
Security Council Report  Cross-Cutting Report  April 2013� securitycouncilreport.org  1

Cross-Cutting Report

The Special Representative on 
Sexual Violence in Conflict,  
Zainab Hawa Bangura, during  
her visit to CAR.

2013, No. 02
10 April 2013

This report is available online at 
securitycouncilreport.org.

For daily insights by SCR on evolving 
Security Council actions please 
subscribe to our “What’s In Blue” 
series at whatsinblue.org or follow 
@SCRtweets on Twitter.

Women, Peace and Security:  
Sexual Violence in Conflict and Sanctions

Security Council Report’s third Cross-Cutting 
Report on Women, Peace and Security analyses statis-
tical information on women, peace and security in 
country-specific decisions of the Security Council 
and developments in 2012, with a particular focus 
in the case study on the nexus between sexual 
violence in conflict and sanctions imposed by the 
Security Council. The report also examines the 
Council’s inconsistency in including language on 
the UN’s zero-tolerance policy on sexual exploi-
tation and abuse for UN personnel in resolutions 
establishing or renewing mandates for peace mis-
sions. The report will also briefly touch on key 
developments on the women, peace and security 
agenda in early 2013.

The overarching observation of the report 
is that there has been significant pushback on 

women, peace and security issues.  However, this 
dynamic has largely been played out in difficult 
negotiations at the thematic level rather than in 
any particular rollback in country-specific deci-
sions of the Council.  The report also demon-
strates that the Council has created several tools 
with considerable potential of having an impact on 
women, peace and security issues on the ground. 
It has not, however, applied these tools consis-
tently or, in some cases, at all.  It also seems as if 
the Council’s focus on the broad women, peace 
and security agenda is uneven. In recent years, for 
example, the Council has regularly, if inconsistent-
ly, addressed sexual violence in conflict. However, 
there are some indications that the Council’s focus 
is less sharp when it comes to the women’s partici-
pation aspect of this thematic agenda. 
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Executive Summary 

Since the publication of our first Cross-Cut-
ting Report on Women, Peace and Security in 
2010, there has been significant growth in 
the UN system’s focus on this thematic issue. 
The first Special Representative of the Secre-
tary-General on Sexual Violence in Conflict 
was appointed in February 2010, and in Jan-
uary 2011 a system-wide entity on women’s 
equality and empowerment, UN Women, was 
established. Both the head of UN Women 
and the Special Representative have briefed 
the Security Council regularly since taking 
up their respective positions. 

Three years since the start of these insti-
tutional processes, it seems appropriate to 
examine how the establishment of these 
offices at UN headquarters, the continued 
deployment of gender expertise in the field 
as well as gender expertise supplementing 
the work of various sanctions committees’ 
experts groups have complemented the Secu-
rity Council’s own approach to the women, 
peace and security agenda. This report will 
assess whether a more robust women, peace 
and security infrastructure has improved the 
flow of information to the Security Coun-
cil and, if so, whether such improvement, in 
turn, has translated into an enhanced focus 
on these matters in Council decision-making, 
and in particular, in the work of its sanctions 
committees.

Specifically, this report examines the 
Council’s follow-through on its own inten-
tion expressed in resolutions 1820 (2008), 
1888 (2009) and 1960 (2010) to consider 
including designation criteria for the impo-
sition of sanctions pertaining to acts of 
rape and other forms of sexual violence. To 
examine the nexus between sexual violence 
and activity by the Security Council and its 
sanctions committees, this report reviews 
the mandates of relevant sanctions regimes, 
the application of sanctions and relevant list-
ing and designation criteria and reporting 
by associated expert groups on sexual and 
gender-based violence. 

The report will consider the sanctions 
regimes imposed on Côte d’Ivoire, the Dem-
ocratic Republic of Congo (DRC), Iraq, 
Liberia, Libya, Somalia and Sudan as exam-
ples of the Security Council’s approach to 
women, peace and security issues—in par-
ticular whether such tools have been used 
to enhance accountability for sexual violence 
in armed conflict. In addressing the issue of 

accountability for perpetrators of sexual vio-
lence, the case study will also briefly touch 
on parallel international justice mechanisms 
where they exist.

The past two years have been a time of 
particular division in the Council, with sig-
nificant push-back by several permanent 
and elected Council members on the key 
thematic issues including on women, peace 
and security, children and armed conflict 
and protection of civilians. There has been 
repeated criticism by some Council mem-
bers that the reporting on women, peace and 
security, particularly on sexual violence, has 
gone beyond its mandate by including coun-
tries that are not on the Security Council’s 
agenda. However, the overarching observa-
tion of this study is that this push-back has 
largely played itself out in difficult and pro-
tracted negotiations at the thematic level but 
has not negatively impacted the integrity of 
the Council’s women, peace and security 
normative framework. 

Interestingly, despite this controversy at 
the thematic level, the women, peace and 
security agenda continued to be substantive-
ly applied in the Council’s country-specific 
resolutions, the Council expanded its work at 
the committee-level when considering sexu-
al violence or rape as designation criteria in 
various sanctions regimes and there has been 
regular interaction between the Council and 
UN Women and the Special Representative 
on Sexual Violence in Conflict. The Council’s 
interaction with the Special Representative 
has been especially notable at both the Coun-
cil level—insofar as she has briefed not only 
on her broader mandate but also on several 
country-specific situations—and her office’s 
interactions with several expert groups of the 
Council’s sanctions committees. 

However, the study did reveal one area of 
concern regarding the Council’s inclusion of 
the UN’s zero-tolerance policy in its relevant 
resolutions. In a review of the resolutions in 
effect in 2012 for 12 peacekeeping operations 
and seven political and peacebuilding mis-
sions, only eight had mandates that included 
a reference to the zero-tolerance policy on 
sexual exploitation and abuse for UN per-
sonnel. In practice, the Council has not been 
involved in the matter and the issue has been 
left to the discretion of the Secretariat and 
troop-contributing countries. 
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Background And Normative Framework

Since the adoption of resolution 1325 in 
2000, the Council has established a broad 
set of norms on women, peace and security. 
Successive Council resolutions have provided 
a framework that gives guidance to member 
states on the issue and possibilities for action. 
These resolutions also provide instruction to 
the Secretariat on the issue, as well as guide 
the Council’s own consideration and possible 
additional measures. 

The Council’s decision to take up wom-
en, peace and security as a separate thematic 
topic in 2000 is seen as in line with its overall 
thematic agenda. The Council’s first themat-
ic resolutions—on protection of civilians and 
on children and armed conflict—were adopt-
ed the year before resolution 1325. Highlight-
ing women, peace and security separately was 
partly due to the recognition that increasingly 
in armed conflicts, a significant number of 
attacks had occurred that specifically target-
ed women and girls. These sometimes took 
the form of systematic sexual violence. 

Resolution 1325 (2000)
Resolution 1325 looked at several aspects of 
the impact of conflict on women and girls 
and expressed concern that armed conflict 
has a disproportionate effect on them. This 
impact is felt even when women and girls are 
not directly engaged in hostilities. Resolution 
1325 recognised that women’s needs should 
be taken into account by those planning 
demobilisation and reintegration programs. 
The resolution also stresses the importance 
of the equal participation of women in peace 
and security processes, as well as the need to 
increase their decision-making roles in con-
flict prevention and conflict resolution.

Resolution 1325 also emphasised the obli-
gations that international law places on par-
ties to conflicts to protect women in armed-
conflict situations, including by taking special 
measures to protect women and girls from 
gender-based violence, and stressed state 
responsibility for ending impunity for such 
crimes.

Generally, resolution 1325 is balanced 
between increasing women’s participation 
in all aspects of action and decision-making 
relevant to peace and security and highlight-
ing women’s rights and the importance of 
protecting women as a vulnerable subset of 
broader civilian-protection considerations.

Resolution 1820 (2008) 
In the jurisprudence that came out of the 
International Criminal Tribunals for the For-
mer Yugoslavia and Rwanda, it emerged that 
sexual violence had been a specific tactic of 
war and was recognised as a crime against 
humanity and also as an act of genocide. 
Additionally, evidence of widespread, system-
atic, brutal and highly publicised sexual vio-
lence perpetrated against the women of the 
eastern DRC played a pivotal role in creating 
the environment for the Council’s next sub-
stantive decision on the women, peace and 
security agenda—resolution 1820, adopted 
in 2008.

Resolution 1820 addressed sexual vio-
lence in conflict and post-conflict situations 
and expressed the Council’s willingness to 
use sanctions against perpetrators of sexual 
violence in armed conflict. Three months 
prior to the adoption of resolution 1820, the 
Council had added sexual violence in the 
DRC as a criterion for targeted sanctions 
through resolution 1807. Already in 2006, 
the 1572 Côte d’Ivoire Sanctions Committee 
had included rape and sexual abuse of wom-
en among the reasons for applying targeted 
sanctions to three individuals. Resolution 
1572, which established the Côte d’Ivoire 
sanctions regime in 2004, had included “seri-
ous violations of human rights” among the 
criteria for sanctions. 

In addition, resolution 1820 enumerated 
the possible measures parties could take to 
protect women and children from sexual vio-
lence and reinforced measures to end impu-
nity. It noted that rape and other forms of 
sexual violence could constitute a war crime, 
a crime against humanity or an act with 
respect to genocide. 

Resolution 1820 also requested the Sec-
retary-General to continue and strengthen 
efforts to implement the policy of zero-toler-
ance of sexual exploitation and abuse in UN 
peacekeeping operations.

Resolution 1888 (2009)
Resolution 1888, adopted on 30 September 
2009, aimed at strengthening efforts to end 
sexual violence against women and children 
in armed conflict and established the man-
date of the Special Representative on Sexual 
Violence in Conflict. It also further devel-
oped language regarding the Council’s con-
sideration of expanding sanctions regimes to 

include sexual violence as designation criteria 
and called for all relevant UN missions and 
bodies to share information with sanctions 
committees through expert groups.

This resolution included a range of mea-
sures to develop capacity to implement reso-
lution 1820, including: 
•	 a request for the Secretary-General to 

appoint a Special Representative;
•	 a request to deploy rapidly a team of 

experts to situations of particular concern 
with respect to sexual violence in armed 
conflict; and

•	 a decision to include specific provisions in 
peacekeeping mandates, as appropriate, 
for women’s protection advisers.
The Secretary-General appointed the first 

Special Representative on Sexual Violence in 
Conflict, Margot Wallström (Sweden), on 2 
February 2010. The current Special Rep-
resentative—Wallström’s successor, Zainab 
Hawa Bangura (Sierra Leone)—was appoint-
ed on 22 June 2012 and took up her office in 
September 2012.

Resolution 1889 (2009)
On 5 October 2009, the Council adopted 
resolution 1889, addressing the need to 
take into account women’s protection and 
empowerment in post-conflict situations. 
This resolution reinforced resolution 1325, 
and as resolution 1888 did in relation to reso-
lution 1820, focused on how to implement 
key elements of resolution 1325. In terms 
of practical application, it called upon the 
Secretary-General to submit to the Securi-
ty Council a set of indicators for use at the 
global level to track implementation of reso-
lution 1325.

Resolution 1960 (2010)
Resolution 1960, adopted on 16 December 
2010, requested the Secretary-General to 
establish monitoring, analysis and reporting 
arrangements on conflict-related sexual vio-
lence. The resolution also called upon par-
ties to armed conflict to make time-bound 
commitments to prohibit and punish per-
petrators of sexual violence. The Secretary-
General was asked to include in his annual 
reports on conflict-related sexual violence 
an annex listing parties credibly suspected of 
bearing responsibility for patterns of rape and 
other forms of sexual violence “as a basis for 
more focused United Nations engagement 
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Background And Normative Framework (con’t)

with those parties, including, as appropriate, 
measures in accordance with the procedures 
of the relevant sanctions committees”. 

The Council also reiterated in resolu-
tion 1960 its intention, when adopting or 

renewing targeted sanctions in situations of 
armed conflict, to consider including rape 
and other forms of sexual violence as des-
ignation criteria. The resolution also called 
for the Special Representative on Sexual 

Violence in Conflict to share with relevant 
Security Council sanctions committees, 
including through relevant expert groups, all 
pertinent information about sexual violence.

Key Developments at the Thematic Level

Since resolution 1325 was adopted in 2000 
the Council has held an annual debate on 
women, peace and security with the head 
of UN Women briefing the Council at these 
debates since 2010. It has also held, since 
2009, annual debates on sexual violence in 
conflict with the Special Representative brief-
ing since 2010. This section tracks key devel-
opments at the thematic level in 2012 includ-
ing: the presidential statements adopted in 
connection with the annual open debates 
on the implementation of resolution 1325 
and the open debate on sexual violence; the 
eleventh report of the Secretary-General on 
women peace and security and the first report 
on conflict-related sexual violence; Security 
Council engagement with the Special Repre-
sentative for Sexual Violence in Conflict and 
UN Women; and other Council engagement 
with the women, peace and security thematic 
issue such as in informal Arria formula meet-
ings or during Council visiting missions.

Security Council Activity on Women, 
Peace and Security
Open Debate & Presidential Statement on 
Conflict-Related Sexual Violence
On 23 February 2012, the Council held an 
open debate on women, peace and security 
to consider the Secretary-General’s report on 
conflict-related sexual violence (S/2012/33). 
Briefing the Council were then-Special Rep-
resentative Margot Wallström, Under-Secre-
tary-General for Peacekeeping Hervé Lad-
sous and Amina Megheirbi, representing the 
NGO Working Group on Women, Peace and 
Security and the head of Attawasul Asso-
ciation, a Libya-based organisation working 
on women’s empowerment (S/PV.6722 and 
Resumption 1). Thirty-one member states in 
addition to Council members and the EU del-
egation to the UN participated in the debate.

The Council adopted a presidential 
statement that day commending the 

Special Representative’s work and inviting 
her to continue to provide briefings to 
the Council. The statement stressed the 
need for continued data collection under 
the monitoring, analysis and reporting 
arrangements on sexual violence in armed 
conflict, post-conflict situations and other 
relevant situations (S/PRST/2012/3). 

Wallström presented the first-ever annual 
Secretary-General’s report on conflict-related 
sexual violence, focusing on sexual violence 
as a threat to security and an impediment 
to peacebuilding. The report provided 
information in five categories:
•	 parties to armed conflict credibly suspect-

ed of committing or being responsible for 
rape or other forms of sexual violence (in 
Colombia, Côte d’Ivoire, DRC, Libya, 
Myanmar, Somalia, South Sudan and 
Sudan/Darfur);

•	 sexual violence in post-conflict situations 
(in Bosnia and Herzegovina, Central 
African Republic [CAR] and Chad, Libe-
ria, Nepal, Sierra Leone, Sri Lanka, and 
Timor-Leste);

•	 sexual violence in the context of elections, 
political strife or civil unrest (in Egypt, 
Guinea, Kenya and Syria);

•	 sexual violence in other situations of con-
cern (in Angola); and

•	 other concerns, such as allegations of sex-
ual violence in the context of detention 
and border crossings in conflict situations.
The report also included an annex listing 

parties credibly suspected of committing or 
being responsible for rape and other forms of 
sexual violence in situations of armed con-
flict on the Council’s agenda. The Council 
requested such an annex in resolution 1960, 
expressing its intention to use the list as a 
basis for more focused UN engagement 
with those parties, including taking mea-
sures through the relevant sanctions com-
mittees, as appropriate. The annex included 

the Lord’s Resistance Army (LRA) operat-
ing in the CAR, the DRC and South Sudan 
and various militias and government forces 
in Côte d’Ivoire and the DRC. (The nexus 
between armed groups perpetrating sexual 
violence and the Security Council’s various 
sanctions regimes is examined in a later sec-
tion of this report.)

The vast majority of the information pro-
vided in the Secretary-General’s report on 
conflict-related sexual violence related to 
countries or situations either on the Coun-
cil’s agenda or that the Council had recently 
dealt with informally. However, some contro-
versy arose over the inclusion of Colombia 
(an elected Council member at the time) and 
Egypt, countries not on the Council’s agen-
da. The controversy was not so much due to 
concerns regarding the accuracy of the infor-
mation but rather due to a question about 
whether such situations were a threat to inter-
national peace and security. There was also a 
certain degree of anxiety over what it might 
mean for a country to be cast in a negative 
light and appear in a report presented to the 
Security Council. 

Some questions were also raised over 
situations not included in the report, such 
as Afghanistan, Haiti, Iraq, Israel/Pales-
tine, Yemen and Zimbabwe. In relation to 
Afghanistan and Iraq, it seems the Office of 
the Special Representative was not able to 
get quality information from the UN mis-
sions on the ground. However, the omission 
of these situations in the report led to serious 
concerns among already sceptical Council 
members that there was a serious problem 
in the UN system if high-quality information 
on issues of sexual violence was not com-
ing out of the UN missions in Afghanistan 
and Iraq. Generally, the Secretary-General’s 
reporting on those countries has been more 
positive about political and security develop-
ments than the situations on the ground have 
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warranted. There have been concerns that 
such overly optimistic reporting may have 
been due to the political and electoral priori-
ties of the US regarding its drawdown in Iraq 
in 2011 and in Afghanistan in 2014. Some 
member states believed the exclusion of these 
situations from the list were politically moti-
vated, exacerbating existing perceptions of 
severe double-standards on the part of some 
P5 members. (Afghanistan and Yemen were 
included in the 2013 report on sexual vio-
lence, discussed later in this report.)

In relation to the situations identified in 
the report, Wallström said the report should 
be used as a tool to track linkages between 
sexual violence and insecurity; highlight the 
importance of enforcing command responsi-
bility and vetting perpetrators from national 
security forces; and provide a baseline for 
systematic engagement with parties to armed 
conflict. She outlined the importance of 
sending a signal so that armed groups see 
sexual violence as a liability, inviting national 
and international scrutiny unless concrete 
measures were taken to end such violence.

The key point of contention during the 
debate and the difficult negotiations on the 
presidential statement was that the report 
covered more than just situations of armed 
conflict. While Council members were 
broadly supportive of including informa-
tion on sexual violence in armed conflict and 
post-conflict situations, several members—
including China, Colombia, India, Pakistan 
and Russia—were unhappy with the report’s 
methodology. This was especially pertinent 
in relation to countries that arguably did not 
constitute threats to international peace and 
security and were therefore considered to be 
outside the purview of the Security Coun-
cil. This led to suggestions during the nego-
tiations on the presidential statement that 
the focus should be on sexual violence in 
armed conflict rather than conflict-related 
sexual violence, which was reflected in the 
final adopted text. However, the final text did 
make a reference to the need for reporting on 

“other situations relevant to the implementa-
tion of resolution 1888” (which created the 
post of the Special Representative).

Questions also arose during the negotia-
tions on the presidential statement about the 
scope of the Special Representative’s report-
ing mandate, with some Council members 
urging a more restrictive definition. Council 

members committed to the Special Repre-
sentative’s role worried that a closely defined 
role would negatively impact the Special 
Representative’s advocacy efforts and early-
warning capacity, in turn limiting the Coun-
cil’s own conflict-prevention role. The final 
text of the presidential statement reaffirmed 
the Special Representative’s mandate as set 
out in resolutions 1888 and 1960.

Presidential Statement & Open Debate  
on Women, Peace and Security
The 2012 open debate, planned for 29 
October, had to be cancelled when UN 
headquarters closed for several days due 
to Hurricane Sandy. However, the Council 
did adopt a presidential statement on 31 
October 2012 that highlighted the impact 
of women’s civil society organisations, 
recognised the need in the Council’s own 
work for more systemic attention to the 
women, peace and security agenda and 
welcomed the Secretary-General’s call for 
enhanced women’s participation, at all levels, 
in conflict prevention, conflict resolution and 
peacebuilding (S/PRST/2012/23).

The negotiations on this presidential state-
ment were protracted, despite an initial draft 
that was based largely on previously agreed 
language. The most contentious issue was how 
the Council should refer to its previous deci-
sions on women, peace and security. Appar-
ently, China, India, Pakistan and Russia sug-
gested additional language that would limit 
Council commitments to the 1325 agenda 
to armed conflict and post-conflict situa-
tions. This was in line with similar arguments 
made during the negotiations on the Febru-
ary 2012 presidential statement adopted dur-
ing the open debate on conflict-related sexual 
violence when some members had expressed 
the view that situations that do not consti-
tute threats to international peace and secu-
rity were outside the purview of the Security 
Council.

A similarly difficult issue was the desire by 
the same set of Council members to use the 
language “concerned member states” versus 

“member states” throughout the text. This 
seemed to signal a growing sense of discom-
fort with the universal applicability of the 
women, peace and security agenda. How-
ever, a compromise was reached to use the 
former construct where there were references 
to conflict situations but maintain the use of 

“member states” in areas that broadly refer-
enced the 1325 agenda.

Council members committed to the broad 
women, peace and security agenda, in par-
ticular the EU members, Guatemala and the 
US, did not want to backslide on principles 
that have been accepted for 12 years. These 
members believed strongly that at the very 
least a reaffirmation of the women, peace and 
security agenda as set out in resolutions 1325, 
1820, 1888, 1889 and 1960 should be main-
tained. They ultimately were able to prevail 
and there were no fundamental changes to 
the Council’s position on this thematic issue.

For several weeks following the adoption 
of this presidential statement it was unclear 
whether the open debate would be resched-
uled. However, on 30 November 2012 the 
Council held its open debate on women, 
peace and security to consider the Secre-
tary-General’s annual report on the imple-
mentation of resolution 1325 (S/2012/732). 
Briefing the Council were the Executive 
Director of UN Women, Michelle Bache-
let; peacekeeping head Hervé Ladsous; and 
Bineta Diop, representing the NGO Working 
Group on Women, Peace and Security and 
the head of Femmes Africa Solidarité, an NGO 
empowering African women to assume lead-
ership roles in peacebuilding (S/PV.6877 and 
Resumption 1). Forty member states in addi-
tion to Council members, the EU delega-
tion to the UN and NATO’s newly appointed 
representative for women, peace and security 
participated in the debate.

Bachelet presented the Secretary-Gener-
al’s report on resolution 1325, underscor-
ing that wherever there is conflict women 
must be a part of the solution. She also 
made key recommendations, calling for the 
continuation of tracking and accountability 
systems for the implementation of women, 
peace and security commitments at regional 
and national levels (a reference to the 1325 
indicators) and for women to have oppor-
tunities to engage in conflict resolution and 
peacebuilding.

Regarding conflict prevention, Bachelet 
said the report found that the effective pre-
vention of violence against women and girls 
remained a challenge despite an increase in 
actors, including the Security Council, that 
are engaged in early warning and detection 
activities. As for women’s participation, espe-
cially in formal peace processes, the report 
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found that of the 14 peace negotiations co-
led by the UN in 2011, only four had del-
egations that included women, and of nine 
peace agreements signed in 2011 only two—
Somalia and Yemen—contained provisions 
on women, peace and security. Regarding 
elections, temporary special measures (or 
quotas) demonstrably increase the number 
of women candidates. Yet out of nine post-
conflict elections in 2011, only Uganda used 
a gender quota, resulting in a parliament with 
35 percent female representation. In the oth-
er eight elections, women won between four 
and 13 percent of the available seats.

Arria Formula Meetings on Women, 
Peace and Security
An Arria formula meeting provides an oppor-
tunity to pursue an issue in an informal for-
mat that allows Council members to hear 
the views of a diverse and informed range of 
actors with a stake in the issue. There were 
two such meetings on women, peace and 
security in 2012: one on the role of women in 
mediation and conflict resolution and anoth-
er on gender components in peacekeeping 
operations.

Role of Women in Mediation and Conflict 
Resolution
On 8 March 2012—International Women’s 
Day—the UK and Portugal held an Arria 
formula meeting to highlight the need for 
greater participation by women in mediation 
and conflict resolution. The key issue of the 
meeting was a discussion about the exclusion 
of women and gender expertise from peace 
processes and how that can lead to irrevers-
ible losses for women’s rights because crucial 
conflict-related issues of concern to women 
remain unmentioned, and therefore unad-
dressed, in any arrangements for the imple-
mentation of peace accords.

Participants included Uganda’s minister 
for water resources, Betty Bigombe, who was 
involved in mediation efforts with the LRA; 
the Secretary-General’s Special Adviser, 
Jamal Benomar, who spoke about women’s 
involvement in the mediation of the conflict 
in Yemen; and Shadia Marhaban from the 
Aceh Women’s League, who was involved 
in mediation in Aceh, Indonesia. It seems 
Council members recognised a gap remained 
in implementing the mediation and conflict 
resolution aspects of resolution 1325.

Gender Components in Peacekeeping 
Operations
On 18 May 2012, at the initiative of Portu-
gal, Council members met with gender advis-
ers from UN peacekeeping operations in a 
closed Arria formula session. (This was a new 
use of the Arria format to facilitate informal 
interaction between Council members and 
internal UN stakeholders, in this case field-
based peacekeeping personnel. The Arria for-
mula has been more regularly used to allow 
Council members to have informal interac-
tion with civil society.) 

Gender advisers from UN missions in 
Afghanistan, Côte d’Ivoire and Haiti dis-
cussed the achievements and challenges in 
implementing the women, peace and secu-
rity agenda in peacekeeping missions. A 
representative from the Policy, Evaluation 
and Training Division of the Department 
of Peacekeeping Operations (DPKO) also 
participated.

Portugal organised this meeting in coop-
eration with DPKO as a stocktaking exercise 
between Council members and gender advis-
ers. (Gender advisers are responsible for inte-
grating a gender perspective into all aspects 
of a peacekeeping mission and advising mis-
sion heads on gender accountability.) Typi-
cally, Council members are kept informed of 
overall mission activities by the head of the 
mission. A separate informal meeting with 
the gender advisers allowed Council mem-
bers to focus specifically on gender issues and 
enabled the advisers to communicate directly 
with Council members. 

Many of the gender advisers took the 
opportunity to stress to Council members 
the importance of including women’s issues 
as an integral part of the programme during 
Council visiting missions, particularly in the 
light of the then upcoming May 2012 mis-
sion to West Africa. It seems they also high-
lighted the importance of gender language in 
Council resolutions, as well as ensuring that 
reports from their respective missions refer to 
the participation and protection of women in 
peacekeeping environments.

Council members welcomed the field per-
spective and sought clarification on women’s 
participation in political and peace processes, 
prevention of sexual violence and the inte-
gration of gender concerns in security sector 
reform activities. 

Council Visiting Missions in 2012
Resolution 1888 expressed the Council’s 
intention to garner women’s perspectives 
during its periodic field visits to conflict 
areas. The Council undertook three visit-
ing missions in 2012, to Haiti, West Africa 
and Timor-Leste. We examined the terms 
of reference for each trip, the stakeholders 
with whom the Council met and subsequent 
reporting back to the Council. 

Haiti
The Council visited Haiti from 13 to 16 Feb-
ruary 2012; the mission was led by the US 
and included the participation of 14 Coun-
cil members, most at the permanent repre-
sentative level. (China was unable to join.) 
The primary focus of the visit was to assess 
MINUSTAH’s role, evolution and eventual 
drawdown, with Haitian authorities empha-
sising the importance of not drawing the 
peacekeeping operation down too quickly.

Several issues pertinent to the women, 
peace and security agenda were included in 
the terms of reference for the visiting mission, 
including: 
•	 security challenges, including gender and 

sexual-based violence;
•	 electoral reform, including the participa-

tion of women in the electoral process; and 
•	 full compliance by MINUSTAH person-

nel with the UN zero-tolerance policy on 
sexual exploitation and abuse.
Council members met with civil society, 

including women’s groups, and visited camps 
for internally displaced persons (IDPs) where 
women’s protection is an issue. Council 
members also met Haitian parliamentarians 
who voiced concern over allegations of sex-
ual misconduct by MINUSTAH personnel. 
(The case of Haiti and such misconduct by 
UN peacekeepers is discussed later, in a sec-
tion of this report focusing on the UN’s zero-
tolerance policy.)  

On 28 February, Ambassador Susan Rice 
(US) briefed the Council on the mission’s 
activities (S/PV.6724). She reported on the 
Haitian National Police Academy, under-
scoring its efforts to recruit more women 
into the force and build capacity to combat 
sexual and gender-based violence. She said 
that during the Council’s visit to IDP camps, 
UN police and camp leaders briefed Council 
members on efforts to protect women and 
other vulnerable groups from sexual violence. 
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In closing remarks, Rice acknowledged that 
many Haitians noted that allegations of sex-
ual exploitation and abuse by UN personnel 
had eroded local support for MINUSTAH 
and undermined its work.

A written report on the visiting mission 
and its terms of reference was published on 
11 July 2012 (S/2012/534).

West Africa
The Council conducted a visiting mission to 
West Africa from 19 to 23 May 2012 that 
included the participation of all 15 Council 
members, most at the permanent represen-
tative level. Morocco and the US co-led the 
Liberia leg of the mission; France and Togo 
co-led during the visit to Côte d’Ivoire that 
also included a meeting there with a delega-
tion from the Economic Community of West 
African States (ECOWAS is headquartered 
in Abuja, Nigeria); and South Africa and the 
UK co-led during the Sierra Leone part of 
the trip.

In Liberia, the primary focus of the vis-
iting mission was the country’s efforts to 
improve its security and rule of law insti-
tutions in preparation for the eventual 
drawdown of the UN Mission in Liberia 
(UNMIL). In Côte d’Ivoire the Council 
wanted to assess the stabilisation process in 
the wake of the post-electoral crisis. Council 
members’ meeting with the ECOWAS del-
egation was the first of its kind and focused 
on Guinea-Bissau, Mali and transnational 
issues in the region. In Sierra Leone Council 
members focused on the then-forthcoming 
November elections.

Women, peace and security issues were 
mentioned in the terms of reference for the 
Liberia and Sierra Leone legs of the visiting 
mission (S/2012/344):
•	 Liberia: to emphasise civilian protection, 

especially women and children; to assess 
progress in combating sexual and gender-
based violence; and to underline support 
for civil society, including women’s groups.

•	 Sierra Leone: to assess the progress 
achieved by the national authorities in the 
promotion of gender equality.
Council members had a very busy sched-

ule visiting three countries over the course 
of five days. They met with all three heads 
of state, representatives of the government 
and opposition members, security sector 
representatives, the ECOWAS delegation, 

personnel from UN peacekeeping opera-
tions and UN agencies, and visited refugee 
camps in border areas. Within this tight itin-
erary, Council members also fit in meetings 
with civil society, including women’s groups, 
in Liberia and Sierra Leone. 

On 31 May, the Council received a brief-
ing from the ambassadors who had co-led 
different segments of the visiting mission to 
West Africa (S/PV.6777). On Liberia, Ambas-
sador Rice reported that the Council’s visit 
with UNMIL’s all-female formed police unit 
demonstrated the value of women’s partici-
pation in Liberia’s security institutions. She 
said there were calls from civil society leaders 
for an increased role for women in govern-
ment. However, Rice noted that in their brief-
ings from UNMIL, it was clear that there 
were still challenges to addressing human 
rights abuses, especially sexual and gender-
based violence. 

On Sierra Leone, Ambassador Baso 
Sangqu (South Africa) echoed the call made 
by civil society leaders for greater represen-
tation of women in parliament in light of 
the then-upcoming elections. He said these 
civil society voices also stressed the role 
women can play in early-warning systems 
for conflict.

Unlike Liberia and Sierra Leone, women, 
peace and security issues were not incorpo-
rated into the terms of reference for the Côte 
d’Ivoire part of the trip. Subsequently, such 
issues were not addressed during the actual 
trip or in the follow-up briefing to the Coun-
cil. One of the goals of the Côte d’Ivoire visit 
was to assess the stabilisation process in the 
wake of the post-election crisis and articulat-
ed in the terms of reference for the visit was 
to call on the government “to fight impunity 
and ensure impartial justice”. 

The lack of attention to the women, peace 
and security agenda during the Côte d’Ivoire 
part of the visiting mission is a notable gap 
given the significant spike in sexual violence 
there during the post-election crisis and the 
Council’s stated aim to call on the govern-
ment to fight impunity. Additionally, many 
gender advisers during the 18 May Arria for-
mula meeting had stressed to Council mem-
bers the importance of including women’s 
issues as an integral part of the West Africa 
visiting mission. However, only the Liberia 
and Sierra Leone visits incorporated a gender 
perspective into its itineraries.

Timor-Leste
The Council conducted a “mini” visiting mis-
sion to Timor-Leste from 3 to 6 November 
2012, led by South Africa with the participa-
tion of Azerbaijan, India, Pakistan, Portugal 
and Togo. The primary focus of the visiting 
mission was to reaffirm the Council’s com-
mitment to the promotion of the country’s 
long-term stability in the lead-up to the con-
clusion of the UN Mission in Timor-Leste 
on 31 December. 

Women, peace and security issues were 
mentioned once in the terms of reference for 
the visiting mission, encouraging the gov-
ernment to foster the role of women in an 
inclusive dialogue to promote the consolida-
tion of peace. Council members met with 
representatives of the government, national 
police and UNMIT. Council members also 
included meetings with civil society, includ-
ing women’s groups. 

On 12 November, Ambassador Sangqu 
briefed the Council on the mission’s activities 
(S/PV.6858). He cited progress in recruiting 
women police officers but noted that chal-
lenges remained in implementing police-
related aspects of the national plan of action 
against gender-based violence. 

A written report on the visiting mission 
and its terms of reference were published on 
28 November 2012 (S/2012/889).

The terms of reference and subsequent 
briefing to the Council had minimal refer-
ences to women. However, the written report 
on the mission has more significant detail on 
the mission’s assessment of the implementa-
tion of the women, peace and security agenda 
in Timor-Leste, including women’s electoral 
participation; gender issues in public secu-
rity and policing such as female recruitment; 
and combating gender-based and domestic 
violence and the need for adequate recourse 
and services for victims.

Overall, it appears that the women, peace 
and security agenda had been incorporat-
ed, in varying degrees, into each 2012 visit-
ing mission, with the exception of the Côte 
d’Ivoire leg of the West Africa trip. The 2012 
trips indicate that if women, peace and secu-
rity issues are not included in the terms of 
reference, then it is less likely that there will 
be any concerted or spontaneous Council 
focus on such issues when they are in country 
as demonstrated by the Côte d’Ivoire visit.
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Special Representative on Sexual 
Violence in Conflict
The Secretary-General appointed the first 
Special Representative on Sexual Violence 
in Conflict, Margot Wallström (Sweden), in 
February 2010. The current Special Rep-
resentative, Zainab Hawa Bangura (Sierra 
Leone), took up her post in September 2012.

Under Wallström, the Office of the Special 
Representative established a five-point agen-
da: raising awareness of sexual violence as a 
phenomenon of conflict; addressing impu-
nity for acts of sexual violence in conflict; 
empowering war-affected women to seek 
redress and realise their rights; engaging 
with political leaders to strengthen political 
will to address sexual violence; and advocat-
ing a coordinated international response for 
victims of sexual violence. Under Bangura, 
a sixth priority has been added, fostering 
national ownership, leadership and respon-
sibility for addressing sexual violence. Her 
office has eight priority countries: Bosnia and 
Herzegovina, CAR, Colombia, Côte d’Ivoire, 
DRC, Liberia, South Sudan and Sudan.

The Office of the Special Representative 
has a number of tools to advance its advocacy 
mandate. With respect to the Security Coun-
cil, these include briefing the Council on spe-
cific issues on the Council agenda; updating 
the Council on progress with the monitor-
ing, analysis and reporting arrangements, or 
MARA, in its annual report; or interactions 
with the Council’s sanctions committees and 
associated expert groups. Advocacy tools 
aimed more broadly include press releases, 
field visits and guidance notes.

Country-Specific Briefings
Resolutions 1888 and 1960 invited the Spe-
cial Representative to brief the Council as rel-
evant, especially regarding emerging patterns 
of attack. The Council’s interaction with the 
Special Representative has been especially 
notable, insofar as she has briefed not only on 
her broader mandate but on several country-
specific situations as well. 

The practice began when Wallström 
briefed the Council in September 2010 on 
the July-August 2010 Walikale rapes in the 
DRC (S/PV.6378). In November 2011, Wall-
ström briefed Council members again on 
the DRC in consultations following a public 
briefing by the Special Representative and 
head of the UN Organization Stabilization 

Mission in the DRC (MONUSCO), Roger 
Meece.

Since taking up her office in September 
2012, Bangura has briefed Council members 
on two country-specific situations—CAR 
and Syria.

CAR
Bangura visited the CAR from 5 to 12 
December 2012, her first field visit in her 
capacity as Special Representative. While 
there, Bangura engaged with both the gov-
ernment and armed groups and was able 
to secure two agreements on conflict-relat-
ed sexual violence. One was an agreement 
from the government to fight impunity for 
crimes of sexual violence and to protect vul-
nerable persons from sexual violence. The 
second was a joint communiqué of the Dis-
armament, Demobilization and Reintegra-
tion Steering Committee (made up of repre-
sentatives of the government, armed groups 
and the UN) which included the require-
ment that armed groups immediately release 
women and children and commitments for 
command instructions that sexual violence 
should be prevented. In a 4 January letter, 
the Secretary-General transmitted this infor-
mation to the Security Council and reported 
that Bangura stood ready to brief the Council 
(S/2013/8).

On 11 January 2013, Bangura briefed 
the Council along with Margaret Vogt, the 
Special Representative and head of the UN 
Integrated Peacebuilding Office in the CAR 
(BINUCA), on the uprising by the Seleka 
rebels and subsequent ceasefire agreements 
with the CAR government (S/PV.6899). It 
appears that the briefing had impact. When 
the Council renewed BINUCA through res-
olution 2088 on 24 January 2013, the text 
included strengthened references to wom-
en, peace and security issues, in contrast to 
more general language found in the previous 
renewal in resolution 2031 (2011). In partic-
ular, resolution 2088 included new language 
on the necessity of women’s participation in 
peacebuilding, welcomed the 12 December 
2012 agreements on conflict-related sexual 
violence, and called on all parties in the CAR 
to issue clear orders regarding sexual violence 
and facilitate victims’ access to services.

The resolution also called for the full 
implementation of the ceasefire. As commu-
nicated to the Council during the 11 January 

briefing by Vogt and Bangura, this ceasefire 
included a prohibition on sexual violence as 
a condition of the ceasefire agreement. The 
inclusion of sexual violence as an element of a 
ceasefire definition and security mechanisms 
(i.e., defined acts that would be considered a 
breach of the ceasefire) is an important step 
in setting up conflict resolution and media-
tion mechanisms with a baseline for gender 
sensitivity. If such definitions are in ceasefire 
provisions, then they will be more likely to 
be included in any subsequent peace process, 
enhancing the chances of women’s perspec-
tives being taken into account from the very 
first stages of any post-conflict process. 

Syria
On 27 February 2013, Bangura briefed 
Council members in informal consultations—
along with OCHA head Valerie Amos and the 
High Commissioner for Refugees, António 
Guterres—on the catastrophic humanitar-
ian situation in Syria. Bangura told Coun-
cil members that civilians in Syria are the 
target of sexual violence by all parties to the 
conflict, citing patterns of systematic rape by 
the government and allied militias. Sexual 
violence and sexual torture were also report-
edly prevalent and used by the authorities in 
the context of detention. She also reported 
allegations of reprisal rape by armed opposi-
tion groups and foreign fighters, including 
those affiliated with Islamist groups, in areas 
perceived to be pro-government. Often those 
displaced by the spiralling Syrian conflict cite 
rape as one of the main reasons for fleeing. 
She called on the Security Council to ensure 
that any international peacemaking mecha-
nism include expertise to address sexual vio-
lence and urged the Council to condemn 
sexual violence in Syria, noting the absence 
of such references in the 2012 resolutions 
authorising the short-lived UN mission there 
(discussed in more detail later in this report). 
The prevalence of sexual violence in the Syr-
ian conflict was also included in the 2013 
report on sexual violence.

Interactions with Sanctions Committees and 
Expert Groups
The Special Representative’s office has had 
interactions, to varying degrees, with at least 
four of the Security Council’s sanctions 
committees or expert groups. (Such interac-
tions are difficult to systematically track as 
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committee meetings are not public and no 
record is available.)

In the case of Côte d’Ivoire, the Council 
has formalised its request for such interaction 
in recent resolutions renewing the sanctions 
and Group of Experts’ mandate. Resolutions 
1980 (2011) and 2045 (2012) condemned 
acts of violence targeting women and in 
what is the first and to-date only instance in 
a country-specific situation, recalled resolu-
tion 1960 and welcomed information-sharing 
between the Special Representative for Sex-
ual Violence in Conflict and the 1572 Côte 
d’Ivoire Sanctions Committee. (The Spe-
cial Representative visited Côte d’Ivoire in 
November 2011.) 

In the case of the DRC, the interaction 
was a briefing related to incidents of mass 
rapes in January and June of 2011 near Fizi 
in South Kivu. On 6 December 2011, at the 
request of then-elected Council member 
Germany, the 1533 DRC Sanctions Com-
mittee was briefed by the then-Special Rep-
resentative Wallström, on issues related to 
her mandate in the DRC. Also, the Group of 
Experts assisting the 1533 DRC Sanctions 
Committee noted they had established coop-
erative links with the Office of the Special 
Representative. (The Special Representative 
has visited DRC five times: April and Octo-
ber 2010, February 2011, January 2012 and 
March 2013.)

In the case of Sudan, the Panel of Experts 
assisting the 1591 Sudan Sanctions Commit-
tee noted the Office of the Special Represen-
tative as one of their Secretariat-based inter-
locutors. In addition, the office has helped 
identify a consultant with gender expertise 
to supplement the Panel’s work. (The Special 
Representative has never undertaken a field 
visit to Sudan.)

Similarly, in the case of Somalia, the Office 
of the Special Representative helped to iden-
tify a consultant with gender expertise for 
the Monitoring Group assisting the 751/1907 
Somalia-Eritrea Sanctions Committee. (The 
Special Representative’s first visit to Somalia 
was in early April 2013.)

2013 Report of the Secretary-General on 
Sexual Violence in Conflict
At press time, an open debate was sched-
uled in April 2013 to discuss the Secretary-
General’s second report on sexual violence in 
conflict (S/2013/149). The title of the 2013 

report is slightly different from 2012. In 2012 
the report was on “conflict-related sexual vio-
lence” while the 2013 report’s title is “sexual 
violence in conflict”. The distinction is subtle 
but significant. 

In 2012, some Council members had 
significant concerns that the term “conflict-
related” sexual violence was too broad and 
led to reporting by the Secretary-General 
on countries that arguably did not consti-
tute threats to international peace and secu-
rity. Whereas, the term “sexual violence in 
conflict” seems to narrow the reporting to 
situations where security is a concern. The 
change in the 2013 title seems to reflect that 
the Secretary-General was receptive to the 
concerns expressed in 2012. However, Coun-
cil members that are supportive of a more 
robust reporting mandate for the Special 
Representative may view this as a setback. 

This report was the first to be presented 
under Bangura’s stewardship of the Special 
Representative’s Office and highlighted sever-
al emerging concerns such as sexual violence 
against men and boys, particularly in the 
context of detention; the practice of forced 
marriage by armed groups; the links between 
sexual violence and natural resource extrac-
tion; and the correlation between sexual vio-
lence and inadequate security sector reform 
and disarmament, demobilisation, and rein-
tegration efforts. The report provided coun-
try-specific information in three categories:
•	 parties to armed conflict credibly sus-

pected of committing or being responsible 
for rape or other forms of sexual violence 
(in Afghanistan, CAR, Colombia, Côte 
d’Ivoire, DRC, Mali, Myanmar, Somalia, 
South Sudan, Sudan/Darfur, Syria and 
Yemen);

•	 sexual violence in post-conflict situations 
(in Bosnia and Herzegovina, Liberia, Lib-
ya, Nepal, Sierra Leone, Sri Lanka and 
Timor-Leste); and

•	 other situations of concern (in Angola, 
Guinea and Kenya).
Situations added to the 2013 report (as 

compared with the 2012 report) include 
Afghanistan, Mali and Yemen and situations 
dropped were Chad and Egypt. (Egypt was 
dropped from the annex, however, the Spe-
cial Representative issued a statement on 3 
April 2013 expressing dismay at the appalling 
attacks that continue to target women pro-
testers in Egypt.) Libya was shifted from the 

armed conflict category in 2012 to the post-
conflict category in 2013. Syria was moved 
from the situations of concern category in 
2012 to the armed conflict category in 2013. 
The 2012 category of sexual violence in the 
context of elections, political strife or civil 
unrest was removed. Guinea and Kenya had 
been included in this category in 2012 and 
were shifted to situations of concern in 2013.

As in 2012, the current report also includ-
ed an annex listing parties credibly suspect-
ed of committing or being responsible for 
rape and other forms of sexual violence in 
situations of armed conflict on the Council’s 
agenda. The list could be used as a basis for 
more focused UN engagement with those 
parties, including taking measures through 
the relevant sanctions committees. Both the 
2012 and 2013 reports on sexual violence 
also made several concrete recommendations 
including a call on the Security Council to 
adopt targeted or graduated measures against 
those who commit, command or condone 
sexual violence. (The nexus between armed 
groups perpetrating sexual violence and the 
Security Council’s various sanctions regimes 
is examined later in this report.)

The 2013 annex had several significant 
additions: the Syrian government forces and 
its allied militia, the Shabbiha; the Seleka reb-
els in the CAR and various armed groups in 
Mali. It also included several changes as com-
pared with the 2012 list. The LRA contin-
ued to be described as operating in the CAR 
and the DRC but the 2012 listing of LRA as 
active in South Sudan was removed in 2013. 
For the DRC, the same set of militias, armed 
groups and government forces remained 
on the list and there were several additions 
such as the Congolese national police, the 
M23 rebel group and several more Mai-Mai 
groups in the Kivus. The same set of militias, 
armed groups and government forces in Côte 
d’Ivoire remained in the annex. 

The 1960 MARA Arrangements
The Special Representative’s office has taken 
some preliminary steps to roll out the moni-
toring, analysis and reporting arrangements 
(MARA) in 2012, allowing the arrangements 
to take root and mature. 

Resolution 1960 (2010) was adopted fol-
lowing a successful push the previous year on 
the children’s agenda to add sexual violence 
as a trigger for including a state or an armed 
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group in its annexes (annex one are situa-
tions on the Council’s agenda and annex two 
are situations not on the Council’s agenda) 
of the annual report on children and armed 
conflict. It was at this time that there began 
to be a more marked overlap between the 
women’s and children’s thematic agendas 
around the issue of sexual violence, bring-
ing into focus the need to track violations 
against women and girls in a similarly effi-
cient way as had been established for children 
and armed conflict. Resolution 1960 estab-
lished the monitoring, analysis and report-
ing arrangementson conflict-related sexual 
violence; called upon parties to armed con-
flict to make specific, time-bound commit-
ments to prohibit and punish sexual violence; 
and asked the Secretary-General to monitor 
those commitments. 

The first report on conflict-related sexu-
al violence was issued in January 2012 and 
included updates on the MARA modalities 
and the terms of reference for women’s pro-
tection advisers (S/2012/33). The primary 
purpose of the MARA is to ensure the sys-
tematic gathering of timely and accurate 
information on conflict-related sexual vio-
lence to feed into the Office of the Special 
Representative and form the basis of the 
Secretary-General’s annual report on sexual 
violence as well as to improve the mission-
specific periodic reporting. 

The nascent MARA are already having 
some impact as the quality of information 
received from the field throughout 2012 has 
improved and in turn led to a more com-
prehensive and nuanced sexual violence 
report in 2013 (S/2013/149). As the MARA 
develops, a further added value might be its 
capacity to be used as an early-warning and 
conflict-prevention tool. The role of women’s 
protection advisers in this reporting process 
is central. Such an adviser is to work with 
the head of mission, in collaboration with 
gender components and in coordination with 
other UN actors, to strengthen the mission’s 
response to conflict-related sexual violence. 
Women’s protection advisers would also be 
specifically responsible for implementing the 
MARA and its reporting function. 

The addition of women’s protection advis-
ers in peacekeeping missions was welcomed 
in resolutions 1888 and 1960. Structurally, 
women’s protection advisers are the respon-
sibility of the Special Representative, but 

since her office does not have a field pres-
ence, DPKO is the operational arm. Follow-
ing the issuance in June 2011 of the Special 
Representative’s provisional guidance note on 
the implementation of resolution 1960, the 
implementation of the MARA has begun in 
the field, largely within existing resources (i.e. 
gender or human rights components). In the 
current environment of budget constraints 
and low political will in the Council to expand 
the women, peace and security agenda, there 
seems to be reluctance by the Secretariat to 
create new posts. Currently, only one mis-
sion—the UN Mission in South Sudan 
(UNMISS)—has women’s protection advis-
ers. However, temporary catalytic funding 
has been found for the deployment of wom-
en’s protection advisers in 2013 in BINUCA, 
MONUSCO and the UN Operation in Côte 
d’Ivoire (UNOCI). Aside from capacity issues, 
there are other challenges to the reporting and 
monitoring tasks, such as access difficulties 
and the ethical implications of taking victims’ 
testimony where there are no referral services 
and furthermore, there may often be safety 
risks for both victims and witnesses.

Implementation of the MARA is linked to 
women’s protection advisers, but given their 
limited deployment and the lack of resourc-
es—beyond the temporary funding identified 
above—to deploy more in the near future, 
it is unclear how reporting will proceed in 
any comprehensive and sustainable manner. 
Reporting through the human rights or gen-
der components of peace missions has raised 
concerns about the feasibility of adding addi-
tional tasks to already-strained capacities. 
Under these circumstances, unless the Coun-
cil unambiguously includes language in coun-
try-specific resolutions, as it did in resolution 
2098 in March 2013 renewing MONUSCO, 
requesting the deployment of women’s pro-
tection advisers, finding the resources from 
within the UN system to secure such posts 
will be very difficult. The 2013 report on sex-
ual violence in armed conflict made specific 
requests for women’s protection advisers to 
be included as parts of UN assessment teams 
and reported that such expertise should be 
considered a requirement for UN missions 
in Libya, Mali, Somalia and Syria.

Team of Experts
The Team of Experts on Rule of Law and 
Sexual Violence in Conflict derives its 

mandate from resolution 1888, which called 
on the Secretary-General to identify exper-
tise to deploy to situations of concern with 
respect to sexual violence in armed conflict 
in order to assist national authorities and 
strengthen the rule of law. The Team became 
operational in May 2011 and is part of the 
Office of the Special Representative.

The Team’s priorities in 2012 included 
providing technical assistance and support 
to the governments of DRC, Guinea and 
Liberia to investigate and prosecute cases of 
sexual violence; assisting the government of 
South Sudan in its legislative reform relat-
ing to sexual violence and assessing judicial 
capacity to respond to such incidents; and 
facilitating experience-sharing between Côte 
d’Ivoire and its neighbours Liberia and Sier-
ra Leone on addressing sexual violence. 

Field Visits
As mentioned previously, the Office of the 
Special Representative has a number of tools 
to advance its advocacy mandate, including 
field visits. In the cases of Angola, the CAR, 
DRC and Guinea these visits have resulted 
in joint communiqués in which these govern-
ments have made commitments to address 
sexual violence issues. The visit to Colom-
bia resulted in an agreed framework for 
cooperation.

Field visits have been undertaken in ten 
countries, six of which are priority countries 
for the Special Representative: Bosnia and 
Herzegovina, CAR, Colombia, Côte d’Ivoire, 
DRC and Liberia. The only priority coun-
tries which the Special Representative has not 
visited are South Sudan and Sudan. (The 
Office of the Special Representative has eight 
priority countries.) 

UN Women
UN Women, which was created in 2010 and 
became operational in January 2011, views 
resolution 1325 on women, peace and secu-
rity as one of several international agree-
ments guiding its work, in that the reso-
lution recognised that war affects women 
differently and reaffirmed the need to 
increase women’s role in decision-making 
with regard to conflict prevention and res-
olution. In an October 2010 presidential 
statement, the Council invited UN Wom-
en to contribute regularly to the Council’s 
work on women, peace and security (S/
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PRST/2010/22). The Executive Director of 
UN Women, Michelle Bachelet (Chile), has 
briefed the Council semi-annually since she 
took up her post—presenting the annual 
1325 report in the fall of 2011 and 2012 
and, in addition, has briefed Council mem-
bers in consultations on 12 April 2011 and 
in public on 24 April 2012. 

April 2012 Briefing to the Security Council 
On 24 April 2012, Council members were 
briefed on women, peace and security by 
Bachelet and the Under-Secretary-General 
for Peacekeeping Operations, Hervé Ladsous 
(S/PV.6759). 

Bachelet focused her briefing on women’s 
participation as voters and candidates as well 
as the issue of gender-based election-related 
violence. She also addressed gender issues 
in amnesty provisions in transitional justice 
mechanisms—citing Mali, Nepal and Yemen 
as examples—and the concern that amnesties 
for war crimes against women contribute to 
a post-conflict environment of impunity for 
gender-based violence.

In closing remarks, she made concrete 
recommendations for the Council’s work 
on the women, peace and security agenda, 
including:
•	 encouraging gender-sensitive constitu-

tional and legal reform in mandate renew-
als and discouraging legal restrictions on 

women in the name of reconciliation; and 
•	 addressing the barriers to women’s par-

ticipation in elections in countries on the 
Council’s agenda.
Her briefing to the Council in November 

2012 in the context of its annual open debate 
on the implementation of resolution 1325 is 
detailed earlier in this report. 

Unlike the Special Representative, the 
head of UN Women has not briefed the 
Council on any country-specific situation 
outside of broader briefings relating to her 
mandate. It seems that there had been inter-
est among some Council members to have 
Bachelet brief on her 9 January 2013 visit 
to Mali—in particular, alongside the head 
of the Department of Political Affairs, Jef-
frey Feltman, who briefed on the situation 
on 22 January. Nevertheless, no agreement 
was reached amongst Council members 
and no such country-specific briefing by 
Bachelet occurred. (On 15 March, Bachelet 
announced her plans to step down as head 
of UN Women.)

The 1325 Indicators
UN Women plays a central role in reporting 
to the Council on a set of indicators for use at 
the global level to track the implementation 
of resolution 1325.

Resolution 1889 asked the Secretary-
General to submit to the Security Council a 

set of indicators to track implementation of 
resolution 1325. A preliminary set was sub-
mitted in April 2010, subsequently revised 
and then resubmitted to the Security Council 
in September 2010. In its 26 October 2010 
presidential statement adopted following 
the open debate commemorating the tenth 
anniversary of resolution 1325, the Council 
supported taking forward the indicators as 
an initial framework for the UN system and 
member states to track implementation of 
resolution 1325 (S/PRST/2010/22).

However, this presidential statement also 
reflected difficult compromise language on 
the indicators that was necessary to achieve 
the consensus required for a presidential 
statement to be adopted. 

The Security Council supports taking 
forward…the set of indicators…for use as 
an initial framework to track implementa-
tion of its resolution 1325 in situations of 
armed conflict and post-conflict and other 
situations relevant to the implementation 
of resolution 1325, as appropriate, and 
taking into account the specificity of each 
country.
Language such as “taking forward”, “ini-

tial”, “relevant”, “specificity” and “appropri-
ate” allowed two competing interpretations 
to flourish. For Council members strongly 
supportive of the indicators, it was under-
stood as an endorsement of the indicators 
and to mean “develop and use”. For those 
members less comfortable with the indicators, 
it allowed for a more ambiguous reading and 
meant that the issue could be revisited in the 
future and that the indicators were not neces-
sarily universally applicable.

These indicators established a compre-
hensive set of goals to report on progress in 
the areas of prevention, protection, partici-
pation and relief and recovery as they apply 
to the women, peace and security agenda. 
To track them effectively requires not only 
inputs by the UN system but also from mem-
ber states. A high-level review of the indi-
cators is expected in 2015 and it is at this 
juncture that most Council members feel this 
issue could be most appropriately reopened 
in any substantial way. 

There has been reporting on the indicators 
in the Secretary-General’s 2011 and 2012 
reports on resolution 1325, both of which 
included information on the 1325 indicators 
vis-à-vis the UN system and Security Council 

SRSG ON SEXUAL VIOLENCE IN CONFLICT FIELD VISITS

COUNTRY SPECIAL  

REPRESENTATIVE

DATES JOINT 

COMMUNIQUÉS

DRC Margot Wallström April 2010 
October 2010 
February 2011 
January 2012

Zainab Bangura March 2013 Yes

Liberia Margot Wallström June 2010

Bosnia and Herzegovina Margot Wallström November 2010

Angola Margot Wallström March 2011 Yes

Côte d’Ivoire Margot Wallström November 2011

Guinea Margot Wallström November 2011 Yes

Sierra Leone Margot Wallström November 2011

Colombia Margot Wallström May 2012

CAR Zainab Bangura December 2012 Yes

Somalia Zainab Bangura April 2013
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agenda countries, i.e. countries where the UN 
already has systems in place to collect relevant 
information. The final phase of reporting on 
the indicators relies on voluntary inputs from 
member states at large. UN Women antici-
pates undertaking consultations with member 
states on this voluntary process prior to invit-
ing them to report in 2015. 

Addressing this third phase of reporting 
is particularly complex because it requires 
consultations with member states. Though 
such reporting will be voluntary, its prospect 
has continuously generated a certain level 
of resistance from some Council members—
particularly permanent members China and 
Russia. Council members who follow the 
issue closely anticipate difficulty if the past 
three years give any sign of what is to come.

The reporting on the indicators in 2011 

triggered a critical response by some Council 
members, reflecting the divide in the Council 
over the universality of the applicability of the 
women, peace and security agenda. The dif-
ficulties in agreeing to the indicators in 2010 
and the critical response experienced in 2011 
led to a more muted approach by the Council 
to the indicators in 2012. 

Notably, there was no reference to the 
indicators in the 31 October 2012 presi-
dential statement, nor were the indicators a 
particular focus of Bachelet’s 30 November 
briefing. It seems Council members support-
ive of tracking implementation of resolution 
1325 at a global level are of the view that the 
indicators have been endorsed and it is now 
a technical issue that does not require Coun-
cil attention in the near term. In this con-
text, it seems the indicators were intentionally 

absent from the October 2012 presidential 
statement, as these Council members felt 
it would be counter-productive to open the 
issue for negotiation at this juncture. In their 
view, it was important to give UN Women the 
space to carry out the reporting it had been 
assigned to do. 

Other aspects of the 1325 agenda are not 
nearly as controversial as the indicators and 
are broadly supported in principle though 
practical implementation remains elusive. 
Like the sexual violence aspect of the women, 
peace and security agenda, the indicators are 
provocative largely due to the broad scope of 
the reporting mandate, which is not necessar-
ily limited to armed conflict or post-conflict 
situations or situations that are already on the 
Council’s agenda. 

Cross-Cutting Analysis For 2012

This section of the report analyses statistical 
information on women, peace and security 
in country-specific decisions of the Security 
Council and trends in 2012. It examines res-
olutions and presidential statements adopt-
ed by the Security Council, country-specific 
reports of the Secretary-General and peace 
missions’ mandates. 

Resolutions Adopted by the Security 
Council
We analysed all 53 resolutions adopted by 
the Security Council in 2012, dividing them 
into country-specific and thematic catego-
ries. For both categories we looked at the 
total number of resolutions adopted and 
then focused on those reasonably expected 
to address women, peace and security issues 
to identify those that did.

For country-specific resolutions, it 
seemed reasonable to expect references to 
women, peace and security when the Coun-
cil established or extended peacekeeping 
operations or political missions in situations 
of armed conflict or post-conflict situations. 
We excluded technical resolutions (like roll-
over extensions); peacekeeping missions not 
charged with supporting post-conflict pro-
cesses in host countries, such as the UN 
Interim Force in Lebanon (UNIFIL) or the 

UN Disengagement Observer Force in the 
Golan Heights (UNDOF); and the exten-
sions of expert groups assisting sanctions 
committees dealing with matters where wom-
en, peace and security issues were not reason-
ably expected to be part of the scope of work 
(for example, non-proliferation).

For the thematic resolutions, we excluded 
from the count those relating to issues such 
as piracy, non-proliferation, counterterrorism 
and technical resolutions on international 
tribunals.

Country-Specific Resolutions 
Of the 53 resolutions adopted by the Security 
Council in 2012, 43 were country-specific. 
We found that 32 resolutions on country-spe-
cific situations could be reasonably expected 
to contain references to women. The number 
of actual relevant resolutions with references 
to women was 29, or 91 percent. This is a 
significant increase from the 63 percent (25 
of 40) registered in 2011. However, only 66 
percent (21 of 32) of the relevant resolutions 
in 2012 contained references to women in 
operative paragraphs, with the remaining ref-
erences to women contained in preambular 
paragraphs.

Upon closer examination of situations that 
were on the Council’s agenda in both 2011 

and 2012, references to women were relative-
ly constant. Most of the 2012 resolutions had 
at least one corresponding resolution in 2011. 

The rise in mentions of women, peace and 
security issues in relevant resolutions from 
63 percent (25 of 40) in 2011 to 91 percent 
in 2012 (29 of 32) can partly be explained 
by the overall percentage being affected by 
the higher number of country-specific reso-
lutions adopted in 2011 (53) versus 2012 
(43). However, the dramatic percentage rise 
in 2012 also seems to indicate a trend by 
the Council to incorporate women, peace 
and security language at the outset, when it 
becomes seized of a new situation or a chang-
ing dynamic. 

Such an emerging situation in 2012 was 
Mali. All three of the Council’s resolutions 
on Mali contained substantive references to 
women’s participation or sexual violence in 
conflict, both of which are aspects of the 
women, peace and security agenda (resolu-
tions 2056, 2071 and 2085). Similarly, there 
were significant changing dynamics on the 
ground in situations of which the Coun-
cil was already seized, including the emer-
gence of the rebel group M23 in the eastern 
DRC, the Taliban’s participation in poten-
tial reconciliation talks in Afghanistan and a 
coup d’état in Guinea-Bissau. As discussed 
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below, the Council included references to 
women, peace and security issues in each of 
the resolutions adopted in response to these 
situations. 

Afghanistan
The Council adopted resolution 2041 on 22 
March 2012, renewing the UN Assistance 
Mission in Afghanistan (UNAMA) with 
extensive references to the women, peace 
and security agenda. UNAMA was given 
responsibility for building internal Afghan 
capacity to monitor and implement provi-
sions of the constitution and relevant inter-
national treaties, in particular to ensure the 
full enjoyment by women of their human 
rights. The resolution also reiterated the 
need for the full, equal and effective par-
ticipation of women in peace processes, post-
conflict strategies and the economic, social 
and political life of Afghanistan, in particu-
lar representation in governance institutions. 
Resolution 2041 also recognised that there 
had not been enough progress toward gen-
der equality and called for enhanced efforts 
to protect women and girls from violence 
and to ensure equal access to justice.

On 9 October the Council renewed the 
authorisation of the International Security 
Assistance Force (ISAF) in resolution 2069, 
echoing many of the references found in res-
olution 2041 but also emphasising civilian 
protection, in particular of women, children 
and other vulnerable groups. The resolution 
also welcomed the Afghan plans for increased 
recruitment of women and training in gender 

issues in its police sector.
On 17 December the Council modified 

the Taliban sanctions regime in resolution 
2082, allowing for a number of exemptions 
to make it easier for listed individuals to 
travel in order to participate in meetings in 
support of peace and reconciliation. Inter-
estingly, respect for the Afghan constitution, 
including its provisions on human rights and 
the rights of women, was part of the de-list-
ing criteria. 

DRC
On 27 June 2012 the Council adopted res-
olution 2053, renewing MONUSCO and 
urging effective participation of women in 
elections. Most of the references to wom-
en in resolution 2053 address the issue of 
sexual violence and impunity. The Council 
urged the DRC government to fight impu-
nity for crimes against women and children, 
including for crimes committed by illegal 
armed groups or elements of the security 
forces. This renewal of MONUSCO was 
also the first resolution to include the M23 
as part of the Council’s recurring demand 
that all armed groups immediately cease all 
forms of violence against the civilian popu-
lation, including rape and other forms of 
sexual abuse.

On 20 November, the Council adopted 
resolution 2076, condemning the M23’s 
actions, including sexual and gender-based 
violence, and expressing its intention to con-
sider additional targeted sanctions against the 
leadership of the M23 and those providing 

it with external support—an indirect refer-
ence to Rwanda and Uganda. (In 2008, sex-
ual violence was added as a listing criterion 
for targeted sanctions in the DRC sanctions 
regime.) 

A week later, on 28 November, the Council 
adopted resolution 2078, renewing the DRC 
sanctions regime and its Group of Experts and 
noting serious human rights abuses, including 
sexual and gender-based violence, committed 
by the M23 and other armed groups. The res-
olution called for accountability and decided 
to take measures against individuals commit-
ting such serious violations. By 31 Decem-
ber, five individuals and two entities had been 
added to the DRC sanctions list; the inclusion 
of three of these individuals and both entities 
was explicitly justified due to allegations of 
rape, sexual abuse, sexual violence or target-
ing women. (The DRC and the emergence 
of the M23 are discussed in greater detail in a 
case study in the section of this report examin-
ing the intersection between sexual violence in 
conflict, impunity and sanctions imposed by 
the Security Council.)

Guinea-Bissau
The Council adopted one resolution on 
Guinea-Bissau in 2012. Resolution 2048 
established a sanctions committee and 
imposed a travel ban on five senior officers 
who led the 12 April 2012 coup d’état in 
that country. There were no significant ref-
erences to women in the resolution but the 
Council did include a condemnation of all 
acts of violence, including explicitly against 
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women in one of the preambular paragraphs. 
However, a significant gap in the resolution 
was that it did not address women’s partici-
pation in any of the post-coup processes. 
 
Mali
On 5 July 2012, the Council adopted res-
olution 2056—its first on the situation in 
Mali— expressing its full support for the 
joint efforts of ECOWAS, the AU and the 
transitional authorities to attempt to re-
establish constitutionality and the territo-
rial integrity of Mali in the aftermath of the 
22 March 2012 coup d’état by some mem-
bers of the armed forces, a spreading Tuareg 
rebellion and the presence of Al-Qaida-affil-
iated terrorists in the north. The Council 
also called on all parties in the north of Mali 
to cease all abuses and condemned attacks 
against the civilian population, including 
sexual violence. The resolution also urged 
women’s involvement in mediation efforts 
and stressed the importance of women’s 
participation and empowerment during all 
stages of the mediation process.

Resolution 2071, adopted on 12 October, 
expressed the Council’s readiness to respond 
positively to a request from the transitional 
authorities in Mali regarding an intervention 
force to assist the armed forces to reclaim 
northern Mali. The resolution reiterated the 
Council’s condemnation of human rights 
abuses committed in the north by armed 
rebels, terrorists and other extremist groups, 
including violence against its civilians, nota-
bly women and children. The Council also 
reiterated its demand that all groups in the 
north of Mali cease all abuses, including sex-
ual violence, stressing such acts may amount 
to crimes under the Rome Statute of the 
International Criminal Court (ICC). (Mali’s 
transitional authorities referred the situation 
in the north since January 2012 to the ICC 
on 18 July 2012.) 

On 20 December the Council adopted res-
olution 2085, authorising the deployment of 
an African-led International Support Mission 
in Mali (AFISMA). The resolution echoed 
the condemnation of violence against civilians 
that the Council had articulated in resolutions 
2056 and 2071. It recalled all of the Coun-
cil resolutions on women, peace and security 
and called upon all military forces in Mali 
to take them into account. Regarding a UN 
presence in Mali, the resolution requested the 

Secretary-General to ensure the relevant capac-
ity to advise on ways to mitigate any adverse 
impact of military operations on the civilian 
population, including on women and children. 

***
The three resolutions that are outliers to 

this overall trend of the inclusion of wom-
en, peace and security language in 91 per-
cent of relevant resolutions are related to the 
short-lived UN Supervision Mission in Syria 
(UNSMIS) and the renewal of the UN Mis-
sion for the Referendum in Western Sahara 
(MINURSO).

Syria 
Reports by the Human Rights Council’s 
Commission of Inquiry on Syria, echoed 
in the Secretary-General’s January 2012 
and March 2013 reports on sexual violence, 
indicate that violent response by the Syrian 
authorities to the widespread anti-govern-
ment protests and armed opposition groups 
has included sexual assault, rape and sexual 
torture of women, men and children. There 
are also reports of sexual torture of male 
detainees by military and security forces in 
detention facilities. As the crisis has wors-
ened, allegations of sexual violence being 
committed by all parties in the conflict have 
widened. (However, reports throughout 2012 
indicated that the violations by armed oppo-
sition groups had not reached the intensity 
and scale of those committed by government 
forces and affiliated militias.)

The three resolutions adopted on Syria in 
2012 and the three vetoed draft resolutions—
two in 2012 and one in 2011—were primarily 
concerned with the cessation of violence and 
a political transition in Syria, though all three 
vetoed draft resolutions did contain referenc-
es to women. Council members were aware 
of the sexual violence dimensions of the con-
flict but none of the resolutions establishing 
or renewing UNSMIS in 2012 included any 
references to women, peace and security—
despite efforts to include such language dur-
ing the negotiations leading up to the adop-
tions of resolutions 2042, 2043 and 2059.

On 14 April 2012, the Council adopted 
resolution 2042, authorising the deployment 
of 30 military observers to Syria, request-
ing proposals for a UN supervision mecha-
nism and underscoring the Council’s expec-
tation that the government would keep its 

commitments under the six-point plan of 
then-Special Envoy Kofi Annan. Resolu-
tion 2042 did not contain any references to 
women, although it condemned widespread 
violations of human rights by the authorities, 
as well as any human rights abuses by armed 
groups. References to sexual violence—sim-
ilar to those in the 16 February General 
Assembly resolution (A/RES/66/253)—were 
dropped during negotiations.

A week later, the Council adopted resolu-
tion 2043, establishing UNSMIS to monitor 
a cessation of armed violence and the imple-
mentation of Annan’s six-point plan. This 
resolution did not include any references to 
women either, despite efforts by the P3 and 
elected members Germany and Portugal to 
include condemnation of sexual violence and 
other abuses against women as well as speci-
fying the need for UNSMIS’s civilian com-
ponent to include gender expertise. Neither 
reference survived the negotiations leading 
to the draft resolution that was adopted on 
21 April.

Resolution 2059 was adopted on 20 
July—the day the original UNSMIS man-
date expired—as a final technical rollover. 
The adoption of resolution 2059 followed 
protracted negotiations of a draft resolution 
that had been vetoed the previous day by 
China and Russia, with Pakistan and South 
Africa abstaining (S/2012/538). The vetoed 
draft resolution sought to tie the UNSMIS 
renewal to a Chapter VII decision to impose 
sanctions if Syria’s commitments under the 
six-point plan to cease violence and withdraw 
to barracks were not met within ten days. 
This draft included a reference that women 
must be fully represented in all aspects of any 
political transition in Syria.

Two previous vetoed draft resolutions on 
Syria included references to women. The 
draft resolution vetoed by China and Rus-
sia in February 2012 with all other mem-
bers voting in favour condemned the wide-
spread and gross violations of human rights, 
including sexual violence, by the authorities 
(S/2012/77). The draft resolution vetoed in 
October 2011—also by China and Russia, 
with Brazil, India, Lebanon and South Africa 
abstaining—condemned human rights viola-
tions and the use of force against civilians by 
the authorities and expressed profound regret 
at the deaths of thousands of people, includ-
ing women and children (S/2011/612). 
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The three vetoed resolutions were pri-
marily blocked due to the threat of sanctions 
and not because of any specific language on 
women, peace and security. It is neverthe-
less notable that in two of the three resolu-
tions adopted on Syria related to UNSMIS, 
references to sexual violence specifically and 
the women’s agenda broadly were among the 
issues which were dropped during the nego-
tiation process. 

Western Sahara
MINURSO’s mandate was established by 
resolution 690 in April 1991 to implement 
a referendum (yet to be held) to enable the 
people of Western Sahara to choose between 
independence and integration with Morocco. 
The mission was most recently renewed in 
April 2012 by resolution 2044 and did not 
include any references to women, peace and 
security, despite the fact that its mandate 
includes issues covered by resolution 1325, 
such as negotiations toward a peaceful politi-
cal solution. MINURSO’s mandate has nev-
er included references to women and in this 
way is similar to several older missions whose 
establishment predates resolution 1325. 

The pre-resolution 1325 establishment of 
a mandate does not necessarily preclude its 
subsequent revision in the women, peace and 
security context. A case in point is the UN 
Peacekeeping Force in Cyprus (UNFICYP), 
which used to fall into this category until 
its renewal in December 2011. Resolution 
2026 renewed UNFICYP and included its 
first reference to women by recalling that civil 
society, including women’s groups, is essen-
tial to the political process and that women 
play an important role in peace processes. 

This language was maintained in 2012 when 
UNFICYP was renewed in resolution 2058.

It is unlikely that the language in any MIN-
URSO renewal resolution will be significantly 
altered in the near term as Morocco, a current 
elected member of the Council, is particularly 
vested in maintaining the mandate as is.

Thematic Resolutions 
The Security Council adopted ten thematic 
resolutions in 2012. Of those, only two could 
be considered relevant to the women, peace 
and security agenda: one on UN and AU 
cooperation and another on children and 
armed conflict.

Cooperation with Regional Organisations, in 
particular the AU
The first resolution adopted by the Council 
in 2012 was resolution 2033 on 12 January, 
focusing on cooperation between the UN 
and the AU. The resolution recalled all of 
the Council’s resolutions on women, peace 
and security and reaffirmed women’s role 
in mediation, conflict prevention and reso-
lution and peacebuilding. The Council also 
reaffirmed the importance of the prevention 
of, and protection from, sexual violence. In 
an operational paragraph, the resolution 
stressed the need for the UN and AU to 
ensure that women and gender perspectives 
are fully integrated into all peace and security 
efforts undertaken by the two organisations.

Children and Armed Conflict
On 19 September 2012, the Council adopt-
ed resolution 2068 on children and armed 
conflict, a topic which often overlaps with 
the women, peace and security agenda, 

particularly as it relates to civilian protec-
tion and conflict-related sexual violence. In 
its 2012 resolution on children and armed 
conflict, the Council condemned all violations 
of applicable international law involving the 
recruitment and use of children by parties to 
armed conflict, as well as their re-recruitment, 
killing and maiming, rape and other sexual 
violence.

Of the remaining eight thematic resolu-
tions, five were on staffing issues related to 
international judicial mechanisms, two dealt 
with counterterrorism and non-proliferation 
and one was on piracy in the Gulf of Guinea. 

Significantly, in both 2011 and 2012, 
the Council included substantial references 
to aspects of the women, peace and secu-
rity agenda in each of its relevant thematic 
resolutions.

Presidential Statements Adopted by the 
Security Council
The Security Council usually issues a presi-
dential statement in response to a significant 
development on the ground in situations on 
its agenda or to highlight key points following 
a thematic open debate or the release of key 
documents by the Secretariat. Presidential 
statements do not have the same weight as 
resolutions and consequently the language 
can sometimes be less restrained than in res-
olutions. However, presidential statements 
need to be adopted by consensus, which in 
practice gives each of the 15 members an 
informal veto power. Presidential statements 
are considered formal decisions and are very 
thoroughly negotiated. 

In 2012, the Security Council adopted 29 
presidential statements, compared with 22 in 
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2011. As was done with the resolutions in the 
previous section, the 29 presidential state-
ments adopted in 2012 have been differenti-
ated as either country-specific or thematic in 
nature. In 2012 there were 11 thematic presi-
dential statements and 18 country-specific 
presidential statements.

We have considered as not relevant any 
presidential statement issued in response to 
a specific incident, such as an election, mul-
tilateral event or security incident. However, 
we have included as relevant any presidential 
statement that expands upon the general sit-
uation, and as such, presents an opportunity 
to reinforce key points of the women, peace 
and security agenda. 

Country-Specific Presidential 
Statements
The number of country-specific presidential 
statements that could reasonably be expected 
to address the women, peace and security 
agenda was seven, with five actually including 
some reference to women. With 71 percent 
of the relevant presidential statements con-
taining a reference to women (five of seven), 
2012 saw an increase over the 56 percent 
registered in 2011 (five of nine). (However, 
both years had the same number of relevant 
country-specific presidential statements with 
references to women, five; considerably lower 
than the 12 registered in 2010.)

The rate of country-specific presidential 
statements with references to women has 
been fairly consistent since 2010 (in that 
the rate has been higher than 50 percent) 
though there remains room for improvement. 
Arguably, the lower rate before 2010 could 
be due to the generally reactive nature of 

presidential statements, which tend to focus 
on an immediate message rather than a com-
prehensive outline of issues connected to a 
larger situation. 

The recent trend toward increasing ref-
erences to women in country-specific presi-
dential statements seems to reflect a greater 
comfort with including language related to 
protection of vulnerable groups, like women, 
and bringing attention to the issue of sexu-
al violence in conflict—such as in the 2012 
presidential statements on the Sahel, DRC 
and on the LRA in Central Africa. Only one 
country-specific presidential statement—on 
Yemen—included any reference to the wom-
en’s participation aspect of the women, peace 
and security agenda. Below we discuss these 
presidential statements as well as the two out-
liers—Mali and Syria.

Central Africa (Lord’s Resistance Army, or 
LRA)
Following briefings by the head of the UN 
Office for Central Africa (UNOCA) on 29 
June and 18 December 2012, the Coun-
cil issued presidential statements on LRA 
attacks in the region, condemning the LRA’s 
use of rape, sexual slavery and other sexual 
violence and reiterating the need for a com-
prehensive approach to the humanitarian 
situation, including assistance to victims of 
sexual violence (S/PRST/2012/18 and S/
PRST/2012/28).

Democratic Republic of the Congo 
On 19 October 2012 the Council con-
demned M23 activities, expressing its inten-
tion to apply targeted sanctions, and called 
for those responsible for sexual violence 

to be apprehended, brought to justice and 
held accountable for violations of applicable 
international law (S/PRST/2012/22). (The 
DRC and the emergence of the M23 are 
discussed in greater detail in a case study 
in the section of this report examining the 
intersection between sexual violence in con-
flict, impunity and sanctions imposed by the 
Security Council.)
 
The Sahel
The Council held a high-level meeting on 
the Sahel at the initiative of Morocco on 10 
December 2012 and adopted a presidential 
statement expressing serious concern over 
the insecurity and the significant ongoing 
humanitarian crisis in the Sahel region (S/
PRST/2012/26). In addition, the statement 
condemns the human rights abuses com-
mitted in the region by terrorist and other 
extremist groups, including violence against 
civilians, notably women and children.

Yemen
The Council adopted a presidential statement 
on 29 March 2012 welcoming the transfer 
of power to President Abdrabuh Mansour 
Hadi and emphasising that the political tran-
sition should involve the full and effective 
participation of women (S/PRST/2012/8). 

***
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There were two notable exceptions to the 
overall positive trend of including references to 
women in country-specific presidential state-
ments: Mali and Syria. The Council adopted 
two presidential statements on each situation 
and neither included references to women.

Mali
As discussed above, the Council incorpo-
rated strong references to the women, peace 
and security agenda in the three resolutions 
it adopted on Mali in 2012. However, there 
were no such references in the two presi-
dential statements adopted earlier that same 
year. On 26 March 2012, the Council con-
demned the forcible seizure of power in Mali 
on 22 March and called for the restoration of 
constitutional order (S/PRST/2012/7). The 
statement also expressed concern about the 
humanitarian situation, which had been com-
plicated by the presence of armed and terror-
ist groups, as well as by the proliferation of 
weapons from within and outside the region. 
This was a reaction to a discrete incident in 
a quickly emerging situation, so it is not sur-
prising that this presidential statement did 
not include references to women. 

As the scope of the conflict became 
more apparent, the Council responded on 
4 April to a spreading Tuareg rebellion in 
the north, condemning the seizure of ter-
ritory by rebels and expressing alarm over 
the presence of Al-Qaida-affiliated terror-
ists. The statementstressed the importance 
of human rights and the safety of civilians 
and also urged all parties to seek a peaceful 

solution through appropriate political dia-
logue (S/PRST/2012/9). At this juncture, it 
would have been reasonable to expect that 
the Council could have made references to 
women. In particular, language could have 
been added regarding women’s participation 
in mediation and conflict resolution and pro-
tection as a vulnerable group. 

Syria
On 21 March 2012, the Council adopted a 
presidential statement endorsing then-Spe-
cial Envoy Kofi Annan’s six-point plan for 
a political solution to the Syrian crisis (S/
PRST/2012/6). The majority of the text was 
devoted to Annan’s plan, and the Council 
was not eager to fundamentally change the 
proposal put forth by its envoy. As discussed 
above, at this time in 2012 the Council would 
have been aware of the sexual-violence aspect 
of the conflict. In addition, the Secretary-
General had briefed the Council on 12 
March, and he had underscored the impor-
tance of women’s participation in the political 
transformations taking place across the Arab 
world (S/PV.6734). In this context, it should 
have been possible to reference the women, 
peace and security agenda in a presidential 
statement focused on a political solution to a 
violent crisis. However, there were no refer-
ences to women in the statement and indeed, 
given the divisions in the Council over its 
approach to the Syrian crisis, it is likely that 
in order to be adopted the text needed to stay 
tightly focused on endorsing Annan and the 
six-point plan.

On 5 April 2012, the Council adopted 
another presidential statement, calling on the 
government to cease violence by 10 April and 
the opposition to cease all violence 48 hours 
thereafter (S/PRST/2012/10). This statement 
was adopted to send a very specific message 
regarding the Council’s expectations that the 
government meet its commitments under 
Annan’s plan and as such could not reasonably 
be expected to include references to women.

It is important to keep in mind that a 
call to cease violence is distinctly different 
from endorsing a negotiated ceasefire agree-
ment. If there ever were to be a negotiated 
ceasefire in Syria it would be reasonable to 
expect any Council endorsement to include 
a call for women’s participation in any such 
mediation and conflict resolution process-
es and to include a call for women’s needs 
to be reflected in security and post-conflict 
arrangements, in particular due to the sexual 
violence dimension of the conflict. 

Thematic Presidential Statements
In 2012 there were 11 thematic presidential 
statements addressing such issues as the rule 
of law; transnational organised crime; non-
proliferation; counterterrorism; UN coop-
eration with the Arab League; women, peace 
and security; piracy; post-conflict peacebuild-
ing and international judicial mechanisms. 

Of the 11 issued, six could reasonably be 
expected to address women, and five actu-
ally did. The overall proportion of relevant 
thematic presidential statements mention-
ing women remained fairly consistent at 86 
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percent in 2011 (six out of seven) and 83 
percent in 2012 (five out of six).

Rule of Law
On 19 January 2012, the Council adopted a 
statement on justice and the rule of law as 
an indispensable element for peaceful coex-
istence and the prevention of armed conflict. 
The Council reiterated its concern about those 
who are the most vulnerable to armed conflict, 
including women, children and displaced per-
sons, and expressed particular concern about 
sexual and gender-based violence in conflict 
situations (S/PRST/2012/1). However, it is 
interesting to note that, in a statement focused 
on rule of law, the reference to sexual and gen-
der-based violence was not complemented by 
a reference to accountability for such violations. 
This stands in contrast to the one explicit ref-
erence to accountability in relation to piracy 
off the coast of Somalia that was found in the 
statement—an issue important to Russia.

Women, Peace and Security
Following the open debate on the Secretary-
General’s first report on conflict-related 
sexual violence (S/2012/33), the Council 
adopted a statement on 23 February 
2012, commending the work of the Special 
Representative on Sexual Violence in Conflict 
and stressing the need for continued data 
collection under the MARA on sexual 
violence (S/PRST/2012/3). 

Later in the year, the Council adopted 
a statement on 31 October recognising the 
need in the Council’s own work for more 
systematic attention to the women, peace 
and security agenda and welcomed the 
Secretary-General’s call for enhanced 
women’s participation, at all levels, in 
conflict prevention, conflict resolution and 
peacebuilding (S/PRST/2012/23). 

Special Court for Sierra Leone
On 9 October 2012, the Council issued a 
presidential statement following briefings 
by the president and prosecutor of the Spe-
cial Court for Sierra Leone, emphasising the 
need for further pledges of voluntary con-
tributions in order to allow the Court to 
complete its mandate in a timely manner (S/
PRST/2012/21). The Council also recognised 
the Court for its work in the area of women, 
peace and security.

Post-Conflict Peacebuilding
On 20 December 2012, following an open 
debate on the Secretary-General’s post-con-
flict peacebuilding report (S/2012/746), the 
Council adopted a presidential statement 
that included references to the critical role of 
women in conflict resolution and peacebuild-
ing (S/PRST/2012/29). It took four rounds of 
negotiations for Council members to reach 
agreement on the text, and one of the more 
contentious issues was language recognising 
the importance of addressing violence against 
women in peace processes. 

However, the final version of the presi-
dential statement indicates that these differ-
ences were overcome, with relevant language 
on these matters being retained. The presi-
dential statement has extensive references to 
women, including:
•	 Mobilising civilian expertise in the after-

math of conflict, in particular from wom-
en as vital for successful UN peacebuild-
ing endeavours.

•	 Underlining the primary role of nation-
al governments affected by armed con-
flict to enhance participation of women 
in prevention and resolution of conflict 
and in peacebuilding, including by con-
sulting relevant women’s organisations 
from the earliest stages of planning and 
priority-setting. 

•	 Reiterating the importance of address-
ing crimes committed against women 
in armed conflict, including killing and 
maiming and sexual violence issues from 
the outset of peace processes, media-
tion efforts, ceasefires and peace agree-
ments, particularly in provisions for secu-
rity arrangements, transitional justice and 
reparations as well as in the context of 
security sector reform.

The thematic presidential statements on rule 
of law and the Special Court for Sierra Leone 
included minimal, though important, refer-
ences to women, and it does not appear that 
those references were particularly controversial 
amongst Council members. However, as dis-
cussed above, the statements with extensive and 
substantial references to the women, peace and 
security agenda with direct impact on the UN’s 
and the Security Council’s normative approach 
to the thematic issue of women, peace and 
security were subject to extensive negotiations.
 

Illicit Flows
The one thematic presidential statement 
that we considered relevant but did not con-
tain any references to women was a 25 April 
2012 statement on threats to international 
security caused by illicit cross-border traf-
ficking and movement (S/PRST/2012/16). 
The statement focuses on the threats posed 
by linkages between armed conflict; ter-
rorism; proliferation of weapons of mass 
destruction, small arms and light weapons; 
transnational organised crime; piracy; and 
drug and human trafficking. As the state-
ment includes a focus on systemic issues, 
including human trafficking, it could be 
reasonably expected to include a reference 
to the women, peace and security agenda 
as well. Similarly, the inclusion of weapons 
proliferation, in particular small arms and 
light weapons, may have warranted a refer-
ence to women. The 2012 report on conflict-
related sexual violence flagged the prolifera-
tion of small arms as a contributing factor 
to the prevailing insecurity in Darfur. The 
2013 report on sexual violence in conflict 
also highlighted the linkages between the 
widespread availability of illicit small arms 
and light weapons and conflict-related sex-
ual violence.

Secretary-General’s Reports on 
Country-Specific Situations
In resolution 1325, the Council requested 
that the Secretary-General include in his 
reporting to the Council, where appropri-
ate, information on progress on incorporat-
ing a gender perspective throughout peace-
keeping missions and on all other aspects 
relating to women and girls. The Council 
reinforced this request in resolution 1820, 
asking the Secretary-General to system-
atically include in his written reports on 
conflict situations his observations and rec-
ommendations to the Council concerning 
the protection of women and girls from all 
forms of sexual violence. 

The content of these Secretary-General’s 
reports reflects the level of attention being 
given to these issues by the Secretariat and 
field missions. Additionally, the reports 
remain a key (and sometimes primary) 
source of information for Council members 
as a foundation for negotiating positions. 

In keeping with the methodology used 
in our previous cross-cutting reports, the 
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analysis is based on a review of all country-
specific reports submitted by the Secretary-
General to the Council since the adoption 
of resolution 1325. In this report, we have 
strengthened the analysis of the Secretary-
General’s reports in 2012 by attempting 
to gauge the relative depth of references to 
women and gender issues in the reports. We 
have laid out the number of reports with a 
reference to gender issues and then broken 
down which reports include their own sec-
tion on gender. We have then tracked aspects 
of the women, peace and security agenda 
that are included in other parts of the report, 
for example reporting on gender and secu-
rity-sector reform. (Please see the chart on 
pages 20 and 21.) 

In 2012 the Secretary-General submitted 
83 reports. Of these, 65 were either country-
specific reports or regional reports relating to 
country-specific situations. (This compares 
with 88 reports in 2011, of which 60 were 
country-specific reports.)  Of the 65 reports 
on country-specific situations in 2012, 50 
included a reference to gender issues pur-
suant to resolutions 1325 and 1820. (Our 
cross-cutting reports have always excluded 
from the count those country-specific reports 
addressing issues that are quite divorced 
from the women, peace and security angle 
such as Somalia piracy issues, the reports on 

the Iraq Compensation Fund and missing 
Kuwaiti nationals and property.)

In 2012, 34 percent (22 of 65) of the 
country-specific reports followed the 
increasing tendency of the Secretary-Gen-
eral to report on gender as a separate sec-
tion that cuts across missions’ mandates, 
though this practice is far from universal. 
(For example, some missions continue to 
incorporate gender issues into human rights 
issues.) In addition, there has been an 
increase in reporting specifically on instanc-
es of sexual violence since the adoption of 
resolution 1820 in 2008. 

Since the adoption of resolution 1325 in 
2000, the number of references to gender 
gradually increased from being included in 
about half of all country-specific reports to 
the mid-80 percent range until 2011 (with 
a peak of about 90 percent in 2009). How-
ever, the percentage of Secretary-General’s 
reports that include references to gender 
issues declined in 2012 to 77 percent from 
about 83 percent in 2011. This is largely 
due to the statistical impact of six reports 
on the UN Interim Security Force for Abyei 
(UNISFA)—a new mission established in 
mid-2011—that did not include, nor were 
expected to include, references to gender. 

It may be helpful to note the significant 
positive statistical impact if the following 13 

reports were excluded from the study:
•	 six reports on UNISFA, which monitors 

the Abyei area on the Sudan/South Sudan 
border;

•	 three reports on UNIFIL, which is con-
cerned with the withdrawal of Israeli and 
militia forces from southern Lebanon;

•	 two reports on resolution 1559, which 
called for all foreign forces to withdraw 
from Lebanon and for the disbanding and 
disarming of all Lebanese and non-Leba-
nese militias; and

•	 two reports on UNDOF, established 
in 1974 to observe a buffer zone in the 
Golan Heights between Syria and Israel.
Each of these reports focuses on border-

monitoring activities or border-related issues 
and do not include references to women. In 
such a case, we would be dealing with a set 
of 52 relevant country-specific reports (ver-
sus 65), 50 of which include references to 
gender, or 96 percent. However, the num-
ber of reports with more than minimal refer-
ences to gender—51 percent (33 of 65) or, 
applying the “13 report discount” as detailed 
above, 63 percent (33 of 52)—demonstrates 
that there are still plenty of opportunities to 
improve reporting on the women, peace and 
security agenda by the Secretary-General.
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Methodology and Key
Below is a chart designed to track the
reporting on various aspects of the women, 
peace and security (WPS) agenda in the 
Secretary-General’s reports on country-
specific situations. It indicates instances of 
reporting on women’s participation, sexual 
and gender-based violence (SGBV), relevant 
training activities carried out by peace opera-
tions, inputs by the Secretariat to advance 

the women, peace and security agenda and 
other ad-hoc reporting. This chart will dem-
onstrate whether one or all of these aspects 
were reported on in at least one of the coun-
try-specific reports to the Security Council in 
2012 (most peace missions submit multiple 
reports throughout a calendar year). 

In addition, we have attempted to assess 
whether the reporting during 2012 could be 
considered as robust (r); appropriate to the 

mandate (a); minimal reference (mr); or not 
relevant (n). While such an assessment may 
be subjective to a certain degree, we have 
tried to be as objective as possible when judg-
ing the quality of reporting on the women, 
peace and security agenda by giving greater 
weight to substantial and recurring narrative 
reporting and less weight to short and ad-hoc 
references.
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Syria (UNSMIS) 1 • • • m r

Timor-Leste 
(UNMIT)

2 • • • • • • • • • • • • • r

West Africa 
(UNOWA)

2 • • • • • • • • • • r

Western Sahara 
(MINURSO)

1 • m r
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Mission Mandates
Council-mandated missions can include 
peacekeeping operations, special political 
missions and peacebuilding support missions. 
Since the adoption of 1325, a significant 
proportion of resolutions establishing and 
renewing Council-mandated missions con-
tain a reference to women, peace and secu-
rity issues. An exception to this general trend 
in 2012 included the mandates of UNISFA 
in Abyei and the mandate of the short-lived 
UNSMIS mission in Syria, authorised from 

April to August 2012. 
There continue to be several, mostly older 

missions, established prior to the adoption of 
resolution 1325, whose mandates do not ref-
erence women, for example the UN Mission 
in Kosovo (UNMIK), MINURSO in Western 
Sahara, UNIFIL in Lebanon, UNDOF in the 
Golan Heights and until 2011 UNFICYP in 
Cyprus. However, as part of the trend to make 
a gender perspective a standard part of peace-
keeping operations, each of these missions has 
a gender focal point or a gender adviser.

UNMISS in South Sudan is a good exam-
ple of a peacekeeping operation with a robust 
mandate vis-à-vis the participation and pro-
tection aspects of the women, peace and secu-
rity agenda and mission staff that includes 
a gender adviser and several women’s pro-
tection advisers. In 2012, UNMISS was the 
only political or peacekeeping mission with 
deployed women’s protection advisers.

PEACEKEEPING OPERATIONS IN 2012

ESTABLISHED RENEWED MANDATE INCLUDED MISSION STAFF INCLUDED

WPS Zero  

Tolerance

Gender Advisor   

or Focal Point

WPAs

UNSMIS (Syria) April 2012 July 2012  
(S/RES/2059 for a final 30 days)

No No No No

UNMISS (South Sudan) July 2011 July 2012  
(S/RES/2057 for a year)

Yes Yes Yes Yes

UNISFA (Abyei) June 2011 November 2012  
(S/RES/2075 for 6 mo.)

No (but 
preambular 
reference)

Yes No No

MONUSCO (DRC) May 2010 June 2012  
(S/RES/2053 for a year)

Yes No Yes No (but 
expected in 
2013)

UNAMID (Darfur) July 2007 July 2012  
(S/RES/2063 for a year)

Yes No Yes No

UNMIT (Timor-Leste) August 2006 February 2012  
(S/RES/2037 for a final period  
ending 31 Dec 2012)

Yes Yes Yes No

MINUSTAH (Haiti) June 2004 October 2012  
(S/RES/2070 for a year)

Yes Yes Yes  No

UNOCI (Côte d’Ivoire) February 2004 July 2012  
(S/RES/2062 for a year)

Yes No Yes No (but 
expected in 
2013)

UNMIL (Liberia) September 2003 September 2012  
(S/RES/2066 for a year)

Yes No Yes No

Peacekeeping Operations Established Prior to Resolution 1325

UNMIK (Kosovo) June 1999  
(S/RES/1244)

NA No No Yes No

MINURSO (Western Sahara) April 1991 April 2012  
(S/RES/2044 for a year)

No Yes Yes No

UNIFIL (Lebanon) March 1978 
(expanded in 
August 2006)

August 2012  
(S/RES/2064 for a year)

No Yes Yes No

UNDOF (Golan Heights) May 1974 December 2012  
(S/RES/2084 for 6 mo.)

No Yes Yes No

UNFICYP (Cyprus) March 1964 July 2012  
(S/RES/2058 for 6 mo.)

No (but 
preambular 
reference)

Yes Yes No
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The UN’s Zero-Tolerance Policy in 2012

The UN’s zero-tolerance policy on sexual 
exploitation and abuse by UN peacekeep-
ers deserves separate consideration. A “zero-
tolerance” provision for sexual misconduct 
by UN personnel has been inserted—rather 
inconsistently—into Council peacekeeping 
mandates in recent years while such refer-
ences are virtually non-existent in resolutions 
establishing or renewing mandates for politi-
cal or peacebuilding missions. 

This section reviews the mandates in 
effect in 2012 for UN peacekeeping, political 
and peacebuilding missions for references to 
the UN’s zero-tolerance policy and whether 
there was any reporting on this policy in rel-
evant Secretary-General’s reports in 2012. It 
will also examine the incident in Haiti in early 
2012 as a case study of how the UN’s zero-
tolerance policy was implemented. 

It has been six years since the Security 
Council last focused on the issue of sexual 
exploitation by peacekeeping personnel. Most 
Council activity on the issue was between 
2002 and 2006 following disturbing reports 
of sexual exploitation and abuse by UN per-
sonnel of vulnerable people—often the very 

people that the UN was supposed to protect. 
The Council’s first decision signalling 

concern about allegations of sexual abuse by 
UN field personnel was in resolution 1400 on 
28 March 2002 renewing the mandate of the 
UN Mission in Sierra Leone (UNAMSIL). 
In it, the Council expressed “serious con-
cern at allegations that some United Nations 
personnel may have been involved in sexual 
abuse of women and children in camps for 
refugees and internally displaced people in 
the region.” Allegations of sexual abuse by 
personnel of other missions followed. (For 
detailed background, please see SCR’s Feb-
ruary 2006 Update Report on Sexual Exploita-
tion and Abuse by UN Peacekeeping Personnel.)

In October 2002, the Secretary-General 
issued a report on his investigation into sex-
ual exploitation of refugees by aid workers in 
West Africa referencing actions taken by the 
UN High Commissioner for Refugees to pre-
vent exploitation, including the High Com-
missioner’s zero-tolerance policy for sexual 
abuse and exploitation (A/57/465).

In October 2003, the Secretary-Gener-
al issued a bulletin on special measures for 

protection from sexual exploitation and sex-
ual abuse (ST/SGB/2003/13). The bulletin 
provided clear definitions of such misconduct 
and clarified that its policy was applicable to 
all UN staff: military, police and civilian. The 
UN Conduct and Discipline Unit defines 
zero-tolerance as a policy that will not toler-
ate sexual exploitation and abuse and a policy 
that includes measures to prevent such abuse 
and to discipline all persons who are found to 
have committed such abuse.

References in peacekeeping mandates to 
the zero-tolerance policy started to appear 
following a March 2005 report by Prince 
Zeid Ra’ad Zeid al-Hussein (Jordan), a for-
mer peacekeeper appointed by Secretary-
General Kofi Annan as his Special Adviser 
on Sexual Exploitation and Abuse. This 
report presented an alarming picture of a 
widespread and largely tolerated phenome-
non of sexual abuse and exploitation by UN 
peacekeeping personnel and put forward a 
series of concrete recommendations on train-
ing and accountability as well as disciplinary 
and criminal measures (A/59/710).

On 31 May 2005, the Council adopted a 

POLITICAL AND PEACEBUILDING MISSIONS IN 2012

ESTABLISHED RENEWED MANDATE INCLUDED MISSION STAFF 

INCLUDED

WPS Zero  

Tolerance

Gender Advisor   

or Focal Point

UNSMIL (Libya) September 2011 March 2012 
(S/RES/2040 for a year)

Yes No No (mission includes 
expertise in women’s 
empowerment)

BNUB (Burundi) January 2011 December 2011  
(S/RES/2027 for 13 mo.)

Yes No No (mission is utilis-
ing UNDP gender 
expertise)

UNIOGBIS (Guinea-Bissau) January 2010 December 2011  
(S/RES/2030 for 14 mo.)

Yes No Yes

BINUCA (CAR) January 2010 December 2011  
(S/RES/2031) for 13 mo.)

Yes No Yes (in addition, WPA is 
expected in 2013)

UNIPSIL (Sierra Leone) August 2008 September 2012  
(S/RES/2065 for 6 mo.)

Yes No Yes

UNAMI (Iraq) August 2003 July 2012  
(S/RES/2061 for a year)

No (but preambular 
reference)

No Yes

UNAMA (Afghanistan) March 2002 March 2012  
(S/RES/2041 for a year)

Yes No Yes
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presidential statement recognising the shared 
responsibility of the Secretary-General and 
member states to take every measure to pre-
vent sexual exploitation and abuse by peace-
keepers and reiterating the importance of 
ensuring that sexual exploitation and abuse 
are properly investigated and appropriately 
punished (S/PRST/2005/21). Specifically, 
in the presidential statement the Council 
committed to include relevant provisions for 
prevention, monitoring, investigation and 

reporting of misconduct cases in its resolu-
tions establishing or renewing mandates. It 
also asked the Secretary-General to report 
on the matter in his regular periodic mis-
sion reports by providing a summary of the 
preventive measures taken to implement a 
zero-tolerance policy and of the outcome of 
actions taken against personnel found cul-
pable of sexual exploitation and abuse. 

In the context of resolution 1820 on wom-
en, peace and security adopted in 2008, the 

Council requested the Secretary-General to 
continue and strengthen efforts to implement 
the policy of zero-tolerance of sexual exploi-
tation and abuse in UN peacekeeping opera-
tions and urged troop- and police-contribut-
ing countries to take appropriate preventive 
action, including pre-deployment and in-the-
atre awareness training, and other action to 
ensure full accountability in cases of such con-
duct involving their personnel. (This request 
was reiterated in resolutions 1888 and 1960.)

THE UN’S ZERO-TOLERANCE POLICY IN 2012

PEACEKEEPING OPERATION RESOLUTIONS IN EFFECT 

IN 2012

REFERENCES TO ZERO- 

TOLERANCE POLICY

ALLEGATIONS OF SEXUAL 

ABUSE & EXPLOITATION 

IN 2012

TOTAL MISSION PERSON-

NEL IN 2012

UNISFA (Abyei) S/RES/2047 
S/RES/2075

Yes 1 4,117

UNFICYP (Cyprus) S/RES/2058 Yes 0 1,074

UNOCI (Côte d’Ivoire) S/RES/2062 No 3 12,408

UNDOF (Golan Heights) S/RES/2052 
S/RES/2084

Yes 0 1,152

UNAMID (Darfur) S/RES/2063 No 0 25,248

MONUSCO (DRC) S/RES/2053 No 25 23,622

MINUSTAH (Haiti) S/RES/2070 Yes 8 11,434

UNIFIL (Lebanon) S/RES/2064 Yes 0 11,997

UNMIL (Liberia) S/RES/2066 No 9 10,551

UNMISS (South Sudan) S/RES/2057 Yes 9 9,754

UNMIT (Timor-Leste) S/RES/2037 Yes 2 NA (the mission concluded 
on 31 December 2012)

MINURSO (Western Sahara) S/RES/2044 Yes 1 492

Missions Excluded from Review: UNMIK, 
UNTSO, UNMOGIP

0 886

2012 TOTAL 58 112,735

POLITICAL OR PEACEBUILDING MISSION RESOLUTIONS IN EFFECT 

IN 2012

REFERENCES TO ZERO- 

TOLERANCE POLICY

ALLEGATIONS OF SEXUAL 

ABUSE & EXPLOITATION 

IN 2012

TOTAL MISSION PERSON-

NEL IN 2012

UNAMA (Afghanistan) S/RES/2041 No 1 2,095

BNUB (Burundi) S/RES/2027 No 0 127

BINUCA (CAR) S/RES/2031 No 0 160

UNIOGBIS (Guinea-Bissau) S/RES/2030 No 1 139

UNAMI (Iraq) S/RES/2061 No 0 1,094

UNIPSIL (Sierra Leone) S/RES/2065 No 0 84

UNSMIL (Libya) S/RES/2040 No 0 162

Excluded from Review: UNPOS, UNSCO, 
UNOWA, UNSCOL, UNRCCA, UNOCA

0 308

2012 TOTAL 2 4,169
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However, in practice the Council has not 
been involved in the matter, and the issue 
has been left to the discretion of the Secre-
tariat and troop-contributing countries. In a 
review of the resolutions in effect in 2012 for 
12 peacekeeping operations and seven peace or 
peacebuilding missions, only eight had man-
dates that included a reference to the Secre-
tary-General’s zero-tolerance policy (see chart). 

This oversight becomes more alarming 
when one considers that the four peacekeeping 
mandates that did not have such a reference in 
2012—Côte d’Ivoire, Darfur, DRC and Libe-
ria—are among the largest UN peacekeep-
ing operations. These operations represent 
64 percent of peacekeeping personnel and 
64 percent of the allegations of sexual abuse 
and exploitation in 2012 (37 of 58). Similarly, 
the two largest political missions—UNAMA 
in Afghanistan and UNAMI in Iraq—do not 
have a reference to the zero-tolerance policy 
in their mandates. These missions represent 
76 percent of personnel deployed in political 
or peacebuilding missions.

Regarding the request in the May 2005 
presidential statement for the Secretary-
General to report on zero-tolerance matters 
in his regular periodic mission reports, in 
2012 only reports for Haiti, Liberia, South 
Sudan and Timor-Leste included any such 
reference. All four missions had allegations of 
sexual exploitation and abuse in 2012. Only 
the Haiti and Liberia reports referenced such 
allegations. None of these reports included 
the outcome of the investigations into these 
allegations even though such reporting was 
also requested in the May 2005 presiden-
tial statement. More worrisome is that mis-
sions in Abyei, Côte d’Ivoire, the DRC and 
Western Sahara also had allegations of sexual 
exploitation and abuse in 2012 and there was 
no corresponding reporting in the Secretary-
General’s 2012 reports on these missions.

While the lack of such a reference in mis-
sion mandates does not exempt UN personnel 
from adhering to the UN’s zero-tolerance pol-
icy, the Council’s inconsistent referencing of 
this policy in its own decisions and the lack of 
consistent reporting by the Secretary-General 
in his reports to the Council are noteworthy.

Six peacekeeping missions have consis-
tently included references to the zero-toler-
ance policy after the adoption of the May 
2005 presidential statement on the issue: 
UNDOF and UNFICYP since June 2005, 

UNIFIL since July 2005, MINURSO since 
April 2006, UNMIT since August 2006 and 
MINUSTAH since February 2007.

Two newer peacekeeping missions have 
similarly included a reference consistently 
since their establishment: UNISFA since 
June 2011 and UNMISS since July 2011. 
The exception was the short-lived UN Super-
vision Mission in Syria, or UNSMIS, which 
did not include a reference to this policy in 
resolutions 2042, 2043 or 2059.

The Council has a spotty record at best 
of including the UN’s zero-tolerance policy 
in the mandates of UNOCI in Côte d’Ivoire, 
UNAMID in Darfur, MONUSCO in the 
DRC and UNMIL in Liberia.

The earliest mention of the zero-tolerance 
policy in a DRC peacekeeping mandate was 
in resolution 1592 of March 2005. However, 
there has been no significant period during 
which the reference was consistently included 
in all mandate renewals. The last MONUS-
CO mandate renewal to include it was reso-
lution 1925 (2010). (However, as this report 
goes to press it is worth mentioning that reso-
lution 2098, adopted on 28 March 2013, did 
include a strong reference to the zero-toler-
ance policy and the Council requested to be 
kept informed if cases of sexual exploitation 
and abuse occurr.)

The first reference to the policy in a peace-
keeping mandate for Côte d’Ivoire was in res-
olution 1609 of June 2005, in line with the 
request laid out in the May 2005 presiden-
tial statement. The policy was not referred to 
again in any of the mandate renewals until 
January 2008 in resolution 1795, where it 
remained a part of mandate renewals—aside 
from technical rollovers—until June 2010 in 
resolution 1933. It has not appeared since.

The UN Mission in Liberia, or UNMIL, 
has only had two references to the zero-tol-
erance policy in its mandate renewals since it 
was established in 2003—in resolution 1626 
(2005) and 1712 (2007).

The first and only reference for the AU-
UN Mission in Darfur (UNAMID) was in 
resolution 1769 (2007)—the resolution that 
established the mission. 

Regarding political or peacebuilding mis-
sions, of the seven reviewed none had any 
reference to the zero-tolerance policy in any 
of the resolutions renewing or establishing 
their mandates. The sole exceptions were ref-
erences in resolutions 1734 (2006) and 1793 

(2007) renewing the UN Integrated Office 
in Sierra Leone (UNIOSIL), the predecessor 
to the current UN Integrated Peacebuilding 
Office in Sierra Leone (UNIPSIL). 

Missions excluded from this review 
include those that are not renewed annu-
ally through a Security Council resolution, 
such as UNMIK in Kosovo. Similarly, many 
regional offices, such as UNOWA, are not 
established or renewed by Security Council 
resolutions. In these cases the Council does 
not have a regular opportunity to include ref-
erences to the zero-tolerance policy. Final-
ly, there are two missions authorised by the 
Security Council which are not comprised 
of UN personnel: ISAF in Afghanistan is a 
NATO mission and AMISOM in Somalia is 
an AU mission.

However—while AMISOM was excluded 
from the review for the reason mentioned 
above—it is worth noting that resolution 
2093 adopted on 6 March 2013 to renew 
the mission’s authorisation also included, for 
the first time, a request for the AU mission to 
apply policies consistent with the UN’s zero-
tolerance policy on sexual exploitation and 
abuse in the context of peacekeeping. This 
addition seems to reflect a forward-looking 
approach towards the future UN presence in 
Somalia when AMISOM troops may be re-
hatted as UN personnel. 

Haiti 
Council members are aware that incidents of 
sexual exploitation by peacekeepers under-
mine the credibility of UN peacekeeping. 
Here, we look at one such incident, which 
occurred in Haiti in 2012 and demonstrates 
the damage such misconduct inflicts on the 
host community and on the UN’s reputation. 

On 16 January 2012, the UN Stabiliza-
tion Mission in Haiti (MINUSTAH) alerted 
UN headquarters about allegations of sexual 
exploitation and abuse of minors by peace-
keepers in Gonaïves and Port-au-Prince. 
These allegations were reported to the Secu-
rity Council in both the Secretary-Gener-
al’s 29 February 2012 MINUSTAH report 
(S/2012/128) and in the 8 March briefing by 
the head of MINUSTAH, Special Represen-
tative Mariano Fernández (S/PV.6732).

Following the allegations, there were pro-
tests by Haitians, demanding the mission’s 
departure. The Haitian senate adopted a 
resolution requesting the Secretary-General 
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to revoke the immunity of the peacekeepers 
implicated in the Gonaïves case—presumably 
so that the accused could be tried under Hai-
tian law. (The UN has no authority to pros-
ecute as the relevant troop-contributing coun-
try has jurisdiction.)  These allegations were 
also brought up during the Security Coun-
cil’s visiting mission to Haiti from 13 to 16 
February 2012. It seems Haitian legislators 
shared frank and critical views with Council 
members regarding the alleged sexual abuse 
by MINUSTAH personnel. (The US—the 
lead on the Haiti visiting mission—briefed the 
Security Council on the visit in open chamber 
on 28 February 2012 [S/PV.6724] and again 
in informal consultations on 6 March 2012.)  

According to media reports, a court-mar-
tial was held by Pakistan’s military in early 
March—in their compound in Haiti—and 
three Pakistani peacekeepers were found 
guilty of sexual exploitation and abuse of a 
minor. On 8-9 March 2012 a senior Paki-
stani official visited Haiti to inform authori-
ties there that the individuals would be 
dishonourably discharged and jailed upon 
their repatriation to Pakistan. Subsequent-
ly, it seems two of these peacekeepers were 
removed from service following repatriation. 
One was imprisoned for a year and others in 
the chain of command received disciplinary 
admonishments. 

Pakistan, which is also an elected mem-
ber of the Security Council, said during the 
debate following the 8 March briefing that 
any such misconduct should be investigat-
ed and prosecuted and reiterated that the 
zero-tolerance policy was also its policy (at 
this time the nationality of the peacekeep-
ers involved in the Gonaïves incident was 
still confidential). Also during the 8 March 
debate, Haiti praised the national authorities 
of the two troop-contributing countries (not 
mentioned by name but presumably in refer-
ence to the incidents detailed here and by 
four Uruguayan peacekeepers in September 
2011) that tried in their own courts members 
of their contingents accused of sexually abus-
ing Haitian minors. 

In comments to the media on 21 March 
2012, UN Police Adviser Ann-Marie Orler 
said that DPKO tracks any action taken by 
the troop- or police-contributing country 
and any officer repatriated on disciplinary 
grounds is barred from consideration for 
future service with the UN.

Neither the Secretary-General’s 31 August 
2012 MINUSTAH report (S/2012/678) nor 
the subsequent debate on the report on 3 
October (S/PV.6842) made any specific ref-
erence to the January incident, and neither 
made any reference to the fate of the peace-
keepers following repatriation.

When the Council adopted resolution 2070 
on 12 October 2012 to extend the MINUS-
TAH mandate, it included an explicit refer-
ence to the zero-tolerance policy, requested 
the Secretary-General to keep the Council 
informed of such misconduct and urged troop- 
and police-contributing countries to ensure 
that acts involving their personnel were prop-
erly investigated and punished. Despite the 
general request in the May 2005 presidential 
statement and the specific request in resolu-
tion 2070 for the Secretary-General to keep 
the Council informed, the outcome regarding 
the fate of the accused in their home countries 
was never reported on by the Secretary-Gen-
eral in a MINUSTAH report. 

Enhancing Accountability and 
Transparency for Violations of  
the Zero-Tolerance Policy
On 22 January 2013, Fernández gave his 
final briefing to Security Council members in 
informal consultations. Regarding the UN’s 
zero-tolerance policy, it seems he conveyed to 
the Council that the reputation of the UN is a 
fundamental priority and MINUSTAH had 
worked hard to apply the principle of zero-
tolerance. Results, however, were not optimal. 
He proposed, in the cases of abuses of minors, 
that the objective should be to proceed locally 
against the accused and that if they are sen-
tenced the sentence could be completed in 
their home country. (Similar arrangements 
exist in bilateral relations for criminal pros-
ecutions of nationals in foreign jurisdictions.) 
Fernández considered such measures a nec-
essary restriction to the immunity of peace-
keepers to increase the effectiveness and 
coherence of the zero-tolerance policy. 

While the suggestion to restrict peace-
keepers’ immunity is unlikely to gain trac-
tion for practical reasons—first and foremost, 
due to the objections of troop-contributing 
countries—DPKO has said that a priority for 
2012 was to take effective action in imple-
menting the zero-tolerance policy among 
peacekeeping personnel and match it with 
100 percent accountability. In remarks to the 

media on 23 January 2012, in the immediate 
aftermath of the allegations arising in Haiti, 
Assistant Secretary-General for Peacekeep-
ing Operations Edmond Mulet suggested 
creating a “blacklist” of troop-contributing 
countries that do not effectively hold their 
troops accountable. On 21 February, in 
remarks to the General Assembly’s Special 
Committee on Peacekeeping Operations 
(the C34), Under-Secretary-General for 
Peacekeeping Hervé Ladsous said DPKO 
would redouble its efforts to eliminate the 
breaches of discipline that jeopardised the 
trust of the people and countries peacekeep-
ers are mandated to serve. 

There are several immediate options to 
ensure the implementation of the Council’s 
previous decisions on this matter: 
•	 Consistently include references to this 

policy in all resolutions renewing man-
dates for peacekeeping, political or peace-
building missions.

•	 Welcome DPKO’s efforts to enhance 
accountability for violations of the UN’s 
zero-tolerance policy on sexual exploita-
tion and abuse—particularly in resolu-
tions renewing missions where there are 
credible reports of such misconduct. (For 
example, the language in resolution 2070 
renewing MINUSTAH in Haiti following 
the January 2012 incident was very strong 
and specific to the situation.)

•	 Reiterate the importance of its request in 
the May 2005 presidential statement for 
specific follow-up reporting on the imple-
mentation of accountability measures 
once accused peacekeepers are repatriated 
to enhance the transparency of efforts by 
police- and troop-contributing countries 
to address such violations.
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Case Study: Sexual Violence in Conflict and Sanctions

KEY UN DOCUMENTS ON SOMALIA SANCTIONS  Security Council Resolutions S/RES/2093 (6 March 2013) extended AMISOM’s authorisation; included a partial and temporary 
repeal of the arms embargo for 12 months; and included the strongest language on sexual and gender-based violence in any AMISOM resolution to date. S/RES/2060 (25 July 2012) 
extended the mandate of the Monitoring Group and deplored all acts of sexual and gender-based violence. S/RES/2036 (22 February 2012) increased AMISOM’s troop ceiling and 
imposed a ban on importing charcoal from Somalia; it also made an explicit reference to women, peace and security resolutions. S/RES/2002 (29 July 2011) expanded the Somalia 
sanctions regime to include sexual and gender-based violence in the criteria for targeted sanctions. S/RES/1882 (4 August 2009) regarding children and armed conflict, expanded the 
triggers for listing parties to conflict in the Secretary-General’s report to include rape and other sexual violence against children. S/RES/1844 (20 November 2008) expanded the Somalia 
sanctions regime and imposed targeted sanctions. S/RES/1772 (20 August 2007) renewed AMISOM and modified the sanctions regime, and referenced women’s participation in the 
intra-Somali political process and to women as a vulnerable group in the context of protection of civilians. S/RES/1425 (22 July 2002) established a Panel of Experts, now called the 
Monitoring Group. S/RES/1356 (19 June 2001) established humanitarian exemptions to the arms embargo. S/RES/751 (24 April 1992) established the 751 Somalia Sanctions Committee. 
S/RES/733 (23 January 1992) established the arms embargo on Somalia. Security Council Presidential Statements S/PRST/1999/31 (12 November 1999) and S/PRST/1999/16 (27 
May 1999) expressed concern about violations of the arms embargo and about the deteriorating situation in Somalia; both statements included references to women. Monitoring Group 
Report S/2012/544 (11 July 2012) was the first report after the Somalia sanctions regime expanded its criteria for designation to include sexual and gender-based violence; it confirmed 
all parties to the conflict routinely violated resolution 2002, including acts of gender-based violence.

This case study examines the nexus between 
sexual violence in conflict and activity by the 
Security Council and its subsidiary sanctions 
committees established under Article 29 of 
the UN Charter. It reviews the mandates of 
the sanctions committees, the application of 
sanctions, the designation criteria, the tar-
geted listings and the reporting by associated 
expert groups on sexual and gender-based 
violence. The review will proceed chronologi-
cally in its examination of sanctions applied 
to Somalia, Iraq, Liberia, the DRC, Côte 
d’Ivoire, Sudan and Libya. The earliest sanc-
tions regimes are reviewed first in order to 
demonstrate the trajectory of the inclusion 
of the women, peace and security agenda in 
general, and the sexual violence in conflict 
aspect in particular, in the sanctions-related 
work of the Security Council and its sanc-
tions committees.

Sanctions have largely been used as a pre-
ventative tool by the Council which is also an 
aspect of their use vis-à-vis sexual violence 
in conflict. However, in addressing impunity, 
sanctions also provide utility as an account-
ability tool for perpetrators of sexual violence. 
In this context, the case studies will also 
briefly touch on parallel international justice 
mechanisms where they exist and examine 

whether there is any symmetry between those 
who are listed by the sanctions committees 
and those who have been indicted or tried by 
such international courts.

Excluded from this review are sanctions 
regimes no longer in effect and current sanc-
tions regimes related to non-proliferation 
(1718 DPRK Sanctions Committee and 
1737 Iran Sanctions Committee) or the spec-
ificity of an incident (1636 Lebanon Sanc-
tions Committee related to the 2005 assassi-
nation of former Prime Minister Rafiq Hariri 
and the 2048 Guinea-Bissau Sanctions Com-
mittee related to the 12 April 2012 coup 
d’état). Also, regarding the 751/1907 Com-
mittee concerning Somalia and Eritrea, the 
arms embargo and targeted sanctions against 
Eritrea are not examined.

Similarly, the committees related to Al-
Qaida and the Taliban were also outside the 
scope of this Cross-Cutting Report due to the 
counterterrorism focus of these particular 
sanctions regimes. However, it is important to 
note that resolution 1267 that established the 
1267 Taliban Sanctions Committee and was 
adopted on 15 October 1999—a year before 
resolution 1325 on women peace and secu-
rity—reiterated the Council’s deep concern 
over the continuing violations of international 

humanitarian law and of human rights, partic-
ularly discrimination against women and girls. 
Resolution 1333, adopted on 19 December 
2000, maintained these references to women 
and expanded the sanctions regime to include 
Al-Qaida. However, references to women in 
resolutions related to the 1267 Taliban/Al-Qai-
da Sanctions Committee fell away following 
the US-led bombing of Afghanistan in Octo-
ber 2001. Such references were not to reap-
pear until June 2011 when the Council adopt-
ed resolution 1988 cleaving Taliban sanctions 
from the Al-Qaida regime in anticipation of 
possible reconciliation talks in Afghanistan. 
Since 2011, resolutions on Taliban sanctions 
have included respect for the Afghan constitu-
tion, including its provisions on human rights 
and the rights of women, as part of the de-
listing criteria. 

 Meanwhile, the 2013 Secretary-General’s 
report has identified ongoing patterns of sexu-
al violence in Afghanistan, in both Taliban and 
government controlled areas. Security Coun-
cil Report will examine in next year’s Cross-
Cutting Report the Afghanistan case in-depth 
with a look ahead to the risks to fulfilling the 
broad women, peace and security agenda in 
Afghanistan in light of the anticipated comple-
tion of ISAF’s drawdown by the end of 2014.

Somalia (751/1907 Committee)

Somalia has experienced large-scale political 
violence for more than two decades since the 
fall of the regime of President Mohamed Siad 
Barre in early 1991. During this time sexual 
and gender-based violence has been wide-
spread. However, it was only on 29 July 2011 
in resolution 2002 that the Council expanded 
the Somalia sanctions regime to include sex-
ual and gender-based violence as designation 
criteria for targeted sanctions. 

Following the fall of the Barre regime, the 

Council adopted resolution 733 in January 
1992 imposing an arms embargo, which had 
little impact in curbing the fighting between 
various factions on the ground. In April 1992, 
the Council adopted resolution 751 estab-
lishing the 751 Somalia Sanctions Commit-
tee, albeit without any panel of experts assist-
ing it and no reporting obligation on member 
states, thereby largely condemning it to inac-
tivity over the first decade of its existence. 

This inactivity was paralleled by a similar 

lack of Council attention to the political or 
humanitarian situation in Somalia follow-
ing the March 1995 withdrawal of the UN 
peacekeeping presence—initially deployed in 
April 1992 as the UN Operation in Somalia 
(UNOSOM) and then UNOSOM II in March 
1993. Notably, the UNOSOM missions were 
among the first where cases of violence com-
mitted by peacekeepers, including cases of rape, 
torture and sexual exploitation, were exposed 
by the media and came under public scrutiny.



28  whatsinblue.org� Security Council Report  Cross-Cutting Report  April 2013

Somalia (751/1907 Committee) (con’t)

During this period of disengagement from 
Somalia, the Council did adopt two presiden-
tial statements in 1999 expressing concern 
about violations of the arms embargo imposed 
by resolution 733 and about the deteriorating 
political, military and humanitarian situation 
in Somalia (S/PRST/1999/16 of 27 May and 
S/PRST/1999/31 of 12 November). Neither 
statement addressed the issue of sexual vio-
lence in conflict specifically, though the 27 
May statement mentioned women in the 
context of condemning attacks against civil-
ians. The 12 November statement welcomed 
the role of women’s civil society groups in 
the context of finding a peaceful solution to 
the crisis. The 12 November statement also 
signalled the Council’s reengagement with 
Somalia by asking the Secretary-General to 
review the UN’s role in the country. 

The next substantive action by the Coun-
cil with respect to Somalia was the adop-
tion of resolution 1356 in June 2001, which 
established certain exemptions to the arms 
embargo for non-lethal military equipment. 
Resolution 1425, adopted in July 2002, final-
ly established a Panel of Experts—now called 
the Monitoring Group—to assist the Com-
mittee with improving enforcement of the 
arms embargo. 

For the 16 years between 1992 and 2008, 
the arms embargo and various exemptions 
to it had been the sole focus of the Soma-
lia sanctions regime. (For more background 
on the arms embargo, please refer to our 16 
September 2008 Special Research Report No. 4: 
Anatomy of a Sanctions Regime.) Therefore it is 
not surprising that there were no references to 
the women, peace and security agenda in any 
of the Somalia sanctions-related resolutions 
prior to 2008 or in any report of the Moni-
toring Group. The only exception was reso-
lution 1772, adopted in August 2007, which 
referenced women’s participation in the intra-
Somali political process and women as a vul-
nerable group in the context of protection of 
civilians. However, these references were in 
relation to the authorisation of AMISOM and 
not in relation to the arms embargo, which 
was modified in the same resolution to create 
an exemption for AMISOM.

In 2008, as the crisis in Somalia only 
seemed to be worsening, the Council decided 
to strengthen the sanctions regime to target 
spoilers, particularly the Islamist Al-Shabaab 
rebels who were gaining territorial control. On 

20 November 2008, the Council, after nearly 
two months of discussions, adopted resolu-
tion 1844 on targeted sanctions, expanding 
the regime to include a travel ban and assets 
freeze on violators of the arms embargo, indi-
viduals who threatened the peace, security 
and stability of Somalia or those who impede 
the delivery of or access to humanitarian 
assistance. (This was the first time the Coun-
cil imposed sanctions related to obstruction of 
humanitarian assistance.) However, despite 
expanded criteria, the women, peace and 
security agenda was not yet a part of the dis-
cussion of Somalia and sanctions.

Resolution 2002, adopted in July 2011, 
included the first, extensive and substantive 
references to the women, peace and security 
agenda in the context of the Somalia sanc-
tions regime. In particular, resolution 2002 
stated that political and military leaders 
recruiting or using children in armed conflict, 
as well as individuals committing violations 
involving the targeting of civilians, includ-
ing sexual and gender-based violence, could 
be subject to targeted measures. In the pre-
ambular paragraphs of resolution 2002, the 
Council recalled all of the thematic resolu-
tions on women, peace and security—1325, 
1820, 1888, 1889 and 1960—and reiterat-
ed its condemnation of sexual and gender-
based violence as a violation of international 
law. The Council also stressed accountabil-
ity and said that the existing criteria for tar-
geted measures under the Somalia sanctions 
regime needed to be further strengthened. 

The decision to expand the listing criteria 
for the Somalia sanctions regime followed a 
23 May 2011 briefing by the Special Repre-
sentative for Children and Armed Conflict to 
the Sanctions Committee, during which she 
proposed that a new listing criteria related 
to children be added to the sanctions regime, 
including sexual violence against children. 
(The Council had previously adopted reso-
lution 1882 in August 2009 expanding the 
triggers for listing parties to conflict in the 
Secretary-General’s report on children and 
armed conflict to include rape and other 
sexual violence against children.) It seems 
several Council members, in particular Ger-
many, Portugal, the UK and the US, also felt 
it was important to include other protection-
related criteria, such as a reference to sexu-
al and gender-based violence more broadly 
applicable to women and not just specifically 

to children. This approach gained support 
from other Council members as well given 
the heightened focus in the Security Council 
on sexual violence in conflict in the previous 
years, the prevalence of sexual violence in 
Somalia and the precedent set by the Council 
in the case of the 1533 DRC Sanctions Com-
mittee in 2008 by including such criteria in 
its regime. (The DRC, discussed below, is 
currently the only other sanctions regime that 
includes sexual and gender-based violence as 
criteria for targeted sanctions.)

The first report of the Monitoring Group 
following the adoption of resolution 2002 was 
published in July 2012 and confirmed that all 
parties to the conflict routinely violated resolu-
tion 2002, including acts of gender-based vio-
lence (S/2012/544). The references to sexual 
and gender-based violence in Somalia were 
comprehensive, especially considering that the 
Monitoring Group’s mandate had not allowed 
for any such reporting in the entire decade 
of its existence. The report detailed trends 
of sexual and gender-based violence in areas 
controlled by Al-Shabaab, such as forced mar-
riages to militants, and in areas controlled by 
the Transitional Federal Government (TFG), 
noting a particular risk for such violence in 
camps for internally displaced persons. In 
particular, there were numerous reports that 
security guards and TFG soldiers at distribu-
tion points for humanitarian aid demanded 
sex in exchange for access to aid. The report 
also stated that a culture of impunity prevailed 
for such crimes throughout the country, with 
governing authorities downplaying or deny-
ing the involvement of their forces. Many 
women in TFG-controlled areas did not trust 
the authorities to investigate since it was often 
TFG security forces who were believed to be 
the perpetrators. Another disturbing trend 
noted by the report was that 30 percent of 
reported sexual-violence cases related to chil-
dren. Similar accounts of the phenomenon 
of sexual violence in Somalia were included 
in both the January 2012 (S/2012/33) and 
March 2013 (S/2013/149) reports of the Sec-
retary-General on sexual violence.

Three subsequent decisions on the Somalia 
sanctions regime adopted after resolution 2002 
maintained references to women. Resolution 
2036 of February 2012 increased AMISOM’s 
troop ceiling and imposed a ban on import-
ing charcoal from Somalia. It also made an 
explicit reference to the women, peace and 
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KEY UN DOCUMENTS ON IRAQ SANCTIONS  Security Council Resolutions S/RES/1546 (8 June 2004) endorsed the formation of the interim Iraqi government and referenced the 
importance of the rights of women during the Iraqi political transition. S/RES/1518 (24 November 2003) established the 1518 Iraq Sanctions Committee. S/RES/1483 (22 May 2003) 
recognised the occupying powers; established sanctions against the previous Iraqi government; and recalled resolution 1325.

security resolutions and expressed concern at 
the impact of the dire humanitarian situation, 
in particular on women and children. Resolu-
tion 2060 of July 2012 extended the mandate 
of the Monitoring Group and deplored all acts 
of sexual and gender-based violence in viola-
tion of applicable international law. Resolution 
2093 of March 2013 re-authorised AMISOM 
and decided for a period of 12 months the 
arms embargo established in January 1992 
should not apply to deliveries of certain weap-
ons and equipment to the Somali National 
Security Forces to enable the extension of state 

authority in areas recovered from Al-Shabaab. 
It also included some of the strongest language 
on sexual and gender-based violence in any 
AMISOM resolution to date. There are con-
cerns, however, that the temporary and partial 
repeal of the arms embargo may exacerbate 
the pervasiveness of sexual violence. The 2013 
Secretary-General’s report on sexual violence 
in conflict suggests a link between spikes in 
sexual violence and intensified military opera-
tions against Al-Shabaab. The report also notes 
that the majority of attacks are carried out with 
automatic weapons, reaffirming the widespread 

availability of arms and the need for disarma-
ment and arms control mechanisms.

Despite expanding criteria for targeted 
sanctions in resolution 2002, the sustained 
references to women, peace and security in 
subsequent Somalia sanctions resolutions and 
a preponderance of evidence presented by the 
Monitoring Group in its July 2012 report, the 
751 Somalia Sanctions Committee at press 
time had designated no individuals for viola-
tions relating to international human rights or 
humanitarian law generally or for sexual and 
gender-based violence specifically.

Iraq (1518 Committee)

After months of tense diplomacy in late 2002 
and early 2003, the US and the UK aban-
doned the effort for a Security Council reso-
lution authorising military action against Iraq. 
On 20 March 2003, the US led a coalition 
that invaded Iraq and toppled the regime of 
Saddam Hussein, declaring an end to major 
combat operations on 1 May. On 22 May, 
the Security Council adopted resolution 
1483, which recognised the occupying powers,  
removed most of the sanctions that had been 
imposed on Iraq under resolution 661 (1990) 
and established an asset freeze against person-
al accounts of and entities owned by members 
of the previous regime. It also recalled resolu-
tion 1325 in one of its preambular paragraphs 
in the context of forming a government afford-
ing equal rights to all citizens without regard 
to ethnicity, religion or gender.

The 1518 Iraq Sanctions Committee was 
established in November 2003 to identify 
individuals and entities pursuant to reso-
lution 1483. This decision by the Council 
was technical without any references to the 
broader political or security situation, let 
alone references to the women, peace and 
security agenda. No panel of experts was ever 
established to assist the 1518 Committee—
the successor to the 661 Committee, which 
had been established in connection with the 
economic sanctions imposed on Iraq follow-
ing its invasion of Kuwait in August 1990. 

On 8 June 2004, the Council adopted 

resolution 1546, which endorsed the forma-
tion of the interim government in Iraq and 
recalled the continuing obligations of mem-
ber states under the Iraq sanctions regime. 
Though this resolution did not recall resolu-
tion 1325 specifically, it did make a pream-
bular reference to the importance of human 
rights, including the rights of women, during 
the political transition. Although resolution 
1546 was the first substantive decision by the 
Council on the shaping of the new state,  spe-
cific references to resolution 1325 on women, 
peace and security, in particular the impor-
tance of women’s political participation, were 
notably absent.

Resolutions 1483 and 1546 only made 
brief and general references to women’s rights 
demonstrating that the Council failed to take 
into consideration either the broader aspects 
of resolution 1325 or the particular aspect of 
armed conflict’s disproportionate impact on 
women. Indeed, in the aftermath of the US-
led intervention, significant displacement of 
women and children and abuse and sexual 
exploitation of women and girls, including 
prostitution and trafficking, increased. Fur-
ther, these resolutions did not take into con-
sideration issues of sexual violence or sexual 
torture in instances of detention—both by 
occupation forces and Iraqi security forces. 

Such issues would have been politically 
difficult to address in the Council given that 
the US is a permanent member and had 

led the Iraq invasion after being unable to 
secure the Council’s authorisation. But leav-
ing that assessment aside, there were a series 
of other factors that would have made it 
extremely unlikely that the Council would 
have addressed such issues in its sanctions 
work at that time. 

The basis for designation on the assets 
freeze list in resolution 1483 was related 
to the financial assets of the former regime 
located outside Iraq. Further, the Iraq sanc-
tions regime was established as a conse-
quence of inter-state conflict, first the Iraqi 
invasion of Kuwait in 1990 and then the US-
led invasion of Iraq in 2003. The 661 Iraq 
sanctions regime was established in 1990, 
a decade before the adoption of resolution 
1325 on women, peace and security in 2000. 
The most current iteration of the Iraq sanc-
tions regime was established in 2003, five 
years before the Council adopted resolution 
1820 on 18 June 2008, its first specific deci-
sion on sexual violence in conflict. Conse-
quently, the fact that none of the individuals 
listed under the Iraq sanctions regime were 
designated for human rights violations gen-
erally or sexual and gender-based violence 
specifically is to be expected. 
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Liberia (1521 Committee)

Sexual violence was not a factor in the gene-
sis of the sanctions regime in Liberia, despite 
its prevalence during 14 years of nearly con-
tinuous civil war, when sexual and gender-
based violence was used as a weapon of war. 

As described in the January 2012 report 
on conflict-related sexual violence, the con-
sequences of sexual violence during Liberia’s 
civil wars are still reverberating in Liberia 
(S/2012/33). The report noted that the high 
levels of sexual violence still prevailing in Libe-
ria can be traced to its legacy of conflict, with 
post-war sexual violence taking on new char-
acteristics, such as gang rapes and the sexual 
abuse of very young children. Survivors are 
also tormented by routine encounters with for-
mer rapists. The breakdown of families owing 
to men being killed, detained or displaced dur-
ing the conflict has left many women and their 
children at heightened risk of sexual exploita-
tion and trafficking. The March 2013 report 
echoed the concern from the previous report 
that the majority of reported sexual violence 
cases were perpetrated against children young-
er than 12 years of age. It also reported that 
impediments remained for survivors’ access to 
the formal justice system (S/2013/149).

The first civil war in Liberia broke out in 
1989 with attacks by the rebel National Patriot-
ic Front of Liberia and its dissident Independ-
ent National Patriotic Front of Liberia, led 
respectively by Charles Taylor and Prince Yor-
mie Johnson. Following the seizure of Monro-
via and the assassination of President Samuel 
Doe on 9 September 1990, and despite contin-
uing and expanding violence, an interim Gov-
ernment of National Unity was installed on 22 
November 1990 and its successor Council of 
State on 7 March 1994. Once the warring par-
ties signed on to the 17 August 1996 Abuja II 
ceasefire and peace accord, and despite some 
delays, general elections were held on 19 July 
1997. One of the main drivers of the violence, 
Taylor, was elected by a landslide. 

The second civil war broke out as opposi-
tion to Taylor grew, starting with a 1 April 1999 
raid from neighbouring Guinea, resulting in 
his resignation in August 2003 and his seek-
ing asylum in Nigeria. The years of civil war in 
Liberia had a destabilising effect on the whole 
region, in particular Sierra Leone and eventu-
ally spilled over into Côte d’Ivoire in 2002.

In response to Taylor’s support of the rebel 

Revolutionary United Front in neighbouring 
Sierra Leone, the Council adopted resolu-
tion 1343 in March 2001, banning diamond 
exports from Liberia and reinstating an arms 
embargo originally imposed during the first 
civil war by resolution 788 (1992). Neither 
resolution 788 nor 1343 referenced the issue 
of sexual violence in conflict, with the for-
mer predating any normative framework on 
women, peace and security by almost a decade. 
Resolution 1343, however, was adopted five 
months after the adoption of resolution 1325. 

In December 2003, following the end of 
the second civil war, the Council adopted 
resolution 1521, imposing an arms embargo 
and a travel ban and assets freeze on Tay-
lor and individuals linked to him, as well as 
embargoes on diamond and timber exports 
fuelling the conflict. Resolution 1521 estab-
lished the 1521 Liberia Sanctions Com-
mittee (which succeeded the 1343 Libe-
ria Sanctions Committee) and a Panel of 
Experts. Neither resolution 1521 nor any of 
the subsequent resolutions renewing, modi-
fying or terminating sanctions over the past 
decade have referenced women, peace and 
security issues. None of the Panel of Experts 
reports—some 26 since 2001—contain any 
significant reporting on women, peace and 
security issues generally or on issues of sex-
ual violence in conflict specifically—the Pan-
el was never assigned to track or report on 
such activity. Consequently, the fact that no 
individual on either the travel ban or assets 
freeze lists is designated for human rights vio-
lations generally or sexual and gender-based 
violence specifically is to be expected. 

Parallel to the Liberia sanctions regime, 
the Council played a role in establishing the 
Special Court for Sierra Leone on 14 August 
2000 through resolution 1315. On 7 March 
2003, the Special Court indicted Taylor, who 
was still serving as president, on charges relat-
ed to his involvement in the Sierra Leone 
civil war. On 17 March 2006, newly elect-
ed president, Ellen Johnson Sirleaf, formally 
requested his extradition from Nigeria. Pur-
suant to the extradition request, on 16 June 
2006, the Council adopted resolution 1688 
modifying Taylor’s travel ban so that he could 
appear before the Special Court. On 26 April 
2012, the Court handed down a guilty verdict 
against Taylor for, inter alia, crimes against 

humanity, including rape, sexual slavery and 
sexual violence and sentenced him to fifty 
years in jail. Nine months after his conviction 
by the Special Court, Taylor appealed his sen-
tence during a January 2013 hearing. Appeals 
judges are expected to make a decision on 
the Taylor case by 30 September, the date by 
which the Court is to conclude all of its work.

The Special Court for Sierra Leone dem-
onstrates the Council’s focus on account-
ability, even while issues of sexual violence in 
conflict were absent from the Council’s work 
on the Liberia sanctions regime. Resolution 
1315—which requested the establishment of 
the Special Court—specified the UN under-
standing that amnesty provisions of the Sierra 
Leone Lomé peace agreement did not apply 
to international crimes of genocide, crimes 
against humanity, war crimes and other seri-
ous violations of international humanitarian 
law. It is noteworthy that resolution 1325 on 
women, peace and security was adopted two 
months later and similarly stressed the need 
for amnesty provisions of peace agreements 
to exclude genocide, crimes against human-
ity and war crimes, including those relating to 
sexual and other violence against women and 
girls. Resolution 1325 also called on all armed 
parties to a conflict to protect women and girls 
from gender-based violence and emphasised 
member states’ responsibility to end impunity 
for war crimes, including sexual violence. 

It seems a fair conclusion that the preva-
lence of sexual violence during the civil wars 
in Liberia and Sierra Leone is a demonstra-
ble point where the Security Council was 
making connections between the nascent 
women, peace and security agenda, the desta-
bilising effects of mass sexual violence, impu-
nity and accountability. Nevertheless, taking 
such issues into account in the context of 
sanctions as a means to enhance account-
ability for gross violations of human rights 
was not yet a part of the Council’s thinking. 
The various iterations of sanctions regimes 
imposed by the Council on Liberia since the 
early 1990s attempted to stem conflict by 
focusing on arms trafficking and the resource 
extraction that linked the conflicts in Liberia, 
Sierra Leone and Côte d’Ivoire. It would take 
another eight years and mass rapes in the 
DRC for the usefulness of sanctions in such 
cases to come into sharp relief.

KEY UN DOCUMENTS ON LIBERIA SANCTIONS  Security Council Resolutions S/RES/1688 (16 June 2006) modified former Liberian President Charles Taylor’s travel ban so that he 
could appear before the Special Court for Sierra Leone. S/RES/1521 (22 December 2003) established the 1521 Liberia Sanctions Committee and expanded the regime to include targeted 
measures as well as embargoes on diamond and timber exports. S/RES/1343 (7 March 2001) banned diamond exports from Liberia and reinstated an arms embargo. S/RES/1315 (14 
August 2000) helped establish the Special Court for Sierra Leone. S/RES/788 (19 November 1992) established an arms embargo on Liberia.
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KEY UN DOCUMENTS ON DRC SANCTIONS  Security Council Resolutions S/RES/2098 (28 March 2013) established a new mandate for MONUSCO that includes an intervention 
brigade. S/RES/2078 (28 November 2012) renewed the sanctions regime and the Group of Experts and expressed concern at the persistence of serious human rights abuses, including 
sexual and gender-based violence committed by the M23 and other armed groups. S/RES/2076 (20 November 2012) signaled intent to consider additional targeted sanctions against 
not only the leadership of the M23 but also those providing it with external support—an indirect reference to the allegations made by the Group of Experts about Rwanda and Uganda. 
S/RES/2053 (27 June 2012) renewed MONUSCO. S/RES/1952 (29 November 2010) renewed the DRC sanctions regime and Group of Experts and requested the Group to investigate 
command responsibility for acts of sexual violence. S/RES/1925 (28 May 2010) established MONUSCO. S/RES/1807 (31 March 2008) renewed the DRC sanctions regime and included 
sexual and gender-based violence as criteria for targeted sanctions. S/RES/1533 (12 March 2004) established the 1533 DRC Sanctions Committee and its Group of Experts. S/RES/1493 
(28 July 2003) imposed an arms embargo on all foreign and Congolese armed groups and militia operating in North and South Kivu and Ituri. Security Council Presidential Statement 
S/PRST/2012/22 (19 October 2012) signaled the Council’s intent to consider imposing targeted sanctions on the M23 leadership acting in violation of the arms embargo and the sanctions 
regime, which includes acts of sexual violence. Security Council Press Statements SC/10876 (31 December 2012) included the listing of the M23, FDLR and Eric Badege of the M23. 
SC/10842 (30 November 2012) included the listing of Baudoin Ngaruye of the M23. SC/10819 (17 November 2012) reiterated the Council’s intent to impose targeted sanctions. SC/10812 
(12 November 2012) included the listing of Sultani Makenga of the M23. SC/10461 (28 November 2011) included the listing of Ntabo Ntaberi Sheka, of the Mai-Mai Sheka, for the Walikale 
incident. SC/10441 (8 November 2011) following a briefing in consultations by the Special Representative for Sexual Violence in Conflict, the Council issued a press statement expressing 
deep concern about the persistent high levels of sexual violence in the DRC. SC/10099 (1 December 2010) included Innocent Zimurinda, currently of the M23, and formerly of the FARDC 
at the time of his listing (integrated from the CNDP). SC/10018 (13 August 2010) the listing of Jérôme Kakwavu Bukande was modified to include the fact he was one of the five senior 
FARDC officers who had been accused of sexual violence and whose cases the Security Council had brought to the government’s attention. Group of Experts Reports S/2012/843 (12 
November 2012) alleged external support for the M23 from neighbouring countries Rwanda and Uganda and included extensive references to widespread sexual violence in the eastern 
DRC.  S/2010/596 (15 November 2010) included reports on the Walikale mass rapes, linking it to natural resource extraction. S/2009/603 (23 November 2009) included a dedicated 
section on sexual violence and identified names of several individuals who had committed rape or had a command position over others who had committed sexual violence. S/2009/253 
(14 May 2009) reported on high levels of sexual violence committed by military agents and identified cases of command responsibility by members of rebel groups and Congolese 
forces. S/2008/773 (10 December 2008) the first report by the Group following the adoption of resolution 1807, included a section dedicated to serious violations of international law 
targeting women and children, which included reports of sexual violence. S/2008/43 (11 February 2008) included brief references to reports of rape, sexual abuse and sexual slavery in 
areas where various rebel groups operated. S/2007/40 (25 January 2007) included the first references to sexual violence in a DRC Group of Experts report, in the context of children.

DRC (1533 Committee)

The ongoing conflict in the DRC began in 
the aftermath of the 1994 Rwandan genocide, 
pitting diverse rebel groups as well as various 
neighbouring countries’ forces against each 
other and the regime of President Mobu-
tu Sese Seko who had ruled the country—
named Zaire between 1971 and 1997—since 
1965. The DRC has never fully consolidated 
peace since its independence in 1960. 

Currently, the combatants most active in 
the eastern DRC are the rebel group Forces 
démocratiques de libération du Rwanda (FDLR) 
whose leaders were involved in the 1994 
Rwandan genocide and, since early 2012, 
the 23 March Movement (M23), a rebel 
group mainly operating in North Kivu. The 
M23 was formed when former members of 
the Congrès national pour la défense du peuple 
(CNDP)—ostensibly backed by Rwanda—
who had been integrated into the DRC army, 
Forces armées de la République Démocratique du 
Congo (FARDC), began to protest the lack 
of full implementation of the 23 March 2009 
peace deal between the CNDP and the gov-
ernment. Several smaller rebel groups also 
operate in other parts of the country. 

Sanctions were first imposed in the DRC 
through resolution 1493, adopted on 28 
July 2003. The resolution imposed an arms 
embargo on all foreign and Congolese armed 
groups and militia operating in North Kivu 
and South Kivu and Ituri regions of the 
eastern DRC. In March 2004, the Council 
adopted resolution 1533, establishing the 
1533 DRC Sanctions Committee and its 
associated Group of Experts. Since, sanc-
tions have been modified and strengthened 
over the years to include, among other things, 
travel bans and asset freezes on individuals 

and expanded designation criteria.
Sexual violence has been rampant and 

widely used as a tactic of war, and in the 
last decade the DRC has probably been the 
country-specific situation where the Coun-
cil has paid most attention to gender-based 
violence. In a ground breaking move in 
March 2008, the Council added sexual vio-
lence in the DRC as a criterion for targeted 
sanctions when it adopted resolution 1807. 
(The Council adopted resolution 1807 three 
months before resolution 1820—the first 
resolution to specifically address the issue of 
sexual violence in conflict and post-conflict 
situations.)

The scale of atrocities committed against 
women throughout the various stages of the 
conflict in eastern DRC cannot be over-
stated. The Council has been made aware of 
the situation, including through the Group 
of Experts. The first references to sexual 
violence in a Group of Experts report was 
in January 2007 in the context of children 
(S/2007/40). The Group began reporting on 
such issues after the Council adopted reso-
lution 1698 in July 2006, which expanded 
the designation criteria to include individu-
als recruiting or targeting children in situa-
tions of armed conflict. In its February 2008 
report, the Group included references to rape 
and sexual abuse in relation to children but 
also brief references to reports of rape, sex-
ual abuse and sexual slavery in areas where 
various rebel groups operated (S/2008/43). 
In its December 2008 report, the first fol-
lowing the adoption of resolution 1807, the 
Group included a section dedicated to seri-
ous violations of international law targeting 
women and children, which included reports 

of sexual violence (S/2008/773). 
In 2009, two joint military campaigns—

Kimia and Kimia II— conducted by the 
DRC and Rwanda against the FDLR in the 
east and against the LRA in the north, result-
ed in a dramatic increase in violence against 
civilians by all sides. The joint military opera-
tions were followed by deliberate and target-
ed retaliatory attacks by the FDLR on civil-
ians. Estimates indicate over 8,000 women 
were raped in 2009 in the provinces of North 
Kivu and South Kivu. (MONUC supported 
FARDC in the Kimia II operation.)

In its May 2009 report, the Group of 
Experts included information on high lev-
els of sexual violence committed by military 
agents, systematic in some cases, and iden-
tified cases of command responsibility by 
members of rebel groups and DRC forces 
(S/2009/253). In its November 2009 report, 
the Group included a dedicated section on 
sexual violence and also identified names of 
several individuals who had committed rape 
or had a command position over others who 
had committed sexual violence (S/2009/603).

A major atrocity took place from 30 July 
through 2 August 2010 when several hun-
dred armed men—apparently elements of 
the FDLR and the Mai-Mai tribal militia—
raided about a dozen villages in North Kivu’s 
Walikale region and committed mass rape. 
The November 2010 report by the Group 
of Experts detailed these attacks and found 
connections linking economic interests by 
the criminal networks in FARDC that were 
competing to control mineral-rich areas 
at the expense of civilian protection. “Not 
only has this led to collusion with armed 
groups in order to attack rival FARDC 
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commanders, but it has given both nation-
al and foreign armed groups free reign over 
large swaths of uncovered territory… As a 
result, no FARDC unit remained along the 
stretch of villages where the mass rape took 
place” (S/2010/596). The nexus between 
sexual violence and resource extraction in 
the case of the DRC was also highlighted 
in the Secretary-General’s 2013 report on 
sexual violence. The report said two major 
patterns were observed: armed groups target-
ing civilians to control areas rich in natural 
resources and armed groups and elements 
of the FARDC undertaking ethnically-based 
retaliations against communities for political 
or economic gain.

By late 2010, despite its Group of Experts 
having identified in its reports several indi-
viduals who had committed sexual crimes, 
the 1533 DRC Sanctions Committee had 
listed only five individuals due to allega-
tions of rape, sexual abuse or sexual violence. 
However, when the Council adopted resolu-
tion 1952 on 29 November 2010—renew-
ing the sanctions regime and the mandate 
of the Group of Experts—it also assigned 
the Group the task of investigating, inter alia, 
command responsibility for acts of sexual 
violence. A year later, on 28 November 2011, 
Ntabo Ntaberi Sheka was added to the sanc-
tions list due to command responsibility for 
the Walikale incident (SC/10461).

There were several documented inci-
dents of mass rapes near Fizi in South Kivu 
in 2011. On 1 January 2011 there was a 
mass rape of 60 women by elements of the 
FARDC. A military court in South Kivu sen-
tenced Lieutenant Colonel Kibibi Mutaware 
to 20 years for sending troops to rape, beat 
and loot civilians—the first time the DRC 
convicted a high-ranking military officer for 
conflict-related sexual violence. (Mutaware 
was part of an ex-CNDP unit integrated into 
the FARDC.) In June of that year, FARDC 
fighters from the same group, under the com-
mand of Colonel Kifaru Niragiye, reportedly 
raped up to 170 women in the same area. 
Both incidents were detailed in the Secretary-
General’s January 2012 report on conflict-
related sexual violence (S/2012/33). Accord-
ing to that report, Niragiye was never taken 
into custody and was appointed as a com-
mander of a different FARDC regiment in 
October 2011.

On 6 December 2011, at the request of 

Germany, an elected Council member at the 
time, the 1533 DRC Sanctions Committee 
was briefed by then-Special Representative 
on Sexual Violence in Conflict Wallström on 
issues related to her mandate in the DRC. 
Wallström provided the Committee with one 
name for potential listing for acts of sexu-
al violence, yet to date that name has not 
been added to the sanctions list. Wallström 
had previously briefed Council members on 
8 November, following which the Council 
issued a press statement expressing deep con-
cern about the persistent high levels of sexual 
violence in the DRC (SC/10441). 

In 2012, Council members followed the 
emergence of the M23 and its destabilising 
impact in the eastern DRC. On 19 Octo-
ber 2012, the Council adopted a presiden-
tial statement strongly condemning M23 
activities, including sexual and gender-based 
violence, as well as signalling the Council’s 
intent to consider imposing targeted sanc-
tions on the M23 leadership acting in vio-
lation of the arms embargo and the sanc-
tions regime, which includes acts of sexual 
violence (S/PRST/2012/22). The intent to 
consider targeted sanctions was reiterated in 
a 17 November press statement (SC/10819).

Around the same time, the sanctions 
regime and the Group of Experts were to be 
renewed in November. However, the Novem-
ber 2012 report of the Group of Experts 
raised some difficulties among Council mem-
bers (S/2012/843). The report alleged exter-
nal support for the M23 from neighbouring 
Rwanda and Uganda, with both countries 
denying the allegations. The report also 
included extensive references to widespread 
sexual violence in the eastern DRC and iden-
tified cases of sexual violence committed by 
the M23, FDLR and other rebel groups, 
including rape and sexual slavery. The report 
was particularly sensitive for the Council as 
Rwanda had been elected on 18 October to 
serve on the Security Council with a term 
beginning on 1 January 2013. 

M23 activity intensified, and the rebel 
group captured Goma, the provincial capi-
tal of North Kivu, on 20 November 2012. 
The same day, the Council adopted resolu-
tion 2076, again signalling its intention to 
consider additional targeted sanctions against 
not only the leadership of the M23 but also 
those providing it with external support—an 
indirect reference to the allegations made by 

the Group of Experts about Rwanda and 
Uganda. The M23 withdrew from Goma on 
1 December following a declaration by the 
International Conference on the Great Lakes 
Region, which includes the DRC, Rwanda 
and Uganda.

On 28 November, the Council adopted 
resolution 2078, renewing the sanctions 
regime and the mandate of the Group of 
Experts. The resolution expressed concern at 
the persistence of serious human rights abus-
es and humanitarian law violations against 
civilians in the eastern DRC, including sex-
ual and gender-based violence committed by 
the M23 and other armed groups, and called 
for accountability.

In remarks to the press following his 
briefing on the DRC to Council members 
on 18 December 2012, Under-Secretary-
General for Peacekeeping Operations Hervé 
Ladsous said that at least 126 women had 
been raped during the 20 November M23 
offensive and that it appeared that most of 
the rapes were committed by elements of 
the FARDC. On 21 December, a spokes-
man for the High Commissioner for Human 
Rights said cases of rape by M23 fighters in 
Goma and surrounding areas had also been 
documented. (At press time, the DRC gov-
ernment announced on 2 April 2013 that it 
would hold the perpetrators of this incident 
accountable. According to media reports, 
the announcement followed a 25 March let-
ter from the head of MONUSCO asking 
the government to take action on the rapes. 
The announcement also followed a field visit 
by Special Representative Bangura in late 
March that resulted in a joint communiqué 
where the government committed to address 
conflict-related sexual violence.)

By 31 December 2012—just hours 
before Rwanda took up its seat on the Secu-
rity Council—five individuals and two enti-
ties were added to the sanctions list. Three 
of these individuals and both entities were 
explicitly justified by allegations of rape, 
sexual abuse, sexual violence or targeting 
women:
•	 Sultani Makenga, a member of M23, 

responsible for serious violations of 
international law involving the target-
ing of women and children in situations 
of armed conflict, including killing and 
maiming, sexual violence, abduction and 
forced displacement   (SC/10812 of 12 
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November 2012);
•	 Baudoin Ngaruye, a member of M23 and 

previously recommended by the Group 
of Experts for designation in 2008 and 
2009, responsible for, and for commit-
ting, severe violations of human rights and 
international law, including recruitment of 
child soldiers and often targeting women 
(SC/10842 of 30 November 2012);

•	 Eric Badege, a member of M23, responsi-
ble for serious violations involving the tar-
geting of children or women in situations 
of armed conflict and several major inci-
dents of indiscriminate killings of civilians, 
including women and children (SC/10876 
of 31 December 2012);

•	 FDLR, one of the largest foreign armed 
groups operating in the territory of the 
DRC, for committing serious violations 
of international law involving the tar-
geting of women and children in armed 
conflict, including killing and maiming, 
sexual violence and forced displacement 
(SC/10876); and

•	 M23, an armed group operating in the 
DRC that has been complicit in and 
responsible for committing serious viola-
tions of international law involving the tar-
geting of women and children in situations 
of armed conflict, including killing and 
maiming, sexual violence, abduction, and 
forced displacement (SC/10876).
In addition to Makenga and Ngaruye, 

the November 2012 report by the Group of 
Experts had also profiled three other senior 
M23 commanders, one of whom also had a 
background of sexual violence and of target-
ing women. 

Bosco Ntaganda, an ICC indictee with 
a pending arrest warrant since 22 August 
2006 for war crimes committed in Ituri and 
for crimes against humanity, such as murder, 
rape, sexual slavery and persecution, was the 
third such commander profiled. Ntaganda 
is currently under ICC custody. He surren-
dered himself voluntarily on 22 March 2013 
after turning himself in to the US embassy in 
Rwanda on 18 March. Ntaganda has been 
on the sanctions list since November 2005, 
but the justification for his designation has 
not been updated to include sexual violence. 

Including Ntaganda, the ICC has issued 
arrest warrants for six individuals in relation 
to the situation in the DRC, all six are also 
on the 1533 DRC Sanctions Committee’s 

consolidated list. Five of these arrest warrants 
were issued on counts that include rape or 
sexual slavery or both in the context of war 
crimes and crimes against humanity. Similar 
to Ntaganda, the justification for their list-
ing has not been updated to include such 
designation criteria. (The warrants were 
for Ntaganda, Germain Katanga, Callixte 
Mbarushimana, Sylvestre Mudacumura and 
Mathieu Chui Ngudjolo. In resolution 2098, 
the Council called for the DRC government’s 
cooperation with the ICC in relation to 
Mudacumura, who is at large. The ICC did 
not confirm the charges against Mbarushi-
mana and he was released in 2011. Ngudjolo 
was acquitted of all charges and released by 
the ICC in December 2012.)

What has been less central in the work 
of the 1533 DRC Sanctions Committee 
and its Group of Experts is any particular 
attention to the FARDC, and its role as a 
perpetrator of sexual violence in the east-
ern DRC. There is nothing in the Group’s 
mandate that would limit its ability to focus 
on such violations. Nevertheless, while the 
Group has not completely overlooked such 
violations, its work in this particular area is 
rather cursory. It is possible that the Group 
recognises that addressing violations by the 
FARDC might be too politically sensitive an 
issue for Council members who would be 
sympathetic to sovereignty issues, especially 
in the context of the government’s attempts 
to impose control over its security forces and 
to arrest and try perpetrators of sexual vio-
lence. Furthermore, Council members are 
also cognizant of the necessity of maintain-
ing good relations with the government, as 
the DRC hosts the largest UN peacekeeping 
operation—MONUSCO. (In 2009, with the 
approaching 50th anniversary of the coun-
try’s independence, DRC President Joseph 
Kabila indicated that he wanted the UN to 
begin drawing down its operation by the 
time of the anniversary in June 2010. The 
Council’s visiting mission to the country 
in May 2009 seems to have underscored 
to both parties the necessity of an ongoing 
peace operation in the DRC. Subsequently, 
the Council adopted resolution 1925 in May 
2010 establishing MONUSCO to supersede 
its predecessor mission, MONUC, with 
2,000 fewer troops.)

While there are five FARDC officers on 
the sanctions list, only two have designations 

that include sexual violence or rape: Jérôme 
Kakwavu Bukande and Innocent Zimurinda 
(who is now part of the M23). 

Kakwavu was first listed in November 
2005, before sexual violence became a rea-
son for designation. However, his designation 
was modified on 13 August 2010 to include 
the fact that he was one of the five senior 
FARDC officers accused of sexual violence 
whose cases the Council had brought to 
the attention of the DRC government dur-
ing its visiting mission to the DRC in 2009 
(SC/10018). On 25 March 2011, the High 
Military Court in Kinshasa opened a trial 
against Kakwavu for war crimes. However, 
at press time it was unclear whether there 
was any progress or outcome from the trial. 
The last two references to the trial in offi-
cial reporting to the Council were in the 
2013 report on sexual violence (S/2013/149) 
and the October 2011 MONUSCO report 
(S/2011/656), both of which noted that the 
trial was ongoing. (None of the four remain-
ing FARDC officers—Colonels Mobu-
li, Mosala and Safari and Major Pitchen—
were on the DRC sanctions list, nor were 
they ever subsequently added following the 
2009 Council visit. The 2013 sexual violence 
report provided an update on these four—
without attribution to their names—one was 
killed, one was acquitted, one is at large and 
another is awaiting trial.)

Zimurinda is a former member of the 
CNDP who was integrated into the FARDC 
in 2009 and joined the M23 in May 2012. 
He was one of the five senior commanders 
profiled in the November 2012 Group of 
Experts report. He was in the FARDC at 
the time of his listing on 1 December 2010 
for multiple human rights abuses, including 
many related to child recruitment while in 
the FARDC, but those involving responsibil-
ity for the rape of a large number of wom-
en and girls were incidents that occurred 
in 2007 when he was a part of the CNDP 
(SC/10099).

In contrast to the Group of Experts report, 
both the January 2012 and March 2013 
reports of the Secretary-General on sexual 
violence have extensive references to viola-
tions by both the FARDC and various rebel 
groups. The reports detail instances of mass 
rapes perpetrated as a form of retaliation 
by the FARDC against the population for 
alleged collaboration with the “enemy” or as 
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KEY UN DOCUMENTS ON CÔTE D’IVOIRE SANCTIONS  Security Council Resolutions S/RES/2045 (26 April 2012) and S/RES/1980 (28 April 2011) renewed the sanctions regime 
and the Group of Experts and welcomed information-sharing between the Special Representative for Sexual Violence in Conflict and the 1572 Committee. S/RES/1975 (30 March 
2011) imposed targeted measures on former President Laurent Gbagbo and four of his inner circle. S/RES/1967 (19 January 2011) reiterated readiness to impose targeted measures. 
S/RES/1962 (20 December 2010) renewed UNOCI, reaffirmed readiness to impose targeted measures, and condemned numerous acts of sexual violence. S/RES/1643 (15 December 
2005) widened the sanctions regime to include a diamonds embargo. S/RES/1584 (1 February 2005) established the Group of Experts. S/RES/1572 (15 November 2004) imposed an 
arms embargo and targeted measures and established the 1572 Côte d’Ivoire Sanctions Committee. Security Council Press Statement SC/8631 (7 February 2006) included the listing 
of individuals implicated in serious human rights abuses, including rape and sexual abuse of women. Group of Experts Report S/2012/766 (15 October 2012) was the latest report, since 
its formation in early 2005, the Group of Experts has been monitoring the arms and diamonds embargo and consequently, to date, none of the Group’s reports, including this one, has 
included any specific reporting on sexual and gender-based violence.  

an instrument to assert economic or politi-
cal control over the population. Of the doc-
umented cases of rape during both report-
ing periods perpetrated by armed parties 
to the conflict, almost half were attributed 
to the FARDC and the Congolese national 
police. However, the reports note that this 
high number may also be attributable to the 
fact that it is easier to monitor violations by 
national security forces. The 2012 sexual 
violence report highlighted a particular con-
cern with the weak command-and-control 
structure of the FARDC and the impunity 
enjoyed by high-ranking officers responsible 
for human rights violations, including sexual 
violence. The 2013 sexual violence report 
detailed efforts by the DRC government to 
arrest and try perpetrators with at least 49 
FARDC elements sentenced for sexual vio-
lence in conflict-related provinces during 
the reporting period. The government has 
said that most incidents attributable to the 
FARDC were committed by former armed 
elements integrated into the FARDC and the 

national police, emphasising the need for a 
better vetting process.

Resolution 1960—the most recent resolu-
tion adopted on the thematic issue of women, 
peace and security—requested the inclusion 
of an annex in the annual reports on conflict-
related sexual violence (as a basis for possible 
sanctions) that lists parties credibly suspect-
ed of bearing responsibility for patterns of 
rape and other forms of sexual violence. The 
first such annex was included in the January 
2012 sexual violence report and, regarding 
the DRC, included in its annex the FARDC, 
FDLR, LRA and several Mai-Mai groups 
in the Kivus, as well as other armed groups. 
(The M23 had not yet emerged at the time 
this report was published. However, the M23 
was included in the annex of the 2013 report 
on sexual violence, as was the Congolese 
national police and other Mai-Mai groups.) 
As stated above, there was increasing sexu-
al violence in the Kivus over the course of 
2012 and possibly because of more focused 
attention to the matter, both the FDLR and 

M23 were added to the sanctions list on 
31 December 2012 with designations that 
included sexual violence.

The Council adopted resolution 2098 on 
28 March 2013, establishing a new mandate 
for MONUSCO that includes an interven-
tion brigade to carry out offensive operations 
to neutralise armed groups in the DRC.  This 
resolution is not sanctions-specific, other 
than reiterating MONUSCO’s existing task 
to monitor the implementation of the arms 
embargo in cooperation with the Group of 
Experts. However, it does include the stron-
gest references to sexual violence to date in 
the DRC context and takes specific note, in 
a preambular paragraph, of the 2013 report 
on sexual violence in conflict and its annex, 
issued less than two weeks prior to the adop-
tion of resolution 2098. (No such reference 
to the January 2012 conflict-related sexual 
violence report was made in resolution 2053, 
the previous MONUSCO renewal adopted 
in June 2012.)

Côte d’ivoire (1572 Committee)

Côte d’Ivoire has experienced political vio-
lence and instability since 2002, when years 
of civil war in Liberia led to the destabilisa-
tion of Sierra Leone and eventually spilled 
over into western Côte d’Ivoire. Both the 
government and the rebel Forces nouvelles 
recruited former combatants from the civil 
wars in Liberia and Sierra Leone to fight in 
the west, where they committed many of the 
serious human rights abuses perpetrated in 
these neighbouring armed conflicts, includ-
ing sexual violence. 

The 2002-2004 civil war in Côte d’Ivoire 
effectively split the country in two, with the 
rebel Forces nouvelles controlling the north 
and the government of then-President 
Laurent Gbagbo controlling the south. In 
the years since the end of the civil war, the 
country has continued to experience serious 

insecurity accompanied by human rights vio-
lations. During this period, sexual violence 
against women and girls has remained wide-
spread due to weak legal and security institu-
tions, with a significant spike during the post-
electoral crisis in late 2010 and early 2011. 

Despite its prevalence, sexual violence 
was not central to the formation of the Côte 
d’Ivoire sanctions regime. Resolution 1572, 
adopted on 15 November 2004, established 
the Côte d’Ivoire sanctions regime and was 
the first to include serious violations of 
human rights as a designation criterion for 
targeted sanctions. Specific references to sex-
ual violence have been consistently included 
in Council resolutions related to the Côte 
d’Ivoire sanctions regime starting with reso-
lution 1842, adopted on 29 October 2008, 
though not as listing criteria for targeted 

measures, as in the DRC and Somalia cases. 
These references appeared four months after 
the adoption of resolution 1820 (2008), the 
first on sexual violence in conflict, and seven 
months after the Council adopted resolution 
1807 (2008), which added sexual violence as 
a listing criterion as part of the DRC sanc-
tions regime. 

Resolution 1572 also imposed an arms 
embargo on Côte d’Ivoire, established the 
1572 Côte d’Ivoire Sanctions Committee and 
included the possibility of sanctions against 
individuals found to be obstructing the peace 
process, violating human rights, publicly 
inciting hatred and violence and violating 
the embargo. However, it made no reference 
to sexual violence or to the women, peace 
and security agenda. Similarly, no references 
to women, peace and security were included 
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in either resolution 1584 (2005) establishing 
the Group of Experts or in resolution 1643 
(2005), which widened sanctions to include 
a diamonds embargo.

It was more than a year after adoption 
of resolution 1572 in November 2004 that 
the 1572 Côte d’Ivoire Sanctions Committee 
imposed targeted measures on specific indi-
viduals implicated in serious rights abuses 
on 7 February 2006 (SC/8631). Interestingly, 
despite no references to the women, peace 
and security agenda in any of the resolutions 
authorising the sanctions regime, the three 
individuals listed were cited for rape or the 
sexual abuse of women as part of the justifi-
cation for their designation. There would be 
no additional listings under the Côte d’Ivoire 
sanctions regime until the post-electoral cri-
sis and the adoption of resolution 1975 in 
March 2011.

Presidential elections were to be a key 
element of a process agreed upon under 
the 6 April 2005 Pretoria Agreement and 
the March 2007 Ouagadougou Agreement 
meant to return the country to peace and 
democracy. The elections were repeatedly 
postponed due to delays caused by the par-
ties, and in particular by President Gbagbo 
in his effort to remain in power. They were 
finally held on 31 October 2010, with former 
Prime Minister Alassane Ouattara receiving 
54.1 percent of the vote in the second-round 
elections on 28 November 2010. However, 
Gbagbo refused to cede power, and the situ-
ation quickly deteriorated. Violent clashes 
between Gbagbo forces and Ouattara sup-
porters resulted in considerable civilian casu-
alties, and serious violations of human rights 
and humanitarian law were committed. 

The January 2012 Secretary-General’s 
report on conflict-related sexual violence 
noted an increase in politically and ethni-
cally motivated rape and gang rape during 
the post-election crisis, committed by all 
parties to the conflict, including government 
forces and those of various rebel and militia 
groups. The annex to the report also listed 
several armed militia groups, former rebel 
groups and the Ivorian security force, Forc-
es Républicaines de Côte d’Ivoire, or FRCI, as 
parties credibly suspected of being respon-
sible for patterns of rape or other forms of 
sexual violence. The March 2013 report of 
the Secretary-General on sexual violence in 
conflict noted an improvement in the security 

situation in some regions of Côte d’Ivoire 
but in the west there remained alarming pat-
terns of sexual violence targeting non-native 
populations largely perpetrated by armed 
men, including militia groups and the FRCI. 
The report highlighted that slow DDR and 
SSR processes of former militias has left the 
west awash with guns, exacerbating sexual 
violence.

On 20 December 2010, the Council 
renewed the mandate of the UN Opera-
tion in Côte d’Ivoire (UNOCI) in resolution 
1962, condemning numerous acts of sexual 
violence whose perpetrators had been giv-
en impunity and reaffirming its readiness to 
impose measures, including targeted sanc-
tions, against persons who threatened the 
peace process or committed serious viola-
tions of human rights and international 
humanitarian law. The Council reiterated its 
readiness to impose measures again in resolu-
tion 1967 in January 2011, but there was no 
reference to sexual violence as there was in 
resolution 1962. The situation steadily dete-
riorated in the next two months, with a sharp 
increase in inter-communal and inter-ethnic 
confrontations. 

On 30 March 2011, nearly four months 
after the outbreak of violence, the Council 
adopted resolution 1975, imposing targeted 
measures on Gbagbo and four members of 
his inner circle, including his wife Simone 
Gbagbo. The resolution noted that the ICC 
may decide its jurisdiction over the situation 
and included several references to women, 
peace and security, with an operational para-
graph condemning all violence against civil-
ians, including rape and other forms of sexual 
violence. On 11 April, Gbagbo was captured 
following military operations conducted by 
UNOCI, France and forces loyal to Ouattara.

On 3 May 2011, Ouattara asked the ICC 
Prosecutor to investigate serious crimes com-
mitted since the elections. (Ouattara was 
inaugurated as president on 21 May after the 
Constitutional Council ruled in his favour 
on 5 May.) On 23 November the ICC issued 
an arrest warrant against Gbagbo for four 
counts of crimes against humanity as an indi-
rect co-perpetrator of murder, rape, persecu-
tion and other inhuman acts. Gbagbo was 
transferred to The Hague on 30 November 
after the 1572 Sanctions Committee decid-
ed to lift the travel ban against him the day 
before. (In November 2012, the ICC also 

issued an arrest warrant for Simone Gbagbo 
for the same four counts of crimes against 
humanity.)

Resolutions 1980 (2011) and 2045 (2012) 
renewed the Côte d’Ivoire sanctions regime 
and the Group of Experts, they both also 
condemned acts of violence targeting women. 
Furthermore, both recalled resolution 1960 
and welcomed information-sharing between 
the Special Representative for Sexual Vio-
lence in Conflict and the 1572 Sanctions 
Committee. (The Special Representative 
had visited Côte d’Ivoire in November 2011.)  
The references in resolutions 1980 and 2045 
to such information-sharing, in line with res-
olution 1960, were the first for a country-spe-
cific resolution. However, the relevant opera-
tional paragraph in thematic resolution 1960 
on women, peace and security is more com-
prehensive and includes information-sharing 
with both sanctions committees and expert 
groups. It is important to note that both res-
olutions 1980 and 2045 used language on 
information-sharing that seems to indicate it 
should be done only at the Committee-level. 
Perhaps due to the specific nod to sharing 
information at Committee-level, it should 
not be surprising that the Group of Experts 
did not interpret such a reference as widen-
ing its reporting mandate. In fact, there was 
no mention of sexual and gender-based vio-
lence in its most recent report (S/2012/766).

The Group of Experts has been largely 
responsible for monitoring the arms and 
diamonds embargo. As with the Liberia 
sanctions regime, the Security Council has 
attempted to stem conflict by focusing on 
arms trafficking and resource extraction. 
Unlike the Liberia sanctions regime, how-
ever, resolution 1325 on women, peace and 
security predates the Côte d’Ivoire sanc-
tions regime by four years. Since 2008 the 
resolutions authorising the sanctions and the 
Group of Experts have condemned sexual 
violence and called for accountability. Since 
2011, these resolutions have also specifically 
called for information-sharing between the 
Special Representative and the 1572 Sanc-
tions Committee. However, to date, none of 
the reports by the Group of Experts have 
included any specific reporting on sexual and 
gender-based violence in Côte d’Ivoire.

Resolution 2045 also stressed account-
ability for post-electoral violence and wel-
comed the close cooperation of the Ivorian 
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KEY UN DOCUMENTS ON SUDAN SANCTIONS  Security Council Resolutions S/RES/2091 (14 February 2013) and S/RES/2035 (17 February 2012) requested the Panel to provide 
the 1591 Sudan Sanctions Committee with information on individuals who commit atrocities, including sexual and gender-based violence. S/RES/1945 (14 October 2010) was the first 
instance in a Sudan sanctions resolution that the Panel of Experts had been specifically required to report on sexual and gender-based violence. S/RES/1672 (25 April 2006) listed 
four individuals under the Sudan sanctions regime. S/RES/1593 (31 March 2005) referred the situation in Darfur to the ICC. S/RES/1591 (29 March 2005) widened the arms embargo; 
established a travel ban and assets freeze; established the 1591 Sudan Sanctions Committee and its Panel of Experts; and  specifically condemned sexual violence. S/RES/1556 (30 
July 2004) imposed an arms embargo on non-state actors in Darfur, and condemned all acts of violence against civilians, including rape. Security Council Presidential Statement 
S/PRST/2008/21 (16 June 2008) was on Sudan’s cooperation with the ICC. S/PRST/2004/18 (25 May 2004) condemned indiscriminate attacks on civilians, including sexual violence. 
Security Council Meeting Records S/PV.6887 (13 December 2012) and S/PV.6778 (5 June 2012) were briefings by the ICC Prosecutor. S/PV.6397 (14 October 2010) was a briefing by 
the UK on a Council visiting mission to Darfur, highlighting the situation of victims of sexual and gender-based violence. S/PV.5423 (25 April 2006) was the vote on resolution 1672, listing 
individuals under the Sudan sanctions regime, with 12 in favor, no negative votes, and three abstentions by China, Russia and Qatar. Panel of Experts Reports S/2013/79 (22 January 
2013) was published on 5 February 2013 and included a section on sexual and gender-based violence. S/2011/111 (20 September 2010) was published on 8 March 2011 and included 
substantial reporting on sexual and gender-based violence, indicating that groups most vulnerable to such attacks were women and girls in IDP camps.  S/2007/584 (2 October 2007) 
was the first time the report included a dedicated section on sexual and gender-based violence. The Panel has continued to do so since. 

government with the ICC. Resolution 1975 
imposed targeted measures on Laurent and 
Simone Gbagbo, and they are the only two 
from the 1572 Committee’s consolidated 
list for whom the ICC has issued arrest war-
rants. While the ICC charges against both 

include rape and other sexual violence, their 
designation on the sanctions list has not been 
updated to reflect such violations. (Sexual 
violence is not an explicit listing criterion for 
the Côte d’Ivoire sanctions regime as it is 
in the DRC and Somalia sanctions regimes. 

Nevertheless, that did not impede the 1572 
Sanctions Committee from including rape 
and sexual abuse of women as serious human 
rights violations and therefore as justification 
for the designation of the three individuals 
originally listed in 2006.)

Sudan (1591 Committee)

Although there had been violence before, a 
coordinated rebel attack on 25 April 2003 on 
El-Fasher and Nyala by the Sudan Liberation 
Movement/Army and the Justice and Equal-
ity Movement, changed the scope and scale 
of the conflict in Darfur. The government of 
Sudan responded by sending troops to this 
western region and recruiting tribal militias, 
known as the Janjaweed, who engaged in bru-
tal attacks against the civilian population. 

Since the beginning of the crisis, sexual vio-
lence has been present in the Darfur conflict, 
and staggering reports of campaigns of terror 
and rape against women, children and men 
have been constant. Indeed, condemnation 
of indiscriminate attacks on civilians, includ-
ing sexual violence, was included in the first 
Council pronouncement on the Darfur situ-
ation, a 25 May 2004 presidential statement 
(S/PRST/2004/18)—issued a full four years 
before the Council adopted resolution 1820 
on sexual violence in conflict in June 2008.

Recent reports indicate the continuing 
prevalence of sexual and gender-based vio-
lence. The January 2012 and March 2013 
Secretary-General’s reports on sexual vio-
lence echoed observations made in recent 
reports by the Panel of Experts assist-
ing the 1591 Sudan Sanctions Committee 
(S/2013/79 and S/2011/111) insofar as the 
groups most vulnerable to sexual and gender-
based violence continue to be women and 
girls in internally displaced persons’ camps, 
with spikes in incidents of sexual violence, 

particularly by government forces, following 
armed clashes between the army and various 
armed groups. (However, these reports also 
note that due to access constraints there is no 
information on the extent of sexual violence 
in areas controlled by armed movements.)

Sexual and gender-based violence has 
been consistently included in the resolutions 
authorising the Sudan sanctions regime and 
in the reporting of the Panel of Experts. How-
ever, to date, the criteria for targeted sanctions 
do not explicitly include sexual violence and 
consequently none of the individuals listed 
by the 1591 Sudan Sanctions Committee are 
designated for sexual violence or rape, though 
one individual is listed for violations of inter-
national humanitarian and human rights law 
and other atrocities. (Unlike the Côte d’Ivoire 
case, this language has not lent itself to any 
specific description of the alleged violations.)

The sanctions regime, first established on 
30 July 2004 by resolution 1556, only covers 
Darfur, and not the entire country. Resolu-
tion 1556 imposed an arms embargo against 
non-state actors and condemned all acts of 
violence against civilians, including rape. Ini-
tially, the sanctions were largely symbolic, as 
the Council only established the 1591 Sudan 
Sanctions Committee and its associated Pan-
el of Experts on 29 March 2005. Resolution 
1591 also expanded the arms embargo to all 
parties to the conflict and established a travel 
ban and assets freeze. It furthermore specifi-
cally condemned sexual violence but defined 

its listing criteria for targeted sanctions more 
generically as individuals who commit viola-
tions of international humanitarian or human 
rights law or other atrocities.

Two days later, the Council adopted reso-
lution 1593 on 31 March 2005, referring the 
situation in Darfur to the ICC, by a vote of 11 
in favour, none against and four abstentions 
(Algeria, Brazil, China and the US). (The 
ICC referral followed a report by a commis-
sion of inquiry, established by the Council, 
which concluded that war crimes and crimes 
against humanity had been committed in 
Darfur, including rape and other forms of 
sexual violence [S/2005/60]. The commission 
recommended that the Council refer the situ-
ation in Darfur to the ICC.)

In a unique procedural move by the US, 
the Council adopted resolution 1672 in 
April 2006, listing four individuals under the 
Sudan sanctions regime. It was the first time 
sanctions had been applied to an individual 
or entity via a resolution. Previously, all list-
ings had been agreed to at the sanctions com-
mittee-level, the proceedings of which are not 
public and which work by consensus—all 15 
Council members are concurrently members 
of the sanctions committees and must unani-
mously agree to any listing. In contrast, a res-
olution only requires nine positive votes and 
no veto. At that time, the suggested listing of 
individuals had been continuously blocked 
at the Committee-level. The US strategy was 
to “name and shame” the individuals in a 
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resolution, gambling that even if the resolu-
tion was vetoed the names and the voting 
record would be public. However, of the 
four listed only one was a government offi-
cial despite a list of eight individuals gener-
ated by the UK which had included several 
senior government officials. It seems the US 
was opposed to including any government 
officials and only acceded to listing one mid-
level government official after this informa-
tion was leaked to the press. In the end, the 
resolution was adopted with 12 positive votes, 
no negative votes and abstentions by China, 
Russia and Qatar (S/PV.5423). Despite this 
precedent and the resolve to bring pressure 
to bear on the parties in Darfur, until 2010, 
most of the subsequent Sudan sanctions res-
olutions adopted after resolution 1672 were 
essentially little more than renewals of the 
mandate of the Panel of Experts. 

On 14 October 2010, the Council adopt-
ed resolution 1945, renewing the mandate 
of the Panel of Experts and strengthening 
the enforcement of the arms embargo. The 
resolution required states exporting weap-
ons to Sudan to obtain end-user certificates 
to ascertain that the weapons would not be 
transferred to Darfur. China abstained on 
the vote. Earlier that day, the UK had briefed 
the Council on the Darfur leg of a visiting 
mission to Sudan that had taken place ear-
lier that month, from 6 to 10 October. The 
UK highlighted the dire situation in Darfur, 
including the situation of victims of sexual 
and gender-based violence (S/PV.6397).

Of importance for the women, peace and 
security agenda, resolution 1945 was also the 
first instance in a Sudan sanctions resolution 
that the Panel of Experts had been specifi-
cally required in an operational paragraph to 
report on violations of international humani-
tarian or human rights law or other atrocities, 
including sexual and gender-based violence. 
Notably, however, all publicly available Panel 
of Experts reports to the 1591 Sudan Sanc-
tions Committee have, without exception, 
included extensive reporting on women, rape, 
rape as an instrument of war and sexual and 
gender-based violence. Even prior to being 
specifically required to do so by resolution 
1945, the Panel has included a dedicated sec-
tion on sexual and gender-based violence 
since its October 2007 report (S/2007/584).

Resolution 2035 adopted in February 
2012 further strengthened the regime by 

determining that listing criteria could apply 
to entities. The resolution also included rein-
forced language on reporting tasks regarding 
sexual and gender-based violence in that it 
requested the Panel of Experts to provide 
the Committee with information on individ-
uals and entities that met the listing criteria 
of resolution 1591, i.e., “individuals…who 
commit violations of international humani-
tarian or human rights law or other atrocities.”  
It is notable that in both resolutions—1945 
and 2035—atrocities are more specifically 
defined and include sexual and gender-based 
violence. Resolution 2091, adopted in Febru-
ary 2013, included abuses of children as well. 
The relevant operational paragraph of resolu-
tion 2091 is worth quoting in full:

6. Requests the Panel of Experts to con-
tinue to coordinate its activities as appro-
priate with the operations of UNAMID 
and with international efforts to promote 
the political process in Darfur, and to assess 
in its interim and final reports progress 
towards reducing violations by all parties 
of the measures imposed by paragraphs 7 
and 8 of resolution 1556 (2005), para-
graph 7 of resolution 1591 (2005), and 
paragraph 10 of resolution 1945 (2010), 
progress towards removing impediments to 
the political process, threats to stability in 
Darfur and the region, violations of inter-
national humanitarian or human rights 
law or other atrocities, including sexual 
and gender-based violence and grave vio-
lations and abuses against children, and 
other violations of the above-mentioned 
resolutions, and to provide the Commit-
tee with information on the individuals 
and entities that meet the listing criteria in 
paragraph 3 (c) of resolution 1591;
Iterations of this operational paragraph 

are in resolutions 1945, 2035 and 2091 and 
have been consistently strengthened each 
year. The importance of the language is that 
it has specifically defined atrocities in relation 
to the original listing criteria articulated in 
resolution 1591. While some Council mem-
bers are very supportive of the inclusion of 
such language regarding Panel of Experts’ 
investigations of perpetrators of grave viola-
tions, it  has left some other Council mem-
bers uncomfortable and concerned that the 
evidence from such investigations could 
be used to implicitly add to the designa-
tion criteria for the 1591 Sudan Sanctions 

Committee.
The ICC issued its first Darfur-related 

arrest warrants in 2007 and has initiated 
proceedings against seven individuals for 
mass atrocities. Four remain at large, though 
their whereabouts are well known: President 
Omar Al-Bashir of Sudan; Ahmad Harun 
(former interior minister, appointed as head 
of an official human rights commission of 
inquiry following the issuance of the ICC 
arrest warrant, and after that appointed gov-
ernor of South Kordofan state); Ali Kush-
ayb (a Janjaweed leader in Sudan’s custody 
at the time of the ICC arrest warrant who 
was subsequently released and is thought 
to be in Darfur); and Minister of Defence 
Abdel Rahim Mohamed Hussein (formerly 
the interior minister and Bashir’s representa-
tive in Darfur). The charges against all four 
include rape, either in the context of war 
crimes, crimes against humanity or both.

The issuance of the arrest warrant on 4 
March 2009 against President Bashir had 
an immediate consequence on the ground 
in Darfur. The same day, Sudan expelled 13 
international NGOs from Darfur for “politi-
cal interference” which in Sudan’s view, as 
part of the larger political context, includ-
ed lies about the prevalence of sexual and 
gender-based violence in Darfur. A second 
arrest warrant was issued against Bashir on 
12 July 2010 on genocide charges. In August 
2010, Sudan expelled UNHCR staff, report-
edly due to awareness campaigns about 
sexual and gender-based violence in Darfur 
and because of allegations that they were 
distributing “rape detectors” to bolster the 
ICC’s genocide case against Bashir. The 
Government of Sudan has recently claimed 
an improved environment for women, not-
ing a decrease in reported cases of sexual 
and gender-based violence. However, the 
2011 Panel of Experts report suggested the 
decrease might actually be a result of fewer 
women being willing to report their ordeals. 
(After the March 2009 expulsion of NGOs, 
the health clinics run by those organisations 
reverted to Sudan’s Ministry of Health; the 
report says that according to victims, this lim-
ited the incentive to report their cases since 
they did not trust government-run clinics.)

The Council has been silent regarding the 
lack of cooperation by Sudan and other par-
ties in apprehending the four men wanted by 
the ICC, with the exception of a 16 June 2008 
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presidential statement, drafted by Costa Rica, 
an elected Council member at the time, that 
reiterated resolution 1593 and the obligation 
of the Government of Sudan and all other 
parties to the conflict in Darfur to cooperate 
fully with the ICC (S/PRST/2008/21). 

The ICC Prosecutor has repeatedly asked 
the Council to compel Sudan to cooperate 
with the Court. On 5 June 2012, in his last 
briefing to the Council, then-Prosecutor Luis 
Moreno-Ocampo expressed concern that—
despite being well aware of the ongoing 
indiscriminate attacks on civilians, including 

sexual violence—the Council showed little 
inclination to follow through on its own refer-
ral of the situation in Darfur to the ICC (S/
PV.6778). The new Prosecutor, Fatou Ben-
souda, echoed similar concerns about the 
need for Council follow-through at a 13 
December 2012 briefing (S/PV.6887).

Currently there is no crossover between 
the seven ICC indictees, in particular the four 

“at large” individuals, and the four individuals 
listed under the Sudan sanctions regime. The 
2013 sexual violence report also underscored 
that in the case of Darfur, impunity remains 

a major challenge, particularly when the 
alleged perpetrators are government soldiers 
or police. The fact that two of the at-large 
individuals wanted by the ICC have been 
promoted to positions of power and respon-
sibility is a clear signal of Sudan’s declared 
intent not to surrender them to the Court, 
but there is no agreement in the 1591 Sudan 
Sanctions Committee on imposing targeted 
sanctions against any of the ICC indictees 
as a tool to enhance accountability. (In fact, 
there have been no additions since the origi-
nal listing in April 2006.)

Libya (1970 Committee)

The Council adopted resolutions 1970 
and 1973 on the situation in Libya in the 
space of three weeks following the violent 
government crackdown on anti-govern-
ment demonstrators in Libya in late Feb-
ruary 2011, with reports of mass killings, 
arbitrary arrests, detention and torture of 
protestors and the use of tanks, helicopters 
and military aircraft to attack protestors 
indiscriminately. Reports of sexual violence 
emerged during the conflict (February to 
October 2011); however, this issue has not 
been addressed in the context of the 1970 
Libya Sanctions Committee. 

On 26 February the Council adopted res-
olution 1970, which referred the situation in 
Libya to the ICC, imposed an arms embar-
go and targeted sanctions (assets freeze and 
travel ban) and established the 1970 Libya 
Sanctions Committee. Resolution 1973 of 
17 March authorised all necessary mea-
sures to protect civilians in Libya and to 
enforce the arms embargo, imposed a no-fly 
zone, strengthened the sanctions regime and 
established a Panel of Experts. While both 
resolutions had language indicating that 
systematic attacks against civilians might 
amount to crimes against humanity, neither 
made any specific reference to the women, 
peace and security agenda. (Previous sanc-
tions imposed on Libya related to the 1988 

Lockerbie bombing were suspended in 1999 
and finally lifted in 2003.) 

Shortly after the fall of Tripoli on 24 
August 2011, resolution 2009, adopted on 16 
September, was adopted to modify the arms 
embargo and partially lift some assets freez-
es. Resolution 2009 also established the UN 
Support Mission in Libya (UNSMIL), and 
included a reaffirmation of resolutions 1325, 
1820, 1888, 1889 and 1960 and emphasised 
the importance of women’s participation in 
the post-conflict political process. There was 
also a condemnation of sexual violence and 
a call on the interim authorities to ensure 
accountability for violations of international 
humanitarian and human rights law, includ-
ing sexual violence. 

Resolution 2016, adopted in October 
2011, removed the no-fly zone and the pro-
visions for the use of force for the protection 
of civilians and reiterated the importance of 
women’s participation in the post-conflict 
phase. Resolution 2017, adopted that same 
month, expanded the tasks of the Panel of 
Experts assisting the 1970 Sanctions Com-
mittee to include assessing threats of terror-
ism, specifically arms proliferation from Lib-
ya to the region. While resolution 2017 did 
not include any references to women, it is 
important to note that it was adopted in the 
context of the escalating crises in the Sahel 

and Mali, where reports of conflict-related 
sexual and gender-based violence have also 
emerged. The March 2013 report on sexu-
al violence details the increase in reported 
cases in sexual violence in 2012, citing rebel 
groups bolstered by heavily armed Tuareg 
fighters returning from Libya; as well as the 
targeting of women and girls contributing 
to mass displacement by the Mouvement 
National de Libération de l’Azawad, led by 
a former colonel of the Libyan army; and 
similar targeting by Al-Qaida au Maghreb 
Islamique, Ansar Dine, and Mouvement pour 
l’Unicité et le Jihad en Afrique de l’Ouest. (All 
four groups are listed in the annex to the 
2013 sexual violence report.)

Both resolution 2040 (2012) and reso-
lution 2095 (2013) eased the arms embar-
go, extended the mandate of the Panel of 
Experts and renewed UNSMIL. There are 
extensive references in both to women in 
relation to the UNSMIL renewal, similar 
to the references in resolutions 2009 and 
2016, but strengthened with more specific 
language regarding sexual violence against 
women, men and children including in 
prison and detention centres. These resolu-
tions called for accountability and mandat-
ed UNSMIL to help the authorities develop 
institutions responsive to women and vulner-
able groups. (However, the 2013 report on 

Sudan (1591 Committee) (con’t)
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sexual violence in conflict notes that there 
have been few tangible commitments by the 
Libyan government to address the problem 
of sexual violence and there has been no new 
legislation, policies, programmes or services 
for survivors.) There are no such direct ref-
erences in these resolutions to women, gen-
der, sexual violence or rape in relation to the 
mandate of the Panel of Experts.

The January 2012 report of the Secre-
tary-General on conflict-related sexual vio-
lence details allegations of sexual violence 
committed by parties to the Libyan conflict 
(S/2012/33). Sexual violence was reportedly 
prevalent in areas besieged by the former 
regime of Muammar Qaddafi and was used 
as a form of punishment against those who 
rebelled against the regime. The report not-
ed, however, that it was too early to deter-
mine whether such security forces had 
received orders to carry out rape against 
women, men and children during the con-
flict. Separately, the report also noted that 
members of the former Qaddafi forces in 
detention report having been subjected to 
torture and ill treatment to elicit confessions 
for crimes of which they had been accused, 
including rape and other forms of sexual 
violence. They deny having received orders 
to rape from their superiors. The March 

2013 report on sexual violence echoed this 
concern about acts of revenge carried out 
against those arrested and accused of per-
petrating sexual violence during the conflict. 

Parallel to establishing the Libya sanc-
tions regime, the Council also referred the 
situation in Libya to the ICC and requested 
regular briefings by the Prosecutor. In the 
first such briefing on 4 May 2011, the Pros-
ecutor noted that the High Commissioner 
for Human Rights had highlighted sexual 
violence as a weapon of war in the context 
of Libya, that the Special Representative on 
Sexual Violence had also alleged that such 
crimes had occurred and that the ICC inves-
tigation had uncovered evidence of sexual 
violence (S/PV.6528). At subsequent brief-
ings on 2 November 2011, 16 May and 7 
November 2012, the Prosecutor updated the 
Council on continuing investigations into 
alleged cases of sexual violence by Qaddafi’s 
forces and other gender-based crimes com-
mitted in Libya (S/PV.6647, S/PV.6772 and 
S/PV.6855).

Although the issue of sexual violence in 
the Libya conflict was brought to the Coun-
cil’s attention and was reflected in several 
decisions by the Council on Libya, the sanc-
tions imposed on Libya were more similar to 
the 2003 Iraq sanctions regime in that they 

used travel bans and assets freeze targeting 
the financial assets of individuals closely asso-
ciated with the former government. While it 
would not have been reasonable to expect the 
Council to use sexual violence as a designa-
tion criterion for targeted sanctions at the 
outset of the conflict in resolutions 1970 and 
1973, it could have done so in subsequent 
sanctions-related resolutions. By early 2011, 
as demonstrated by the Côte d’Ivoire and 
DRC cases above, the use of sanctions was an 
established part of the Council’s toolbox as 
a means to enhance accountability for gross 
violations of human rights. However, most 
of the subsequent decisions on the sanctions 
regime, adopted after Qaddafi’s forces were 
routed, were made to lift or modify the exist-
ing sanctions, easing provisions rather than 
strengthening them. 

Because sexual violence was never incor-
porated into the sanctions regime as a des-
ignation criterion or as part of the reporting 
mandate of the Panel of Experts, it is not sur-
prising that none of the individuals subject to 
targeted sanctions under the Libya sanctions 
regime have been listed for rape or sexual 
violence. Only one individual was listed for 
human rights abuses, the now-deceased for-
mer Libyan leader Muammar Qaddafi.

Observations: Sexual Violence in Conflict and Sanctions

Starting in 1990, the Council began using 
sanctions to address conflict. Early on, the 
Council relied primarily on arms embargoes 
to stem conflict but also on comprehensive 
sanctions imposed on a whole country or a 
party to a conflict or on commodity embar-
goes (such as petroleum) to cripple a party’s 
ability to function. The concept of sanctions 
was sharpened during the 1990s to move 
from sanctions affecting entire populations 
to include targeted measures aimed at chang-
ing behaviour or to constrain certain activi-
ties of specific individuals responsible for 
particular actions that the Council wanted 
to minimise. In the 1990s and the 2000s the 
Council also began to include sanctions on 
commodities such as timber, diamonds and 
charcoal to staunch natural resource extrac-
tion that was funding conflict. Many of these 

sanctions regimes were established prior to 
or shortly after the adoption of resolution 
1325 on women, peace and security. Given 
the way in which the Council used sanctions 
at the time, combined with the lack of any 
well-established framework in the Council to 
provide guidance otherwise, it is not surpris-
ing that the Council did not take into account 
the devastating impact that conflict has on 
women’s lives when it established the early 
sanctions regimes, despite widespread sexual 
violence in many of the affected countries.

As highlighted in SCR’s second Cross-
Cutting Report on the Rule of Law (January 
2013), the evolution of the concept of “tar-
geted sanctions” or “smart sanctions” and 
the shift away from comprehensive sanctions 
has also affected issues of individual account-
ability. The use of targeted sanctions focusing 

on specific individuals who hold decision-
making powers or are personally suspected of 
bearing the greatest responsibility for serious 
violations of international law—in the con-
text of women, peace and security—emerged 
in the mid-2000s.

Following the adoption of resolution 
1820 in 2008, references to the Council’s 
concern regarding sexual violence increased 
in resolutions renewing sanctions regimes 
and similarly increased in expert groups’ 
reports submitted to the relevant sanctions 
committees. However, the Council has used 
individual sanctions to explicitly address 
sexual and gender-based violence in armed 
conflict in only two instances. It added 
sexual violence as a criterion for targeted 
sanctions in the DRC through resolution 
1807 (2008) and did the same for Somalia 
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in resolution 2002 (2011). However, only 
the 1533 DRC Sanctions Committee has 
listed individuals for such violations. The 
751 Somalia Sanctions Committee has not, 
despite its ability to do so.

The cases of Côte d’Ivoire and Sudan 
provide interesting examples of how the 
imposition of targeted measures for serious 
violations of human rights and international 
humanitarian law can generate other oppor-
tunities to address sexual violence. 

In resolution 1572 (2004), the Council 
added serious violations of human rights and 
international humanitarian law to the des-
ignation criteria for the Côte d’Ivoire sanc-
tions regime, and while sexual violence is not 
a specific listing criterion, rape and sexual 
abuse are specifically mentioned in the justi-
fication for designation of individuals as part 
of a larger set of serious human rights abuses. 

In the case of Sudan, the original list-
ing criteria from resolution 1591 (2005) 
included violations of international human-
itarian or human rights law or other atroci-
ties. Seven years later, the Council requested 
in resolution 2035 (2012) that the Panel of 
Experts provide information on individuals 
meeting this original listing criterion and 
in the same operational paragraph defined 
atrocities as including sexual and gender-
based violence. However, despite consis-
tent reporting from the Panel of Experts on 
sexual and gender-based violence and the 
interesting construction in resolution 2035 
requesting the Panel to identify individuals 
for listing, the 1591 Sudan Sanctions Com-
mittee has not expanded the list from the 
original four in 2006.

The DRC and Somalia cases also pro-
vide interesting examples of how the more 
robust mechanisms for the thematic issue of 
children and armed conflict can positively 
impact the protection aspects of the women, 
peace and security agenda at the sanctions 

committee-level and in the work of their 
respective expert groups. 

In the case of Somalia, resolution 2002 
(2011) expanded the listing criteria to 
include sexual violence following a 23 May 
2011 briefing by the Special Representa-
tive for Children and Armed Conflict to the 
Somalia Sanctions Committee during which 
she proposed that a new listing criterion 
related to sexual violence against children be 
added to the sanctions regime. Many Coun-
cil members agreed that if the Council were 
to expand the listing criteria then other pro-
tection-related criteria more broadly appli-
cable to women, and not just specifically to 
children, should also be included. 

In the case of the DRC, the first men-
tion of sexual violence in a Group of Experts 
report predated the adoption of resolution 
1820 by more than a year. Sexual violence 
was referenced in the Group’s January 2007 
report in the context of children; resolution 
1698 (2006) had expanded sanctions crite-
ria to include the recruitment or targeting 
of children in armed conflict. A subsequent 
report by the Group made brief and more 
general references to sexual abuse, not just 
in the specific context of children, in areas 
where rebel groups operated. While these 
references were minimal in relation to the 
women, peace and security agenda, they do 
nevertheless demonstrate a certain level of 
independence and flexibility in the expert 
group’s reporting. 

It was clear in the cases of the DRC and 
Somalia that—despite the prevalence of sex-
ual violence in both situations—the expert 
groups’ reporting on such issues only became 
comprehensive after the Council had includ-
ed listing criteria for such violations. 

The case of Sudan demonstrates, howev-
er, that listing criteria for sexual and gender-
based violence are not necessarily the trig-
ger for consistent and robust reporting on 

sexual violence by expert groups. References 
to rape or sexual violence have been included 
in the resolutions authorising the sanctions 
regime since it was established in 2004, and 
reporting on such issues has been similarly 
consistent in the expert group’s reports sub-
mitted to the 1591 Sudan Sanctions Com-
mittee, despite the fact that the criteria for 
targeted sanctions do not explicitly include 
sexual violence.

Côte d’Ivoire provides a very different and 
interesting counter-example to the logic of 
increased reporting by expert groups on sex-
ual violence correlating to a specific Coun-
cil mandate to do so. Since resolution 1842 
(2008), references to sexual violence have 
been included consistently in all subsequent 
resolutions relating to the Côte d’Ivoire sanc-
tions regime, though not specifically as a list-
ing criterion for targeted measures. Further, 
resolutions 1980 (2011) and 2045 (2012) 
welcomed information-sharing between the 
1572 Côte d’Ivoire Sanctions Committee and 
the Special Representative on Sexual Vio-
lence in Conflict. Nevertheless, to date, none 
of the expert group’s reports have included 
any specific reporting on sexual and gender-
based violence.

While the Council has cultivated some 
avenues for addressing sexual violence in con-
flict vis-à-vis sanctions committees and asso-
ciated expert groups, this study has revealed 
that the Council has failed to apply these tools 
consistently or at all. This appears to be true 
when considering sanctions as a preventative 
and incapacitating measure, or to enhance 
accountability, to be applied to perpetrators 
of sexual violence in conflict. The inconsis-
tency is related to the overall political climate 
which is cautious not only about expand-
ing the women, peace and security agenda 
but also the application of sanctions. In this 
context, achieving any consistent confluence 
between the two is extremely challenging. 

Council Dynamics in 2012 on Women, Peace and Security

The last two years have been particularly dif-
ficult for advancing the women, peace and 
security agenda in the Security Council. One 
factor is the deep division within the Coun-
cil as a consequence of the intervention in 

Libya following the adoption of resolution 
1973 (2011), compounded by the failure 
of the Council to address the dire situa-
tion in Syria. In addition, there has been a 
particular constellation of elected members, 

including most notably India and Pakistan, 
which have tended to align more closely 
towards less progressive positions on this 
thematic issue. Such support has provided 
the necessary pillar for Russia and China to 
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be more confident in conveying their more 
restrictive view of the purposes of the UN 
Charter and the role of the Council in main-
taining international peace and security than 
they might otherwise be without a broader 
base of support amongst the elected Council 
members. This has not been universally true 
across the range of issues before the Security 
Council, but it does seem to be a particu-
lar dynamic in the Council’s consideration 
of its thematic agendas, including women, 
peace and security.

Regarding conflict-related sexual vio-
lence and to some extent the 1325 indica-
tors, some Council members point out that 
the Secretary-General has gone beyond his 
mandate by including in his reports coun-
tries that are not on the agenda of the Secu-
rity Council. On the broader women, peace 
and security agenda, there is a more general 
concern amongst Council members about 

“Christmas tree” resolutions that include a 
reference to everything and achieve nothing 

as priorities get lost in the mix. 
These criticisms are common and have 

not constituted a new development in 
2012, but what is striking is that they seem 
to have become more strident over the past 
two years as the UN’s institutional pro-
cesses for dealing with gender issues have 
strengthened and subsequent engagement 
with the Security Council has similarly 
increased. Despite this pushback, Council 
members strongly committed to the wom-
en, peace and security agenda have held 
the line over the last two years and avoided 
any rollback of the normative framework 
on the issue. They have managed to per-
suade more reticent or indifferent Coun-
cil members of the value of regular inclu-
sion of references to women in Council 
decisions. Portugal, which rotated off the 
Council at the end of 2012, was particu-
larly effective in its argument that refer-
ences to women should not be viewed as an 

“add on” and that Council mandates must 

provide UN peace missions the means to 
ensure that half of the population can par-
ticipate in the processes the UN is respon-
sible for facilitating: elections, political 
participation, mediation and other post-
conflict structures. Such processes cannot 
be retrofitted to include women’s voices, 
making an early incorporation of a gender 
perspective crucial. 

It is too early to tell whether 2013 will 
see the reversal of the pushback trend from 
the last two years. However, it is quite pos-
sible. One of the more conservative elected 
members on this issue, India, rotated off the 
Security Council at the end of 2012. New 
Council members Argentina, Australia and 
Luxembourg are strong advocates of the 
women, peace and security agenda. The oth-
er two new Council members, the Republic 
of Korea and Rwanda, are anticipated to be 
supportive of this thematic issue even if it is 
not explicitly their priority during their ten-
ure on the Security Council.

Cross-Cutting Observations and Possible Future Options

The overarching observation of this study has 
found that the pushback trend of the last two 
years has largely played itself out in difficult 
and protracted negotiations at the themat-
ic level but has not negatively impacted the 
integrity of the  women, peace and security 
normative framework. 

Interestingly, despite the controversy 
among Council members at the thematic 
level, the women, peace and security agenda 
has continued to be substantively applied in   
country-specific resolutions. For example, in 
2012 there seemed to be a trend for the Coun-
cil to incorporate women, peace and security 
language at the outset when it became seized 
of a new situation, such as in its resolutions 
on Mali, or in response to a changing dynam-
ic, such as the emergence of the M23 in the 
DRC. The outliers from this overall positive 
trend were Guinea-Bissau and Syria. 

The Council expanded its work at the sanc-
tions committee-level when considering sex-
ual violence or rape as designation criteria in 
various sanctions regimes as a tool to enhance 
accountability. To further strengthen its work 
in this regard the Council could, however:

•	 Expand the designation criteria in other 
relevant sanctions regimes where sexual 
violence in conflict is persistently perpe-
trated. Perhaps specifically taking up the 
Secretary-General’s call in his 2013 report 
on sexual violence for the Sanctions Com-
mittees on Côte d’Ivoire, Somalia, Sudan 
and Al-Qaida in the context of Mali to 
focus on such issues. 

•	 Request sanctions committees, when 
updating their consolidated lists, to har-
monise designation criteria for listed indi-
viduals by including any relevant charges 
from international justice mechanisms 
(for example, in the case of the 1533 DRC 
Sanctions Committee, Bosco Ntaganda 
has been on the sanctions list since 2005, 
but the justification for his designation has 
not been updated to include sexual vio-
lence despite an ICC arrest warrant that 
included charges for such violations). 

•	 Formally call for information-sharing 
between the Special Representative on 
Sexual Violence in Conflict and the sanc-
tions committees and associated expert 
groups, as is the case with the 1572 Côte 

d’Ivoire Sanctions Committee.
•	 Welcome the submission of perpetrators’ 

names by the Special Representative to 
the relevant sanctions committees and 
ensure follow-up at committee-level to 
determine whether to adopt targeted or 
graduated measures against such individ-
uals or entities.

•	 Formally require expert groups assisting 
sanctions committees to include, where 
relevant, reporting on sexual and gender-
based violence and to include gender 
experts as part of the composition of such 
expert groups.
The interaction by the Special Represen-

tative on Sexual Violence in Conflict with the 
Council has been especially notable. The Spe-
cial Representative has briefed not only on her 
broader mandate but also on several country-
specific situations. The Council could con-
solidate into practice briefings by the Special 
Representative prior to mandate renewals or 
on unfolding situations of conflict where sex-
ual violence is a concern. Similarly, the Coun-
cil could extend such a practice to the Exec-
utive Director of UN Women, in particular 
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when the Council is considering a mandate to 
support post-conflict structures in a country-
specific situation, which should ensure broad 
participation and decision-making by women.

Implementation of the monitoring and 
reporting arrangements, or MARA, has 
begun but is proceeding slowly. MARA tasks 
are linked to women’s protection advis-
ers, but in 2012 the first and only advisers 
were only deployed to UNMISS in South 
Sudan. Facing a difficult fiscal situation and 
low political will, the Secretariat will be hard-
pressed to deploy more advisers without a 
clear mandate from the Council. To bolster 
the capacity of MARA reporting, the Coun-
cil could include in relevant country-specific 
resolutions an unambiguous request for the 
deployment of women’s protection advisers—
as it did in March 2013 when it renewed the 
MONUSCO mandate in resolution 2098.

Regarding Security Council visiting mis-
sions, whenever the women, peace and secu-
rity agenda was incorporated into the terms of 
reference, the Council engaged with relevant 
stakeholders on the ground, albeit to varying 
degrees. However, when such issues were not 
included in the terms of reference, then the 
issue was subsequently overlooked by Coun-
cil members when they were in country. The 

Council could make a concerted effort to con-
sistently incorporate a gender perspective into 
its terms of references for visiting missions. It 
is clear that such interactions and stakeholder 
feedback will not occur spontaneously.

While the study revealed a continued posi-
tive trend in reporting by the Secretary-Gen-
eral on women, peace and security issues in 
his country-specific reports, there remains 
room for improvement. In particular, the 
Council could request more robust report-
ing on gender issues and the inclusion of a 
separate section covering women, peace and 
security. Several country-specific reports in 
2012 did not use such a separate heading or 
section, such as those on Afghanistan, Dar-
fur, Iraq, Kosovo and Libya. This should 
be achievable as the UN missions in these 
countries had personnel with gender exper-
tise in 2012. This could also be an objective 
for any reporting coming out of a possible 
UN peacekeeping mission in Mali.

Another area of concern revealed by this 
study was the inconsistency of the Council 
in including language in resolutions on the 
UN’s zero-tolerance policy on sexual exploi-
tation and abuse by its own personnel. An 
immediate measure the Council could take is 
ensuring consistent inclusion of this policy in 

all resolutions renewing or establishing peace 
mission mandates and specifically reiterating 
its call from the May 2005 presidential state-
ment for follow-up reporting on such allega-
tions in relevant Secretary-General’s reports.

The Council has created several tools with 
considerable potential of having an impact 
on women, peace and security issues on the 
ground. It has not, however, applied these 
tools consistently or, in some cases, at all. 
This is true regarding the lack of uniform 
inclusion of the UN’s zero-tolerance policy in 
Council resolutions establishing or authoris-
ing missions. Regarding sexual violence 
in conflict, the Council has been regularly 
engaged with the issue—even if the expan-
sion of designation criteria, the application 
of sanctions for such atrocities or calls for 
accountability is less than consistent. In con-
trast, there are worrying indications that the 
Council’s focus is less sharp when it comes to 
the women’s participation aspect of this the-
matic agenda. While some of this is certainly 
related to the overall political climate and 
pushback described earlier, it also appears 
that in some cases it may be simply due to 
lapses in oversight of the broad spectrum of 
issues presented by the women, peace and 
security agenda. 

Key UN Documents on Women, Peace and Security

Security Council Thematic Resolutions 

S/RES/1960 (16 December 2010) requested the 
establishment of monitoring, analysis and reporting 
arrangements on conflict-related sexual violence; 
requested an annex (as a basis for possible sanc-
tions) in annual sexual violence reports listing par-
ties credibly suspected of bearing responsibility for 
patterns of rape and other forms of sexual violence; 
reiterated the Council’s intention to consider sexual 
violence as designation criteria in its sanctions com-
mittees; called for information sharing between the 
Special Representative and sanctions committees 
and associated expert groups.

S/RES/1889 (5 October 2009) decided that women’s 
protection and empowerment should be taken into 
account in post-conflict planning; requested a set of 
indicators to track implementation of resolution 1325 
at the global level.

S/RES/1888 (30 September 2009) strengthened 
UN system structures to respond to sexual violence; 
established the mandate of the Special Representa-
tive for Sexual Violence in Conflict.

S/RES/1820 (19 June 2008) addressed sexual 

violence in conflict and post-conflict situations; enu-
merated measures for protection and to end impu-
nity; and expressed the Council’s willingness to use 
sanctions against perpetrators of sexual violence in 
armed conflict.

S/RES/1325 (31 October 2000) recognised that 
conflict has a disproportionate impact on women; 
promoted women’s participation in various peace 
and security processes; expressed the Council’s 
willingness to incorporate a gender perspective into 
peacekeeping missions, called on all parties to pro-
tect women and girls from gender-based violence 
and to put an end to impunity for such crimes.

Security Council Sanctions-Related Resolutions 

S/RES/2078 (28 November 2012) on the DRC sanc-
tions regime and decided to take measures against 
individuals committing serious human rights abuses, 
including sexual and gender-based violence, specifi-
cally mentioning the M23.

S/RES/2045 (26 April 2012) and S/RES/1980 (28 
April 2011) on the Côte d’Ivoire sanctions regime and 
welcomed information sharing between the Special 

Representative and the 1572 Sanctions Committee.

S/RES/2091 (14 February 2013) and S/RES/2035 (17 
February 2012) requested the Panel to provide the 
Sudan 1591 Sanctions Committee with information 
on individuals who commit atrocities, including sexual 
and gender-based violence.

S/RES/2002 (29 July 2011) expanded the Somalia 
sanctions regime to include sexual and gender-
based violence as criteria for targeted sanctions. 

S/RES/1807 (31 March 2008) renewed the DRC 
sanctions regime and included sexual and gender-
based violence as criteria for targeted sanctions. 

Security Council Presidential Statements

Women, Peace and Security

S/PRST/2012/23 (31 October 2012) highlighted the 
impact of women’s civil society organisations, recog-
nised the need in the Council’s own work for more sys-
tematic attention to the women, peace and security 
agenda and welcomed the Secretary-General’s call for 
enhanced women’s participation, at all levels, in con-
flict prevention, conflict resolution and peacebuilding.
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S/PRST/2012/3 (23 February 2012) followed the 
first open debate on conflict-related sexual violence; 
commended the work of the Special Representa-
tive; stressed the need for continued data collection 
under the monitoring, analysis and reporting arrange-
ments on sexual violence.

S/PRST/2011/20 (28 October 2011) expressed con-
cern about challenges that hinder the implementation 
of resolution 1325; underlined the importance of the 
mandate of the Special Representative; requested 
a comprehensive overview women’s participation 
in mediation and preventive diplomacy in the next 
Secretary-General’s report.

S/PRST/2010/22 (26 October 2010) supported tak-
ing forward the 1325 as an initial framework for the 
UN system and member states to track implemen-
tation of resolution 1325; expressed its intention to 
convene a high-level review in five years.

S/PRST/2010/8 (27 April 2010) requested the Secre-
tary-General to undertake more consultation on the 
global indicators to implement resolution 1325.

S/PRST/2008/39 (29 October 2008) reinforced 
aspects of resolution 1325.

S/PRST/2007/40 (23 October 2007) sought a report 
in 2010 on the implementation of the 2008-2009 UN 
System Action-Plan to implement resolution 1325.

S/PRST/2007/5 (7 March 2007) was on women, 
peace and security on the occasion of International 
Women’s Day.

S/PRST/2006/42 (26 October 2006) asked the Sec-
retary-General to report in 12 months on implementa-
tion of his Action Plan to implement resolution 1325.

S/PRST/2005/52 (27 October 2005) reiterated 
aspects of resolution 1325 on the occasion of the 
fifth anniversary of the resolution.

S/PRST/2004/40 (28 October 2004) welcomed the 
Secretary-General’s report on the implementation of 
1325 by the UN system.

S/PRST/2002/32 (31 October 2002) responded to 
the first Secretary-General’s report on the impact of 
conflict on women and girls.

Other

S/PRST/2012/29 (20 December 2012) was on 
peacebuilding and included extensive references 
the critical role of women in conflict resolution and 
peacebuilding.

S/PRST/2005/21 (31 May 2005) recognised the 
shared responsibility of the Secretary-General and 
member states to take every measure to prevent 
sexual exploitation and abuse by peacekeepers and 
reiterating the importance of ensuring that sexual 
exploitation and abuse are properly investigated and 
appropriately punished.

Security Council Meeting Records

Open Debates on Women, Peace and Security

S/PV.6877 and Res.1 (30 November 2012); S/PV.6642 
and Res.1 (28 October 2011); S/PV.6411 and Res.1 
(26 October 2010); S/PV.6196 and Res.1 (5 October 
2009); S/PV.6005 and Res.1 (29 October 2008); 
S/PV.5916 and Res.1 (19 June 2008); S/PV.5766 and 
Res.1 (23 October 2007); S/PV.5556 and Res.1 (26 
October 2006); S/PV.5294 and Res.1 (27 October 
2005); S/PV.5066 and Res.1 (28 October 2004); 
S/PV.4852 and Res.1 (29 October 2003); S/PV.4635 
and Res.1 (28 to 29 October 2002); S/PV.4589 and 
Res.1 (25 July 2002); S/PV.4208 and Res.1 and Res.2 
(24 to 25 October 2000)

Open Debates on Sexual Violence 

S/PV.6722 and Res. 1 (23 February 2012); S/PV.6453 
and Res. 1 (16 December 2010); S/PV.6195 (30 Sep-
tember 2009)

Briefings by the Special Representative on Sexual 
Violence in Conflict

S/PV.6899 (11 January 2013) was by Special Rep-
resentative Bangura on the uprising by the Seleka 
rebels and subsequent ceasefire agreements with 
the CAR government.

S/PV.6515 (14 April 2011) was by Special Representa-
tive Wallström on the implementation of resolution 
1960; an update on the activities of her office’s Team 
of Experts; and on situations in Libya, Côte d’Ivoire, 
and the DRC.

S/PV.6378 (7 September 2010) was by Special 
Representative Wallström on the July 2010 Walikale 
rapes in the DRC.

S/PV.6302 (27 April 2010) was the first briefing by 
Wallström to the Council on her plans to implement 
her mandate as the first Special Representative on 
Sexual Violence in Conflict.

Briefing by the Executive Director of UN Women

S/PV.6759 (24 April 2012) was by the head of UN 
Women, Michelle Bachelet, on women’s political par-
ticipation as voters and candidates, gender-based 
election-related violence and gender issues in tran-
sitional justice mechanisms.

Security Council Letters

S/2013/8 (4 January 2013) the Secretary-General 
informed the Security Council that Special Represen-
tative Bangura stood ready to brief the Council on 
her December field visit to the CAR in the context of 

its consideration of the uprising by the Seleka rebel 
alliance.

Secretary-General’s Reports

Implementation of Resolution 1325

S/2012/732 (2 October 2012); S/2011/598 (29 Sep-
tember 2011); S/2010/498 (28 September 2010); 
S/2010/173 (6 April 2010); S/2009/465 (16 Sep-
tember 2009); S/2008/622 (25 September 2008); 
S/2007/567 (12 September 2007); S/2006/770 (27 
September 2006); S/2005/636 (10 October 2005); 
S/2004/814 (13 October 2004); S/2002/1154 (16 
October 2002) 

Sexual Violence 

S/2013/149 (12 March 2013) was the second annual 
report on sexual violence in conflict.

S/2012/33 (13 January 2012) was the first annual 
report on conflict-related sexual violence.

Implementation of Resolution 1820

S/2010/604 (24 November 2010) was the second 
report in response to resolution 1820 and included 
proposals for the monitoring, analysis and reporting 
arrangements on conflict-related sexual violence.

S/2009/362 (15 July 2009) was the first report in 
response to resolution 1820.

Women and Peacebuilding

S/2010/466 (7 September 2010) was a report on 
women and peacebuilding.

General Assembly Documents

A/RES/63/311 (14 September 2009) established UN 
Women.

A/59/710 (24 March 2005) was a report by Prince 
Zeid Ra’ad Zeid al-Hussein of Jordan, then the Sec-
retary-General’s Special Adviser, on sexual abuse 
and exploitation by UN peacekeeping personnel that 
included a series of concrete recommendations on 
training and accountability as well as disciplinary and 
criminal measures.
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