ACLED Working Paper No. 9
Peacekeeping and Civilian Protection
Introduction:
Until the late-1990’s, United Nations (UN) peacekeeping
(PK) missions did not necessarily specify the protection of
civilians (PoC) within mandates under ‘immediate threats
of physical violence’ (Holt et al., 2009).
Despite the implementation of successive peace missions,
some regions have nevertheless experienced a high level
of violence against civilians (VAC) when/where peacekeepers might have intervened. The genocide in Rwanda
in 1994 and the Srebrenica massacre a year later are stark
reminders of the failures to protect civilians in conflict. In
response to those events, and in order to prevent further
civilian massacres, the UN Security Council (UNSC) and
Department of Peacekeeping Operation (DPKO) revised
their approach. Following internal discussions, they
launched a task force in 2000, which released the wellknown Brahimi Report (UN, 2000). It stated that,
“Where one party to a peace agreement
clearly and incontrovertibly is violating its
terms, continued equal treatment of all parties by the United Nations can in the best
case result in ineffectiveness and in the worst
may amount to complicity with evil. No failure did more to damage the standing and
credibility of United Nations peacekeeping in
the 1990s than its reluctance to distinguish
victim from aggressor.” (UN, 2000: ix)
Henceforth, PK was intended to be more robust in its strategic conception. Essentially, this meant that PK forces
should continue to respect three principle bedrocks of PK,
namely: 1) neutrality/impartiality; 2) consent of the host
state; and 3) the use of minimum force. However, at the
same time, PK missions were empowered to fulfil their
mandate using “all necessary means” to protect civilians
for instance. Moreover, some PK missions have adopted a
more explicit strategy which involved naming specific
groups to be targeted and neutralized. This reveals a clear
evolution in PK conception, where neutrality is progressively put aside, and granted more room to peacekeepers
to fulfil their mandates.
Nowadays, each mission implemented by the DPKO sets
the PoC as one of its main tasks. The purpose of this paper
is to analyse the levels, perpetrators and geography of
VAC within a country where PK missions are deployed.
The paper uses data from the Armed Conflict Location &
Event Data Project (ACLED), which disaggregates violent
conflict events by date, type of violence, location and actors involved (Raleigh et al., 2010). The findings assess the
efficacy of PK missions in protecting civilians, based on

their mandate, in order to determine whether the adjustment of mandates resulted in a decrease in levels of VAC.
Three questions will be explored. First, do PK missions
effectively reduce levels of VAC? Do we observe a strong
shift in levels of VAC following the adjustment of mandates? Second, do the perpetrators of VAC change over
the time and implementation of PK? Do mandates incentivise warring parties to engage in anti-civilian violence?
Third, does the geographic profile of VAC change over
time when PK troops are deployed? Section 1 begins with
a review of existing literature on PK and VAC. Section 2
proceeds with an analysis of VAC where PK are deployed.
Section 3 details the perpetrators involved in VAC when a
PK is deployed. Section 4 explores the location of VAC.
Section 5 concludes with a discussion of the paper’s implications for analysis and future research.
The paper makes several contributions to the existing literature. First, it finds that the political context of implementation matters more than the mission itself (its mandate and components). For instance, external factors such
as cutting rebels’ financial support and enforcement missions operating alongside PK troops appear to be more
prominent to explain the decrease of VAC.
Secondly, the analysis of levels of VAC between rebels and
governmental forces, when PK are deployed, has revealed
two distinct patterns. In a short-term period (6 months),
following mandate, rebels’ levels of VAC are likely to reduce, whereas in a long-term period (2 years), regime
forces’ levels of VAC could increase. However, likeliness of
regime forces to engage in anti-civilian violence is less a
factor of time and mandate than a habit of some national
armies to target civilians.
Finally, the geographic scope of VAC might demonstrate
both containment and diffusion. The former shows that
the widespread of VAC might be limited and confined in
specific areas such as in Mali and Darfur, respectively due
to enforcement operations prior to PK deployment and
improvement of diplomatic relations for the latter. The
diffusion pattern reveals that VAC might occur in areas
where PK troops are less present, resulting in favourable
balance of power for rebel groups as experienced in Democratic Republic of Congo (DR-Congo) in 2003-2004 and
2013-2014.
Overall, the findings suggest that the activity of PK missions alone cannot explain a decrease in levels of VAC.
One explanation for this is that enforcement missions deployed before and/or alongside PK troops may be a significant factor in shaping a reduction of VAC.
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Existing Literature:
To address previous shortcomings of PK operations, the
UN decided to shape PK missions with a more robust approach over the past 15 years. As Tardy writes, robustness
was a tool to prevent spoilers’ mass atrocities, but also to
protect UN peacekeepers (Tardy, 2011). Namely, it implies
that UN PK should receive more political support, funding
and equipment from the UN member states. However,
despite this robustness, revised mandates supported a
proactive approach, rather than being coercive. Sloan
notes that many PK missions in Africa work upon Chapter
7 of UN’s chart which allows the use of force if there is a
threat to international peace and security, and if other
means (for example, blockade) are not successful (Sloan,
2014a). Robustness and Chapter 7 are the bases of
2000’s mandates. Thus, to prevent another failure, UN has
reviewed its PK strategy, over the last 15 years, by progressively allowing more room to peacekeepers to intervene and fulfil their given mandate. As the Brahimi report
stated:
“United Nations peacekeepers — troops or
police — who witness violence against civilians should be presumed to be authorized to
stop it, within their means, in support of basic
United Nations principles. However, operations given a broad and explicit mandate for
civilian protection must be given the specific
resources needed to carry out that mandate.” (UN, 2000: x)
This evolution, undoubtedly, stems from the failure of the
1990’s, but it can also be seen as part of a broad movement called the Responsibility to Protect , which tries to
prevent new genocides and mass killings. Including PoC in
PK mandate was part of this movement (Bellamy, 2009).
Often, PK missions are implemented in the worst situations, where mass atrocities are on-going or can be expected (Melander, 2009).
Peacekeeping, protection of civilians and robust
mandates:
A peace operation is defined, following Lily’s definition, as:
“A generic term for interventions by international and regional military forces in a third
country that is experiencing armed conflict,
with the broad objective of bringing an end to
the conflict and building sustainable
peace.” (Lily, 2012: 629)

Though PK operations role blurs with other fields (such as
peace building, peace enforcement, and conflict prevention), the UN argue that these operations are:
“Deployed to support the implementation of a ceasefire or peace agreement, they are often required to play
an active role in peace-making efforts
and may also be involved in early
peacebuilding activities.” (UN, 2015)
In relation to VAC, and how the UNSC deals with this issue, Hultman notes that the majority of the operations
implemented over the last 20 years have been assigned
an explicit task of civilian protection, which became a
norm for UN deployments (Hultman, 2013).
PK operations can be categorised according to the scope
of their mandate, using a three part typology of a) limited;
b) robust; or c) expanded.


A limited mandate is defined as a mandate, which
restricts the use of force except in cases of selfdefence. It is characterised by PK operations with
an observer mandate, or with a primarily monitoring (border or cease-fire) function. Examples include the United Nations Observer Mission in Angola (MONUA) and the United Nations Mission in
Ethiopia and Eritrea (UNMEE).



A robust mandate is defined as one which permits
the use of “all means necessary” to fulfil he mandate or parts thereof. It is typically characterised by
higher levels of troops and police forces than missions with a limited mandate. Examples include the
United Nations Multidimensional Integrated Stabilization Mission in the Central African Republic
(MINUSCA) and United Nations Operation in Burundi (ONUB)



An expanded mandate is defined as one in which a
mission is tasked with targeting a specific armed
group. It is characterised by the use of force, alongside a governmental ally, against an enemy explicitly named within the mandate. Examples include
the African Union Mission in Somalia (AMISOM)
with Al Shabaab in Somalia and the United Nations
Organization Stabilization Mission in the Democratic Republic of Congo (MONUSCO) with the
March 23 Movement (M23), the Allied Democratic
Forces-National Army for the Liberation of Uganda
(ADF-NALU), the Democratic Forces for the Liberation of Rwanda (FDLR), the Alliance of Patriots for
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Free and Sovereign Congo (APCLS) and the Mayi
Mayi militias.
In terms of results, more than 15 years after the first robust mandates, we can begin to assess their efficacy. Internally published evaluations have concluded that inabilities to fulfil mandate were often due to misunderstanding
of the language of the mandate (i.e.: how to translate it in
the field), especially with the United Nations Organization
Mission in the Democratic Republic of Congo (MONUC)
(Holt et al., 2009). In terms of quantitative assessments,
there is a growing consensus about PK missions’ efficacy.
Studies find that they succeed in reducing VAC overall
(Hultman et al., 2013; Kathman and Wood, 2014). Kreps
and Wallace (2009) – who found similar results – have
added that this efficiency holds both during the deployment of PK soldiers, and also after their withdrawal.
Another emerging consensus is that the more soldiers are
deployed, the higher will be the VAC decrease (Hultman et
al., 2013; Kathman and Wood, 2014). Indeed, light PK
missions, in which forces serve as “observers”, are found
to be less efficient than robust ones, because this gives a
false sense of security to civilians (Kreps and Wallace,
2009; Kathman and Wood, 2014). Finally, Kreps and Wallace (2009) found that non-UN operations were less efficient in reducing the levels of VAC than UN-led missions.
However, one field has not been widely explored: naming
the enemy. Due to neutrality and impartiality principles,
PK mandates have rarely named the main disturbing actors. Some missions have modified their mandate in order
to be more accurate in their tasks implementation. For
instance, the United Nations Mission in Sierra Leone
(UNAMSIL) had targeted the Revolutionary United Front
(RUF) and modified in accordance its mandate. MONUSCO
in 2013 has deployed a Force Intervention Brigade (FIB) to
fight, alongside DR-Congo’s governmental forces, rebel
groups such as the M23. It is possible that this could foster
a reduction in VAC levels perpetrated by a non-state actor.
Drawing on these findings, this paper will test the following hypotheses:


H1a: Peacekeepers are likely to reduce VAC in the
country where they have been deployed.



H1b: Peacekeeping forces with specific mandates
with a named enemy will be more effective at reducing VAC than those with broad, unspecified
mandates.

Agents of violence and civilian protection:
With regards to the actors involved in VAC, Hultman argues that in the short-term, VAC perpetrated by rebels
groups is likely to increase around time when a PK mission
is deployed in order to improve their situation for forthcoming peace negotiations but, with a mandate of PoC, PK
operations reduce rebel VAC (Hultman, 2010). Concerning
government forces’ violence, Hultman found that PK could
help reducing their anti-civilian incentives, despite strong
evidence (Hultman, 2010).
Missions that target a non-governmental actor may lack
neutrality, and are often pro-government. In a case of
mass killings, it is suggested that a pro-government intervention might foster higher level of violence from government and/or allies forces on a long-term basis (Kathman
and Wood, 2011). Therefore, despite no consensus
among researchers, a short term analysis should reveal an
increase of VAC from rebel groups, while a long-term
study should show an increase of VAC from government
forces and their allies (in case of pro-governmental interventions).
Drawing on this existing research are the following hypotheses:


H2a: In the short-term, rebel-perpetrated VAC will
reduce after to PK deployment, due to the introduction of PoC mandates.



H2b: In the long-term, government- and allyperpetrated VAC will increase following the deployment of missions that specifically target a nongovernmental actor alongside a governmental actor (“expanded” mandate).

Geography of violence and civilian protection:
The question of the impact of PK on the locations and geographies of VAC has not been subject to extensive research thus far. Previous studies contend that PK operations prevent contagion and reduce the scope of rebel
violence by limiting their access to external safe havens
and restricting their ability to move (Beardsley, 2010;
Beardsley and Gleditsch, 2015). However, investigating
MONUC deployment from 1999 until 2004, the correlation
between peacekeeping presence (monitoring and interposition of PK troops for instances) and one-sided violence
is, according to Dorussen (2009), negative, revealing a
PK’s inability to prevent anti-civilian violence. Furthermore, case studies have confirmed those findings. Similarly, after an expansion of MONUC deployed troops, in
2003, and as Seybolt asserts:
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“The effects on civilian protection were
mixed. Violence sometimes increased in locations adjacent to, but beyond the reach of UN
military patrols […] The UN patrols might
have reduced violence or they might have
simply relocated it.” (Seybolt, 2012: 33-34)
In addition, the Darfur conflict has revealed a shift of VAC
towards Chad. African Union-United Nations Hybrid Operation in Darfur’s (UNAMID) peacekeepers have been unable so far to prevent this spread. Porous borders and the
flow of refugees seems to have fostered and shifted VAC
in this region (Clarik, 2008). Presence of a third party,
shaped as a PK mission, may have modified the balance of
power, and therefore the conflict environment. More generally, a robust PK mission might be able to secure strategic locations, such as populated cities with strong infrastructure (airports, public buildings), but might struggle to
intervene extensively in remote areas or foreign zones.
Actors perpetrating VAC can also operate in several countries, depending to their ability to cross borders and leverage trans-border activity. The Lord’s Resistance Army
(LRA) has been pushed out from Uganda, but spread to DR
-Congo and Central African Republic (CAR), committing
numerous cases of VAC in the wider region (ICG, 2010a).
This highlights the need to monitor VAC levels not only in
the areas where missions are deployed, but also in the
wider sub-region and in neighbouring states. A PK mission
may have a mandate to keep peace within the territory of
a particular country, but militants may be highly mobile
and seek to leverage porous borders and international
mobility in order to evade forces and capture, while perpetrating VAC in neighbouring states.

This paper aims to produce a preliminary analysis. It will
focus on two geographic dimensions: (a) locations of violence within a country and (b) within the wider region.
The goal will be to observe whether VAC shifts with the
implementation of PK, either towards other part of a
country where a PK mission is deployed; or to observe if
trans-border forms of VAC occurs.
Drawing on this existing research are the following hypotheses:


H3: The presence of peacekeepers will increase VAC
outside of their zone of control.

Peacekeeping, Protection of Civilians and
Robust Mandates:
Drawing on our earlier definition, Table 1 presents a categorisation of PK operations deployed from 1997 to 2014
according to their mandates.
Although the period 1997-2014 witnessed an overall increase in levels of VAC (from 29 events in January 2014 to
187 events in December with a maximum of 303 in January 2014), the relative share of VAC as a proportion of
total violence levels remained consistent over this time,
constituting roughly one-third of all violent events on average. However, this overall pattern obscures some variation and volatility in specific time periods and contexts.
For instance, the Sierra Leonean crisis provoked an increase in the share of VAC from the first quarter of 1997
(when anti-civilian violence constituted one-third of all
events in the dataset) to the second quarter of 1998
(when it made up to half of all violent events across the

Protection of Civilians

No Protection of civilians

Limited

UNMIL (2003)

MINURCA (1998); UNOMSIL (1998);
MONUA (1997); UNMEE (2000);
MINURCAT (2007)

Robust

UNAMSIL (1999); MONUC (2000); ECOMICI (2003); Artemis
(2003); ONUB (2004); UNOCI (2004); UNMIS (2005); Eufor DRCongo (2006); Eufor Chad/CAR (2007); UNAMID (2007);
MINURCAT (2009); MONUSCO (2010); UNISFA (2011); UNMISS
(2011); MINUSCA (2014);

AMISOM (2007); Eufor CAR (2014)

Expanded

UNAMSIL (2000);
MONUSCO (2013);

AMISOM (2012)

AMISOM

(2013);

MINUSMA

(2013);

Table 1: Classification of Peacekeeping Missions, by Mandated ‘Use of Force’ and ‘Protection of Civilians.’
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continent). Disaggregated analysis allows us to assess
whether PK deployments succeeded in reducing VAC in
specific contexts.
Sierra Leone experienced high levels of VAC during its conflict (1991-2002, with PK deployment from July 1998 until
December 2005), with peaks of more than 50 events per
month in June 1997 and February-March 1998 (see Figure
1). A ‘limited’ PK mission, the United Nations Observer
Mission in Sierra Leone (UNMOSIL), was deployed in July
1998. However, as an observer mission, it was poorly
equipped with troops and equipment.
In the months following its deployment, Sierra Leone experienced high levels of VAC with 48 events in December
1998, and an average of 17.9 events per month during
UNMOSIL’s lifetime. To address this, the UNSC approved a
robust follow-up mission, the UNAMSIL, in October 1999.
Progressively increasing the level of troops during first
months of its deployment (11,000 troops in February 2000
compared to 6,000 in October 1999), and adjusting its
mandate (notably to include securing key areas) (Dwan,
2002) seems to have reduced the level of VAC (Hultman et
al., 2013).
On average, during UNAMSIL’s deployment, there were
2.5 events of VAC per month until January 2002 and the
“official” end of the civil war (more than 7 times less than

the UNMOSIL’s average rate). However, as Seybolt recalls,
the legitimacy of UNAMSIL’s success remains questionable. Indeed, the intervention of well-equipped British
troops outside of UN-commandment, in parallel with an
end of Liberian funding to the RUF rebels modified the
balance of power (Seybolt, 2012).
In Sudan, despite successive PK deployments, levels of
VAC have continued to increase. This is particularly apparent in Darfur: during the first 6 months of the UNAMID
deployment (July – December 2007), there were on average 2.5 events of anti-civilian violence per month; whereas during the last 6 months of 2014, civilians experienced
42.3 events on average per month. VAC as a proportion of
total violence has also seen an increase of almost double
(constituting 62% of all 2014 violent events in Darfur compared to 37.3% over the first year of deployment). This
may be partly explained by the fact that mandate of UNAMID was severely restricted in several ways. First, Sudanese president al-Bashir refused a UN-led operation. Requiring the consent of the host state to deploy, UNSC
agreed to a light hybrid mission (African Union/UN).
Therefore, the mission could not in practice meet the conditions of a robust mandate. The UNAMID mandate faces
a mandate issue in ensuring it effectively protects civilians. Technically, its ability to guarantee PoC is restricted

Figure 1: Violence against Civilians in Sierra Leone and Sudan, by Peacekeeping Mission and Mandate, 1997-2014.
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by a use of force “within its capability and areas of deployment, without prejudice to the responsibility of the Government of the Sudan” (UN, 2007). Yet, since July 2007,
and the deployment of UNAMID troops, Sudan’s security
forces have been involved in 12.5% of VAC events in Darfur. Without including pro-government militia (22.5%) and
paramilitary Rapid Support Forces (4.5%), this might already suggest that an increase of VAC is facilitated by the
mission’s limited mandate. Moreover, as Sloan suggests,
UNAMID as well as several other UN PK missions face a
lack of required troops, equipment and leadership, which
undermine potential effectiveness (Sloan, 2014b).
Specific targets:
In several situations, UNSC had to adjust mandates in order to be more effective. AMISOM, UNAMSIL and
MONUSCO mandates have evolved to deter and fight respectively Al Shabaab, the RUF rebels in Sierra Leone and
several armed groups in DR-Congo. In Mali, the 2013 deployed United Nations Multidimensional Integrated Stabilization Mission in Mali (MINUSMA) was directly mandated to work in close cooperation with other enforcement
missions (the French Operation Serval for instance) to
deter threats from Al Qaeda in the Islamic Maghreb

(AQIM), the Movement for Unity and Jihad in West Africa
(MUJAO) and Ansar Dine. Do new measures which specifically target an identified threat significantly reduce levels
of VAC in these contexts?
In February 2012 AMISOM’s mandate explicitly named Al
Shabaab as the main threat (UN, 2012), to be targeted by
peacekeepers. As Figure 2 shows, while during the robust
mandate period, levels of VAC by Al Shabaab were on average 2.5 events per month from January 2010 to January
2012; and increased to 10.5 per month since the expansion of the mandate, and the naming of Al Shabaab of a
specific threat. This includes the period from May 2013
onwards, when the UN mandated a specific, mission-wide
PoC (Williams, 2013). AMISOM’s tactical strategy may in
part explain its failure to curb VAC.
According to Williams, although AMISOM is mandated to
support the Somalian National Army (SNA), the strategy
employed, with huge and concentrated battalions, instead
of small units spread all over the territory, does not fit
with Al Shabaab strategy. Indeed, since the end of 2012,
VAC is no longer concentrated in and around Mogadishu
but spread all over the south and central regions of Somalia. Deploying small and quick units might be a solution to
more effectively reduce levels of VAC (Williams, 2014).

Figure 2: Violence against Civilians by Al Shabaab in Somalia during AMISOM deployment, Jan 2010-Dec 2014.
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By contrast, MONUSCO’s expanded mandate has corresponded to an overall reduction in the levels of VAC, suggesting some success in this regard. MONUSCO’s expanded mandate was built around the Force Intervention Brigade (FIB) deployed in March 2013 to fight the M23, ADFNALU, LRA, FDLR, APCLS and Mayi Mayi militias, alongside
DR-Congo governmental forces. Prior to this measure, as
Figure 3 shows, levels of VAC from the targeted groups
during MONUSCO deployment were 19 per month on average. Since March 2013, levels of VAC averaged 13.8
events per month.
Despite an increase of VAC by ADF and Mayi Mayi militias,
this use of force beyond the traditional conception of PK
has allowed peacekeepers to significantly reduce the absolute level of anti-civilian violence. As noted by Lamiot,
MONUSCO’s success at deterring selected groups in DRCongo and reducing VAC may be attributed to the increasing number of MONUSCO troops; weaknesses of rebels
groups, especially when external support is lacking; more
traditional warfare strategies by rebel groups, which render these groups easier to target than more innovative
strategies, such as terror tactics; and certain groups allying
with government forces (Lamiot, 2015). This case has
some similarities with Sierra Leone case, where the RUF
lost support from Liberian government, alongside an increase of PK troops.
This section analysed the effectiveness of PK missions in

reducing levels of VAC. In contrast with several other studies (Hultman et al., 2013; Kathman and Wood, 2014), we
cannot conclude that peacekeepers significantly reduce
the levels of VAC during deployment. This might be
attributable to different methodological approaches: other studies consider anti-civilian violence only if the incident in question resulted in at least one fatality. The
ACLED dataset has a broader conception of VAC. Lowintensity violent conflicts still produce VAC, even if there
are no reported fatalities.
Second, the findings suggest that robust mandates appear
to be insufficient measures to prevent anti-civilian violence in the most intense conflict situations. In spite of the
mandating of the use of force by “all means necessary,”
failures have continued to occur: the Darfur crisis and recurring massacres in DR-Congo during MONUC deployment testify to recurring obstacles to PoC. These findings
indicate that reducing levels of VAC may instead require
comprehensive peace agreements with warring parties,
rather than robust mandates alone.
Finally, expanded mandates, which explicitly name the
target, do appear to support effective reduction in levels
of VAC, but only if armed groups also experience difficulty
in accessing funding, as was the case in DR-Congo and
Sierra Leone. Taken together, these findings suggest that
the context of implementation matters as much, if not
more so, than the content of the mandate itself.

Figure 3: Violence against Civilians by Select Non-State Armed Groups, DR-Congo, Jul 2010-Dec 2014.
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Conflict Actors and Violence against Civilians:
Section 2 investigates how levels of VAC by specific actors
evolve over the time in light of the given mandate of a PK
mission. Drawing on existing literature, and in countries
where PK are deployed, it is possible to argue that on a
short-term basis, rebels might reduce their VAC, and on a
long-term basis, government forces could be more inclined to target civilians in cases where PK missions are
pro-regime. Underlining these hypotheses is the idea that
foreign and third party interventions might affect the balance of power in a country, influencing the warring parties’ need to bargain in order to improve their position.
Deployment or mandate adjustment may oblige rebels to
reform their strategy, though a PoC mandate would effectively constrain this wish and give government forces
more room to act with impunity.

malia and DR-Congo), where rebel groups are the most
active, levels never increase following a resolution, and
tend to decrease most of the time.
However, evidence from Liberia shows the opposite
trend: over the 6 months period prior to UN resolution,
there had been 11 VAC events, more than half of which
were attributed to rebels. Over the subsequent 6 months,
levels of VAC by rebels increased by more than 160%
peaking at 29 events despites a mandate of PoC. Yet,
these incidences occurred after a peace agreement and a
reallocation of cabinet positions. Though it highlights Hultman’s predicted outcomes, (2010: 39), anti-civilian motives appear to be different, as the International Crisis
Group (ICG) reports:
“Many fighters are not in Monrovia, but
spread throughout the country, dispersed
among civilians who are harassed and fearful.
Violence may be used for purely personal enrichment in areas where the United National
Mission in Liberia (UNMIL) has limited or no
presence.” (ICG, 2003: 6)

Rebel forces and peacekeeping missions:
In testing these assumptions, we see nearly a twofold decrease from the overall number of events prior to and
after resolutions (397 events against 746 events, respectively; see Table 2). The share of VAC attributed to rebels
among all others actors drops by nearly half (23.9% compared to 34.8%). These findings support the existing literature, which anticipates a decrease of rebels’ VAC in the
months following a UN resolution with a PoC task. Even in
extremely violent contexts (which witness more than 10
VAC events per month, such as Sierra Leone, Sudan, SoPeriod/Countries
All Countries

The Liberian trend supports the idea that stabilization
period might be characterised by high levels of opportunistic violence, where bonds with political purposes are
weakened.
However, it is not obvious that PK contributed in reducing
rebel VAC. It should be noted that several PK missions
have been preceded by, and have worked alongside, enforcement missions such as British Barras intervention in
Sierra Leone in 2000 and recurring French deployments
such as Operation Serval in Mali in 2003 and Licorne in

6 Months prior to
UN resolution
746

Share of total
violence (%)
34.8%

6 Months after UN
resolution
397

Share of total
violence (%)
23.9%

131

42%

37

35.6%

103

19%

46

15.1%

204

31.9%

62

26.5%

72

11.3%

70

8.5%

11

50%

29

46.8%

Selected Countries
DR-Congo – Robust
Mandate
DR-Congo – Expanded Mandate
Sierra Leone – Limited Mandate
Somalia – Expanded
Mandate
Liberia – Limited
Mandate

Table 2: VAC (Levels and Share) Committed by Rebels Prior to and After UN Deployment / Adjusted Mandate.
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Ivory Coast in 2002, for instance. It is possible that a UN
resolution by itself does not determine rebels’ willingness
to use anti-civilian violence as a bargaining tool, nor that a
PoC mandate would necessarily be an effective tool in
limiting VAC by government troops.
Finally, whereas older PK deployments were typically
mandated to monitor a cease-fire and implement a peace
agreement (Sloan, 2014a), nowadays, there is often no
peace to keep, and no negotiation will be engaged in the
months following a deployment. Therefore, there is no
need for a rebel group to increase its VAC in order to secure a stronger bargaining position in the immediate wake
of a deployment. To conclude, to deploy a mission and
adjust a mandate will likely affect the rebel incentives in
targeting civilians, however it should be controlled whether an enforcement operation was also deployed to fight
those rebels.
Government forces and peacekeeping missions:
The question remains, how do government forces act
when they fight alongside a PK mission? Experience
shows, that when peacekeepers are given an expanded
mandate, interventions are typically pro-government.
Therefore, neutrality is not a feature of these missions.
Kathman and Wood explore the likelihood that a proMissions/
Period

government and enforcement intervention will increase
the violence committed by the sponsored regime. They
content:
“A durable pro-government intervention
credibly signals that it supports the regime’s
mass killing. Interventions that remain committed to supporting the regime serve to reinforce its expectation of a successful policy by
substantially reducing the cost of policy implementation.” (2011: 752)
Table 3 summarises occurrences of VAC by 6 months periods. P-1 means 6 months prior to the expanded mandate.
P+1, P+2, P+3 and P+4 refer to the four 6 month periods
following the expanded mandate. Investigations of expanded mandates show that – overall – government forces are more involved in VAC events in the long-term (18 to
24 months after a resolution), than immediately after the
PK deployment/adjustment (0 to 6 months after a resolution) (see Table 3).
On average, the number of VAC events attributed to the
government forces increases by 22% between the first 6
months and the last 6 months. However, levels of VAC
remain nearly a third lower than pre-UN deployments/
adjustments (55 events against 88 events). The part that
the government shares in terms of VAC stabilizes over the
time comparing to others actors: whereas, over the year

Share
P -1

P +1

Share
P +1

P +2

Share
P +2

P +3

Share
P +3

P +4

Share
P +4

88

15.90%

45

10.7%

45

10. 6

57

9.6%

55

9. 7%

13

7.10%

26

10.9%

31

11.4%

22

5.9%

40

9. 4%

MONUSCO 51

17.10%

16

10.7%

13

9.4%

34

15.9%

15

11.1%

UNAMSIL

0

1

6.25%

0

0

0

0

0

0

49%

2

11.8%

1

11.1%

1

12. 5%

0

0

Total
By
Mission
AMISOM

0

MINUSMA 24

1. P-Period are 6 Months based. P -1 means 6 months prior deployment/adjustment. P +1, P +2, P +3, P +4 are 6 months periods following UNSC resolution.
2. Colour indicate positive (green) or negative (red) changes with by comparison to the previous period.
3. For MONUSCO, P +4 means Sept-14 to Dec-14 only; For MINUSMA, P +4 means Oct-14 to Dec-14 only.

Table 3: VAC (Levels and Share) Committed by Government Forces Prior to and After the Introduction of Expanded
Mandates, Six Month Periods.
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(P+1; P+2) following mandate, regime was involved in
more than 10% of anti-civilian violence, its share slightly
reduce during the P+3 and P+4 to stabilize below 10%.
Overall, this may suggest a wider involvement of regime
forces by being engaging more frequently due to a supportive mandate. However, the absence of a greater share
informs that it might be also due to more intense fighting.
A disaggregated approach leads to several nuanced insights. Following results of Table 3, in specific situations,
VAC has been extremely rare after resolution. For instance, levels of VAC by Malian forces were extremely
low, in the wake of the UN’s deployment of MINUSMA.
Most of the government forces’ violence towards civilians
occurred prior to MINUSMA deployment, when Malian
forces fought alongside enforcement missions (African-led
International Support Mission to Mali (AFISMA) and
French Serval operation).
By contrast, MONUSCO and AMISOM’s expanded mandates have corresponded with a marginal increase of VAC
committed by government forces. Violence against civilians, including sexual and gender-based violence, and violent looting, by the Forces Armees de la Republique
Democratique du Congo (FARDC) have been welldocumented (Radio Okapi, 2013; UN, 2014). Although
violence has not reached the levels of the pre-mandate
adjustment period, the share of FARDC’s VAC as a proportion of all other actors’ VAC was higher in the last two 6
months periods (P+3-P+4) than during the first two periods (P+1-P+2), and the number of events increased by one

-third between P+1-P+2 and P+3-P+4.
Although MONUSCO is deployed, FARDC’s operations are
not necessarily led with FIB’s assistance (ICG, 2014). This
means that FARDC might pursue a predatory strategy towards civilians, without containment or oversight from
FIB. If operations were led in cooperation with FIB, it is
possible that the presence of UN soldiers could have a
positive impact on FARDC’s activities. Moreover, it appears that police forces of DR-Congo represent more than
half of the regime’s violence over the last two periods,
repressing opposition protesters and illegal miners, and
participating in some operations alongside military forces
(see Figure 4).
In Somalia, as soon as the mandate was expanded, violence from National Forces increased by two-thirds between P-1and P+4. We observe similar results for the government’s forces share of VAC compared to other actors
(except P+3’s share, when Al-Shabaab carried out high
levels of VAC over several months). VAC occurred mainly
through two mechanisms: indiscriminate attacks from the
Somalian National Army on alleged Al-Shabaab positions,
and recurring violence at roadblock controls. Despite
modification to AMISOM’s mandate to subsequently specify civilian protection in May 2013, levels of VAC remain
high. According to Human Rights Watch (HRW), government plans to improve civilians’ protection were hampered by political tensions concerning allocation of cabinet positions, federalism, and persistent insecurity (HRW,
2015)

Figure 4: Violence against Civilians in DR-Congo, Somalia and Mali, by State Forces, 6 Months Prior to and 24 Months
After, the Introduction of Expanded Mandates.
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To conclude, when levels of VAC are already low (as in
Sierra Leone) or high-intensity violence is declining (as in
Mali), the likelihood that government forces will engage in
significant rates of VAC is weak. Where levels of overall
violence are still high, however, VAC by government forces is likely to carry on.
Evidence from the cases of AMISOM and MONUSCO illustrate this dynamic. However, the Governmental VAC cannot
long-term impact
of this mecha- only be explained through
nism is not clear, an analysis of the mandate
with
opposing
accompanying PK forces:
trends evident in
the legacy of violent
the cases of the
FARDC and SNA. strategies and institutional
In the case of DRcultures of engaging with
Congo’s FARDC,
civilians are also
the high levels of
VAC prior to UN
important factors.
deployment have
not been repeated in the post-deployment phase. In the case of Somalia’s
SNA, considering their share of overall VAC, government
forces have committed less anti-civilian violence relative
to other actors.
Finally, it should be taken into account that both the former SNA and FARDC have a historical legacy of perpetrating relatively high rates of VAC, whereas Malian and
Sierra Leonean forces were relatively less well known for
committing such violence. Governmental VAC therefore
cannot only be explained through an analysis of the mandate of accompanying PK forces; the legacy of violent
strategies and cultures of engaging with civilians are also
important factors.

Locations of Violence against Civilians and
Peacekeeping Deployment:
Investigating the ability of PK missions to reduce levels of
VAC requires an assessment of whether these deployments control the spread of anti-civilian actions. Drawing
on previous studies, it is possible that deploying a PK mission will foster the relocation of anti-civilian activity, and
that higher levels of VAC will subsequently be found outside of the mission’s scope. Analysing the locations of
VAC, two opposing patterns are evident: in some cases,
VAC spreads (as was the case in the Ituri crisis, and the
Kivus, both in DR-Congo), while in others, VAC is relatively
contained (Darfur, Sudan; Mali). Both these patterns are
also conditioned by an overall increase (Darfur, Sudan;
Ituri crisis, DR-Congo) or decrease (Mali; Kivus, DR-Congo)
in VAC event levels. As such, even in cases of the geographic containment of VAC, this does not necessarily
correspond to an overall reduction of levels of anti-civilian
violence, nor does a spread imply an absolute increase in
civilian targeting.
Containment:
In the case of Darfur, there has been strong criticism of
the role of the UNMIS (2005-2011), and the UNAMID
(2007 – present) missions, and their lack of success in containing anti-civilian violence. Report from Human Rights
Watch highlighted the inability of these missions to prevent cross-border violence, notably towards refugees in
several Chadian camps (HWR, 2006). More recent analyses have contended that in Darfur, despite the deployment of UNAMID, VAC remains a persistent feature of
conflict. Clarik (2008) has shown that violence progressively shifted towards the Chadian border from 2004 to
2008. Similarly, he demonstrated that levels of anticivilian violence increased on the Chadian side of the border, particularly in 2008.
An analysis of ACLED data from this region confirms this
pattern during UNMIS deployment and the first years of
UNAMID (2007-2009), when there were significant levels
of VAC near the border in Chad (see Figure 5). However,
over time, there has been an evolution of the violence
pattern away from the initial spill-over to Chad to subsequent geographic containment in Darfur. Whereas levels
of VAC have increased overall in Darfur, this has coincided
with a decrease in its geographic spread, and a concentration within Sudan. Since the end of 2010 and the withdrawal of MINUCAT – tasked with protecting refugees
alongside Eufor Chad/CAR – not a single anti-civilian vio- 11
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lence event has been recorded in the eastern parts of
Chad. New events that occurred in 2013 onwards in CAR
were not directly related to the Darfur crisis. This indicates
a re-ignition of the Darfur Crisis in a different form than
that which was experienced in earlier years.
Despite UNAMID’s inability to ensure the effective protection of civilians, anti-civilian violence has therefore, in recent years, been geographically contained within Sudan.
The extent to which this can be directly attributed to success on UNAMID’s part is unclear; it appears instead that
the most important factor in shaping this geographic profile was the changing diplomatic relationship between
Chad and Sudan. Attempts to normalize relations between
Chad and Sudan in January 2010, contributed to the return of rebel groups in either country (Sudan Tribune,
2010). This agreement also allowed the deployment of
1,500 soldiers on a Joint Sudan-Chad border force to prevent rebels’ cross-border movements (ICG, 2010b). While
ending this proxy war by suppressing support to rebel
groups, this agreement may have contributed to the concentration of anti-civilian actions within Darfur, where the
violence was still on-going.

A similar pattern is evident in Mali, where the dynamics of
violence support previous findings that VAC can be geographically contained following intervention. Although
Tuareg rebels and Islamist groups were primarily responsible for anti-civilian violence in the northern regions of
Gao, Kidal and Timbuktu, more limited civilian targeting
occurred further south. Several anti-civilian attacks were
also committed by government forces in Bamako, during
the period immediately surrounding the March 2012
coup. However, by early 2013, enforcement deployments
(French Operation Serval alongside AFISMA) contributed
to a progressive containment of anti-civilian violence in
northern regions. Challenges faced by the Tuareg and Islamist groups forced them to retreat further in the north.
As Figure 6 shows, three distinct stages of VAC can be
identified in Mali. First, from January 2012 to November
2012, high VAC was recorded throughout the whole country. Second, the intervention (December 2012 – March
2013) of French Operation Serval forces (alongside AFISMA operation) contributed to the concentration of VAC in
the north-central part of Mali, especially in Mopti and
Segou regions, during a period when non-state armed

Figure 5: Violence against Civilians in Darfur, Eastern Chad, and Eastern CAR, during UNMIS and UNAMID Deployments.

12

ACLED Working Paper No. 9
Peacekeeping and Civilian Protection
groups still controlled several cities further north. Finally,
when MINUSMA was deployed in April 2013, levels of VAC
became concentrated in the extreme north in Gao, Kidal
and Timbuktu.
In addition, neighbouring countries have not observed any
significant spill-over of VAC due to displacement of regional armed groups such as AQIM. Mali therefore illustrates
how the scope of VAC can be reduced and contained.
Once more, the extent to which PK forces are responsible
for this reduction in overall levels of VAC is debatable: the
role of French and AFISMA troops appears to have been
more important in reducing and containing the spread of
violence, as well as the normalization of the political situation. MINUSMA’s primary contribution appears to have
been sustaining that containment and preventing a rediffusion.
Diffusion:
In contrast to this first pattern, some countries have observed a diffusion of VAC during PK deployment. Research
from Liberia show that VAC occurred in areas where
peacekeepers were not present in the first stage of UNMIL
deployment (Sept. - Oct. 2003), mainly in the eastern part
of the country. Later, the absence of police forces can
account for the recurrence of VAC in Grand Bassa and
Montserrado, notably in May 2005 (Amnesty International, 2005).
A study of DR-Congo further illustrates this dynamic of
spreading violence. Following the April 2003 withdrawal
of Ugandan MONUC peacekeepers from Ituri (Orientale

Province, DR-Congo), the French-led Artemis mission was
deployed in June 2003 in Bunia, to stabilize the situation.
More than 500 civilians had been killed in early May 2003,
and MONUC’s remaining forces were unable to prevent
any of those massacres, revealing a vacuum of power
(Holt et al., 2009). Following Artemis deployment in
June, the situation in Bunia and the main towns in Ituri
became more stable, but remained violent. MONUC forces redeployed from September 2003: out of 10,800 MONUC peacekeepers, 4,700 were deployed near Ituri and
4,000 in Maniema province. The remaining 2,100 were
allocated to protect other areas in the Kivus (IRIN, 2004).
As Figure 7 shows, from January 2003 until August 2003,
anti-civilian violence was mainly concentrated in Ituri
(Orientale province) and in South Kivu. Progressive redeployment from September 2003 subsequently contributed
to a relocation of VAC to the Kivus. Although fatality levels
were 8 times lower (on average, 16 per week from January 2003 until August 2003, then 2 per week until June
2004), the geographic spread of VAC was wider. From
September 2003 until June 2004, 75% of anti-civilian violence occurred in the Kivus, compared to 54% from January 2003 until August 2003.
One possible explanation for this is that the redeployment
of troops into Maniema and Oriental provinces instead of
the Kivus, contributed to a shift in the security context in
favour of rebel groups in the east. In the absence of the
strong PK presence in the Kivus, non-state armed groups
were more likely to engage in anti-civilian violence.
MONUC’s ability to protect civilians in different areas appears to have been limited. At the end of May 2004, MO-

Figure 6: Violence against Civilians in Mali, by Enforcement and Peacekeeping Deployments, 2012-2014.
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NUC troops in Bukavu (North Kivu) struggled to limit the
advance of local rebels groups, before scaling down their
operations, out of fear of jeopardizing the on-going peace
transitional process (ICG, 2005). Several hundred civilians
were forced to flee when rebel forces looted and burnt a
market near Bukavu. Shifting the balance of power by concentrating PK forces within cities and specific areas appears to have facilitated a new civilian crisis.
A similar situation was observed in DR-Congo starting
from March 2013 when the United Nations expanded
MONUSCO’s mandate by deploying the Force Intervention
Brigade to target specific armed groups (M23 and LRA
among others). The anti-civilian actions committed by
those armed groups spread within DR-Congo. With the
exception of the LRA’s incursions and settlement in CAR,
there were very few subsequent trans-border instances of
VAC, which instead diffused primarily within DR-Congo
itself. Levels remained extremely high in the Kivus, but
anti-civilian violence progressively increased in neighbouring Oriental and Katanga provinces.
As Figure 8 shows, during MONUSCO’s robust mandate
period (July 2010 until January 2013), North Kivu and
South Kivu witnessed nearly 75% of the VAC carried out by
these select active groups. By contrast, over the expanded
mandate period (March 2013 – present), the Kivus witnessed only 41% of the anti-civilian violence. At the same
time, levels were increasing in neighbouring provinces:
Orientale witnessed 25.3% of these groups’ VAC in the
expanded mandate period, compared to 19.5% in the robust phase. Similarly, Katanga witnessed 29.3% of these
groups’ VAC during the expanded mandate period, compared to 5.6% during the robust phase (although, levels in
Katanga had already increased prior the expanded mandate).

This may be explained by the strategic deployment of the
PK forces, where peacekeepers were less numerous in
Katanga - with 450 out of 22,000 peacekeepers in early
2014 (Reuters, 2014). Due to the increase in VAC, the
head of MONUSCO admitted that:
“It's a humanitarian catastrophe. I feel an element of guilt when I think of Katanga because
we have concentrated our military activity on
the Kivus but it is important not to neglect Katanga.” (The Guardian, 2014)
Redeployment started mid-2014 (IRIN, 2014) leading to a
net reduction in Katanga’s share of violence.
In closing, analysis of ACLED highlights two distinct
patterns in the geographic location of anti-civilian violence
during PK missions. In some cases, anti-civilian violence is
primarily contained in its original territory. In Mali and
Sudan, VAC became progressively concentrated in the
northern territory and Darfur respectively, with limited
evidence of widespread national or cross-border diffusion,
although political and other factors coincided with PK deployment to contribute to these dynamics.
A second pattern is observed in DR-Congo. The diffusion
of VAC appears to take place when the balance of power
between armed actors shifts and where areas have low
levels of PK troops. This may contribute to targeted rebel
groups facing opposition in strongholds (as during
MONUSCO deployment) being incentivised to split into
small units and spread into other areas fostering a VAC
diffusion.
One reason for these dynamics is that a lack of troops
(both soldiers and police officers) and their strategic concentration in specific areas contributes to a vacuum of
power in particular locations. Deploying troops and

Figure 7: Violence against Civilians in Eastern DR-Congo, by Peacekeeping Deployment.
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fighting volatile armed groups such as in DR-Congo might
therefore foster the diffusion of VAC. By contrast, in Mali,
enforcement deployments led to the quick defeat of
armed groups and, to a lesser extent, the stabilization of
the political situation in large parts of the country, contributing to a significant decrease in VAC. These findings reflect the importance of micro-level approaches to understanding the success of PK mission in protecting civilians.

Conclusions:
Previous studies of PK missions’ ability to ensure PoC focused primarily on mission robustness (defined as their
permitted use of force) and the inclusion of a PoC task
within the mandate. Present findings suggest that effectiveness analyses should be expanded to other factors
such as the actors involved, as well as to the location of
the anti-civilian events.
Section 1 shows that, overall, the task of PoC remains a
difficult goal for peacekeepers. Our analyses did not show
a significant reduction of VAC over the long-term due to
PK deployment. Although several cases studies did experience a decrease in anti-civilian violence levels, the causal
link was questionable. Often, the decrease in anti-civilian
violence was due to either an enforcement operation deployed alongside peacekeepers (as in Sierra Leone), or a
rebels’ loss of capabilities (Sierra Leone, DR-Congo during

MONUSCO deployment). It seems that, by itself, PK operations cannot alone ensure the PoC, or an overall reduction
in VAC levels. The contexts of deployment, linked to the
diplomatic relations, political developments, and the economic resources of perpetrators, appears to matter more
than the content of the mandate itself.
Section 2 demonstrated that non-state actors’ anti-civilian
violence tends to reduce in the short-term, following PK
deployment. By contrast, an analysis of regime forces’
behaviour while explicitly supported by PK missions with
expanded mandates reveals that their anti-civilian violence does not decline: the absolute number of state anticivilian attacks increases. Although it remains unclear why
regime forces engage in anti-civilian violence when PK
troops operate alongside state forces, a pre-existing legacy of state-led anti-civilian violence may offer one possible
explanation.
Finally, Section 3 explored the geographic diffusion of VAC
following the deployment of peacekeepers. Two opposing
patterns were explored. First, the geographic containment
of VAC was observable in Mali and Darfur, where anticivilian violence was relatively limited to specific areas:
the northern territory in Mali, and Darfur in Sudan. Secondly, the geographic diffusion of VAC was observed
mainly in DR-Congo. Following the Ituri crisis in the early
2000s, when violence diffused towards the Kivus, eastern
parts of the country have experienced a similar process
over the last two years (2013-2014). A vacuum of power
allows anti-civilian violence to occur outside the scope of
peacekeepers’ deployment, notably in Katanga in 20132014.
Consequently, we can conclude that the location and
strategy of PK mission deployment appears to be a key
factor in the diffusion of VAC. By contrast, the geographic
containment of VAC cannot be fully linked to PK mission
deployment: once more, political relations and developments, and the deployment of enforcement missions appear to be key contributing factors in both Darfur and
Mali.
This paper underscores the importance of assessing PK
missions’ effect on VAC through a range of measures, including overall and relative proportions of violence; the
agents and perpetrators of civilian targeting; and the geographic profile of violence. Future research would benefit
from further micro-level analyses of VAC, with these various measures of effectiveness and outcome in mind.

Figure 8: Violence against Civilians by Select Non-State
Actors in DR-Congo, during MONUSCO Deployment, Jul
2010-Dec 2014.
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