in this paragraph
is in the operational provisions – back-stopping
and command and control structures – which is
contained in a preliminary paragraph, although
the decision to create UNAMID is not mentioned
until three pages later in the Resolution’s first
operative paragraph.  Given that the formulation
of UNSC resolutions is the subject of close discussions, there is nothing accidental about this.  
By basing itself on the Charter, the UNSC subsequently sought to establish the legitimacy of the
mechanism selected for the hybrid mission and
justifies the UN’s central role in command and
control.   This is therefore a key paragraph that
anchors the two essential means of UN support
within the hybrid operation, namely international
legality and operational capability.
We have seen that in the case of Darfur, international legality does not automatically imply local legitimacy.   The seventh preliminary
paragraph provides for this by pointing out that
according to the “Addis Ababa Agreement, the
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Hybrid operation should have a predominantly
African character and the troops should, as far
as possible, be sourced from African countries”.
	Only one of the twenty-five operative paragraphs in Resolution 1769, the seventh paragraph,
specifically deals with the hybrid character of the
operation.   It stipulates: “There will be unity of
command and control, which, in accordance with
basic principles of peacekeeping, means a single
chain of command, further decides that command
and control structures and backstopping will be
provided by the United Nations, and, in this context, recalls the conclusions of the Addis Ababa
on 16 November.”
This paragraph removes any ambiguity over
the sharing of AU and UN tasks. Operational responsibility will be in the UN’s remit, and procedures shared by DPKO and UNAMID are also
covered by the UN’s customary practices.  On the
ground, UNAMID will not be any different from
other UN-led peacekeeping operations.  A UN civilian or officer transferred to UNAMID from a
UN operation would not notice any perceivable
difference because “the overall management of the
operation will be based on United Nations standards, principles and established practices”18.
Having made these clarifications, the UNSC
was able to assign the DPKO with a very ambitious deployment calendar. The fifth operative
paragraph of Resolution 1769 decides that:
a) No later than October 2007, UNAMID shall
establish an initial operational capability for the
headquarters, including the necessary management, command and control structures…and
shall establish financial arrangements to cover
troop costs for all personnel deployed to AMIS;
b) As of October 2007, UNAMID shall complete preparations to assume operational command authority over the Light Support Package,
personnel currently deployed to AMIS…
c) As soon as possible and no later than 31
December 2007, UNAMID…will assume authority from AMIS…

�������������������
. United Nations, Report by the Secretary General and
President of the African Union on the Hybrid operation in Darfur,
S/2007/307, 5 June 2007, p. 17.
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ganisations to head the Mission. The Mission’s
second-in-command, the Deputy to the Joint
Special Representative, was also jointly appointed by the two organisations, as were the Force
Commander, the Police Commissioner and their
UNAMID’s structure is the result of a comrespective deputies.   During the talks with the
promise between the imperatives of efficiency on
Sudanese government, it was agreed that these
the one hand and local legitimacy on the other.  
high-ranking officials would be African.
The efficiency of the operation demanded that
operational responsibility be entirely within the
The above-mentioned leaders should answer
UN’s remit and that unity of command and conto the Chair of the African Union Commission
trol was guaranteed.  Its legitimacy, however, in
and the UN Secretary General through the interthe eyes of the host government demanded that
mediary of the AU Commissioner for Peace and
it demonstrate its essentially African characSecurity and the Deputy-Secretary General for
ter.  This resulted, therefore, in an operation that
Peacekeeping Operations respectively.  This parclosely resembles other UN operations, the difallel accountability is certainly one of the main
ference being that its political and strategic strucoriginal features (and also one of the main probtures have been “Africanised”.
lems) of the hybrid nature of the operation.  Operational aspects are the exclusive responsibility
In December 2006, well before the deployment
of the UN and consequently, in this connection,
phase, the Tripartite Mechanism comprising repthe Mission is only accountable to the Secretary
resentatives of the UN, the AU and the Sudanese
General of the UN via the intermediary of the
government played a decisive role.  It was in this
DPKO and of course only receives its operational
structure that most of the Sudanese objections to
instructions from New York.  Dual accountability
a UN presence in Darfur were gradually lifted.  It
therefore only involves the Mission’s strategic
was also at the Tripartite Mechanism, following
aspects, in other words general objectives as set
painstaking discussions, that later on the numerout in the mandate jointly apportioned to it by the
ous obstructions to the deployment of UNAMID
two organisations.
personnel and equipment were gradually ironed
out.   Of course the Tripartite Mechanism is not
One can easily imagine the difficulties facpart of UNAMID as such but it is certainly the
ing UNAMID leaders on a daily basis when they
joint AU/UN mechanism that has proved to be
have to identify exactly what is part of the stratethe most useful and the most effective.
gic and operational remit in a continuous flow of
information sent out by the Mission Headquarters
In connection with the Mission itself, it was
in El Fasher.  Given the urgency of the situation
within the political and strategic stages of the
and standard UN practices, it is not difficult to
operation that the characteristic features of the
understand how in practice, reporting tends to be
operation’s joint nature would be revealed.  The
solely to the DKPO.   It was precisely to prevent
Joint Special Representative of the AU and UN
this risk that the Addis Ababa agreements includfor Darfur was jointly appointed by the two ored the introduction of a joint structure,
the Joint Support and Coordination
Diagram 1. Posts subject to joint AU/UN appointment
Mechanism (JSCM).  (See diagram 2.)
The JSCM is an integral part of the
Joint Special
Representative
UNAMID structure and should have
Deputy Joint
Representative
been set up at the AU Headquarters
in the initial phase of the hybrid operation’s deployment.   The colossal
Police
problems encountered in Darfur have
Force Commander
Commissioner
clearly relegated the question of the
joint mechanism to the background,
and by the time the JSCM was finally
Deputy Force
Deputy Police
Commander
Commissionner
allocated the required personnel, UN-

4. A hybrid problem
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Diagram 2. The hybrid structure decided upon
in Addis Ababa
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AMID had already been up and running for many
months.
It is therefore difficult for the JSCM to find its
place, especially due to the inconsistency of the
grounds upon which it could demand a special
role in the Missions’ structure.  Although Resolution 1769 clearly affirms the hybrid character of
UNAMID, it leaves the practical modalities to the
Secretary General.  A painstaking reading of the
thirty-two pages of the said document is required
in order to find the two short lines that discuss the
support mechanism “…in order to ensure that it
operates effectively, a joint support and coordination mechanism, with dedicated staff capacity,
will be established in Addis Ababa” 19.
The establishment of a joint mechanism therefore lacked everything it required to succeed - a
detailed schedule, clear competencies and appropriate personnel.   In practice, the JSCM has a
�������������������
. United Nations, Report by the Secretary General and
President of the African Union on the Hybrid operation in Darfur,
S/2007/307, 5 June 2007, p. 17.

marginal role in the UNAMID command, control
and reporting structure (see diagram 2).
We can therefore understand that in February 2008, two months after the handover of
authority from AMIS to UNAMID, the AU PSC
judged it necessary to encourage “cooperation
between the AU Commission and the UN General Secretariat... (and urges them)… to urgently
strengthen the institutional mechanisms to that
effect, especially the Joint Mediation Support
Team (JMST) and the Joint Support and Coordination Mechanism (JSCM)20; ”
In the absence of the JSCM being able to play
its proper role21, there is a real risk of the AU
gradually being deprived of the information required to jointly manage UNAMID’s policy and
strategy. This shortcoming is even more signifi����������������������������������������������������������
. Peace and Security Council, 112th meeting, 28 February
2008, Addis Ababa, Ethiopia, PSC/PR/Comm(CXII).
��������������������������������������������������������
. In May 2009, the embryonic JSCM was still located in
temporary offices in the on the outskirts of Addis Ababa, a long way
away from the AU. The UN official appointed by the UN to ensure
its management had just arrived in the Ethiopian capital.
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cant because in this case, the inter-institutional
partnership is blatantly asymmetrical.   The disproportionate sharing of financial, technical and
human resources between the DKPO, the UN and
the AU Commission’s Peace and Security Department (PSD) is such that it is difficult to imagine
a balanced partnership developing between the
two institutions.  In this situation of aggravated
circumstances, the PSD sees its meagre resources
increasingly absorbed by management of the African Union Mission in Somalia (AMISOM).  As
the prospect of the UN taking over has become
more remote, the AU has doubled its efforts to
prevent any disaster occurring that could lead to
the operation failing.  Consequently, the AU lacks
both the political energy and the institutional resources to correct the existing imbalance within
the UNAMID partnership.
Hence, it is the modest Darfur Desk at the
AU’s PSD that is trying to obtain the information
needed from its Addis Ababa offices. It has only
three members of staff and occupies two rooms in
a building a few hundred metres away from the
AU headquarters and is therefore not physically
attached to the PSD.
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5. A (too) slow rise in power
In December 2007, when the UN took over
control of former AMIS troops, there were just
under ten thousand AMIS troops, almost half the
manpower planned for by UNAMID.  Observers
said that the new force would have to rapidly assert itself in order to be accepted as a credible
player in the eyes of the parties involved in the
conflict. There was also a need to send a positive
signal to the population, who had abandoned any
positive expectations of the AU Green Berets.  
Roméo Dallaire, the former commander of the
United Nations Assistance Mission in Rwanda
(UNAMIR), wrote in an open letter to the Commander of the UN Force in Sudan that the chain
of command and reporting for the mission must
be clarified in “most practical terms and as fast
as possible” and that “UN command and control” is, “the only guarantor of effectiveness”.22.
The diagram below shows that UNAMID has
not risen to the challenge.  Almost two years after
the transfer of authority, it has about 70% of its
authorised manpower.  Moreover, it is still awaiting its transport and attack helicopters, without
which it does not have the necessary mobility for
Diagram 4. UNAMID Deployment

operating in an area of half a million square kilometres. In the first four months of its mission,
UNAMID even saw its manpower decrease due
����������������������������������������
. Roméo Dallaire, “A Daunting Mandate”, The Guardian,
17 September 2007.
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to the withdrawal of former AMIS contingents
that had come to the end of their posting but
could not be immediately replaced.
The increase in manpower did not start until
the beginning of May 2008.   It should also be
borne in mind that the units deployed at this time
were mainly made up of divisions of engineers in
charge of setting up the infrastructure required by
infantry and police units.  UNAMID’s operational
capability did not, therefore, grow in proportion
to the overall number of Blue Helmets deployed.
The desperate slowness of UNAMID’s deployment is due to a combination of two factors.  
The first is the logistical nightmare of transporting
UNAMID equipment and supplies (see map).
Thousands of tons of UNAMID equipment
arrived (and were added to those of AMIS) in dilapidated Port Sudan, with its largely insufficient
facilities.  The unloading and customs clearance
that followed were slow.  It was then necessary to
transport the cargo by road to the joint logistical
base for the two UN operations at El Obeid, some
1,500 km away.   From there, UNAMID equipment still had to be taken to El Fasher, Darfur’s
administrative capital (the northern route) and
Nyala, its economic capital (the southern route).  
These last few thousand kilometres are by far the
most dangerous.  A coveted prey of the endemic
banditry suffered by the region, the UN convoys rely
on the goodwill of the escorts provided by the Sudanese authorities.  The rising
insecurity directly impacted
on UNAMID efforts to get
the contingents’ equipment
to Darfur.  Concerned about
their own safety, some local entrepreneurs refused to
transport UNAMID equipment or sought to reduce the
financial risk by using badly
maintained vehicles and inexperienced drivers, particularly on the road between
the UN’s logistical base in El Obeid and Darfur.  
This slowed down all transport23.  Moreover, the
��������������������������������������������
. Secretary General of the United Nations, Report of the Secretary Genera on the Deployment of the African Union-United Nations
Hybrid Operations to Darfur, S/2008/659, 17 October 2008, p. 3.
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poor quality roads were too narrow for the
open-back lorries transporting heavy materials, and getting a vehicle out of the sand
could take up to twenty-four hours.  During
the rainy season (August and September),
the roads become impassable and air transport is the only way of getting to Darfur.
Transporting UNAMID equipment by
rail is another solution but there is only limited capacity.  Only the section between Port
Sudan and El Obeid is used.   UNAMID’s
logistical services stopped using the single
track road to Nyala when it realised it would
take four weeks to get some sixty containers
from Port Sudan to Nyala24.
To rectify these considerable difficulties, the
Missions Support Department attempted to obtain
general authorisation for air transport to Sudan25.  
The transfer of military units and their equipment
by air required a large number of planes and a
separate permit had to be lodged for each, which
proved prohibitively slow.  It was not until 26 September 2008 that the Sudanese authorities gave
their overall authorisation for the UN request.
The second explanatory factor for the slowness of UNAMID deployment is the Sudanese
government’s demand for maintaining a predominantly “African character”. It may appear
paradoxical that the use of contingents from the
region slowed things down rather than speeding
up deployment.   In this case, however, the Department of Peacekeeping Operations knew from
the outset that setting up the force would mean
having to square the circle.  The insecurity, climate and mediocre road network, as well as the
extreme living conditions in Darfur, meant that
the contingents had to be trained and equipped
accordingly. The logistical difficulties already
mentioned also meant that these contingents
should be as autonomous as possible.   Few African countries had contingents that met all the
criteria.  Nigeria and Rwanda certainly had welltrained troops but their equipment needed updating before they could be sent into the field.
���. Idem, p. 4.
����������������������������������������������������������
. Shortly after his appointment as UN Secretary General,
Ban Ki Moon decided to split the Department of Peace Keeping
Operations (DPKO) into different departments. One was put in
charge of leading peace keeping operations (DPKO) and the
other was made responsible for logistical and administrative
support (DAM).
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Origin of UNAMID Contingents

Given that the notion of what constitutes “African character” was not properly defined at the
beginning, Khartoum deemed that it had the right
to scrutinise contributor countries.  It completely
refused some countries (Norway and Sweden)
and kept others waiting a long time for approval
(Nepal and Thailand).  The diagram below shows
that in practice, the notion of “African character”
means a huge predominance of African troops
(82%) and the total absence of Western troops
(from Europe and North America).  The remaining troops mainly come from Muslim countries
in Asia (Bangladesh and Pakistan) or countries
close to Khartoum (China).
The exceptional nature of such a composition
becomes clear when one contrasts it with the average composition of UN operations in Africa (see
diagram below) where some 40% of the troops
are from Africa, but this is overtaken by the contributions of Central and South Asian countries
(mainly Bangladesh, India and Pakistan).
The Sudanese government was well aware of
what it was doing when it requested that UNAMID should be made up of predominantly African troops.  The main shortcoming of the African
contingents is their low logistical capabilities so
most of them could not be rapidly deployed to
Darfur, a region where logistical constraints are
more demanding than elsewhere.   In this way,
Khartoum stopped UNAMID’s power from increasing too rapidly.  Moreover, by ruling out any
Western contributions, it made it very difficult to
obtain the most robust components, particularly
attack helicopters.
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6. The challenges facing
UNAMID
UNAMID-UNMIS coherence
Since the initial phase of its deployment, UNAMID has been able to benefit from the presence
of UNMIS for logistical support and temporary
or permanent transfer of equipment and personnel.  This duality was inevitably going to cause
a number of problems.  It rapidly became clear,
in fact, that UNMIS experts, some of whom had
been present in Sudan since 2005, knew far more
about Sudan in general and Darfur in particular
than their counterparts in UNAMID who had only
just arrived in Darfur. Suffice it to say that the
first UNMIS-UNAMID coordination meetings
did not take place in the best conditions.   Even
today, the relatively reduced level of cooperation
between the two UN missions in Sudan is still
striking, despite repeated calls from the Security
Council for progress to be made in this connection.  Aggravated by bureaucratic inertia, it is difficult today to imagine the two missions merging.
The dates for renewal of their mandates do not
coincide, the Secretary General does not report
to the UNSC at the same frequency and too many
high-ranking officials, whose work would be duplicated in a merger, would lose their posts overnight.   More than anything else, nobody backs
the idea of extending UNAMID’s hybrid nature
to the rest of the UN presence in Sudan.
Nevertheless, it remains the case that coordination of the UN’s work needs to increase, not
just in Sudan but also more generally across the
entire region.   The Security Council certainly
insisted upon this when it extended UNAMID’s
mandate. The UNSC noted for example that “conflict in one area of Sudan affects other areas of
Sudan and the wider region; and urges UNAMID
to coordinate closely with other United Nations
missions in the region, including the United Nations Mission in Sudan (UNMIS) and the United
Nations Mission in the Central African Republic
and Chad (MINURCAT);”26

������������������������
. UN Security Council, Resolution 1881, adopted 30 July
2009, S/RES/1881(2009), 6 August 2009, paragraph 10.

19

A bogged-down peace process
International pressure, one mediator after another, big conferences and secret talks – nothing
has worked.  Since the signing of the Abuja Peace
Agreement in May 2006, it has proved impossible to get an agreement between the main parties
to the conflict in Darfur. Contact between the parties has never completely broken down but political dialogue remains erratic and non-inclusive,
making the peace process evanescent.
Political discussions have slowed to a snail’s
pace in recent months.  Delegations from the Sudanese government and the Movement for Justice and Equality met in Doha from 27 May to
18 June 2009 to discuss application of the Agreement of Goodwill and Confidence-Building for
the Settlement of the Problem in Darfur signed
on 17 February 2009 under the auspices of the
African Union-United Nations Joint Mediation
Team27 and the Government of Qatar.  The parties
examined ways of making faster progress in the
peace process through an exchange of prisoners,
cessation of hostilities and a general agreement
setting out areas that might be covered by possible global talks in the future.
The Movement for Justice and Equality demanded the release of its members held prisoner
by the government prior to any opening of talks
on a general agreement and a cessation of hostilities, whereas the government made agreement on
cessation of hostilities a precondition for any exchange of prisoners.  Meanwhile, on 9 June 2009,
a criminal court in Khartoum issued a death sentence against twelve members of the JEM for involvement in the Omdurman attack of May 2008,
bringing to 103 the number of members of the
JEM sentenced to death.
Despite the considerable efforts deployed by
the Joint Mediation Team to find some areas of
understanding among the parties, the parties’ failure to give enough ground led to the Doha talks
being suspended on 18 June 2009 to enable each
of the parties to consult among themselves.  The
Joint Mediation Team is currently pursuing con���. In June 2008, the UN Secretary General and the AU
President appointed Djibril Yipènè Bassolé of Burkina Faso to the
post of chief Joint AU-UN Mediator.  The United Nations Special
Envoy for Darfur, Jan Eliasson, and the AU Special Envoy for
Darfur, Salim Ahmed Salim, remain in their posts and support
the Joint Mediator when required.
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tact with both sides to examine with them a timetable for release of the prisoners and elements to
be included in a possible general agreement.
Alongside this work, the AU-UN mediators
are trying to reduce the political fragmentation of
the Darfur rebel movements.  On 29 June 2009,
for example, the Joint Mediation Team met in
Tripoli with the leaders of several armed Darfur
groups to discuss the Doha talks with them and
encourage them to actively and jointly participate
in efforts to solve the crisis in Darfur.   In their
talks with the Joint Mediation Team, the Darfur
movements said they were prepared to engage in
constructive dialogue with the Sudanese government in Doha.  In his most recent report, the UN
Secretary General said that in coming months,
the Joint Chief Mediator will propose a date for
the organisation of consultations between these
movements and the Sudanese Government, in
cooperation with the Libyan and Qatar authorities28. The most recently released information indicate that talks were supposed to resume at Doha
end of November 2009.
Faced with the lack of progress at the highest
level, UNAMID’s political work has focussed on
local processes likely to encourage a reduction
in violence in Darfur.  This approach has taken
the form of the Darfur-Darfur Dialogue and
Consultation (DDDC) that encourages and supports dialogue within local communities (tribes)
and defuses subjects of tension that are at times
very far removed from the political concerns of
importance to the rebel groups.  This fundamental action at local level is unspectacular and does
not receive the same media coverage as big political conferences but nonetheless it helps reduce
the level of violence in Darfur while working to
spread a culture of non-violence in conflict management.
The security challenge
When examining security in Darfur today, one
is faced with the question of whether the bottle is
half-full or half-empty.  There are grounds for optimism.  The terror policy implemented by Khartoum through the Janjaweed - which has caused
28	�����������������������������������
United Nations, Security Council, Report by the Secretary General on the Deployment of the African Union-United
Nations Hybrid Operation in Darfur, S/2009/352, 13 July 2009,
p. 2.

Rapport du GRIP 2009/6

the direct or indirect death of some 300,000 civilians and the displacement of two and a half
million others – is a thing of the past.   Direct
clashes between rebel groups and the government army are becoming few and far between.  
Security in and around the Internally Displaced
Persons (IDPs) camps is improving in an encouraging manner.  Unlike Iraq and Afghanistan, international forces are not an automatic target for
shootings and improvised explosive devices.  In
short, compared with the situation a few years
ago when Darfur was the scene of large-scale war
crimes, there has been significant improvement.
That said, UNAMID is still in Security Phase
IV29, and it has been there since 23 July 2008.  
In Darfur, insecurity is therefore still a constant
concern but in order to understand this, one has
to recognise its multifarious nature.
The most spectacular form of violence occurs during clashes between government forces
and any of the rebel groups.   The rebel groups
are highly mobile and carry out daring and unpredictable attacks, like the action of the JEM in
Khartoum in May 2008.  In order to counter the
rebels’ guerrilla tactics, the Sudanese army’s main
trump card is air power30.  Using aviation, it can
pursue armed groups after their attacks and can
also take the initiative by flushing out the armed
groups when they regroup or re-equip.  While extremely spectacular, such clashes do not kill huge
numbers of people because they do not last long,
the rebels breaking off the engagement as soon
���. The
���� UN
�������������������������������������
uses a five-phase global security management
�����������
system.  Phase One – precautionary measures: warning staff that
the security conditions in the country or section of the country
are such that caution is required.  Any travel to the affected area
requires permission from the designated manager.  Phase Two
– travel restrictions: all staff and members of their families are
instructed to remain at home until they receive further instructions.  No travel to or within the country is allowed, apart from
travel deemed to be unavoidable and expressly authorised by the
designated manager.  Phase Three – removal: signs of substantial
degradation in security conditions that may lead to the removal
of certain staff and members of their families, as entitled.  Phase
Four – suspension of programmes: evacuation of all international
officials whose presence was considered essential thus far to the
pursuit of programmes, apart from officials directly involved in
emergency and humanitarian assistance operations or security
matters.  Phase Five – evacuation: the decision to activate Phase
Five, which must be approved by the Secretary General, indicates
an extreme deterioration in the situation, requiring the departure of
all international officials from the country. (Source: UNHCR)
�������������������������������������������������
. The Sudanese army has 16 Russian Mi-24 combat
helicopters and 12 Russian MIG-29 fighter-bombers, along with
around twenty Chinese F-7 fighter-bombers.
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as possible.  Use of airforce, however, terrorises
the civilian population and causes large-scale destruction, leading to sudden mass exoduses.  UNAMID is relatively ill-equipped to deal with this
type of violence.  It therefore focusses its action
on protecting the civilian population by facilitating movement of the displaced to safe camps.
As new contingents and their equipment arrive, UNAMID is increasing its long range patrols and spreading its grip over the territory by
opening new outposts.  Its capacity to take action
will, however, remain limited until it has its own
combat helicopters31 as these are the only way of
providing the necessary backup fire when patrols
or convoys are attacked.  In this connection, the
tragic episode of 8 July 2008 has left an undeniable stain.  On that day, a UNAMID patrol spent
two hours resisting an attack from more than two
hundred armed men on horseback backed by
around two dozen vehicles.   Seven peacekeeping soldiers lost their lives and twenty-two others
were wounded during the attack.  As the UNAMID Commander, General Agwai32, commented
bitterly, the members of the UNSC bear heavy
responsibility for the death of the Blue Helmets
because they sent them to a war zone without giving them quickly enough the resources needed to
ensure their safety.   Since then, the UNAMID
soldiers have been taking a highly cautious approach and concentrating their efforts on protecting UN facilities and staff, and the security in and
around IDPs camps, which given the scale of the
area to be covered, is itself a considerable task.
In Western Darfur, most of the armed violence
is due to the proximity of the border with Chad.  
The El Geneina area is in fact a support base for
Chadian rebel groups.  At the end of April 2009,
Chadian rebels crossed the border in three different locations (Tissa, Dague and Modeyna).  From
4-9 May 2009, violent outbreaks of fighting were
reported in Eastern Chad between these rebel
groups and the Chadian national army.   On 15
and 16 May, the Chadian army and airforce pursued the armed opposition groups to positions at
least 40 kilometres inside Sudan, some sixty kilometres to the south of El Geneina, making use
����������������������������������������������������������
. Ethiopia announced plans at the beginning of August to
deploy five combat helicopters in Darfur.
����������������������������������������������������������
. General Martin Luther Agwai, “There is no Peace for Us
to Keep,” The Guardian, 21 July 2008.
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of what the Chadian government believes is its
‘right of pursuit’33.
A significant proportion of the fighting in
Darfur is in-fighting among the Darfurian tribes.
In Southern Darfur, the Fallata, Habaniya and
Reizigat tribes regularly clash over the control of
pastures.  In the north, the Mima tribe challenges
the dominance of the SLA/Minni Minawi faction,
dominated by the Zaghawas, leading to outbreaks
of violence like that experienced in February
2009 when the Mima attacked the Zaghawa, apparently following attempted forced recruitment
and the levying of exorbitant taxes.   In theory,
it is the Sudanese police that should intervene to
put an end to such clashes.  UNAMID works to
encourage dialogue and the establishment of nonviolent dispute settlement mechanisms among
the various tribes.
The endemic banditry in Darfur is certainly
not as spectacular a source of insecurity as armed
clashes but it does affect the daily life of UN and
NGO staff.  During the summer of 2008, car-jackings reached the frightening level of 120 a month.  
Carried out by isolated groups or organised
gangs, the main targets for car-jackings are large
off-road vehicles of the type with which the UN,
humanitarian agencies and NGOs are equipped.  
International staff appreciate the sturdy look of
these vehicles and their ability to negotiate any
type of terrain, particularly in the rainy season,
but the feeling of security they generate in their
occupants is illusory because they become prime
targets for the car-jackings.   In order to solve
the problem, UNAMID has looked into installing anti-carjacking systems on their vehicles but,
along with the prohibitive cost, the solution runs
the risk of endangering the vehicles’ occupants
who, thus far, have usually been spared by the
thieves.   UNAMID therefore preferred helicopters for distant travel and regularly used minibuses for transporting its staff in urban areas and
hard road surfaces.   Unsuitable for driving in
the desert, minibuses are of no use to the rebel
groups which are suspected of being the end-users of most of the stolen vehicles.  These measures, combined with the rising power of UNAMID which can now carry out a larger number of
�������������������������������������
. United Nations, Security Council, Report by the Secretary
General on the Deployment of the African-Union-United Nations
Hybrid Operation in Darfur, S/2009/297, 9 June 2009, p. 3.

22

escorts, have made a serious dent in the number
of car-jackings.  Only nine cases were reported in
June 2009.  Another positive development is the
fact that most of the vehicles recently stolen have
been found, often by the Sudanese police.
Finally, in the area of security, the most significant progress in UNAMID’s work is its engagement in the IDPs camps.  Security in and around
the camps has been UNAMID’s main priority
when implementing paragraph 15 of Resolution
1769 which, based on Chapter VII of the UN
Charter, authorises UNAMID to take the necessary action, [to protect civilians] in the areas of
deployment of its forces and as it deems within
its capabilities34.   As new contingents arrive,
UNAMID has gradually strengthened its protective measures. Restricted at first to patrols during
the day, they then focussed on escorting women
when they left the camps to collect firewood for
heating and cooking purposes.   Keeping order
has become a huge preoccupation in some of the
large camps.   Problems with neighbours, tribal
rivalries and the strong presence of rebel groups
– and arms caches – are an explosive cocktail that
can be ignited with a single spark.  The Sudanese
police cannot usually access the camps when they
are under the control of a rebel group or another
and it is the police units set up35 by UNAMID that
have taken this difficult job in hand. Until the
summer of 2008, due to lack of staff and suitable
infrastructure, the police presence in the camps
was restricted to daylight hours.  One would have
to wait until the electroshock of the Kalma massacre36 on 28 August 2008 for faster implementation of additional measures.   After the tragic
events at Kalma, UNAMID rapidly organised a
twenty-four hour presence of its police within the
�������������������
. United Nations, Resolution 1769, adopted by the Security Council in its 5727th meeting on 31 July 2007, S/RES/1769
(2007).
��������������������������
. In UN-speak, the term ‘formed police units’ means very
highly equipped police formations which report in their country
of origin to the Defence Ministry rather than the Interior Ministry
(like the gendarmerie in France, carabinieri in Italy, and so on).  
They are able to carry out public order work, tackle riots and
manage crowd control.
�������������������������������������������������������������
. Kalma, near Nyala in Southern Darfur, is the biggest camp
in the region with nearly 100,000 displaced persons.  At nightfall
on 28 August 2008, the Sudanese police forces attempted to enter
the camp to arrest the rebel leaders in the camp and seize the
arms stored there.  Attacked by displaced individuals, the police
opened fire and killed nearly fifty displaced persons, many of
them women and children.
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camp and has since then gradually spread to the
other IDPs settlements in Darfur.
What is to be done with the refugees 		
and the displaced?
In addition to the issue of security and the demilitarisation of the refugee camps, there are two
other challenges. The first is the colossal logistical challenge of meeting the needs of more than
two million people in a region where insecurity,
the climate and lack of infrastructure make the delivery of humanitarian aid even more complicated
than normal.  The humanitarian community and
the UN’s specialist agencies (UNOCHA, WHO,
UNICEF, etc) and international and local NGOs
lead the delivery of services to the victims of the
conflict, however, as we shall see below, exceptional circumstances led UNAMID to play a key
role in this connection in the spring of 2009.
The second challenge is that of the future of
the millions of displaced persons.  A voluntarist
repatriation and reintegration policy is of course
part of UNAMID’s mandate, as set out in paragraph 20 of Resolution 1769 which emphasises
the need to focus, as appropriate, on developmental initiatives that will bring peace dividends
in Darfur, including in particular, finalising preparations for reconstruction and development, return of IDPs to their villages, compensation and
appropriate security arrangements.
However, as time goes on, it becomes ever
more illusory to imagine that all of the internally displaced persons can return to their original
homes.  It is generally calculated that the ability
to reintegrate within a rural environment disappears after three years,37 at which point it is no
longer possible to repair the damage to unmaintained farmland and know-how has petered out.  
A realistic policy therefore has to incorporate the
fact that a large proportion, probably more than
half of the displaced individuals, will never return home.  This means that large camps located
on the periphery of cities will need more than a
strategy of providing humanitarian aid under the
��������������������������������
. See inter alia Catherine Brun, “Local Citizens or Internally
Displaced Persons?  Dilemmas of Long Term Displacement in
Sri Lanka,” Journal of Refugee Studies, 2003, 16(4):376-397,
and Elizabeth Ferris, Project on Internal Displacement, “Peace,
Reconciliation and Displacement,” Brookings-Bern Project on
Internal Displacement, The Brookings Institution-University of
Bern, which can be viewed at http://www.brookings.edu/
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exclusive responsibility of international bodies.  
Local authorities will also have to assume their
responsibilities because, after all, the camp inhabitants are their country’s nationals rather than
refugees as such.  Rather than ostracising camp
inhabitants and treating the camps like temporary
foreign bodies, it would make more sense to include the camps in a comprehensive urban plan
that takes the real situation on the ground into account rather than denying it.
The International Criminal Court and the
peace-justice dilemma
The indictment of the President of Sudan,
Omar al-Bashir, by the International Criminal
Court (ICC) on 4 March 2009 was an important
stage in the process that started four years earlier,
at a time when the deployment of Blue Berets in
Darfur seemed very remote.  Concerned above all
with helping put a stop to the violence, the Security Council backed mediation, as well as the deployment of the AU’s Green Helmets.  Faced with
the sheer scale of atrocities carried out in Darfur,
however, and under pressure from public opinion
in the West, the Security Council’s attitude would
gradually harden, as was shown by the adoption
of Resolution 159338 on 31 March 2005.  Adopted
by eleven votes in favour and four abstentions39,
the resolution is based on Chapter VII of the UN
Charter, and referred the situation in Darfur from
1 July 2002 onwards to the Prosecutor of the International Criminal Court.  Sudan is not party to
the Rome Statute establishing the ICC and therefore the court could not actually investigate the
situation in Darfur in the absence of such a resolution from the UNSC.  The negotiations over Resolution 1593 were hampered by political and legal
obstacles.  The resolution was sought by the West,
including the United States, but was opposed politically by China (an ally of Sudan that opposes
the ICC’s power over individuals from countries
not party to the ICC as a matter of principle) and
Algeria (which was fighting for a more conciliatory approach under the aegis of the AU).
With the support of the United Kingdom, a
compromise was reached involving astonish�������������������
. United Nations, Resolution 1593 (2005) adopted by
the Security Council in its 5158th meeting on 31 March 2005,
S/RES/1593 (2005).
����������������������������������������������������������
. Algeria, Brazil, China and the United States abstained.
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ing legal contortions.  The compromise gave the
ICC competence over acts committed in Sudan,
a country that is not party to the Rome Statute,
while reaffirming the controversial exemptions
under which some countries, including the United States, exclude their nationals from the ICC’s
competence40.  It was therefore necessary to introduce an exemption – the immunity of nationals from contributory states that are not party to
the Rome Statute – into the very exemption laying down the referral to the ICC of the situation
in a country (in this case, Sudan) that is not a signatory of the Rome Statute establishing the International Criminal Court.  The UNSC therefore
inserted paragraph 6 into Resolution 1593 that
decides that nationals, current or former officials
or personnel from a contributing State outside
Sudan which is not a party to the Rome Statute of
the International Criminal Court shall be subject
to the exclusive jurisdiction of that State for all
alleged acts or omissions arising out of or related
to operations in Sudan established or authorised
by the Council or the African Union, unless such
exclusive jurisdiction has been expressly waived
by that contributing State.
The United States’ attitude to this dossier bears
all the characteristics of schizophrenia because
on the one hand, Washington was one of the main
countries behind the hardening of the UNSC’s attitude to Khartoum while on the other hand, the
US Permanent Representative to the UNSC was
actively leading the fight against impunity in Darfur with exemptions that could not fail to weaken
its power.  This schizophrenic attitude reached its
peak during the vote on Resolution 1593, when
Anne W. Patterson justified her country’s abstention by arguing that the United States continues
to fundamentally object to the view that the ICC
should be able to exercise jurisdiction over the nationals, including government officials, of States
not party to the Rome Statute. That strikes at the
essence of the nature of sovereignty41.  She was
making a strangely similar case to that argued by
her Chinese counterpart and, most paradoxically
of all, by the Sudanese representative.
������������������������������������������������������������
. Article 98, paragraph 2 of the Rome Statute of the International Criminal Court.
�������������������������������������������������
. UN, United Nations S/PV 5158, Security Council, 60th
year, 5158th meeting, Thursday 31 March 2005, 22:30 hrs, New
York, p. 3.
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It is no simple task to reconcile fighting
against impunity with striving for peace.  In order
to sign a ceasefire or a peace deal, parties have to
be brought together around a negotiating table.  
When some of their political and military leaders
are subject to an international arrest warrant, it
is not difficult to imagine how hard this makes
the job of mediators.  The people who drew up
the Rome Statute were well aware of this because they added Article 16 under which the Security Council can suspend ICC proceedings for
a twelve month period.  When adopting Resolution 1593, the UNSC was careful to mention this
measure, which gives it additional leverage over
this dossier.
Due to the problems encountered by the ICC
investigators in collecting information about the
crimes committed in Darfur, one would have to
wait more than two years, until April 2007, before the court issued its first arrest warrants.
They were for Ahmed Haroun, former minister
for humanitarian affairs and currently the governor of South Kordofan, accused by the ICC
Prosecutor of coordinating attacks in Darfur from
2003 to 2005, and Ali Abdel Rahman Kushayb, a
commander in the Janjaweed militia.  In November 2008, new requests for arrest warrants were
lodged against three rebel leaders alleged to be
responsible for attacks against AMIS Green Helmets in 2007.
In July 2008, upon confirmation of the rumours about an arrest warrant for the Sudanese
President, Omar al-Bashir, most observers made
highly pessimistic predictions about how the
ICC’s work would impact on the attempts to get
the peace process starting again, as well as on
the deployment of UNAMID.  They feared that
months of work would be cancelled out due to
an inevitable hardening of attitudes in Khartoum.  
Against all expectations, this catastrophic scenario did not take place and in the following months,
the situation actually improved.   The Tripartite
Commission’s work achieved a positive outcome
on practical questions such as the granting of visas for humanitarian workers and members of
UN missions, port facilities, air transport authorisations, the clearing of material through customs
and the like.  The Sudanese President announced
a unilateral ceasefire. Negotiations got underway
again in Doha, including talks on chapters that
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had never before been examined like the balance
of power between Khartoum and the regions, the
distribution of wealth and the question of oil.  
There were also encouraging advances in preparing for the elections (the electoral roll) and the
highly controversial question of establishing the
border between North and South, including the
section at Abyei that is subject to international
arbitration.
A virtually identical scenario would be experienced in the spring of 2009.  Everyone expected
the worst ahead of the forthcoming announcement of the indictment of the Sudanese president. UNAMID was fine-tuning its evacuation
plans.  When the said announcement was made
on 4 March, Khartoum’s response was surprisingly rapid and above all, surprisingly targetted.  
The authorities decided to expel 13 humanitarian
organisations working in Darfur, accusing them
of failing to respect Sudan’s sovereignty and of
collaborating with ICC investigations. At first,
this decision disrupting the access of hundreds
of thousands of displaced individuals to vital
services was greeted with a global outcry.   On
the ground, however, UNAMID managed to mobilise its logistical resources and personnel, in
close cooperation with the remaining humanitarian organisations and Sudanese NGOs.   These
were decisive weeks for UNAMID for two reasons.   Firstly, in terms of politics.   Despite the
threats of expulsion issued by Khartoum if alBashir were to be indicted, UNAMID is still in
Darfur and is growing stronger there every day.  
This was a major psychological turning point in
the power struggles between Khartoum and the
UN.   Secondly in terms of the local situation,
where UNAMID has boosted its legitimacy in the
eyes of the displaced by proving that it is capable
of providing them with security and guaranteeing them access to basic services, even after the
main humanitarian NGOs were expelled.  In June
2009, in fact, Khartoum unilaterally announced
the gradual return of the expelled humanitarian
personnel as long as they returned under different
names and logos42. To date, this announcement
had no practical consequences on the ground.
The divisions amongst the international community over whether to indict politicians in office
����������������������������������������������������
. John Holmes’ press conference, New York, 11 June
2009.
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illustrate the dilemma of how the legitimate fight
against impunity meshes with realpolitik in connection with the ongoing peace process.  Nobody
is surprised at the Arab League and the Organisation of the Islamic Conference rushing to the
aid of the Sudanese head of state.   More problematic, in this case, is the disagreement between
the UN and the AU, two bodies that are closely
associated in the process of resolving the conflict
in Darfur. While the UNSC has made the fight
against impunity a key element in its approach
to conflict resolution, the AU Peace and Security
Council believes that the proceedings against alBashir are ill-advised and asks the UNSC to suspend them under the measures set out in Article
16 of the Rome Statute.
While in the short-term, there seems to be a
contradiction between the fight against impunity and the workings of the peace process, in the
long-term, the two objectives coincide because
the existence of the International Criminal Court
and the risk of any political leader being indicted
(for carrying out war crimes, crimes against humanity or genocide) act as a deterrent.  The case
of Darfur certainly seems to demonstrate that the
peace-justice dilemma is not always a zero-sum
game. Anything that might be gained in the fight
against impunity does not automatically come at
the expense of the search for peace.
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UNAMID is an unusual peacekeeping operation due to its hybrid nature and the political and
operational situation preceding its deployment.  
When Alain Leroy, Deputy UN Secretary General with responsibility for peacekeeping operations, observed that the Blue Helmets go where
others do not want to go43, he was talking about
Darfur.  He could also have said go where others
cannot go because what power these days - aside
from the UN - could send twenty thousand men
under its flag into such desperate conditions as
those in Darfur?
With the lack of prospects for a political
settlement, the question arises of how long the
United Nations will support such a huge squandering of human and financial resources. Will
the countries funding the operation agree indefinitely to pay out some 1.6 billion dollars a year?  
Will the African countries that provide more than
eighty-four percent of the Blue Helmets be able
to maintain this level of commitment for several
years to come?   How long will UNAMID’s civilian personnel put up with the stress generated
by insecurity, discomfort and the blocking of the
political process?  Simply raising these questions
illustrates the fundamental problem generated by
the deployment of a peace-keeping mission in the
absence of a political process to settle the conflict.
The Darfur Peace Agreement not being in force
means that UNAMID’s mandate is restricted de
facto to protecting UN facilities and staff and,
where this is within its possibilities, to reducing
the impact of the conflict on the civilian population. This is noble, difficult and dangerous work
but has perverse potential side effects.  By reducing the impact of the conflict on civilians and thus
taking Darfur off the list of humanitarian emergencies, UNAMID’s work paradoxically makes
more routine conflict management possible. The
media have lost interest in the ins and outs of the
Doha talks or the Tripoli talks.  It becomes difficult for pro-Darfur activists to mobilise Western
public opinion and their advocacy no longer exercise the kind of pressure that shook nations a

few years earlier.  With time, the members of the
Security Council might become less focused on
Darfur as other global hot points appear on the
UNSC agenda.
Aware of the danger of the conflict getting interminably bogged down, the Security Council
knows that it has to come up with an exit strategy, which will require a clear vision of a desired
final outcome in order to make way for a gradual
withdrawal of UNAMID to be considered.  For
this reason, when renewing UNAMID’s mandate, the UNSC inserted a paragraph that stresses
the importance of achievable and realistic targets
against which the progress of United Nations
peacekeeping operations can be measured; and
in this regard request the Secretary-General […]
to submit, for the Council’s consideration, a strategic workplan containing benchmarks to measure and track progress being made by UNAMID
in implementing its mandate44.
It is too soon to draw final conclusions about
the hybrid nature of the operation, but there seem
to be signs that nobody is pleased with the hybrid
nature of the mission.  One detail, for example,
seems to have been ignored when UNAMID’s
mandate was renewed.  On 21 July 2009, the African Union’s PSC decided to renew UNAMID’s
mandate for a year, which was due to expire soon
afterwards (on 30 July) and urged the UNSC to
do likewise.  A week later, on 30 July 2009, the
UNSC adopted Resolution 1881 in which it extended UNAMID’s mandate by twelve months.  
This four-page resolution comprises eleven preliminary paragraphs and sixteen operative paragraphs.  Only one of them mentions the role of
the AU, namely the seventh operative paragraph,
probably one of the shortest paragraphs ever written by the UNSC, being less than one line long:
Welcoming the important role of the African
Union.  Such a laconic statement is astounding.  
One would expect to find at least two preliminary paragraphs and an operative paragraph on
the hybrid nature of the operation. The first, quite
short, missing paragraph, should take note of the
decision of the African Union’s PSC to renew
the mission.  There is no such thing.  The second
missing preliminary paragraph should discuss the
partnership with the AU, stressing its utility.  Fi-

��������������������������������������������������������
. Alain Leroy, Press conference, New York, 28 November
2008.

������������������������
. UN Security Council, Resolution 1881 adopted on 30 July
2009, S/RES/1881(2009), 6 August 2009, paragraph 6.
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nally, there should be an operative paragraph noting the need to strengthen the joint mechanisms.  
Again, it is nowhere to be found.  Assuming that
there is nothing accidental about what the UNSC
decides to write (or omit), then this raises several
questions.  Does the Security Council believe in
the hybrid nature of UNAMID or was the idea an
entry point to get the UN into Darfur in the face
of opposition from Khartoum?   Have the disagreements between the UNSC and the AU about
whether or not to issue legal proceedings against
President al-Bashir at the International Criminal
Court really soured this relationship to such a
drastic extent?  Time will tell.
On October 19, 2009, a new card was played
by a major player as the Obama Administration
disclosed its views on the Sudanese issue45. The
most striking feature of the new strategy released
by the US Department of State is its comprehensive approach that takes into account the various dimensions of the conflicts in Sudan, linking
CPA implementation and the end of violence in
Darfur. Hillary Clinton also expressed her will
to enhance the efficiency of the multilateral partnership of international diplomatic stakeholders.
The US administration also pledge to work to
strengthen UNAMID by providing funding, diplomatic, logistical and other support toward the
provision of critically needed equipment (including helicopters)46. Will this new card be a trump
in the dangerous Sudanese game? The following
months will provide the answer.
In the following months, the entire UNAMID
leadership was replaced.  General Agwai of Nigeria, the Force’s Commander, has been replaced
by Patrick Nyamvumba of Rwanda.   Rodolphe
Adada of the Congo, Deputy Special Representative, whose work had been criticised, decided to
leave his post before the scheduled end of his
term of office on 31 December 2009. His deputy,
Henry Kwami Anyidoho of Ghana, is expected to
leave in the spring of 2010.  The appointment of
their successors will play an important role in determining the direction taken by the hybrid mission in the future.
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