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Abstract 

In the early 1990s, Western states and UN agencies developed innovative 
methods of in-country protection for Internally Displaced Persons -IDPs. 
However, the safety pledged and granted to these persons proved to be a 
device of refugee containment policies. In Northern Iraq, Bosnia and 
Rwanda, the suffering entailed in forced migration was largely ignored 
until refugee influxes threatened neighbouring countries. Only then were 
promises of care and safety made to people on the move. Beyond 
humanitarian rhetoric, the pledges were explicitly intended to persuade 
displaced persons to try and remain within their home states. The safety 
standards later provided by international troops and aid workers not only 
fell short of promises made at the height of crises, but also varied 
considerably depending on IDPs' compliance with the international 
community's wishes for their return. Even in Somalia, where the fight 
against fan-ýine prevailed, UN attempts at restoring order significantly 
shaped action for people on the move. Overall protection activities 
remained designed and restricted by fears of the disorder inherent in 
mass migration. Such constraints and their impact must be understood 
before humanitarian practices towards IDPs can be reformed for the 
latter's benefit. In particular, self-proclaimed rescuers must clarify 
whether their ultimate aim is to help or to enclose people on the move. 
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Introduction: presence did not equal 
protection- 

UN soldiers had special night vision equipment allowing them to spot escapees as soon 

as they began their dash from the perimeter and when this happened, an armored 

personnel carrier would hunt the escapees, shining a spotlight on them. to ease the 

chase. The problem was that Serb snipers opened fire as soon as someone was caught 
in the spotlight. 1 

The above quotation illustrates the situation faced by Sarajevans trying to escape their 
besieged town in the winter of 1992-1993. That UNPROFOR, the United Nations 
Protection Force, failed to protect Bosnian civilians is known. That they occasionally 
transformed themselves into the watchdogs of the assailants begs questions regarding 
the nature of the UN mission, especially with regards to civilians seeking to flee the 
conflict. At the end of the 1990s, the issue remains topical. In 1998, the Yugoslav 

province of Kosovo imploded. Serb security forces attacks on the Kosovo Albanian 

population were stepped up late February 1998. By June, the assaults had turned into a 
fully fledged war against civilians witnessed by an interfiational. community very 
reluctant to interfere. 2 Despite a cease-fire agreed to in October of the same year, Serb 
police forces and the army responded to the provocation of the Kosovo Liberation 
Army, the KLA, in disproportionate ways, slaughtering civilians in villages. 3 
Observers from the Organisation for the Security and Cooperation in Europe, the OSCE 

verifiers, dispatched to Kosovo to monitor the cease-fire, stood by powerless. 
Verifiers were well named. Like UNPROFOR six year before, they were deployed to 
observe, negotiate and ring the alarm bell, but not directly to protect civilians. 
International presence was also intended to encourage scores of displaced persons to 
return to their burrit-down farms. Until March 1999, that is one year into the conflict, 

1 MAASS, Peter, Love Thy Neighbour, A Story of War (London: Papermac, 1996), 170. 
2 See Bosnia Report, Special Issue with Kosova Supplement, New Series No. 3, March-May 1998, The 
Bosnian Institute. 5-16. 
3 "LEurope face A la barbarie, " Le Monde, 19 January 1999,1-3. 
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the Bosnian war seemed to repeat itself. As in Bosnia, but also northern Iraq or 
Rwanda, the assumption underlying the deployment of lightly armed troops in Kosovo 

in 1998 had remained that presence equals protection: in other words, that Western 

governments react with might and anger to barbaric acts that come to their attention. 
Therefore assailants restrain themselves in front of observers. Nevertheless, time and 

time again, widely broadcast deliberate violence against civilians brought about little 

more than rhetoric. Many lives were ruined before any substantial military protection of 

civilians was attempted. What was attempted is still a matter of controversy. Key 

questions regarding the 1990s' interventions into complex emergencies, including early 

responses to Kosovo, remain open. Why did the international community stand by for 

so long? What did it try to achieve? 

Looking at attitudes towards Internally Displaced Persons (henceforth IDPs) in Iraq, 

Bosnia and Rwanda, this research concluded that UN-backed interventions regarding 
displaced civilians were primarily about deterring, sometimes preventing them from 

escaping places of conflict. Protection in this context became a device by which 
international actors sought to contain people on the move within the confines of their 

collapsed states. As a result, levels of safety effectively granted by the international 

community depended less on the vulnerability of populations than on Western fears of 

mass border crossings. These findings help one to grasp why the international 

community not only participated in the "incarceration of the ViCtiMS"4 as illustrated 

above in Sarajevo, but also why it stood by watching massacres in Srebrenica, Kibeho 

or, more recently, Recak in Kosovo. To sum up, this thesis suggests an alternative 

understanding of the nature of international protection. As far as IDPs were concerned, 

protection was a means to an end, a tool of containment policies. It is my hope that 

more research expands the use and highlights the limits of this concept. This work may 

also contribute to a long overdue reflection on both recent experiences and current 

reforms of international action towards displaced persons. Indeed, it is time to clarify 

what has been hidden by the myth that international presence enhanced civilian 

protection. 

4 CHIMNI, B., "The Incarceration of Victims: Deconstructing Safety Zones, " in AL-NAUIMI, Najeeb 
and MEESE, Richard, eds., International Legal Issues Arising under the United Nation Decade of 
International Law, Proceedings of the Qatar International Law Conference' 94 (The Hague: Martinus 
Nijhoff Publishers, 1995), 823-854. 
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I 

Policies regarding IDPs, a research method 

In 1998, for the first time, the international community published a world count of 
internally displaced persons, 1 This recording effort, now prolonged into the maintenance 

of a database accessible on the World Wide Web, 2 reflects the growing awareness that 

these uprooted people represent a problem for international politics. Internal 

displacement issues emerged at the end of the Cold War, as decision-makers' attention 

turned to state collapse and internal strife. During the early 1990s, new approaches 
designed to deal with mass displacement were developed and experimented with. 
Practices such as "in-country protection" or "early repatriation" were part of a fresh 

emphasis on humanitarian intervention, itself inscribed into a discourse on the new 

world order. However, renewed humanitarianism also paralleled Western governments' 
hardening positions vis-a-vis asylum seekers. The international refugee system had 

been overloaded since the early eighties and industrial states took various opportunities, 

ranging from the collapse of the Soviet Union to the European construction, to reshape 

and restrict refugees' access to asylum. Hence both the desire to save populations in 

danger and the urge to preempt refugee flow were the potential driving force behind the 

involvement with people on the move that took place since 1990 in Iraq, Former 

Yugoslavia, Central Asia and Africa. 

The essence of this research is to identify the nature of the interplay between the 

protection and containment objectives that underlay the early 1990s international 

policies concerning IDPs. It is widely held that this involvement was propelled by 

worldwide compassion for the victims of the conflicts. Strategic interests, although 
acknowledged by most observers as important, are considered an added cause for 
intervention and their impact on policy remains little explored. Indeed the protection 

I HAMPTON, Janie, ed., Internally Displaced Persons: A Global Survey (London: Earthscan 
Publications Ltd., 1998). 
2 See http: //www. idpproject. org 
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granted to people on the move is assumed to be an end in itself underpinned by a mix of 
factors, humanitarian and strategic, the exact weight of which is still debated. In 

contrast, the hypothesis considered in this thesis is the following: "The protection 

granted to IDPs is an instrument of containment policies. " This assertion is tested 

through studies of the construction and implementation of measures taken by the 

international community for people on the move within northern Iraq, Bosnia and 
Rwanda. Findings are further gauged against the fate of Somali IDPs- 

Before presenting the research claims, it is necessary to justify the emphasis placed on 
the containment/protection interplay in IDP policies. There are three simple reasons for 

this: because it is not being done, because it can be done, and because it should be done. 

First, a review of the literature will show that this issue is not adequately explored. 
Second, an exposition of the research methodology will clarify the conditions under 

which policies concerning IDPs can be identified and assessed. Third, the chapter's 

conclusion argues that a clear understanding of the objectives underpinning policies 

regarding IDPs not only deepens academic knowledge but also provides a stepping 

stone to engage in sensible policy reforms. Jon Bennett, the director of the Global IDP 

Survey, made it clear: "We cannot develop good policy without good theory and these 

are turbulent times for both. 113 

IDP: AN EMERGENT YET LITTLE-KNOWN LABEL 

IDPs are usually understood to be "those forced to leave their home who, because they 

remain within the borders of their own country, are not officially recognised as 

refugees. "4 In 1992, they were granted a "working definition" by the UN. They were 

to be "persons who have been forced to flee their homes suddenly or unexpectedly in 

large numbers, as a result of armed conflict, internal strife, systematic violations of 
human rights or natural or man-made disasters, and who are within the territory of their 

country. "5 Six years of experience led the UN General Assembly to amend the above 

3 BENNETT, Jon, "Internal Displacement in Context: The Emergence of a New Politics, " in DAVIES, 
Wendy, ed., Rights have no Borders, Worldwide Internal Displacement, (Geneva/Oslo: Global IDP 
Survey/Norwegian Refugee Council, 199 8), 15 -29,15. 4 LOESCHER, Gil, Refugee Movement and International Security, Adelphi Paper No. 268, Summer 
1992 (London: Brassey's for the International Institute for Strategic Studies -IISS- 1992), 2. 
5 Quoted in FRELICK, Bill, "Aliens in their Own Land: Protection and Durable Solutions for Internally 
Displaced Persons, " in United States Committee for Refugees, World Refugee Survey 1998, (on-line: 
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definition and I shall return to this change at the end of the thesis. For the purposes of 
this research, I shall also consider some people who have been refugees only briefly, 

have returned to their, native land but remain unable, or unwilling, to go home. For 

although these persons have crossed a border twice, and thus can be labelled 
"returnees, " their fate differs little from that of their compatriots who did not cross the 
frontier in the first place. Further justifications of this choice will be found in the 

methodology section of this chapter. At this stage, it is sufficient to note that the 

concept of IDP moved from being an unknown abbreviation in the early 1990s to being 

the object of entire conferences, articles, books and heated debates. 6 In other words, the 
literature produced in the 1990s reflected the emergence of displaced persons as a 

concern in international politics. 

The literature review proceeds in three steps. To start with, a set of conceptual maps 
depicts the academic backgrounds from which people on the move are studied. The 

maps highlight the variety of purposes underlying research on displaced persons. 
Secondly, the work of three authors who attempt to cross bridges between these fields of 

studies is evaluated. On the one hand, the value of their contributions is highlighted. 

On the other hand, their lack of focus on 11DP policies and some implications of it are 
illustrated. Finally, the recent surge of literature specialised on I1DPs is assessed. Its 

wealth of detail is emphasised. However, the fact that the issue of containment is not 

adequately assessed is also laid on. A closing paragraph outlines the potential insights 

that an in-depth study of the containment/protection interplay for IDPs may add to 

current understandings of humanitarian action. The aims of this project in this respect 

are also defined. 

A term arising at thejunction of various research areas 

Studies on IDPs in international politics originate from a variety of perspectives. A 
helpful way of grasping the issues at stake is obtained by first identifying the 
backgrounds from which action for displaced persons are approached: development, 

migration, refugee, humanitarian and security studies. Migration and refugee studies 

http: //www. refugees. org/world/articles/intemallydisplaced_wrs98. html, no pagination). 6 See for instance the debate between Michael Barutciski, Bonaventure Rutinwa, Michael 
Kingsley-Nyinah, Jon Bennett and Marc Vincent in Forced Migration Review, No. 4 (April 1999), 29-35. 
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encompass, among themselves, all research on population movements. Since the 1960s, 

refugee studies include people fleeing wars as well as individually persecuted persons. 
Nfigration studies are usually understood to comprise all population movements that are 

not international forced displacements. Humanitarian studies consist in assessing the 

impact of war, of the laws of war and of humanitarian intervention on civilians caught in 

conflict. Humanitarianism is also an object of reflection in security studies, themselves 

understood broadlY as encompassing all dimensions of a state's defence. This set of 

backgrounds yields the representation given in Table I beloW. 7 

Table I. - Four perspectives on IDPs 

Refugee 
Studies 

IDPs 

Migration/ 
Development 
Studies 

Humanitarian 
Studies 

Security 
Studies 

The above representation provides the background for drawing a map of internal 

displacement-related issues at the core of current academic debates. Hence we have 

Table II, a map of issues presented overleaf, which highlights topics of discussion 

regarding IIDPs in international relations. Each topic is positioned in relation to the four 

study backgrounds. 

7 For a simpler presentation, migration and development perspectives on population movements share 
the same corner in Table I. 
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Table IP A map of issues 

Refugee 
Studies 

Humanitarian 
Studies 

Resettlement 
Repatriation 

"Bogus" 
asylum seekers 

Development / 
Migration Studie 

Weak/Failed States 
Ethnic Wars 

overeignty 
Security 
Studies 

IDPs have become central to the debate on the refugee condition. In the course of the 
1990s, the United Nations High Commissioner for Refugees - UNHCR - included 

statistics on internal displacement alongside its data on refugees. Like the United States 
Committee for Refugees - USCR - and the International Committee for the Red Cross - 
ICRC - the UNHCR insisted that both issues could not be solved separately. 8 In the 

same vein, current work on early warning systems seeks to identify the combinations of 
factors at the root of forced displacement and to create models that help anticipate such 
movements. Furthermore, as will be detailed in the choice of case studies, many recent 
UN peace-keeping and peace-enforcement operations were set up, if only partly, to 

address forced migration issues. Following on from this description of the debates, 
Table III overleaf is a literature map. It provides a view of the main authors raising 
IDPs related questions in their work. 9 

8 UNHCR, The State of the World's Refugees 1995 (New York: Penguin Books, 1995), 20 and 40. 
9 Specific work by the authors mentioned is catalogued in the list of references. 
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Table III. - A map of authors 

Refiigee 
ra Goodwin-Gill Studies 

Humanitarian 
Studies 

Harrell-Bond Minear Weiss 
Braumann 

: 1; 

Collinson 
Posen Tý-- 

Freedman 

Developmentl 
Migration Studies 

Buzan 

Security 
Studies 

This map is not intended to be a complete representation of the literature in each field, 

but a picture of those writers who refer to IDPs in the context of world politics. For 

instance, while analysing Operation Provide Comfort, Adelman came to describe and 

discuss the situation of Kurdish displaced persons in northern Iraq. 10 Likewise, Andrew 

Shacknove, Michael Barutciski and Bill Frelick emphasised how European 

governments' perceptions of IDPs grounded the evolution of asylum practices in the 

1990s. They also assessed some implications of refugee policy changes for displaced 

persons at large. " Finally, Table IV represents one axis missing on the two previous 

maps. 12 It points out both the issues and authors at the interface between refugee and 

10 ADELMAN, Howard, "The Ethics of Humanitarian Intervention: The Case of the Kurdish Refugees, " 

Vol. 6, No. I (1992), Public Affairs Quarterly, 61-87. 
11 SHACKNOVE, Andrew, "From Asylum to Containment, " Vol. 5, No. 4 (1993), International Journal 

of Refugee Law, 516-533; FRELICK, Bill, "'Preventive Protection' and the Right to Seek Asylum: A 

Preliminary Look at Bosnia and Croatia, " Vol. 4, No. 4 (1992), International Journal of Refugee Law, 
439-454; BARUTCISKI, Michael, "The Reinforcement of Non-Admission Policies and the Subversion of 
UNHCR: Displacement and Internal Assistance in Bosnia-Herzegovina (1992-1994), " Vol. 8, No. 1/2 
(1996), International Journal of Refugee Law, 49-110. 
12 The reader will have noticed that four different perspectives should combine into six potential 
interfaces. Hence, two are missing in two dimensional pictures: migration/humanitarian perspectives and 

refugee/security perspectives. The humanitarian/migration combination is not explored for it is an empty 
set. Migrants are traditionally the first expelled/self-exiled/returnees in a conflict involving their host 

state - for instance in Iraq in 1990. Hence, they usually swell the crowds of refugees dealt with by 

humanitarian agencies. 
15 



security studies. This is a new research area pioneered since the late eighties by Gil 

Loescher and currently explored by some authors listed below. 

Table IV. - Ae RefugeelSecurity interface 

The proposed set of maps offers a simplified picture of the state of the literature on IDPs 
in international relations. Four main fields of study provide a background from which 
IDPs issues are addressed within the context of debates on asylum seeking, intervention 

etc. All debates related to IDPs are found on the lines of intersection between the four 

research areas. The following section reviews recent work that provides an analytical 
understanding of some of the issues found at the interfaces. 

Discussing IDP policies: not an end in itself 

Among the plethora of writers who now include work on IDP policies in their research, 
I shall discuss first Gil Loescher, partly because he is an inescapable figure in the field 

of forced migrations and international politics, partly because his work contains the 
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main problems I have with current literature on IDPs. Barry Poscn is considered 
because he offered one of the first critical and structured evaluation of military 

responses to refugee outflow. As for Michael Barutciski, he examined in great depth the 
implications of containment policies in Bosnia and, as such, is the closest to this 

research project. 

Gil Loescher pioneered research on the international security dimensions of refugee 
problems. In studies of American and European refugee policies published in the 

eighties, he highlighted the strategic objectives underpinning the range of welcoming 
treatment experienced, by asylum seekers who reached the shores of industrial 

countries. 13 Ms interest in refugee crises impact on world politics surfaced also in the 

publication of Refugees and International Relations, a co-edited manual reviewing the 
issues common, to both research areas. 14 From the early 1990s onwards, Loescher 

consistently argued for responses to forced migrations going "beyond charity. "15 In 
1996, he wrote with Alan Dowty, a specialist in migration, a paper entitled "Refugee 

Flows (sic) as Grounds for International Action" in which the two authors argued that 

mass refugee movements justify a collective or unilateral intervention against the state 

responsible for or unable to stop the exodus. 16 In this article, the writers also 

re-assessed some Cold War humanitarian interventions in the light of the refugee 

movements at stake. 17 

The first piquant aspect of the work of Loescher is the evolution of his research focus. 

From classical approaches of refugee policies, he went on to highlight international 

security issues at stake and is now working on defining the conditions under which 

military intervention to forestall refugee flow is justifiable. Referring back to the maps, 
Loescher wrote from three perspectives out of four, the refugee, security and 
humanitarian standpoints. Second, Loescher persistently drew attention to internal 

13 LOESCHER, Gil and SCANLAN, John, Calculated Kindness: Refugee Problems in America's Half 
Open Door, 1945 to the Present (New York: Free Press, 1986); LOESCHER, Gil, "The European 
Community and Refugees, " Vol. 65, No. 4 (1989), International Affairs, 617-636. 
14 LOESCHER, Gil and MONAHAN, Lisa, eds., Refugees and International Relations (Oxford: Oxford 
University Press, 1989). 
15 LOESCHER, Gil, Beyond Charity, International Co-operation and the Global Refugee Crisis 
(Oxford: Oxford University Press, 1993). 
16 DOWTY, Alan and LOESCHER, Gil, "Refugee Flows as Grounds for International Action, " Vol. 21, 
No. 1 (1996), International Security, 43-71. Although the word "flow" has no possible plural in English, 
the term "flows" is used by Dowty and Loescher, Bennett and Weiner among others. it is therefore 
occasionally used in this thesis as well. 
17 Ibid., 62-65. 
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displacement. In the early 1990s, he advocated the creation of a "comprehensive 

strategy" to deal with refugee influxes including the creation of an independent UN 

monitoring body in charge of the early warning of potential exodus. According to him, 

such an institution would require the development of a capacity to intervene, in internal 

conflicts. 18 He also described Operation Provide Comfort as a turning point in 

international politics given that the United Nation Security Council resolution 688 was 

especially conceived "to protect internally displaced Iraqi citizens. "19 I-Es work pointed 

out that forced displacement starts at home, that IDPs' problems are the terrain on which 

refugee crises develop: hence that understanding internal displacement is instrumental to 

explaining and anticipating refugee disasters. This insight opened up research 

perspectives that Loescher and Dowty expanded upon. They highlighted the possibility 

of re-assessing past humanitarian interventions, even wars, from a strategic standpoint 

going beyond Cold War power politics. To sum up, Loescher provided mental stepping 

stones in two ways. First he linked various fields of studies related to IDPs and second, 

he insisted that any international refugee policy should address all forms of forced 

migration. I would argue nevertheless that those two insights are also the very limits of 
Loescher's work with regard to IDPs- 

Whereas Loescher worked on many topics associated to internal displacement, he did 

not specifically investigate the policies designed for people on the move. He defined the 

ways in which refugee flow disturbed international security, studied the processes by 

which crises were resolved, but consistently abstained from any comment on the 

construction or implementation of the measures that affected displaced persons. For 

instance, Loescher and Dowty's evaluation of the three Cold War interventions in 

Bangladesh (1971), Cambodia (1978) and Uganda (1979) is limited to recording the 

toppling of targeted regimes and the return home of refugee communities. What 

happened to the people on the move in the country, either trying to escape or returning, 

remains unstated. Although the interventions are assessed in terms of international and 

customary law, 20 there is no discussion or analysis of the precise measures taken to 

reverse population movements. To be fair to both authors, the reason why they did not 
focus on them is simply that IDP policies in themselves were not their object. They 

18 LOESCHER, Refugee Movement, 58-59. 
19 Ibid., 59. 
20 DOWTY and LOESCHER, "Refugee Flows, " 62. 
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wanted to clarify the conditions under which international action against a refugee 

producer state are justifiable rather than study policies on behalf of the uprooted. 

Ignoring IDPs issues in one article is not a problem. However, it becomes one when the 

omission is systematic in the field. Here, Loescher and Dowty's article illustrates a flaw 

of the literature as a whole. Because the issue emerged at the crossroad of several fields 

of study, and in the context of very topical issues such as debates on "Who is a 

refugee? " or discussions regarding the role of the media, policies towards IDPs were 

not a, object of research per se until recently. Academics, including those working on 
internal displacement and international relations, were more concerned with 
humanitarian intervention, regional security or the prevention of refugee disasters, than 

with IDPs. Consequently, action on behalf of displaced persons was not fully assessed. 
On the other hand, partial evaluations of decisions regarding IDPs substantiated debates 

on related topical issues such as aid, intervention, or asylum seeking. In other words, 
depending on their background and purposes, authors saw in IDPs the "potential 

refugees, "21 the "threat to security and stability, 1122 alternatively "the abused, " "the 

vulnerable. "23 IDPs however can be all of the above. Focus on one feature only may 

seriously hinder policy-making analysis. For example, neither policy-makers nor 

observers understood the complexities of repatriating Iraqi Kurds in northern Iraq in 

May and June 1991. Both failed to consider the fact that most Kurdish refugees were 
displaced persons even before their rebellion against the regime of Saddarn Hussein in 

1991 and their subsequent flight before the Republican Guard repression. As a result, 

21 In addition to the work of Loescher already quoted, see TISO, Christopher, "Safe Haven Refugee 
Programs: a Method of Combatting International Refugee Crises, " Vol. 8, No. 4 (1994), Georgetown 
Immigration Law Journal, 575-601; MENDILUCE, Jose-Maria, "Meeting the Challenge of Refugees: 
Growing Co-operation between UNHCR and NATO, " Vol. 42, No. 2 (1994), NATO Review (on-line 
edition: http: //www. nato. int/docu/review/articles/9402-5. htm, no pagination); ONISHI, Akira, "Global 
Early Warning System for Displaced Persons: Interlinkages of Environment, Development, Peace and 
Human Rights, " Vol. 31, No. 3 (1987), Technological Forecasting and Social Change, 269-299; 
INDEPENDENT COMMISSION ON INTERNATIONAL HUMANITARIAN ISSUES, Refugees: the 
Dynamics of Displacement: a Reportfor the Independent Commission on International Humanitarian 
Issues / Foreword by the co-chairmen Sadruddin Aga Khan, Hassan Bin Talal (London: Zed Books, 
1986). 
22 See ADELMAN, "The Ethics of Humanitarian Intervention, " and ROBERTS, Adam, Humanitarian 
Action in War, Adelphi paper, No. 305 (Oxford: Oxford University Press, 1997). See also ROBERTS, 
Adam, "Humanitarian War: Military Intervention and Human Rights, " Vol. 69, No. 3 (1993), 
International Affairs, 429-449. 
23 BRAUMANN, Rony, "Contre I'Humanitarisme, " No. 177 (1991), Revue Esprit, 77-85; JEAN, 
Franqois, ed., Populations in Danger 1995, A M6decins Sans Fronti6res Report, (London, 1995); 
LANDGREN, Karin, "Safety Zones and International Protection: A Dark Grey Area, " Vol. 7, No. 3 
(1995), International Journal of Refugee Law, 436-458; MINEAR, Larry and WEISS, Thomas, Mercy 
under Fire, War and the Global Humanitarian Community (Boulder Colorado: Westview Press Inc., 
1995). 
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the emphasis on returning home, the motto of policy-makers, was reproduced in the 

main studies of the intervention. 24This failed to take into account that "home" for most 
displaced persons were not the towns to which they were to be sent back, but their 

burnt-down villages, lost in the mountains, from which they had been chased since 
1987. The "Memorandum of Understanding", henceforth MOU, signed between the UN 

and Iraq states that "The measures to be taken for the benefit of the displaced persons 

should be based primarily on their personal safety and the provision of humanitarian 

assistance and relief for their return and the normalization of their lives in their places of 

origin. "25 But it does not specify what the latter are. UNHCR did not question the 

concept of "home" either. 26 Whereas it was widely acknowledged that the forced 

migration of displaced persons was the cause for intervention, strategic analysis of 

policies towards IDPs stopped at the end of Provide Comfort in July 1991. As a result, 

summer displacements were largely ignored by regional security and refugees experts. 
Instead, they were dealt with by area specialists. There is no comprehensive study of 
international policies towards displaced persons in northern Iraq but many incomplete, 

truncated analyses written to substantiate debates over related issues. 

The above example also illustrates a second problem in Loescher's work regarding 

people on the move. Whereas it is crucial to highlight the links between refugees and 

IDPs, it is a mistake to equate both policies systematically. International action towards 

displaced persons is not necessarily the same as that for refugees. Measures taken may 
differ, the policy may not coincide in time. In addition, the resolution of a refugee 

crisis can mean an increase in IDPs. The return of most Kurdish refugees to northern 
Iraq dramatically increased internal displacements problems. Mass repatriation also 

yielded substantial repercussions in Rwanda in 1994 and 1996 and in Bosnia since the 

signature of the Dayton Peace agreements. This explains why, following the position of 

the International Organisation for Migration, the IOM, I chose to include in the study 

some returnee populations who remained displaced within their country of origin. 27 

24 For instance in the articles of Roberts "Humanitarian War" and Adelman, "The Ethics of 
Humanitarian Intervention " quoted above. 25 S/22513,21 April 1991, Letter from the Minister for Foreign Affairs of Iraq addressed to the 
Secretary-General, 21 April 1991. (Contains the Memorandum of Understanding signed on 18 April 
199 1) reproduced in WELLER, M., ed., Iraq and Kuwait: The Hostilities and their Aftennath, Cambridge 
International Document Series, Vol. 3 (Cambridge: Grotius Publication Limited, 1993), 615-616, ' 616 
(italics mine). 26 Statement of the High Commissioner for Refugees at the Donor Information Meeting, Geneva, 15 
May 199 1, UNHCR Information Service, in WELLER, ed., Iraq and Kuwait, 617. 
27 International Organisation for Migration (10M), Internally Displaced Persons, IOM Policy and 
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Assuming that refugee and IDPs crises always occur simultaneously is a mistake. 
Presuming that international policies exist only for IDPs as "potential refugees" makes 

sense but remains an assumption. I have found, so far, no comprehensive and 

compelling study of when IDPs are cared for by the international community. The 

above examples suggest that distinguishing IDPs from refugees is a worthwhile 

endeavour, an issue to which I shall return in the methodology section. 

Indeed, although ground-breaking, Loescher's work is not focused on IDPs and often 

assumes displaced persons to be a dependent entity, whose problems are raised and dealt 

with alongside refugee crises. This epitomises the majority of the work on IDPs. Two 

reasons explain this absence of focus. As already mentioned, writers are not interested 

in IDPs as such. Their research focuses on refugee policies or humanitarian 

intervention; thus displaced persons themselves are of secondary importance to them. 
This is compounded by the fact that policies for the uprooted are a new subject matter in 

international politics. As a result, researchers rely heavily on the material provided by 

international organisations who, themselves, emphasise the features of displacement 

best suited to their work. 

Let us now turn to an article by Barry Posen, 28 a specialist in security studies. In 

contrast to Loescher, Posen did focus on the analysis of policies that affected the 

uprooted. After identifying five causes of refugee flow, he discussed the advantages and 

limits of the military options available to the international community. The alternatives 

highlighted were strategic bombing, the creation of a large "safe zone" where life could 

carry on, and the establishment of "safe havens" , i. e. small places of refuge, enforced 

truce or an offensive war. The originality of Posen's argument lies in the application of 

the strategic deterrence/compellence model of analysis to evaluate the efficiency 

(outcomes versus costs) of the options and determine the conditions under which they 

can be used. He distinguished three types of protagonists, the "assailants, " the 

"threatened populations" and the "rescuers, " and argued that "in general, rescuers will 

find themselves practising coercive diplomacy, that is compellence. 1129 His conclusion 
is a warning against the belief that the use of military resources for humanitarian 

Programmes, Geneva, April 1997,4. 
28 POSEN, Barry, "Military Responses to Refugee Disasters, " Vol. 21, No. 1 (1996), International 
Security, 72-111. 
29 Ibid., 85. 
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purposes would fall short of war. In essence, "what good hearted people are proposing 

is war. 1130 

Posen's analysis is enlightening, first because it is an effort to compare policy options, 

whereas other studies in the same field tend to focus on, say, "the construction of safe 

areas. " This is why I chose to focus on Posen rather than on Tiso, Chimni, Landgren or 

Frelick who have produced excellent criticisms of safe haven policies. By 

systematically matching and discussing military moves and situations, Posen 

acknowledged the fact that options were chosen depending on contexts and alternatives. 

Furthermore, he proposed a dissuasion/coercion grid of analysis which clarified field 

experiences. Ifis suggestion that policy makers wrongly saw military humanitarian 

action as "deterrence" shed light on some of the decision-making processes, for instance 

in Somalia. 31 Besides, his adaptation of Schelling's strategic model to the study of 
humanitarian wars allowed him to combine issues of logistics, capacities and practical 

circumstances with the problems of motivations and interests. In short, Posen offered a 

theoretical account of why operations in Bosnia or Somalia went wrong. Finally, he did 

not shy away from dilemmas, but instead spent a whole section of the paper highlighting 

the limits of each "remedy. " As a whole this represents a genuine attempt at modelling 

recent humanitarian interventions. 

However, Posen's insights into policies for the uprooted remain limited on two counts. 
First, he ignored mechanisms of co-operation that humanitarian, refugee and military 

agencies tried to set up after "Operation Provide Comfort. " Today's responses to 

complex emergencies are a mixture of humanitarian activities, such as the provision of 
food and basic necessities, diplomatic measures like conflict management, negotiations, 

mediation, and, often as a last resort, military measures as outlined by Posen. In 

addition, positions with regard to border control, migration and refugees are to be taken 

into consideration. Although Posen must have been aware of these interactions, he 

chose to set apart militarised options and focus on them only. As a result his categories 

are neat but unrepresentative of much field experience. For instance, "safe areas" are 

procedures of humanitarian law that can be non-militarised. The ICRC tried to 
implement them during various conflicts in parallel to military actions led by other 

30 Ibid., 111. 
31 Ibid., 79. 
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institutions. 32 Besides, relationships between humanitarian agencies and the military, 
increasingly in charge of the protection of humanitarian aid, can be ridden with conflicts 
that affect the work of both. Assessing solely militarised operations can lead to 
inconclusive judgements. On the one hand Posen declared the safe area policy in 

Bosnia to be a semi-success given that four out of six survived despite under-staffing by 

blue helmets. One the other hand, he mitigated his appraisal by mentioning the low 

level of safety and the deprivations that people, trapped in safe areas, endured during 

years of war. 33 Furthermore, in the theory section of his paper, Posen had 

acknowledged the importance of logistical issues and that of the provision of ground 
troops by locals. However, he hardly considered aid workers' dilemmas in Bosnia. 

Likewise, he omitted to include in hi's assessment the role of the Bosnian army in 

defending places such as Tuzla or Bihac. Consequently, although Posen's model is 

interesting, his evaluation of one precise case, the Bosnian safe areas, turns out to be 

incomplete. To measure the success of the Bosnian safe areas, Posen could not rely 

only on evaluating military action but should have included the mechanisms of 

co-operation with humanitarian agencies and locals. After all, the original mandate of 

UNPROFOR was to support the UNHCR. 

Second, the evaluation of international action in response to refugee crises also requires 

a serious assessment of the aims of policy-makers. For Posen however, "the most 

important question about any humanitarian intervention is whether it is fundamentally 

an act of deterrence or compellence. "34 Although the "deterrence/compellence" 

dichotomy does enlighten some aspects of the policy, it hardly clarifies in itself the 

objectives of decision makers. Hence it does not help evaluation. Posen, in fact, took 

for granted the aim of policy makers. When warning against taking military action 

lightly, he wrote: 

The complexity of the problem resists broad conclusions but most plausible remedies 

are serious military operations that require substantial, diverse capabilities. If 

19rescuers" cannot in fact, muster such capabilities and the will to use them, it is 

32 LANDGREN, "Safety Zones and International Protection, " 438-440. 
33 POSEN, "Military Responses, " 103-104. 
34 Ibid., 79. 
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improbable that scattered air attacks and diffuse threats will convince the assailant -the 

party whose actions precipitated the refugee flight - to cease its depredations. 35 

Beneath this statement lies the assumption that stopping human rights abuses was the 
intermediate aim of policy makers. For Posen, interventions were mainly about 

protecting people so as to forestall their exodus, either by creating protected zones or by 

pressuring abusive powers into stopping persecutions. 36 Here, he reproduced a 

conventional justification of international humanitarian interventions without 

questioning it. Posen did not allow for complex motives. He gave no space to 

media-led actions. Neither does he contemplate the possibility that intervention was a 
direct way of containing people within the confines of troubled states. As a result, he 

sometimes provided inaccurate depictions of humanitarian action. Consider this 

statement: 

Turkey had made it clear that it was unwilling to take Kurds in, but at the same time it 

did not want the ill-will of the United States and its European NATO allies, which it 

would have earned if it allowed the Kurds to die on the border in full view of television 

cameras. 37 

In fact Turkey did leave the Kurds to die on the border in full view of CNN. The 

Turkish government simultaneously attempted to contain and, to some extent, protect 
displaced persons. The complexities of such an ambiguous position were not grasped by 

Posen. In the same vein, his analysis sometimes fell short of explaining some of the 

problems he himself recorded. For instance, he pointed out the danger that safe areas 

turn out to become dangerous jails. 38 However, he provided neither explanation nor 

even a specific illustration of such a claim although the reference to "ethnic cleansing" 

suggests that he was thinking of Bosnia. There are two reasons why Posen does not 

convincingly explain this statement. To my knowledge, there is no comprehensive 

study of the extent to which safe areas in Bosnia were turned into "prisons" for their 

residents. Second, Posen failed to clarify the objectives underlying action in Bosnia and 

the interplay between them. He struggled with this underlying problem of pqrpose 

35 Ibid., 73. 
36 This assumption runs throughout the paper. Ibid., 77-78,83,86,98,108. 
37 Ibid., 95. 
38 Ibid., 101. 

24 



throughout the essay. Occasionally, he touched on the issue. When discussing safe 

areas, he did mention two potential aims. "The purpose may be brutally pragmatic as 

forestalling a wholesale departure ... or the purpose may be to help the refugees stay 

close to their original homes. " However, a few lines later, Posen referred to the 

impossibility in some conditions of using "air power to protect the ViCtiMS"39 thus 

assuming one aim rather than another. In effect, it is very difficult to assess 

international policies sensibly without a clear grasp of their objectives and of the 

articulations between them. This, Posen himself confirms when writing "it seems 

unlikely that defended safe havens would work (although under some circumstances, 

depending on the motives of the actors, negotiated safe havens ... are a possibility). "40 

I do not challenge Posen for not writing an essay on international actors' motivations to 
intervene in internal conflicts. However, he worked on unclear assumptions. He did not 

explain his acceptance of international organisations' justifications for action. Neither 

did he acknowledge his position, Le. "intemational protection is developed to preempt 

refugee disasters, " as a working assumption. His analysis displayed an experience of 

theoretical strategic models and proposed an interesting grasp of the essential issues 

surrounding, the use of the military. Nevertheless, the study remained limited because 

the purposes for action were not qualitatively explored, 41 and because the issue of 

co-operation was ignored. Somehow, Posen seemed reluctant to go beyond his model 

and really grasp the mechanisms rooted in the events. Although he was interested in 

policy analysis and therefore more eager than Loescher in working out what happened, 

it was discussing military strategies that mattered to him. Once more, although policies 
for IIDPs were part of the analysis, they were not its focal point. - 

In a fascinating study of international refugee policy in Bosnia, Michael Barutciski 

discussed the implications of containment approaches. The essence of his argument is 

the following: "Recent preoccupation with in-country protection is intended to reinforce 

state policies that deny entry to asylum seekers ... the office of UNHCR is assigned 

39 Ibid., 98. 
40 Ibid., 101 (italics mine). 
41 In fact, the "deterrencelcompellence" model cannot address some of the problems Posen outlines. For 
motivation in this model is taken into account only quantitatively - how much more than one's enemy 
does one wants something? This is too limited to evaluate the interplay that led to the creation of, for 
example, the Bosnian safe areas. 
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these interventionists activities in order to indirectly subvert its original palliative 

role. 1142 

Barutciski started with highlighting that in-country protection was a convenient concept 

for affluent states reluctant to accept refugees. He then dismantled the concept of 

"preventive protection" promoted by the UNHCR and its financial backers in Bosnia 

and showed how it led to limited admissions, denial of access and reduced protection for 

asylum seekers. 43 Lastly, he turned his attention to UNHCR programmes and pictured 

safe areas for war victims as "consolation, " the foundations of which were to be found, 

at least partially, in containment approaches. 44 In particular, UNHCR, despite being 

ill-equipped to act amidst conflict, encouraged people to stay in Bosnia. 45 Hence the 

ambiguities of the concept of "right to remain. " Barutciski argued that, because internal 

protection was rooted in containment policies, it became a process applied selectively 

which progressively undermined the credibility of UNHCR. The article concludes with 

a critical assessment of new modes of interventionism which Barutciski found lacking in 

vision and responsibility. 

This short summary cannot do justice to the sophistication and depth of the article. 
Discussions concerning the right - or as he called it - the "duty to remain" are especially 

worth reading. Insights into the politics of safe areas are also remarkable as the author 

made clear that they were both about containment and protection. 46 However, he did 

not try and articulate the interplay between protection and containment further. In fact, 

as both his introduction and conclusion made clear, Barutciski's ultimate concern-was A 
the evolution of international refugee law. Thus, although, he devoted a substantial part 

of his paper to assessing in-country protection, understanding policies for IDPs was not 

an object per se but was instrumental in his analysis of the evolution of asylum 

practices. Barutciski did not systematically study praxis for displaced persons and, as a 
kj result, its conclusions may not necessarily apply to them. For instance, the paper ends 

with the claim that internal assistance was a cover-up for sinister asylum denial 

practices: "The grim truth is that these concepts [preventive protection, the right to 

42 BARUTCISKI, "The Reinforcement, " 50. 
43 Ibid., 72-80. 
44 Ibid., 84. 
45 Ibid., 95. 
46 Ibid., 105. 
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remain] simply provided cover for more insidious development in immigration 

control. 1147 The idea of cover-up upholds mainstream thinking regarding the impact of 
the media on international protection for war victims. Barutciski himself made the point 
that war victims in general, and displaced persons in particular, only receive substantial 

protection when their plight is "visible, " that is, when they take the centre stage on TV 

screens. Still, in essence, the above claim contradicts his own argument. For it 

dissociates protection from containment aims. In fact, relationships between 

containment, protection and the role of the media are simply not explored. In particular, 
it is never clear from the study itself whether assistance in Bosnia was a tool to promote 

containment or a simple indifference cover-up exercise. While this thesis builds, to a 

greatý extent, on the insights gathered by Barutciski, it seeks to explore further the 

containment/protection interface for the uprooted. Besides, it focuses on IDPs rather 

than on refugee law. It also extends the research to a set of cases. But before exposing 
the methodology, I shall finish this literature review by commenting on the recent surge 

of literature on displaced persons. 

Recent policy surveys: pictures over analysis 

Whereas Loescher, Posen and even Barutciski worked on IDP policies in order better to 

grasp changes in refugee law or military ventures, IDPs recently acquired a status of 

their own in the context of humanitarian studies. In addition to the global IDP Survey, 

two studies, Masses in Flight and The Forsaken People, were published in 1998 and 

represent a far-reaching effort to shed light on internal displacement. 48 The Forsaken 

People is an edited volume collecting country studies in which field experts mixed 

analysis and recommendations. However, as a book, The Forsaken People offers no 

comparison across the ten case studies. Thus the reader is left to put into analytical 

perspectives the wealth of material and knowledge gathered in 500 pages by specialists. 
This, however, is the way the book was intended to be, given that its companion 

volume, Masses in Flight, is a thematic analysis of forced migration. Its authors, Cohen 

and Deng set out to describe systematically the state of international affairs regarding 
IDPs. Being particularly concerned with legal and institutional responses to crises of 

47 Ibid., 109. 
48 COHEN, Roberta and DENG, Francis, Masses in Flight, The Global Crisis of Internal Displacement 
(Washington D. C.: Brookings Institution Press, 1998); COHEN, Roberta and DENG, Francis, ed., The 
Forsaken People, Case Studies of the Internally Displaced (Washington D. C.: Brookings Institution 
Press, 1998). 
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forced migration, they provided a detailed account of the legal framework and problems 
faced by various institutions struggling with the issue. Besides, given their interest in 

policy making - Francis Deng being the UN High representative for IDPs - the authors, 

end the book with a set of strategies and recommendations. A number of fascinating, 

problems are raised, such as the links between sovereignty and responsibility or the, 

unintended consequences of humanitarian action. Not only did Cohen and Deng focus 

on the topic of policies for IDPs but they also displayed the complexity of trying to 

grasp a subject matter in rapid evolution. 

The authors however did not discuss the interplay between the desire to protect and that 
to contain as motors for action. Nor did they assess the potential impact of the latter on 
humanitarian practices. In their initial review, they asked "Why do IDPs not become 

refugees? " In response, they pointed out that the absence of an alternative, in other 

words, closed borders policies, had an impact on the growth of IDP numbers in relation 
to that of refugees, as well as on policies towards both groUpS. 49 A similar statement 

can be found in UN official documents regarding IIDPs also drafted by Francis Deng. 50 

Such a claim however, remains stated rather than discussed. Furthermore the latent 

impact of containment policies remains unexplored. By neither justifying nor 

examining the potential implications of the mixed aims of intervention, Cohen and Deng, 

remain within conventional literature assumptions. Closed border policies are presented 
as an additional factor for intervention, the impact of which is assumed to be limited to 

starting action. Beneath the absence of focus on the potential impact of containment 
objectives, lies the assumption that once the humanitarian machine was launched, it had 

its own logic. Somehow, initial aims no longer mattered. In short, Cohen and Deng 

ignored questions such as "are protection and containment two independent factors for 

action? " or indeed, if containment is a cause for action, "what are its implications on' 
humanitarian practices? " The absence of clarity regarding the objectives of 
international engagement concerning IDPs and their potential impact leads to vagueness 

49 COHEN and DENG, Masses in Flight, 29-30 and 282-283 on safe areas. During the 1990s, numbers 
of IDPs soared whereas official refugees numbers stagnated. However, it may be that many IDPs were 
counted for the first time as international bodies became more interested in their plight. I 
50 E/CN. 4/1995/50,2 February 1995, Internally Displaced Persons, report of the representative of the 
Secretary-General Mr. Francis Deng submitted pursuant to Commission on Human Rights resolutions 
1993/95 and 1994/68. 
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in the evaluation of policies, a problem reminiscent of Posen. For instance, the authors 

recorded the abuse and limits of the notion of safe areas. However they also wrote: 

The fact that the safe areas in Bosnia, Rwanda and Iraq have failed to provide full 

protection for internally displaced and other populations should not occasion the 

rejection of safe areas as a protection strategy but rather its refinement. 51 

From this follows a set of conditions which, to be fair, includes the idea that UNHCR 

should denounce the procedure should it see in it a pretext to deny asylUM. 52 While all 

energies are focused on working out the right processes for the right circumstances, little 

attention is devoted to purposes, to "why? " or "for what? " questions. Somehow it is 

assumed that the protection of persons was the ultimate aim of safe areas policies. 

Consequently, despite a wealth of details difficult to match, the strategies and 

recommendations that end the book build less on the tremendous insights found in some 

of the case studies than on mainstream humanitarian wisdom. In other words, the 

dominant assumptions remain that aid workers dilemmas were created by the new 

features of civil conflicts - collapsed states and populations as targets - as well as by the 

absence of Western political will. Overall this twin research piece consists of separate 

case studies and a general reflection on current institutional problems. The latter 

scarcely challenges conventional understandings of interventions on behalf of IDPs. 

This leaves space for comparative studies questioning the purposes and nature of 

international action for displaced persons. 

By contrast, Jon Bennett, himself a practitioner but now the director of the Global IDP 

Survey project, did challenge mainstream views on policies for the uprooted. His short 

articles contain some of the most radical insights on the issue of containment, 

sovereignty and intervention regarding IDPs. 53 He stated for instance: "Intervention is 

disengagement, for it is associated with containment which support populations in war 

zones, discourages refugee flows and internalises causes and consequences. '154 Further, 

he also claimed that the concept of IDP strengthens sovereignty by vindicating 

51 COHEN and DENG, Masses in Flight, 283. 
52 Ibid., 283. 
53 BENNETT, "Internal Displacement in Context, " in DAVIES, ed., Rights Have No Borders and 
BENNETT, Jon, "Forced Migration within National Borders: The IDP Agenda. " Vol. I (January-April 
1998), Forced Migration Review, 4-6. 
54 BENNETT, "Internal Displacement in Context, " in DAVIES, ed., Rights Have No Borders, 16-17. 
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government responsibility towards its own citizens. 55 He also briefly highlighted some 

implications of novel approaches affecting the uprooted. For him, "Within an arena of 

unresolved conflict, attention is drawn not to inequality per se, but to a study of human 

development concerned instead with how people can be helped to cope with 
inequality. "56 Behind Bennett's short texts, one can feel not only a tremendous 

experience but also the ability to look at IDPs issues with critical distance. However, he 

still did not expand on how and why intervention and containment were - and still are - 

about disengagement. There is no doubt that Bennett has much more to say. Somehow 

the papers referred to are too short, too dense for him to lay down all examples and 

experiences that led to his fairly radical positions. The essence of my research is to 

investigate the premises that underpin his claims. 

In summary, literature on IDPs in world politics emerges at the conjunction of 
-various 

fields of studies. Still, whereas IDPs issues are part of many debates, they are the focal 

point of none. Most writers research some aspects of the construction or 

implementation of policies concerning displaced persons in order to discuss 

humanitarian intervention, failed states, refugee crises or other topical issues. Loescher, 

Posen and even Barutciski provide examples of this. The three authors asked 

fascinating questions related to IDPs, but ultimately, were interested in other matters. 

By contrast, recent work that is well focused on IDPs consists mainly in gathering field 

reports into case studies which, although fascinating, provide little analytical and 

comparative grasp of the policies. Overall, we face a field of study in construction 

where numerous grass root insights have not yet been matched up, where abundant 

theoretical assumptions still need to be questioned. In this context, each new study, 

while missing some perspectives, may bring forth unusual vantage points. 

My project in this respect is first to place the focus on internally displaced persons. 
Instead of looking at policies towards IDPs to explain intervention or refugee questions, 
the ways in which humanitarian operations affect IDPs are examined. Hence already 

existing literature is drawn upon and is substantiated with my own research. Clearly 

one cannot address all issues at stake. There are two complementary axes of research 
needed to understand better policies regarding IDPs. The first path is to focus on when 

55 Ibid., 23. 
56 Ibid., 22. 
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international policies towards these uprooted populations occur through an extensive 

study of all international action and non-action in response to internal forced migration. 
This would be a comprehensive exploration of the relations between IDPs and refugees. 
This work will focus on the second option, which is to work on the mechanisms at work 
in IDP policies, when they occur. I am interested in probing the main assumption 

underlying the work of Barutciski and Posen: international policies towards IDPs aim at 

protecting people in order to forestall their exodus. 57 Besides, exploring the interplay 

between protection and containment may help to check out Bennett's intriguing claims. 
Added to a comprehensive study on intervention and non-intervention on behalf of 
IDPs, it would further explain the extent to which they matter in World Politics. Two 

questions remain to be answered though. First, "is such a project feasible? " and second, 
"how useful is it to distinguish IDPs from other war victims? " The ensuing 

methodology tackles the first question and the chapter's conclusion the second. 

QUESTIONING POLICIES TOWARDS IDPs: A 
METHOD 

This research uses methodological insights gathered by Jack Snyder when discussing 

foreign Soviet policy studies over ten years ago. 58 Snyder attempted to bridge the gap 
between the conceptual rigour of positivism and the richness of holist approaches - i. e. 

non positivist research - which take into account contexts, interactions thus give 

meaning to policy decision-making. Several insights and requirements for an hybrid 

research method can be drawn from this article. Positivism highlights the need for 

clarity in the definition of the terms of the question. Well-stated hypotheses can help to 

avoid potential pitfalls such as explanatory overdetermination. The use of deductive 

inferences followed by tests of the predictions also sharpens the findings. Holist 

approaches, on the other hand, temper the reductionism entailed in positivism. The 

search for explanations, for linear causality becomes a rounder quest for understanding 

events in their complexity. The ethnocentrism associated with positivist approaches can 
be mitigated through a focus on actors' description and justifications of their own 
decisions. Holist standpoints may also serve as a constant reminder of the researcher's 

ý7 Although, as detailed above, Posen remains unclear, wavering between assumptions. 
58 SNYDER, Jack, "Science and Sovietology: Bridging the Methods Gap in Soviet Foreign Policy 
Studies, " Vol. 40, No. 2 (1988), World Politics, 169-193. 
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limitations, ethnocentricity in research-framing and thus challenge simplistic pretences 

to scientific objectivity so often implicit in positivist methodologies. Therefore, 

research projects can be holist in essence yet use tools designed by positivists. Snyder 

illustrated this, pointing to work which pieced together "Soviet ends/means 

calculations, interpreting Soviet behaviour in terms of what it was trying to achieve. "59 

According to Snyder, this study by MccGwire used "deductive logic and positivist 
testing procedures to reconstruct Soviet aims. "60 An hypothesis was made that 

postulated a change in Soviet military strategy. From this, MccGwire proceeded to 

derive outcomes regarding doctrine and organisation which would logically follow from 

the hypothesised change in strategy. 1161 Tests consisted in checking whether such 

predictions were borne out. A similar approach is developed in the thesis to understand 

what the international community was trying to achieve with regard to displaced 

persons. The following paragraphs detail the method in a series of discussions of the 

concepts, the hypothesis, the choice of case studies and of testing procedures. 

Neither refugee work nor mere humanitarianism 

IDPs represent only a sub-set of the civilians on behalf of whom the international 

community becomes active during humanitarian operations. The other two categories of 

recipients are "refugees" and "war victims, " for instance the inhabitants of besieged 

cities. As Western engagement unfolded, few measures were specifically targeted at 
IDPs. Most decisions affecting them were inscribed in overall plans such as "Provide 

Comfort" 
, 
and "Restore Hope. " One can therefore challenge the very concept of policies 

designed to address IDPs' specific situations. I would hold however that displaced 

persons are in a particular situation vis-a-vis the international community. On the move, 
though not legally protected by refugee conventions, they create problems and engender 

measures that are worth studying in their own right. Provided IDPs themselves are 
identifiable, it becomes possible to assess decisions that applied to them, whether the 
latter were specific measures or were part of a larger humanitarian endeavour. Below 

are highlighted both the specificity of policies regarding IDPs and the conditions under 
which they can be assessed. 

59 Ibid., 190. 
60 Ibid., 191. 
61 Ibid., 192. 
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IDP policies cannot be equated with refugee policies. First, displaced persons do not 
enjoy the protection of refugee conventions. Although it may be convincingly argued 
that refugees in Turkey, Croatia, Zaire or Tanzania were not given much of a chance to 

apply for asylum or resettlement, their status nevertheless imposed constraints on the 
international community. Host states and the UNHCR had to define new modes of 

protection and repatriation somewhat consistent with the 1951 Refugee Convention. 
Second, in the early stages of crises, the types of agency involved with displaced 

persons and refugees were different. In Iran and Turkey in April 1991, the needs of 
most refugees were covered by local and national initiatives, whereas the international 

community focused its work on populations stranded in the Iraqi mountains and later, on 
the newly returned communities. The only institution working legally in Iraq in the 

aftermath of the Gulf War, the ICRC, also played a prominent role in the early days of 
the crisis. UNHCR by contrast was very reluctant to get involved in the safe haven, and 
did not officially take over the Zakho camps before June 1991.62 In the first months of 
the Bosnian conflict, despite the fact that UNHCR was in charge of overall operations, 
tasks were divided in ways that left Bosnia to the ICRC. 63 This changed after the 

establishment of the airlift of Sarajevo. In Rwanda, only the ICRC stayed in Kigali 

throughout the 1994 genocide and, with the help of the WFP, tried to prevent mass 
killings and displacements. Besides, military troops, when becoming involved in 

building and securing camps (Iraq; Rwanda) or ensuring food deliveries within 
disintegrated states (Bosnia; Rwanda) become actors to be reckoned with, The third 

important - and already mentioned - reason for dissociating refugee from IDP policies is 

the fact that refugee and IDPs flow, thus policies, are not concurrent. By closing its 

border to Kurds in April 1991, Turkey limited its own refugee crisis while engineering a 
internal displacement deadlock just on the other side of the border. Six weeks later, 

more than one million Kurds from both Turkey and Iran crossed the frontiers back to 

Iraq, yet many fell short of returning home, generating for the agencies in charge a 
displacement problem of vast dimensions. 64 In Bosnia, only refugees were cared for in 

the first three months of the war until the UNHCR drew up new plans of containment in 

62 Interview with John Fawcett, head of the International Rescue Committee (IRC) team in northern Iraq 
during the spring of 199 1. February 1997. 
63 MERCIER, Michelle, Crimes without Punishment, (London: Pluto Press, 1995), 52. 
64 These were acknowledged by Sadako Ogata, UNHCR, in OGATA, Sadako, Refugees, a Multilateral 
Response to Humanitarian Crises, Elberg Lecture on International Studies, University of California, 
Berkeley, 1 April 1992 (on-line: http: //www. unhcr. ch/refworld/unhcr/hcspeech/lapl992. htm, no 
pagination). 
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July 1992. After 1995, the return of Bosnians from Croatia and Germany led to an 
increase in displaced persons in Bosnia proper. In Rwanda, international action was 
focused on refugees late April early May 1994, then IDPs in the course of May and June 

then refugees again in July as people fled to Goma. In February 1995, a regional 

conference on refugees in the Great Lakes area led to the drawing of a Plan of Action 

which included the idea that refugees should repatriate to stable areas of Rwanda, if not 
their homes. This approach was to transform refugees into IDPS. 65 Hence policies that 

reduce refugee dilemmas using containment or early repatriation operations can create 

mass internal migration problems. Questions such as "Who is living in my house? " are 

relevant to Bosnian and Rwandan retumees/IDPs alike. 66 To sum up, IDP policies have 

timings and constraints that, although crucially related to refugee policies, differ 

significantly. The above examples suggest that whereas refugees and I1DP policies are 

connected, the links are complex. A study of IDP policies might help understand these 

ties better. 

Policies towards IDPs cannot be equated with those for war victims either. In addition 

to food, water, fuel for heating, displaced persons need tents, building material, 
blankets, articles for a basic household. Even from a strictly humanitarian perspective, 

vulnerability and needs are usually greater. Francis Deng claimed that, in times of 

emergencies, the death rate of displaced persons could be up to 60 times that of 

non-displaced. 67 Consequently IDPs use more international attention and resources than 

resident war victims. More importantly, they require space, a place where to stay, if 

only temporarily. "Where to settle, direct or evacuate IDPsT "For how long? " are 

matters of much contention between intervening agencies, national authorities and the 

uprooted themselves. Even basic questions such as building a camp or installing a 

permanent water supply become political decisions, as they may affect settlement and 

return. When designing policies of "preventive protection" in Bosnia, UNHCR and its 

European partners talked of "preventing or containing" the exodus. Potential ethnic 

cleansing targets were to be "preventively protected. " People already on the move were 

65 RUTINWA, Bonaventure, Short Notes on the Plan ofActionfor Voluntary Repatriation ofRefugees in 
the Great Lakes Region, Paper presented at the International Workshop on the Refugee Crisis in the Great 
Lakes Region, Arusha Tanzania, 16-19 August 1995,5 pages, 3. 
66 Who is Living in my House? Obstacles to the Safe Return of Refugees and Internally Displaced 
People, Amnesty International report on the repatriation programme in Bosnia-Herzegovina, 19 March 
1997, Al index EUR/63/01/97. 
67 A/50/558, Annex: Report on Internally Displaced Persons prepared by the Representative of the 
Secretary General Mr. Francis Deng, 20 October 1995. 
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not only to be protected but also contained. 68 Indeed, forced displacement creates a 

particular set of policies where needs are addressed in combination with issues of space, 
territory and political order. Because of their political dimensions such policies are 

worth a study of their own. 

Since policies to deal with forced displacement exist and cannot be totally merged with 
the study of refugee programmes or humanitarian endeavour, focusing on them is 
justified. However, because such measures are part of humanitarian packages, caution 
is required. In order, to study humanitarian intervention affecting IDPs, it is necessary to 
be able either to determine how humanitarian measures apply to IDPs specifically or 
highlight cases in which all or most of the people dealt with are displaced persons, not 

only "people in need, " and not "refugees. " This will be a determining criterion in the 

choice of case studies. 

Hypothesis: focus on the protection/containment interplay 

A hypothesis can be defined as the suggested explanation for a set of facts which 

provides a basis for further verification. In the context of this research, the phenomena 

studied are international interventions within collapsing states, officially to protect 

uprooted civilians and to dissuade them from fleeing abroad. Protection policies include 

the provision of humanitarian aid, human rights monitors, conflict mediators, the 

creation of no-fly zones or safe areas as they apply to people on the move. Policies of 

containment encompass all measures taken to prevent refugee outflow, from closing 
borders to enforcing returns to particular region of the countries under intervention. 

The hypothesis is the following: "The international protection granted to IDPs is an 
instrument of containment policies. " It is tested through a study of the construction and 
implementation of measures taken by the international community for people on the 

move. With regard to the construction of policies, the study checks whether 
international protection is promised in order to contain IDPs within the borders of their 

country of origin. As far as implementation goes, the research checks whether 
international actors give priority to containment over people's safeguard or vice versa. 

68 HCR/IMFY/199212, A Comprehensive Response to the Humanitarian Crisis in the Former 
Yugoslavia, 24 July 1992,3. 
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In this research, "protecting IDPs" and "containing IDPs" are the two variables whose 
interplay is to be assessed. Two justifications are required. To start with, one might ask 

about the relative weight of other factors in explaining policies regarding IDPs. Indeed, 

numerous potential causes for intervention on behalf of the uprooted can be brought 

forward: concerns about regional stability, TV news, general human rights concerns, or 

anxieties regarding increased migrations. Although this is true, these factors do not play 

a direct part in the study. For these potential motives do not interfere at the level of the 

research but instead are channelled into the formulation of the two policy objectives 
discussed: protecting and containing populations. The drawing below illustrates this 

point. 

Strategic Concems 

Human Rights Conc 

Fear of refugee flo%N 

TV news, public outcry 

Protecting people 

Containing people/ 

................... 

IDPs policies 

To take an example, although strategic concerns influence actions towards IDPs, they do 

so through giving weight to either or both aspirations. Protection and containment are 
the public justifications grounding all IDP policies. They are the policy aims enclosing 

all motives for engagement, including media-induced pressure. This thesis is about 

assessing the relationship between objectives rather than trying to unravel a complex 

web of motivations. Indeed, examining thoroughly all factors having, at some stage, 

some influence on policy could turn into an endless quest. What about the 

psychological factors informing strategic fears? What of cultural environments 

underpinning faith in human rights? One is limited, and so is research. Through the 

study of policy objectives and outcomes, some insights might be gained regarding the 

concerns and motivations of international actors. In particular the findings might 
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challenge the conventional view that humanitarian action is a direct response to 

media-induced pressure. However, these would be suggestions for further investigation 

rather than systematic conclusions or, in social science terms, inferences with a high 
degree of uncertainty. 

More challenging is the suggestion that it would be difficult to assess the weight of each 

variable given that the two seem linked in policy making. In fact, the above picture 
represents conventional wisdom which, to a great extent, relies on the assumption that 

protecting and containing people are two parallel objectives grounding action on behalf 

of people on the move. This is the assumption framework that underpins the work of 
Roberts , 

'of Dowty and Loescher, of Posen and Sadako Ogata herself. 69 Much debate is 

indeed focused on the relative weight of 'the causes for involvement. However, such 

setting relies on the idea that the two variables are independent, whereas there is 

evidence that they are linked. In the rhetoric justifying interventions on behalf of IDPs, 

the emphasis is frequently placed on protection rather than containment. In addition, the 

prevention of exodus is usually described as the natural consequence of the protection of 

the uprooted. In other words, politicians often say "let us protect them and they will not 

flee. " The logic of this discourse is represented below: 

Active policy 
towards IDPs 

Protection 
increases 

Exodus 
decreases 

Alternatively, institutions dealing with IDPs occasionally seem to advocate a different 

rationalism. It is usually assumed that, by definition, powerlessness and destitution 

increase with a flight. In the words of an aid worker, people in a refugee situation "are 

told or ordered where to live, what to eat and what they can do. Refugees suddenly 
become disempowered and dependent on others. There is very little room for either 
individual or community choice in emergency situations. 1170 On the basis that a forced 

69 OGATA, Refugees, (on-line, no pagination). 70 REYNOLDS, R., Development in a Refugee Situation: the Case of Rwandan Refugees in Northern 
Tanzania, June 1994, Consultancy report for Christian Outreach and Tear Fund (Copy in the 
Documentation Centre, Refugee Studies Programme, oxford), 2-3. For in-depth reflections on these 
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move ý entails a loss not only of material belongings but also of social and family ties, 

community protection and support, it is sometimes claimed that the prevention of 

movement is itself a form of protection. In this context, containment can be taken to 

ltmean" protection. Indeed, the links between protection and containment are manifold, 

possibly changing, depending on institutions and circumstances. This paragraph gives 

only a taste of the possible interplay between the two. 

Contrary to mainstream approaches, this study starts from the assumption that both 

concepts are linked and seeks to unravel their relationships. By providing. a clearer 

picture of the articulation mechanism, it will hopefully complement understanding of 

policies for IDPs. It may also highlight potential problems 
, 
in conventional 

understandings of policies regarding displaced persons. Caution is required though. 

Since both the increase of people's protection and the prevention of exodus are desirable 

outcomes, it may seem difficult to assess the part of each in the decision-making 

processes whenever the increase of one is to boost the other. This said, the international 

community has faced numerous emergencies during which protection and containment 

were at odds. In circumstances such as in Iraq in April 1991, in Bosnia in summer 1992 

and Rwanda in June and August 1994, the danger and the emergency made it difficult 

for interveners to step up protection with traditional peace-keeping instruments - 

mediation, confidence building measures, the monitoring of human rights, etc. The 

alternatives faced were stark: immediate military involvement to enhance protection 

rapidly or the evacuations of persons. The extent to which international organisations 

chose either option or tried to mitigate the situation gives clues as to what they hoped to 

achieve regarding the uprooted. Indeed, the compromises during emergency situations 
help to assess where priorities lie. This highlights the fact that, if one wants to grasp the 

protection/containment interplay, the case studies must be crisis points. 

Case studies: mass responses to displacement emergencies 

Given that the research assesses the mechanisms at work in policies towards displaced 

persons, cases must be explored to a certain depth. Thus their number will be limited to 

three plus one hard case. Criteria for their selection are the following: a post-Cold War 

issues, see HARRELL-BOND, Barbara, Imposing Aid (Oxford: Oxford University Press, 1986), 
especially 283-284. 
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context, an intervention involving numerous players, the visibility of IDPs and of the 

policies affecting them. 

A similar international relations background eases comparisons. Consequently, the 

study should be limited to a short period of history. I decided to focus on recent events, 

namely post-Cold War crises, for two reasons. Although much remains to be written on 

previous forced migrations, only recently have IDPs emerged as an issue in world 

politics. The end of the Cold War prompted a redefinition of agendas and of UN 

activities. This collided with the crisis of the refugee regime owing to an increased 

number of forced migrants and the disappearing hospitality of industrialised nations. 
The second, and important, reason of my concentration on the 1990s is that, ultimately, I 

am interested in policy-making with regard to displaced persons. 

Given that here we study the mechanisms at stake in intervention, as opposed to when 
intervention occurs, such an involvement must take place. This common-sense criterion 

eliminates numerous occurrences of forced migrations. Although many countries 

already have high numbers of IDPs, numbers alone do not create involvement. 

Interestingly enough, only new movements seem to attract international attention. A 

build-up of persons does not engender concerns whereas a flux does. This said, in many 

cases of new movements, little interest was shown: for instance in Former USSR, 

Georgia and Chechnya, or in some parts of Africa such as Sudan, Liberia, Burundi. In 

those countries, only the ICRC, NGOs and occasionally some UN bodies were active. 

This hardly demonstrated an engagement of the international community. 

The larger the operation, the better the chances are to be able to compare the positions of 

actors across cases. Thus to ease comparisons, the operations chosen show a significant 
involvement of governments, UN institutions and NGOs. Prominent interventions in the 

1990s started with UNHCR's work in Sri Lanka. However, only UNHCR and some 
NGOs were involved. In Iraq by contrast, the US and other NATO states were 

massively engaged, preceded by NGOs and joined later by the UN. After the Former 

Yugoslavia had disintegrated, the UN sent troops to Croatia in 1992. They were to 

oversee both the cease-fire and the return of Croat displaced persons and refugees. The 

latter did not take place until 1995. Because of their work in Croatia, UNPROFOR 
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troops were present in Bosnia from the start of the conflict. So were all major UN and 

NGOs humanitarian bodies and later NATO. As in Iraq, the Bosnian crisis was the 

object of numerous debates on refugee definitions and approaches to intervention and 

protection. In Somalia, a plethora of humanitarian organisations and multinational 

troops participated in the fight against the effect of the famine. A similar mass 

phenomenon took place in Rwanda and Zaire in the aftermath of the 1994 genocide. In 

the intervention to restore democracy in Haiti, by contrast, only the US, the UNHCR 

plus the ICRC became involved. Therefore, as far as international involvement matters, 
Sri Lanka, Haiti and Croatia are on a smaller scale than the other cases and thus are not 

to be studied as a priority. 

As pointed out in the previous section, IDP policies must be identifiable. In Iraq, Sri 

Lanka and Rwanda displacement was geographically localised and involvement was 

clearly related to people on the move. Northern Iraq, with around 400,000 persons 

stranded, not allowed to cross the Turkish border, is relatively straightforward to study. 
In Rwanda, despite the confusion between genocide targets and people fleeing the war 
front, debates in the UN circles clarified the dispositions intended for persons on the 

move. By contrast, in Haiti, Somalia, Bosnia and Croatia, displaced populations moved 
from countryside to villages and from villages to towns, thus mixing with local city 
dwellers, themselves besieged and sometimes starving. Given that all were in need of 
help, interveners often talked about the "protection of civilians. " This, in addition to the 

fact that interventions encompassed whole territories made it difficult to separate IDP 

policies from wider agendas such as the re-establishment of political authorities. In this 

context however, Bosnian IDPs were easier to identify than Croat, Somali and Haitian 

displaced persons. Because forced movement took place under international scrutiny 

with the occasional direct involvement of humanitarian agencies, displacement 

dilemmas were better recorded. Besides, some situations involved mainly displaced 

persons. The fall of various towns during the war, from Zvornick in the first days of 
April 1992 to Srebrenica and Zepa in 1995, provoked streams of displaced persons to be 

rescued. Policies concerning Srebrenica in 1992-93 were, to a great extent, for 

displaced persons. For the pre-war town population of 6,000 was swollen to between 

30,000 and 50,000 by civilians fleeing the surrounding countryside. 71 To sum up, as far 

71 Interview with Louis Gentile, UNHCR, London 1 Ith September 1998. For detailed accounts of the 
history and fall of Srebrenica during the war see HONIG, Jan Willen and BOTH, Norbert, Srebrenica 
Record of a War Crime (London: Penguin Book, 1996) as well as ROHDE, David, End Game, the 

40 



as the visibility of policies for IDPs goes, Iraq, Rwanda and Sri Lanka are 

straightforward cases. Bosnia supplies interesting dilemmas, provided one is cautious 

enough to determine circumstances where IDI's issues dominate. Somalia, Croatia and 
Haiti come last, given that less reference was made to forced displacement in their case. 

In short, the first two criteria broadly determine recent humanitarian intervention linked 

to mass population movements. Equally important, the last two criteria determine, 

amongst the seven cases, which are better suited for the study. The most important 
interventions affecting people on the move were 1) Bosnia, 2) Iraq, 3) Rwanda and 
Somalia, 4) Croatia and Sri Lanka, 5) Haiti. The evidence of action for the uprooted 

was greater in 1) Iraq and Sri Lanka 2) Rwanda, 3) Bosnia, 4) Croatia, 5) Somalia, 6) 

Haiti. Thus prominent cases are first Iraq, Bosnia and Rwanda. Sri Lanka, Somalia, 
Croatia and Haiti all have relevant features. However, none combines a mass 
intervention with a clear emphasis on the uprooted. Engagement in Haiti was limited to 

a few actors with no clear agenda for IDPs. Action in Sri Lanka, although clearly 
focused on IDPs, was limited in scope. In Croatia, intervention took place after people 
had left and its chief purpose was to encourage their return both from other areas of the 

country and from abroad. For these reasons I shall not consider these three cases. As 

for Somalia, whereas international engagement was extensive, little if anything was said 

about internal displacement. This, in addition to the fact that Somalia is often heralded 

as an example of media-induced action, makes action in Somalia an ideal control case 
for the thesis. This is the reason why. 

One can suggest that all chosen cases studies present a disturbing similarity affecting the 

scope of the findings. In Iraq, Bosnia and Rwanda international media are still 

understood to have played a major role in promoting humanitarian engagement. Thus, 

to any finding of the research regarding the impact of containment on protection 

activities could be opposed the idea that, far from being an implement of containment 

approaches, action for IDPs was a direct response to media-induced pressure. As 

already clarified, the thesis only makes indirect claims concerning motivations for 

action. It is concerned with the interaction between containment and protection as 

policy objectives. Someone, however, could seek to challenge the links between 

Betrayal'and Fall of Srebrenica: Europe's Worst Massacre since World War If (Boulder, Colorado: 
Westview Press, 1997). 
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motivations, policy objectives and outcomes which were pictured above and instead, to 

present containment as simply another cause for engagement to be assessed against 

alternatives. There are three lines of reply to this potential criticism. First, to defend the 

model, one must show that containment was an explicit policy objective. In other 

words, international actors made clear their desire to pre-empt refugee outflow. Second, 

with regard to the findings, one must bear in mind the role of the media at times when 
decision regarding IDPs are taken, and be ready to qualify one's conclusion if media 

pressure is constantly associated to action to protect IDPs. Finally, one can test the 

findings using a case where news media rather than mass displacement are 

conventionally understood to be the cause for action. No event would better fit this 

description than the 1992 intervention in Somalia. As the following section makes 

clear, all three approaches will be used in the study. 

Testing procedures: checking predictions 

For the sake of a clear argument, the hypothesis is tested in two steps: the construction 

and the implementation of international decisions for displaced persons. In other 

words, two sub-claims are derived from the main hypothesis. As far as the construction 

of policies is concerned, the sub-hypothesis is that "promises of safety for l1DPs are 

contingent on fears of mass out migration. " Regarding the implementation of such 

protection pledges, the assertion tested is that "safety for IDPs is subordinated to 

containment objectives. " Chapter II deals with the construction of policies and Chapter 

III with their implementation. 

Testing the claims starts with setting up a framework of statements to be systematically 
investigated. By "generating as many observable implications as possible" that are 

available to empirical verification, one can, like McGwire, check the extent to which an 
hypothesis is grounded. According to King, Keohane and Verba, this approach, which 
they described as "maximising concreteness, " is of particular relevance to people 
dealing with concepts such as motives. 72 For this study, the statements are derived 

from the sub-hypothesis and chosen for their pertinence in disclosing, the relative roles 
of protection and containment. Built to enlighten the relation between rhetoric and 

72 KING, Gary, KEOHANE, Robert and VERBA, Sidney, Designing Social Inquiry: Scientific Inference 
in Qualitative Research (Princeton New Jersey: Princeton University Press, 1994), 21 and 109. 
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action regarding IDPs, they highlight the timing of operation, the actors first involved, 

the options discussed, the measures adopted and their justifications. Both chapters 11 

and III will start with an exposition of the postulates to be checked against the three 

cases. For instance, regarding the emergence of international interest for IDPs, the 
following statements will be assessed. "Vie protection of IDPs is not an issue in the 

absence of mass cross border displacement" also called the "no protection without 

exodus" clause. By contrast, "the protection of IDPs is always an issue when a cross 
borders exodus takes place, " in other words an "exodus generates protection debates" 

stipulation. As for the implementation of safety pledges, the statements considered will 
include an "irrelevance of need" proposition: "safety provision does not vary according 

to displaced population needs, " a "containment first" postulate: "containment objectives 

always take priority overprotection aims. " A "protection withdrawal" suggestion will 

also be considered: " The international community may use threats, the refusal to provide 

safety or its withdrawal to pre-empt exoduses or to promote departures and returns. " 

The latter statement is of particular relevance, given that the hypothesis suggests that the 

safety granted by the international community is instrumental in migration objectives. 

The above are illustrations. The detail of the statements considered can be found in the 

introductions of chapters II and III. 

Building from secondary sources and personal research, the chapters then proceed by 

checking the statements against the case studies and comparing the findings. Whenever 

a statement does not match up to the test of evidence, findings will have to be qualified. 

One might want to check whether other factors are at work, whether there are 

differences among the cases studies that affect and explain such results. If patterns 

confirming the hypothesis emerge, then the findings need to be tested against a hard 

case in order to determine the limits of the hypothesis - in other words, the extent to 

which a strong claim can be articulated. This will take place in chapter IV and, for 

reasons outlined above, the hard case considered is the 1992 intervention in Somalia. 

Only after such a review has occurred, can one conclude the project by comparing the 

overall findings to mainstream literature in Chapter V. Implications of the study will 

help to draw propositions for future research. But before unfolding the essence of the 

argument, one must explain why it is important to focus on policies for IDPs. 
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WHY FOCUS ON INTERNAL DISPLACEMENT? 

Two reasons have been proposed so far. First, it is important to focus on approaches to 

IDPs because they are not studied comprehensively. Such work could therefore add to 

all debates outlined in the map of issues presented in the literature review which opened 

this chapter. Although a clearer understanding of approaches to internal displacement 

would, in no way, render Adam Roberts' work on humanitarian war outdated, some 

continuities, and complexities could be better grasped. In particular, it could help to 

determine whether general understandings of international involvement in northern Iraq, 

Bosnia or Rwanda apply to displaced persons. Besides, the containment/protection 

interplay could be used in discussions regarding the exact role of the media over 

humanitarian action. Furthermore, given that IDPs are themselves an integral part of the 

"people of concern, " a better grasp of action concerning them can provide insights into 

the ways in which the international community categorises groups of people it cares for. 

The second reason is that the current lull in literature on IDPs is not the result of 

methodological difficulties. One can identify and assess policies for IDPs. They are a 

unique blend of decisions drawn from migration, development and international security 

considerations. Although linked to refugee emergencies, they cannot be completely 

merged with the study of refugee policies or humanitarian action. They have their own 

timings and bring about their own constraints. For these two reasons, studying 

international approaches to IDPs, remains primarily a matter of filling gaps in the study 

of forced migration. 

However, I would contend that understanding the interplay between protection and 

containment is crucial not only for academic research but also for policy purposes. One 

cannot hope to sustain or improve protection mechanisms if their roots are not properly 

grasped. Thus there is space for perspectives which both complement and challenge 

mainstream approaches. In particular, by suggesting a dependency relation between 

protection and containment, the hypothesis may enlighten us regarding the roots of 

current humanitarian shortcomings. If protection were to be a containment device, then 

the deadlocks faced by field workers vis-a-vis ethnic cleansing or the "protection drift"73 

73 "Protection drift, " a term coined by Jon Bennett, is the tendency to ensure the protection of aid and 
humanitarian personnel rather than that of local civilians. BENNETT, "Internal Displacement in 
Context, " in DAVIES, ed., Rights have no Borders, 25. 
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would be grounded in overall "new order" policies rather than solely in the nature of 

new civil wars. As a result, humanitarian dilemmas could not be adequately tackled 

unless global approaches to international disorder, especially the reform of asylum, 

migration and development policies were themselves questioned. Given the current 

emphasis on reforming humanitarianism, all efforts to understand these problems can be 

of use. 

Nonetheless, before claiming that this study might enhance policy reform to the benefit 

of uprooted people, a choice needs to be justified. Paul Garde said about the war in 

Bosnia: "Nommer quelque chose, c'est dejh choisir son camp" "labelling itself, already 

entails taking sides. "74 Emphasising IDPs might deepen categorisations that are not 
helpful to these persons or to other vulnerable populations. In Columbia, IDPS try their 

best not to be known as such to avoid further discrimination and persecution. 75 The 

question is: can policy makers, or academics, pretending to work towards the well-being 

and emancipation of uprooted persons, insist on placing them into separates categories, 

that might be damaging in themselves? In particular, a researcher's adoption, or 

reiteration, of harmful frameworks 
, 
for analysis might lead to neat yet profoundly 

destructive studies which, for the sake of academic clarity, instrumentalise the persons 

studied. People would remains means, not ends. The following section seeks to spell 

out the advantages and limits of placing the research emphasis on IDPs. 

Politics of displacement versus politics of need. - a callfor dialogue 

In their study of humanitarian action in Former Yugoslavia, Pasic and Weiss claim that 

distinguishing IDPs from other vulnerable populations made no practical sense. 76 What 

was needed, and what the UNHCR set up, was a policy focused on needs rather than on 
displacement statutes. Here both authors illustrate an emerging wisdom in humanitarian 

circles. From a grass root perspective, distinguishing IDPs from refugees or other 

vulnerable groups is not only difficult, given the chaos in which aid workers often have 

to take decisions, but is also irrelevant. Priorities lie in needs: need for food, for 

74 GARDE, Paul, Journal de voyage en Bosnie Herzegovine (Paris: La Nu6e Bleue, 1994), 16, 
translation mine. 
75 OBREG6N, Liliana and STAVROPOULOU, Maria, "In Search of Hope: The Plight of Displaced 
Colombians, " in COHEN and DENG, eds., The Forsaken People, 399-454,401. 
76 PASIC, Amir and WEISS, Thomas, "Dealing with the Displacement and Suffering Caused by 
Yugoslavia's Wars, " in COHEN and DENG, eds., The Forsaken People, 175-232,178-180. 
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medical equipment or shelter and beyond for legal and social protection, whether or not 
these requirements have been caused by displacement. In this context, uprooting, 

although dramatic, is not always the sign, of ultimate vulnerability... In the spring of 
1994, being a Tutsi in Rwanda was far more dangerous than being on the move. Later, 
in the same country, being a widow had far more social implications than being 

displaced, for women could not inherit land. From 1992 onwards, Muslim and Croat 

resident minorities in Banja Luka lived through daily persecutions which the presence of 
three isolated UNHCR protection officers could not offset. 77 They were morevulnerable 
than Serb displaced populations living in the same region. In the same vein, separating 
displaced persons from their hosts can lead to seriously flawed aid and reconstruction 

programmes. 78 Gender, religious and social distinctions such as age may be more 
reliable indicators of need than displacement itself. In short, one cannot assume that 
forced migration is automatically the dominant cause of distress. Neither can one hold 

that IDPs are, by definition, the persons most in need of immediate protection. Thus, as 
far as the reform of humanitarianism is concerned, a study focused on displacement can, 
at best, complement work on need. On its own, it is insufficient to grasp the 
complexities of humanitarian emergencies. 

This said, I would also hold that studies of humanitarian need should be complemented 
by a good understanding of displacement dilemmas. An approach that would focus on 
needs only presents two problems. First, in the early 1990s, the humanitarian 

community itself participated in the enthusiasm regarding work with IDPs and thus in 
the creation of a label that, now, has a life of its own. If this was a mistake, then 
practitioners, academics and displaced persons need to reflect on what happened before 

we can move on, in the best interests of the uprooted. Second, given that today IDPs are 
usually identified as such, the focus on needs as humanitarian concepts rn I ay, in fact, 
increase their vulnerability, for it maintains an artificial focus on assistance as opposed 
to political protection, whereas the latter is often what the displaced persons need most. 
Both these points require expansion. 

77 Interview with Louis Gentile, UNHCR protection officer in Banja Luka 1993-1994. London, 11 
September 1998. 
78 POTTIER, Johan, "Agricultural Rehabilitation and Food Insecurity in Post-war Rwanda, Assessing 
Needs, Designing Solutions", Vol. 27, No. 3, IDS Bulletin, 1996,56-75,57. The need to take into 
account host families in aid programmes was also emphasised by WFP in Bosnia, WFP in Former 
Yugoslavia, Assistance to Refugees, Displaced Persons and Other War Affected Populations, Situation 
Report No. 2, March 1993,39 pages, 5. 
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The international humanitarian community participated enthusiastically in the creation 

of the tag "IDP" to identify specific groups of persons in need of international attention. 
In the course of the 1980s, the UNHCR acknowledged the structural crisis of the refugee 

regime and brought IDPs on the world political agenda. It held a working group on 
internal displacement and international protection from 1983 onwards, the work of 

which became topical in the early nineties. The refugee institution claimed that it could 

no longer ignore the links between internal and external displacements. As the end of 
the Cold War offered renewed scope for multilateral interventions, the international 

community involved itself with uprooted people in Cambodia, Sri Lanka, Iraq, Croatia, 

Somalia, Bosnia, to name but a few. After the Gulf War, a UN Department for 

Humanitarian Affairs - UNDHA - was created to co-ordinate such operations. In 1992, 

Francis Deng 'was appointed representative of the UNSG for Internally Displaced 

Persons. Since then, z UN agencies have continued to produce reports on international 

politics towards people on the move. Humanitarian organisations such as MSF or the 
ICRC, accustomed to dealing with people on the move, also publish literature on 
displacement. Nevertheless, as far as UN organisations were concerned, IDPs became 

an issue because they were considered part of the global refugee crisis. The emergence 

of attention given to early warning system to avoid refugee crises since the early 1980s 

was extensively discussed by Luise Drilke, herself a UNHCR staff, in a thesis published 
in 1993.79 However, in the study, IDPs were a simple add on to the real problem: 

refugee flows. In the same vein, Ogata declared: "I see them as potential refugees, and 

an effective response to the refugee problem cannot ignore their plight. - By meeting 

their protection and assistance needs we could preempt a refugee exodus, and even 

perhaps help to reduce internal displacement. " 80 For humanitarian NGOs, IDPS were 
important as bearers of particular needs. In all cases, understandings of IDPs were 

shaped by agencies'missions and the problems that they had to solve: refugee crises for 

some, cholera emergencies, for others. Thus although the concept of IDPs emerged, 

problems of displaced persons per se remained only partially explored. 

Furthermore, much of the material compiled by agencies informed the work of 

academics. Interestingly enough, internal displacement issues were raised on the 

79 DROKE, Luise, Preventive Action for Refugee Producing Situations, European University Studies 
Series XXXI, Political Science, Vol. /Bd. 150 (Peter Lang, Frankfurt am Main, 1993). 
80 OGATA, UNHCR, Refugees (On-line, no pagination). 
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academic agenda by persons working for international organisations: Fred Cuny for the 

US government, Bill Frelick with USCR, Rony Braumann, Frangois Jean for M6decins 

sans Frontieres (MSF), Mendiluce and Landgren for UNHCR. These humanitarian 

perspectives dominated academic approaches to internal displacement. Given that both 

IDPs and "war victims" were "persons of concern", writers adopted the term IDPs, yet 
failed to distinguish between policies for both types of people. . 

In fact, most 
humanitarian literature focuses on debating the legality of interfering within the confines 

of sovereign states or the practicabilities of reaching people with aid (war victims and 
displaced alike). Likewise, specialists of forced migrations tended to include, IDPs in 

refugee studies. Loescher and Dowty, Weiner or Adelman, considered "people on the 

move" as if the relationship between refugees and, IDPs was straightforward. 81 Even 

Frelick or Shacknove who focus on the containment versus asylum debate rely, on the 

unexplored assumption that displaced persons are refugees in the making. 82 Although 

most authors reflected on the implications of new policies, few questioned the concepts 

at stake. In short, a label was created; yet the particulars of policies for displaced 

persons were rarely investigated. This is because the notion of IDP. originated in the 

need of UN organisations to solve refugee and/or humanitarian crises, which suited the 

background of academics. In the process the complexity of the situation of IDPs was 

often overlooked and so were the wants of the people. Both researchers- and 

practitioners share responsibility for this, although the fact that the field is new, 

prompted by fresh humanitarian experiences, also explains gaps in the literature. This 

highlights the necessity to establish a real dialogue where field workers and observers 

can share their expertise as well as reflect on the origins of the concepts they use. With 

the publication of the Global IDP Survey and the Guiding Principles, this is now 
happening. In this context, it might be right to acknowledge that IDPs is not a helpful 

label. However, because of their participation in its rise, neither practitioners nor 
humanitarian intervention specialists can now dismiss or reform the concept, without 

reflecting on why and how they created it in the first place. Among other things, this 

entails analysing closely interventions in the early 1990s. 

81 DOWTY and LOESCHER, "Refugee Flows, " ADELMAN, "The Ethics of Humanitarian 
Intervention, " WEINER, Myron, "Bad Neighbors, Bad Neighborhoods, An Inquiry into the Causes of 
Refugee Flows, " Vol. 21, No. 1 (1996), International Security, 5-42. 
82 See FRELICK, "Preventive Protection, " and SHACKNOVE, Andrew, - "From Asylum to 
Containment, " Vol. 5, No. 4 (1993), International Journal of Refugee Law, 516-533. 
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The position of Weiss and Pasic described at the beginning of this section also shows 
that recent debates among academics remain heavily influenced by practitioners' views. 
Their emphasis on "need" derives from the international community reflection on its 
failure to solve the Somali, Bosnian or Rwandan crises. The ethical and humanitarian 
dilemmas in which aid workers became entangled when trying to negotiate aid 
distribution, protection measures and access to people led many to advocate a stronger 
separation between humanitarian duties and political negotiations. Hence the idea that 
displacement stories are irrelevant on the war field. Only needs count. It is readily 
accepted that, in recent crises, humanitarian missions were abused. However, grasping 
the roots of humanitarian disasters does not necessarily entail compromising on the 

priority given to people's needs. Some abuses of humanitarian missions that were 

witnessed in Bosnia or Rwanda, for instance, aid diversions, blackmails or the refusal to 

give asylum under the pretext that ethnic cleansing should not be encouraged, came 
from the combination of local and Western political agendas regarding civilians. 

A lack of exploration of the political contexts and constraints imposed on humanitarian 

work in no way would help aid workers to make a positive difference next time. Here 

also comes the second problem with an approach emphasising need only. 
De-politicising vulnerabilities is not a straightforward process. Although there are 

ethical and practical reasons for refusing to bargain people's safety amid conflicts, 

policy makers and academics should not lose sight of the inherently political roots of the 

dilemmas witnessed. In analytical terms, de-politicising needs entails assuming a 
distinction between forced migration and vulnerability that is not warranted. Although 

displacement does not explain all miseries, it gives clues as to the origins and the nature 

of the needs faced, in particular that of being protected against political persecution. 
Ignoring displacement issues would maintain an artificial separation between assistance 

and political protection as well as the temptation to focus on the former only. In Bosnia, 

it was precisely treating need as an entirely humanitarian issue that led the international 

community, in an almost obscene way, to focus on feeding people who were then 

slaughtered. What the Srebrenica displaced persons needed most was not food but the 

assurance that they would no longer be bombed. Such were their anxieties that 

cigarettes Were the goods most sought after, not food cans. In fact, this artificial 
distinction between assistance and protection served the purposes of all participants in 
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the Bosnian conflict (warring parties but also some mediators) who did not want the 

issue of protection to be dealt with comprehensively. Although such experienced 

academics as Weiss and Pasic certainly include political protection in their 

understanding of need, on the ground, the concept itself is often narrowed to entail only 

immediate physical needs. Given that reform debates currently focus on the necessity to 

go beyond assistance and to deal with the overall safety of persons, 83 it is essential to 

consider seriously the roots of recent action associated with internal displacement. 

Thus, because IDPs are now identified as such, the suggestion to de-politicise their 

needs places them in a no-win situation. On the one hand, they are identified as political 

problems - given that displacement is the main indicator of social disorder. On the other 

hand, only their needs for food or shelter might be adequately cared for. This approach, 

which might dramatically increase the helplessness of the uproted, is the result of two 

combined trends: policy makers are now using the concept "IDPs" as a given while 

academics dispute it, but only because of its operational uselessness. Clearly, the label 

IDPs is conceptually problematic and, by now, policy makers should be cautious about 

using the term. A similar prudence is required from researchers who pretend to work 

for the benefit of people on the move. IDPs are interesting. They are this particular 

group of people, a focus on whom might highlight inherent contradictions within 

international policies. Still, to avoid making them an instrument of academic enquiry to 

their own detriment, the use of the term must be scrutinised and its problems 

acknowledged. Questions such as "Why use this concept? " "Are displaced persons 

themselves satisfied to be recognised as such? " "How does it serves their purposes? " 

need to be asked. Otherwise, Wood and Zetter's warning that "labelling is a way of 

referring to the process by which policy agendas are established and more particularly 

the way in which people, conceived as objects of policy are defined in convenient 
imageS"84 would be entirely lost. Researchers like practitioners need to take 

responsibility for their work. This research examines international approaches towards 

people on the move in the early 1990s. It uses the concept of IlDPs precisely because the 

latter emerged as a separate category in international discourses at that time and that the 

research seeks to assess the nature of international approaches to internal displacement. 

83 For a clear insight into the issue, see KEEN, David, The Kurds in Iraq: How Safe is their Haven 
Now? A report for Save the Children Fund, London, June 1993, especially Chapter 4, "The Links between 
Assistance and Protection, " 56-64. 
84 Wood quoted in ZETTER, Roger, "Labelling Refugees: Forming and Transforming a Bureaucratic 
Identity, " Vol. 4, No. 1 (1991), Journal of Refugee Studies, 39-62,44. 
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As already mentioned, grasping why and how the label emerged, is essential before 

researchers can decide on the extent to which it is detrimental to humanitarian practice. 
Besides, critical self-reflection is owed to the Bosnians, Kurds or Rwandans who, for 

better or worse, were labelled IDPs. 

In conclusion, although the concept lacks operational appeal and thus may be 

questionable, it cannot be disregarded easily. It would be dangerous to adopt entirely 
the current domination of humanitarian perspectives, for they often obscure 
understanding that forced displacement crises are political in their roots and 
humanitarian only in their consequences. As a result, discourses focusing on 
humanitarian issues can blur political mechanisms at work, hence the responsibilities of 
local and international actors. In order to avoid this, a dialogue is needed that clarifies 
the objectives of each partner in the action, whether displaced persons, policy maker or 

researcher. In fact, a comprehensive study of international action for IDPs cannot 

emerge without such an exchange. Although the present researcher is neither a 

practitioner nor a field specialist, she hopes that deliberate focus on IDPs, however 

incomplete, might help to strengthen current discussions. The project's main findings 

are outlined next. 

"Flocks without shepherds" but a world busy mendingfences 

Chapter II examines the ways in which IDPs issues emerged on the international agenda 

and discusses the reasons for which the international community promised protection. 
In all three case studies, protection for IDPs became topical only when masses of people 

threatened to overrun borders and international authorities believed that promises of 

in-country protection would convince the uprooted to remain within their collapsed 
home state. Thus granting safety was conceived as a means of achieving containment 

objectives. Chapter III assesses the implementation of the pledged protection. It shows 

that measures enhancing the safety of displaced persons were shallow and were always 

subordinated to containment aims. Apart from isolated exceptions, safety never took 

priority over international views regarding where people should stay or return to. 

Chapter IV summarises the findings of chapters II and III and tests them against the 

1992 intervention in Somalia. It concludes that, even in Somalia, containment 

objectives were present from the start and underpinned UN policies, affecting the safety 
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effectively granted to Somali IDPs. Chapter V, the conclusion, holds therefore that the 

hypothesis not only is valid but also provides a strong reading of action for 1DPs. 

Chapter V also highlights that the findings represent an alternative standpoint to 

mainstream literature. They question the humanitarian narrative usually focused on 

suffering and on media influence. Understanding protection as a migration policy 

device can provide a backbone for further studies of action for people on the move. It 

should also be bom in mind when reforming current humanitarian practices. Cynthia 

Enloe, the feminist writer, once reckoned that, to understand institutions, one needed to 

look at what they were afraid of. "Look at what they are nervous about, " she said. 85 

Indeed, it is telling that Francis Deng referred to IDPs as "flocks without shepherds. "86 

The thesis suggests that Western governments and UN institutions sought to raise 

shepherds or become one themselves. However, these were shepherds seeking to 

contain, direct and control the "flocks. " In short, barrier-mending shepherds. So far, the 

international community has shown itself a shepherd less worried by the plight of the 

"flock" than by the absence of order, of leaders in control and by the collapse of borders. 

In reforming itself, it might want to reflect on whether it wants to be a "shepherd" and, 

if so, what kind of shepherd it should be. 87 

85 Professor Cynthia Enloe visited the Politics Department at Bristol University in October 1997 as a 
Benjamin Maker professor. She made this comment in the course of a research seminar. 
86 DENG, Francis, "Flocks without Shepherds: The International Dilemma of Internal Displacement, " in 
DAVIES, ed., Rights have no Borders, 1- 13,1. 
87 Here however, it is necessary to emphasise that the purpose of this work is to establish whether a 
means/end relation between protection and containment policies can be shown, and not whether such 
link, if it exists, is right or wrong. As was pointed out, a containment policy itself can spring from 
several motivations and this thesis does not seek to discuss or judge them. Nevertheless, the author is 
aware that, to a reader versed in humanitarian literature, the very suggestion that protection is a strategic 
tool may appear to entail a condamnation of Western "hypocrisy" and thus be a normative position in 
itself. Furthermore, the methodology showed that, in order to test the hypothesis, one must focus on 
difficult issues, on deadlocks and crises, at which points compromises were accepted. As a result, the 
thesis focuses on suffering, and it often links hardship to Western decision-making processes. At times, 
this might create a tone of moral reprobation which the author found difficult to avoid. However, the 
work posits nothing regarding Western claims to relieve suffering. In fact, it will show that Western 
protagonists did not hide their migratory concerns. What the thesis does is to offer an explanation for 
some of the failures of post-Cold War humanitarian engagement. This explanation, i. e. the confirmed 
hypothesis, raises normative questions regarding choice and responsibility, some of which are discussed 
in conclusion. The latter provides no policy recommendation but, arguably, suggests one normative 
position: given the findings, the questions of clarity in policy designs and responsibility should be 
addressed. In other words, the international community must clarify what kind of "shepherd" it wants to 
be. 
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2 
Behind the emergence of safety promises, 

the quest for stability 
I sat down on the floor with Munevera who had just arrived with her two children, a 
daughter of seven and a son of five. She had come on foot from Foca, a Bosnian town 

that's about a six-hour drive from Split, in normal times. She had to leave Foca in the 

middle of the night, when attacks by bands of Serb paramilitary soldiers became too 
frightening, and then she had to sneak from one safe village to the next, never in a direct 

line, avoiding roads, walking through forest and mountains, sneaking past Serb villages, 

occasionally being shot at. ... She could rest for no more than a day at safe villages, 
because other refugees were arriving and food was running out. I asked how long it 

took to get from Foca to Split. 

"Forty-five days" she said. 
"Excuse me? " 

"Forty-five days" 

"You've been walking for forty-five days? " 

"Yes but only at night. It was too dangerous to walk during the day. " 

I wrote it down in my notebook but I didn't believe it. I 

With hindsight, most of us would believe Munevera. We also know that she was 

fortunate to have fled and reached Croatia in the first months of the war. She made the 

right choice. For Gorazde or Sarajevo were closer to Foca than Split, and some of her 

neighbours sought refuge there. As a result, they became the inhabitants of besieged 

cities whereas she was a refugee. Newly established borders made a statutory 

difference between forced migrants. Whereas under the 1951 Refugee Convention the 

international community must care for refugees, its duties towards internally displaced 

persons are moral rather than legal. IDPs fall under humanitarian law usually upheld by 

the ICRC. 

MAASS, Love Thy Neighbour, 4-5. The interview took place in Split, Croatia, early summer 1992. 
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Nevertheless the international community did intervene on behalf of displaced persons 

not only in Bosnia but previously in northern Iraq, and in Rwanda after the 1994 

genocide. IDPs received aid distributed not only by NGOs or the UNUCR but also by 

national and multinational military troops such as the US in northern Iraq, France and 
UNAMIR in Rwanda, UNPROFOR in Bosnia. No-fly zones were proclaimed, human 

rights observers dispatched, safe areas established on behalf of threatened civilians, 
many of whom were displaced persons. However, alongside these measures, barriers to 
forestall refugee outflows were raised. Closed borders, the reestablishment of visa 
requirements and the refusal to evacuate civilians prevented populations from seeking 
safety abroad. 

This chapter studies the construction of international action regarding displaced persons 
in northern Iraq (1991), Bosnia (1992-93) and Rwanda (1994). Exploring the ways in 

which forced migration issues emerged on the UN agenda, it assesses the claim that 
international protection policies for 1DPs were promised in order to contain them within 
the confines of their home states. Consider the following propositions: 

"No protection without exodus. " The protection of IDPs was not an issue in the 
au absence of mass cross-border displacement. 

2. "Exodus generates protection. " The protection of IDPs always became an issue 

when mass cross-border displacements took place. 
3. "Neighbouring states care. " IDPs issues were raised by institutions with a vested 

interest in avoiding refugee crises. 
4. "Distant states do not care. " States facing no risk of mass refugee arrivals were 

reluctant to act over IDPs. 

5. "Protect to contain. " Measures to protect IDPs were discussed in terms of their 

containment potential. 
6. "No escape route. " Protection policies advocated by the international community 

excluded measures that would increase refugee outflows (dropping border controls, 
creating exit routes, evacuating) despite the fact that the latter would enhance 
immediate safety. 

The extent to which the above statements apply to the case studies gives a measure of 
the validity of the hypothesis. Although the text is not structured following the above 
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list, each proposition is assessed in the course of the chapter. This introduction is 

followed by a section presenting each case's background and the early stages of the 

crises. A study of the first movements of population and initial responses of members 

of the UNSC, states and international organisations shows that, as a whole, the 
international community ignored the fate of IDPs. I then focus on the emergence of 
international concern on behalf of forced migrants. Attention to timing and to the 

position of international actors allows one to highlight several points: first, all debates 

on the protection of IIDPs appeared in the wake of refugee crises. Second, the issues 

were raised by UN organisations or neighbouring states, whereas other countries 

responded slowly. Third, in some cases, although not all, institutions championing 
IDPs' safety concurrently took measures preventing people from escaping danger. 

Finally, the thesis investigates diplomatic debates concerning IDPS and the 

implementation of the first measures taken on their behalf. Working on the propositions 
"protect to contain" and "no escape route, " discussions and justifications for adopting 

one safety measure rather than another are examined. Paying special attention to 

evacuations and humanitarian corridors since these operations can challenge the 

hypothesis, we argue that policies were justified and constructed so as to anticipate, stop 

or reverse on-going exodus. Given these findings, the chapter closes suggesting that 

understanding protection of IDPs as a containment device is justified. 

TALES OF EXODUS AND INDIFFERENCE 

PINI- 

2 nree Wars 

Attention to background is required not only to familiarise the reader with the 

particularities of each case but also to highlight attitude changes towards people on the 

move. To give an account of international policies towards displaced persons prior to 

the events studied, I rely on the work of area specialists: Chaliand, Van Bruinessen and 
MacDowall for the Iraqi Kurds, 2 Silber and Little, Malcolm, Cigar, Bennet for 

Yugoslavia. 3 As for Rwanda, de Waal, Prunier, Lemarchand, Franche and de Heusch 

2 CHALIAND, G6rard, The Kurdish Tragedy, (London- Zed Books Ltd, 1994). Studies by Van 
Bruinessen and MacDowall can be found in KROYENBROEK, Philip and SPERL, Stepan, eds., The 
Kurds, A Contemporary Overview (London: Routledge, London, 1992). See also MACDOWALL, The 
Kurds, A Minority Rights Group Report, published by Minority Rights Group, London, September 199 1. 
3 MALCOLM, Noel, Bosnia, a Short History, 2nd edition (London: Papurnac, 1996); BENNET, 
Christopher, Yugoslavia's Bloody Collapse: Causes, Course and Consequences (London: Hurst and 
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are the sources most used. 4The next paragraphs briefly picture the characteristics of 
forced migration issues for each case study, starting with northern Iraq. 

Northern Iraq, south-east Turkey and north-west Iran, form Kurdistan. Although 20 

million persons with their own languages and customs, the Kurds have never achieved 

modem statehood and remain divided among the three above states. As host states 

struggle against Kurds' irredentism, the minorities endure permanent military rule. ' 
Since the 1970s, Turkish and Iraqi Kurds also suffered intense campaigns of repression 
in between times of negotiation. In addition, governments competing for regional 

power, occasionally tried and destabilised neighbour's Kurdish minority, for instance 

during the 1980s Iran-Iraq war, and play on the disunity of Kurdish movements of 

resistance. Feuds that constantly divide Kurdish opposition groups, come partly from 

social and religious differences, partly from the permanent exploitation of disagreements 

by state rulers. The latter also frequently used forced displacement as an instrument of 

policy. In the 1920s and 1930s, both Ataturk in Turkey and Reza of Iran organised the 
deportation of Kurdish elites in an attempt to break the social structures of their 

troublesome minorities. 5 Such endeavour to force the Kurds into accepting the rule 
imposed on them were repeated over the years. 6 In Iraq, since the Ba'ath party led by 

Saddarn Hussein took power in 1969, the Kurds entered a recurrent war against the 

government. 7 Despite the recognition of an autonomous Kurdistan, 8 violent repression 

provoked the flight of thousands of refugees in Iran and Turkey in 1975,1983 and 1988 

as well as the internal displacement of many more. Further, the Iraqi government 

undertook to Arabise Kurdistan9 and to redistribute the Kurdish population so as to 

Company, 1995); CIGAR, Norman, Genocide in Bosnia: the Policy of "Ethnic Cleansing" (College 
Station (USA): Texas A&M University Press, 1995); LITTLE, Alan and SILBER, Laura, 77je Death of 
Yugoslavia, (London: Penguin Book, 1995 ). 
4 LEMARCHAND, Ren6, Rwanda and Burundi (London: Pall Mall Press, 1970); NEWBURY, 
Catharine, "Rwanda: Recent Debates Over Governance and Rural Development, " in HYDEN, G. and 
BRATTAN, M., eds., Governance and Politics in Africa, (London: Lynne Rienner Publisher, 1992); 
WAAL, Alex de, Rwanda Death Despair Defiance, 2nd edition, (London: African Rights 1995); 
PRUNIER, Gdrard, The Rwanda Crisis, History of a Genocide, 1959-1994, (London: Hurst and 
Company, 1995); FRANCHE, Dominique, Rwanda, Ginealogie d'un G9nocide (Paris, 6ditions des mille 
et une nuits, 1997); HEUSCH, Luc de, "Anthropologie d'un G6nocide: Le Rwanda, " No. 579 (December 
1994), Les Temps Modernes, 1- 19. 
5 MacDowall estimates the number of displaced persons in Turkey between 1925 and 1938 to be a 
million. MACDOWALL, The Kurds, A Minority Rights Group Report, 17. 
6 CHALIAND, The Kurdish Tragedy, 116. 
7 The Iraqi Kurdish minority represent around 25% of Iraq's population, a higher percentage than either 
Turkey or Iran (respectively around 20 and 15%). Those figures however should be treated with caution 
since there never was a census of the Kurdish populations. CHALIAND, The Kurdish Tragedy, 69. 
8 Baghdad unilaterally attributed the status of autonomy to the region in 1974 in the middle of a war 
against the Kurdish Democratic Party, KDP. 
9 Background Paper on Refugees and Asylum Seekers from Iraq, UNHCR Centre for Documentation and 
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better control it. Rural communities in particular were forced into newly built "Saddam 

cities. " Chaliand claims that 250,000 persons were forcefully relocated in 1978-79.10 

Since the mid-eighties, another such crusade, "the Anfal Campaign" yielded the 
following results: 

By 1988 .. ý 3000 Kurdish Villages had been destroyed. A third of the Kurdish area had 

become uninhabited ... In September 1988 the "resettlement" campaign intensified. 

Iraqi forces created a 30 km, wide uninhabited "security zone" along the border with 
Turkey and Iran. Some 300,000 people were moved from those areas in the next year; 
The government claimed they were provided with better facilities. 11 

Indeed, both Iraq and Turkey saw physical control of territorial frontiers and of 

population movements as crucial to the creation and enforcement of national identities. 

Since their mountainous borders traced by colonial powers are not easily controllable, 
both governments tried and isolated their Kurdish minority through establishing 

unpopulated buffer zones alongside the border. Indeed, cross-border displacements can 
be a major source of disturbance of the order governments intend to create. 

Despite an appalling Iraqi human rights record including, in 1988, the use of chemical 

weapons against villages and towns in northern Iraq, Western states supported the 

regime of Saddam Hussein until 1990. According to Noarn Chomsky, the US and the 

UK specifically helped prevent UN sanctions for Iraq's aggression of Iran in 1983 as 

well as armed the country during this war. 12 Neither the use of chemical weapons 

against civilians nor the political terror instigated by Baghdad were denounced by either 
the US, Britain, France or Turkey. 13 Forced displacement, when controlled and 

contained, was accepted as a normal practice for a sovereign state. 

Research, Geneva, September 1996 (On-line: http: //www. unhcr. ch/refworld/country/Cdr/Cdrirq2. htm, no 
pagination). 
10 CHALIAND, The Kurdish Tragedy, 69. 
11 Foreign & Commonwealth Background Brief- The Kurdish Problem in Iraq, May 1992 (not official 
document), in WELLER, ed., Iraq and Kuwait, 547. See also CHALIAND, The Kurdish Tragedy, 70. 
12 CHOMSKY, Noam, "The Middle East in the New World Order, A Post War Teach in, " May 1991, Z 
Magazine, The Chomsky Archives (on-line: http: //wwwwdsp. ucd. ie/-daragh/articles/a-z_saygoes. html, 
no pagination). See also CAMPBELL, David, Politics Without Principles, Sovereignty, Ethics, and The 
Narratives of the Gulf War (London: Lynne Rienner Publishers, Inc., 1993). 
13 STROMSETH, Jane, "Iraq's Repression of its Civilian Population: Collective Responses and 
Continuing Challenges, " in FISLER DAMROSH, Lori, ed., Enforcing Restraint, Collective Interventions 
in Internal Conflicts (New York: Council on Foreign Relations Press, 1993), 77-118,82. 
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In contrast to northern Iraq, the roots of the Bosnian conflict are to be found in recent 

political events, namely in the disintegration of Yugoslavia. The Yugoslav state 

imploded as president Milosevic waged war to prevent Slovenia and Croatia from 

quitting the federation. Both republics, the richest in Yugoslavia, had opposed 

Milosevic's recentralisation policy. Facing inflexibility, Slovenia and Croatia declared 

their independence and faced the wrath of Belgrade. Slovenia escaped with little 

damage thanks to its geographical location and to the fact that few Serbs lived there. 

Croats however, with a significant Serb minority, itself a majority in Knin or eastem 
Slavonia, fought against the Yugoslav National Army (JNA) and Serb paramilitary. 

The term "ethnic cleansing" became known as local Serb, militias and the JNA drove 

non-Serbs out of the areas under their control. 14 In response, the Croat government 

progressively stripped Serb minorities of their jobs, properties and rights. Fighting was 

particularly violent in border regions, the Krajina, eastern Slavonia and Vukovar. After 

eight months of war, ineffective European Community mediation, and a German-led 

campaign to recognise the secessionist state, the front line stabilised. Roughly one third 

of Croatia was occupied by Serb forces. In January 1992, a cease-fire held long enough 
for the international community to prepare to send UN peace-keeping troops. 

The Bosnian leader Alija Izetbegovic and his Macedonian counterpart did their utmost 

to preserve Tito's Yugoslavia. 15 When it came to the crunch however, the former 

refused to vote in favour of the state of emergency required by the constitution to deploy 

the JNA in Slovenia and Croatia. 16 Yet, during the war, Izetbegovic attempted to 

appease his forcible neighbour by letting the JNA use Bosnia to attack Croatia. Studies 

still debate the president's naivete and the wisdom of his policy, which included the 
disarmament of Bosnian territorial defence units and accepting a Portuguese proposal to 

create "ethnic zones of influence" in Bosnia. Izetbegovic seemed unaware, or unwilling 

14 GUTMAN, Roy, A Witness to Genocide, (London: Element Books, 1993), 3. Bennet provides a 
milder account of the JNA cleansing tactics which, according to him, counted few victims. BENNET, 
Yugoslavia's Bloody Collapse, 167. 
15 Bosnian authorities feared for the cohesion of the republic because of the structure of its population. 
Figures on the pre-war Bosnian population come from a general census carried out in April 1991. The 
mixed republic recorded 4.354.911 persons, 43.6% Muslim, 31.1% Serb, 17.3% Croat and 5.2% 
Yugoslav, quoted from BENNET, Yugoslavia's Bloody Collapse, 180. 
16 A chronological account of these events can be found in LITTLE and SILBER, The Death of 
Yugoslavia, 129-145. 
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to face up to the fact that, Tudjman and Milosevic were discussing the partition of 
Bosnia from March 1991 onwards. 17 

In the early days of the conflict, American and European negotiators constantly tried to 

avoid an implosion of the federation, thus supporting Belgrade. 18 As the war developed 

however, Germany put its weight behind Croatia and pushed its reluctant European 

partners towards recognition. In March 1992, UNPROFOR troops were sent to provide 

protection for the newly-created United Nations Protected Areas - UNPAs - i. e. zones of 
Croatia controlled by the Serb military. Working with the UNHCR, the lead agency for 

humanitarian aid in Former Yugoslavia since November 1991, UN soldiers were to help 

in stabilising Serb populations whilst encouraging the return of Croat displaced persons. 

Thus, issues of forced displacement presided and even preceded the explosion of 
violence in Bosnia., This was also the case in Rwanda where, since independence and 
the first mass expulsion of Tutsi populations, refugee issues represented permanent 
threat to political stability. Since 1990, the French-backed Habyarimana regime faced a 

guerrilla war launched by the Rwandan Patriotic Front - RPF -a refugee-based army, 
itself supported by the government of Uganda. In conjunction with internal opposition 

parties, the RPF also demanded the democratisation of political institutions. Despite 

condemning RPF guerrilla, opponents to the Habyarimana regime hoped the war would 
force the government to the negotiation table. 

An RPF offensive in February 1993 led to the displacement of around 800,000 Hutu 

peasants. 19 The government, although rescued by the French army fighting on its 

behalf, was pressurised into signing a power sharing agreement in August 1993. The 

Arusha settlement allowed for the progressive democratisation of the institutions and the 

return of refugees both in the country and into politics. The UN Department of 
Humanitarian Affairs - UNDHA -, the World Food Programme - WFP -, the ICRC and 
NGOs such as Oxfarn became involved in the shelter and return of Rwandan IDPs since 

17 MALCOLM, Bosnia, 231-233. According to Gutman, Haris Silajdzic, the Bosnian foreign minister, 
made public his concerns as early as December 199 1. GUTMAN, A Witness to Genocide, 7. 
18 Accounts of Western position to the break up of Yugoslavia can be found in BENNET, Yugoslavia's 
Bloody Collapse, 173-179. Little and Silber also discuss James Baker's visit to Yugoslavia a few days 
before the outbreak of the hostilities and before the E. C. decision not to recognise the declarations of 
independence. LITTLE and SILBER, The Death of Yugoslavia, 164-166. 
19 PRUNIER, The Rwanda Crisis, 175. 
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1993.20 A UN peace-kceping contingent - UNAMIR - was sent into Kigali to ensure the 

necessary security for the RPF, the opposition and the government to implement the 

power-sharing agreement. Extremist factions of the Habyarimana government, fiercely 

opposed to the democratisation process, provoked the deadlock of negotiations and 

promoted instead politics of hatred between Hutus and Tutsis. By the first months of 
1994, some government and administration officials openly encouraged Militia's 

violence against rural Tutsis. UNAMIR had no means to investigate pogroms and 
killings. In this explosive context, UNAMIR's mandate was narrowly renewed on April 

5th 1994.21 

To sum up, the above presentation does not pretend to do justice to the complexity of 

each conflict. However, it outlines similarities and disparities across cases. First, 

significant forced migrations were part of the political scenes. Iraqi authorities forcibly 

displaced rural Kurdish civilians in a move to increase control over them. In Former 

Yugoslavia, hundreds of thousands of people were "cleansed" during the Croatian war. 
Finally, Rwandan civilians fled en inasse the north-east controlled by the RPF. Second, 

in all three cases population movements occurred during conflicts seriously challenging 
the state (Yugoslavia) or the nature of government (Iraq, Rwanda). Differences 

between cases are also noteworthy. Although the international community involved 

itself in each country's politics, it did so in distinct ways. In Iraq, the US led a war 

against the invasion of Kuwait. By March 1991, Iraq was a defeated and pariah state. 
Early 1992, E. C. negotiators were attempting an exercise in damage limitation whilst 

reluctantly supervising the dismemberment of Yugoslavia against the will of its main 

power centre. In Rwanda, the UN, with little financial means, were pushing a dictatorial 

government towards democratisation. Involvement with displaced persons, although 

varied, was usually the lot of humanitarian agencies. Only in Croatia did UN 

peace-keepers have a specific role related to forced migrants. 

2u Ibid., 84. See also 7he United Nations and the Situation in Rwanda, reference paper, UN Department 
of Public Information, April 1995,5-6, and an interview with Philippe Gaillard, then head of ICRC 
Rwanda, "La sai son en enfer du d6l6gu6 de la Croix Rouge, " Le Monde, 5 July 1994,3. 
21 UNSC S/RES/909 (1994), 5 April 1994. 
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Initial reactions to resumed massflights 

In Iraq, the extent to which coalition governments expected uprisings following the 

military defeat of the Iraqi army is unclear. George Bush had called upon the Iraqi 

people to "take the matter in their own hands. 1122 The US president publicly and 

consistently upheld the idea that Saddam Hussein should be replaced. 23 However, 

Western governments seemed to expect a military coup against the despot rather than 

popular revolts which, bringing to the fore the internal weaknesses of Iraq, put the 

coalition in a difficult situation. The Gulf War had been an exercise in re-establishing a 

state's borders. The revolts placed the US before some of their worst nightmares. The 

power rise of the Iran-backed Shi'a people in the south combined with the Kurdish 

revolt in the north could lead to the disintegration of the Iraqi state. 24 Not only the US 
but Turkey and Saudi Arabia were openly worried before the prospect which would 
open a Pandora's Box of minority, borders and economic quarrels. 25 

Coalition governments made clear that they would "not interfere, " that is, not support 
the rebels. 26 They thus let the Republican Guard, the Iraqi elite troops, turn their wrath 

against the insurgents. In the early days of the revolt, the Allies shot down two Iraqi 

planes over Kurdistan. However, a few days later, the US declared that Iraqi helicopters 

were not included in the terms of the no-fly zone. 27 Despite acknowledging the use of 
helicopters to terrorise and uproot populations, 28, the US and their allies upheld their 

22 Quoted in NYE, Joseph and SMITH, Roger, eds., After the Storm, Lessons from the Gulf War 
(Lanham, Maryland: The Aspen Institute, 1992), 33 8. 
23 US President's News Conference, 16 April 1991, Weekly Compilation of Presidential Pocuments, 
Vol. 27 No. 16, in WELLER, ed., Iraq and Kuwait, 718. 
24 "Alors que les Arn6ricains parlent de 'libanisation' de Mrak, les rebelles kurdes s'attendent A une 
contre-offensive imminente des forces de Bagdad, "Le Monde, 23 March 1991,6; "Un peuple naufragd", 
Le Monde, 6 April 1991,1; " 'Safe haven' is not enough, " Vie Financial Times, 10 April 1991,19. 
25 For national security advisor Brent Scowcroft's position see "L'obsession de Georges Bush: R6fugi6s 
kurdes en Turquie, " Le Monde, 16 April 199 1,1. 
26 In the early days of the Shi'a revolt the US even told them that they were bound to fail, while at the 
same time warning Baghdad not to use chemical weapons in its internal war. NYE and SMITH, eds., 
After the Storm, 344. 
27 "D'apras le G6n6ral Schwarzkopf, les pilotes am6ricains ont requ pour instruction de ne pas abattre les 
h6licoptares irakiens, " Le Monde, 26 March 1991,5; "Bien que prenant acte de 1'echec de la r6volte en 
Irak, les Etats Unis se disent pr6ts A rencontrer les leaders de l'opposition kurde, " Le Monde, 3 April 
1991,3. See also STROMSETH, "Iraqs Repression of its Civilian Population, " in FISLER DAMROSH, 
Enforcing Restraint, 105 note 32. 
28 "La rdbellion kurde annonce la reconqu8te de limportant centre p6trolier de Kirkouk 28 mars 199 1. " 
Le Monde, 30 March 1991,3; "L'armde irakienne affirme avoir repris les villes kurdes de Dohouk et 
Irbil, " Le Monde, 2 April 1991,5; "Kirkuk 'retaken' in Kurd counter attack, " The Financial Times, 30 
March 1991.2. 
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views not to interfere in the internal matters of Iraq. This position led most 

conunentators to think that the allies deliberately left Saddam Hussein to crush the 
revoltS. 29 Clearly, protection was not on the international agenda. 

Likewise, the protection of Bosnian IDPs was ignored during the first months of the 
Bosnian war. Early April 1992, Bosnian Serb paramilitary and the JNA orchestrated a 
violent campaign of ethnic cleansing in northern and eastern Bosnia. 30 Hundreds of 
thousands of people were thrown on the roads, moving from countryside to towns and 
towards Croatia. The international community reacted cautiously, not to say slowly. 
According to Malcolm, "In early May the [UN] Secretary-General Boutros-Ghali ruled 
out the use of UN peace-keeping forces in Bosnia and, on 16th May most of the UN 
force already in Sarajevo was withdrawn. "31 Late May 1992 sanctions, excluding oil, 
were voted against Serbia and Montenegro despite French and Greek oppositions. 32 On 
8 June 1992, UNSC voted the establishment of an airlift to Sarajevo. 33 - 

From April to July 1992, whereas Western governments kept debating the Bosnian war, 
IDPs were not on diplomatic agendas. 34 The co-ordination of humanitarian aid was left 

to the ICRC and the UNHCR. 35 Despite Ogata's dramatic appeal of late April 1992,36 

and Croat complaints about incoming waves of refugees, the only diplomatic event 
bearing potential consequences for IDPs was an Austrian-sponsored refugee conference. 
However, most participants limited themselves to offering financial aid and material 
expertise to the Croat government to enable it to accommodate Bosnian refugees. 

29 LIVINGSTON, Steven, Clarifying the CNN Effect: An Examination of Media Effects According to 
Type of Military Intervention, Research Paper R-18, June 1997, The Joan Shorenstein Center on the 
Press, Politics and Public Policy, Harvard University, Cambridge MA, 18 pages, 10. 
30 Although Bosnian Serbs Nationalists pre-emptively declared a secession of their Serbian republic from 
Bosnia - December 1991 - and engaged in violence in Sarajevo following the referendum on secession - 29 February and I March 1992 -, full-scale war did not start before April 1992. GUTMAN, A Witness to 
Genocide, 12-14. 
31 MALCOLM, Bosnia, 242. See also UNSC S/REsn58 (1992), 8 June 1992. For comments regarding 
UN action in these early months of the conflict see Helsinki Watch (a Division of Human Rights Watch), 
War Crimes in Bosnia-Ifercegovina, a Helsinki Watch report, August 1992,145-17 1. 
32 UNSC sIREsn57 (1992), 30 May 1992. 
33 UNSC sIREsn58 (1992), 8 June 1992. See also subsequent related resolutions UNsc s1RESn61 
(1992), 29 June 1992, and S/RES/ 764 (1992), 13 July 1992. 
34 For news on the various European negotiations regarding Bosnia, in addition to UN debates, see 
"Bosnie: les Douze tentcnt de relancer leur politique de paix, " Le Monde, 5 May 1992,3; "En d6pit des 
r6ticences franqaises ct grecques: Les douze pourraient arr8ter des sanctions, " Le Monde, 26 May 1992,4. 
35 MERCIER, Crimes without Punishment, 52. 
36 On 30 April 1992, Sadako Ogata declared that 1.2 million persons were displaced in Former 
Yugoslavia, a number "increasing hourly" and appealed for funds. "L'ex Yougoslavie: Plus d'un million 
de rdfugids, " Le Monde, 4 May 1992,5. 
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Whereas the potential for violence in Bosnia and northern Iraq was rccogniscd, the 
Rwandan genocide seemed to take the world's most powerful governments by surprisc. 
It was organised by a faction of extremists unwilling to lose or share power. It started as 
the presidential plane was shot down above Kigali, killing the presidents of Rwanda and 
Burundi, both Hutu. At once, extremist Hutus and their militias - the Interahamwe - 
started a systematic killing of all members of the opposition, Hutu and Tutsi alike, in 

Kigali. Massacres were rapidly extended to the countryside through an efficient 
administrative chain of command. Within hours of President Habyarimana's death, 

people's identity cards were checked at roadblocks, Tutsis and political opponents of the 

extremists were immediately killed. Massacres took on gruesome dimensions as 
desperate civilians took refuge in communal buildings, schools, churches, hospitals, 

searching for security in numbers. A detailed account of the genocide is provided by 

African Rights. 37 

In April 1994, the international community considered protecting only its expatriate 

community. After the murder of ten Belgium soldiers and the Rwandan Prime Minister 

whom they were to protect, 38 the French and Belgian governments organised the 

evacuation of Westerners from Kigali. 39 Two weeks after the beginning of the 

massacres, UNSC resolution drastically reduced the number of UNAMIR soldiers in 

Kigali and changed their mandate. 40 UN troops were to "act as an intermediary ... assist 

the resumption of humanitarian relief operations to the extent feasible and monitor the 

development in Rwanda, including the safety and security of civilians who sought 

refuge with UNAMIR. "41 Although the resolution acknowledged increasing 

displacements as people were trying to flee killers as well as the resumed civil war, this 

was not acted upon. To befair to UNAMIR troops left in Yigali, they did protect 

civilians who had gathered early enough in the Hotel des Milles Collines, the Faisal 

Hospital or the stadium. The ICRC and few MSF doctors, working in Rwanda 

throughout the crisis, denounced the withdrawal of peace-keepers as iffesponsible. 42 

37 WAAL, Rwanda, Death, Despair, Defiance. 
38 PRUNIER, The Rwanda Crisis, 230. 
39 The abandonment of civilians who had taken refuge with Belgian soldiers or tried to board on planes 
for expatriates is retraced in WAAL, Rwanda, 1112-1113 and PRUNIER, 7he Rwanda Crisis, 235. 
40 UNSC S/RES/912 (1994), 21 April 1994. 
41 The UN and the Situation in Rwanda, UNDPI, 8. 
42 "Le prtsident du CICR dtnonce les rcsponsabilit6s majeures de la communit6 internationale, " Le 
Monde, 9 May 1994,22. Except for the ICRC and MSF, all humanitarian agencies withdrew their 
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To summarisc, as three tense situations turned dramatic, UNSC members chose to 
disregard both the humanitarian and migratory dramas unfolding. Non-action prevaled, 

except for the establishment of an airlift to Sarajevo which could not affect the bulk of 
displaced Bosnians. International action remained limited to declarations or 
confirmations of arms embargoes (Bosnia, Rwanda), sanctions (Serbia, Iraq) and 
provision of funds for refugees (Bosnia). International NGOs (ICRC, MSF) warned 
against humanitarian catastrophes and progressively planned for them. Only the ICRC 

was constantly present in Rwanda, northern Iraq and Bosnia, although it withdrew from 

Sarajevo after the death of its field director, Francois Maurice, on 22 May 1992. MSF 

was both in Iraq and Bosnia. Despite being caught noticeably unprepared, UNHCR 

worked in Bosnia from the onset of the crisis on the basis of its humanitarian mandate. 
In fact, in the first weeks (Iraq) or months (Bosnia, Rwanda) of the conflict dealing with 
IDPs remained a task left to humanitarian agencies (ICRC, MSF) plus, in the case of 
Bosnia, the UNHCR. 

Declining involvement: reflections 

Whereas UNSC and Western governments were engaged in peace processes or 
war-making, they dealt only marginally with displaced persons. Although, forced 
displacement was intrinsic to conflict resolution, it was largely left to humanitarian 

agencies. As violence and subsequent displacements re-surfaced, the international 

community stood by or withdrew. The pace of events, lack of information or lack of 
understanding are often presented as reasons for the international community apathy. 

Governments claimed that it happened too quickly. It is undeniable that within a week, 
Kurdish rebels went from claiming to have conquered Kirkuk to fleeing en masse. In 
Rwanda, killings spread very rapidly and thousands of people instantly fled the front 
line areas. Yet such an argument cannot withstand the fact that, in response to previous 
warnings and reports on forced migrations the international community decided not to 

workers in the first weeks of the genocide. See also "Rwanda: des parachutistes frangais prennent 
position sur I'adroport de Kigali, " Le Monde, 11 April 1994,3; "Des dizaines de collaborateurs; locaux de 
I'ONU et de la Croix-Rouge ont W victimes de massacres, " Le Monde, 16 April 1994,4. For an account 
of the ICRC's activities during the genocide, see ICRC, Annual Report 1994 on Rwanda, 30 May 1995, 
and ICRC, Public Statements Issued by the ICRC on its Activities in Rwanda - April-August 1994,10 
August 1994. 
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act. At various stages in the crises, Western leaders made clear that they were not 
interested. Even in Bosnia, abuses and forced displacement lasted for months with little 

more than diplomatic rhetoric for a response. 

Can the international community claim it did not know? Never had a war been so 
broadcast than the Gulf War and its aftermath. The Kurdish revolt was followed closely 
by state and media analysts and, although rumours were rife, a fairly accurate 
description of the situation was provided day by day. By mid-March, news media 
reported appeals and warning by Kurdish leaders, the Iranian government and later 

MSF. 43 By the end of March, newspapers filled with Kurdish refugees' testimonies 

retracing terror, the use of helicopter gunshot, and warnings of mass uprooting owing to 
fears of the use of gas. In Bosnia, news focused first on Sarajevo, the 6 April 
demonstration, the barricades, the shelling, the Serbian attempt to split the town, to 
isolate the Bosnian president. 44 However, events east of Sarajevo, in particular the 

attacks on Zvornick and Bije1jina were reported to international authorities. Returning 

from Belgrade, Jose Maria Mendiluce, a UNHCR senior officer, witnessed the attack on 
Zvornick. 

I could see trucks full of dead bodies. I could see militiamen taking more corpses of 

children, women and old people from their houses and putting them on trucks. I saw at 

least four or five trucks full of corpses. When I arrived the cleansing had been done. 

There were no people, no one on the streets. It was all finished, they were looting, 

cleaning up the city after the massacre. I was convinced they were going to kill me. 45 

Mendiluce also met thousands of people from Zvornick begging for his protection. 
Both Mendiluce and the Serbian extremist SeseIj were explicit that the JNA itself 

attacked the town. 46As already mentioned, on 30 April 1992, the UNHCR made public 

43 Bernard Kouchner, the French state secretary for humanitarian action but also a founding member of 
MSF, denounced inaction on 28 March 1991, "Confusion au Kurdistan Irakien. Les insurgds annoncent 
avoir perdu puis repris Kirkouk, " Le Monde, I April 1991,3. 
44 LITTLE and SILBER, The Death of Yugoslavia, 245-268. 
45 Quoted in LITTLE and SILBER, The Death of Yugoslavia, 246. Early May, Bosnian Serbs also 
displayed an agreement signed with Croats concerning the establishment of a corridor linking Serbs 
holdings in Bosnia, "La situation en Bosnie-Herzdgovine; Les combats ont repris & Sarajevo, " Le Monde, 
15 May 1992,3. 
46 LITTLE and SILBER, The Death of Yugoslavia, 247. UNIICR was aware of the risks for displaced 
persons. According to Michelle Mercier, herself an ICRC member, "On April 11, Mendiluce persuaded 
the three presidents of the parties comprising the Bosnia-Hercegovina government coalition to sign a 
declaration on the 'humanitarian treatment of displaced persons' within the republic. " MERCIER, Crimes 

65 



a refugee estimate in order to obtain some funds. In the course of May, international 

newspapers were filled with articles recounting the ordeal of refugees interviewed on 

the Dalmatian coast. UNSC resolution 752 of 15 May 1992 denounced ethnic cleansing 

practices as well as the activities of the JNA and paramilitary gangs on Bosnian 

territory. 47 In addition, there was evidence that internal UN reports on the Bosnian 

Serbs detention camps had already circulated amongst UN agencies. 48 Malcolm 

convincingly argues that the UN had largely enough information available to be in no 
doubt about the nature of the war. 49 

In Rwanda, there was ample evidence of planned genocide. The existence of "Network 

Zero, " an extremist militia, was made public as early as March 1992.50 In March 1993, 

an International Commission on Human Rights composed of several experts denounced 

numerous extra-judicial killings and the government's open support for militias. 51 In 
August of the same year, the Commission's findings were confirmed by the UN special 
rapporteur on extra-judicial, summary and arbitrary executions for the UN Commission 

on Human Rights who also expressed further fears for the Tutsi community. 52 In 
March 1994 UNAMIR complained that it could not stop weapons from being openly 
distributed to the population. 53UNSC resolutions 893, of 6 January 1994, and 909, of 5 
April 1994, both record the deterioration of the situation in Rwanda because of 
increased violence and non-compliance with the Arusha timetable for government 
sharing. UNHCR also warned against a blood 

, 
bath. 54 During the first weeks of the 

genocide, although journalists focused on massacres, ICRC and MSF records of 
population displacement were also reported. 55 The ICRC president denounced the 
"irresponsibility" of the international community's withdrawal56 and complained that 

without Punishment, 5 1. 
47 uNsc sIREsn52 (1992), 15 May 1992. 
48 The first documents were gathered by Bosnian authorities. Later UN peace-keepers reports confirmed 
Serbian practices but were not investigated by higher UN authorities according to Le Monde. "Camps 
Serbes en Bosnie: L'ONU disposait depuis juin de rapports sur les camps. " Le Monde, 8 August 1992,4. 
See also MALCOLM, Bosnia, 244-245. On 27 July 1992, UNHCR published details about human rights 
abuses including a report on the treatment of prisoners in Omarska, UNHRC, The State of the World's 
Refugees (New York: Penguin Book, 1993), 5 3. 
49 MALCOLM, Bosnia, 244-245. 
50 PRUNIER, 71e Rwanda Crisis, 168. 
51 VASSAL-ADAMS, Guy, Rwanda: An Agenda for International Action (Oxford: Oxfam, Publication, 
1994), 25. 
52 Ibid., 26. 
53 PRUNIER, The Rwanda Crisis, 205-206. 
54 Ibid., 207. 
55 ICRC, Public Statements Issued by the ICRC on its Activities in Rwanda -April-August 1994,10 
August 1994, in particular Public Releases of 28 April, 4 May and 20 May 1994,10-15. 
56 "Le pr&ident du CICR d6nonce les responsabilit6s majeures de la communit6 intemationale, " Le 
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nobody paid attention to the lack of food which was a major cause of internal 
displacement. Although attention turned towards Ngara (Tanzania) during the first 

cross borders exodus, the establishment of camps and traditional refugee policy that 

ensued did not attract as much interest as the events within Rwanda. Throughout May, 

massacres in churches or the battle for Kigali occupied the headlines. In fact, little was 

said about internal displacement in Rwanda. 

Indeed, public information on forced migrants was available in Iraq and Bosnia, far less 

in Rwanda. The possibility that decision-makers witnessed events without 

understanding them must be considered. In Iraq, no one doubted the dangers 

threatening Kurdish populations. Western governments repeatedly acknowledged the 

use of warplanes, even warned Saddam. Hussein against the use of chemical weaponS. 57 

A foretaste of the Kurdish exodus was given in mid-March as tens of thousand of 
Shi'a's fled a merciless repression in the area of Bassorah. Diplomatic statements 

presented repression as the origin of flights. Hence the danger fled by Kurdish refugees 

was real in the sense that Western institutions acknowledged it as such. In Bosnia, but 

above all in Rwanda, it was often argued that, although Western journalists, diplomats 

and governments witnessed the violence against civilian, they did not grasp the extent to 

which these exactions were planned. In other words, although they saw, they 

misunderstood. Many newspapers indeed portrayed the outbreak of violence as a 

spontaneous, uncontrollable resurgence of long lasting ethnic hatreds. 58 Despite 

evidence that violence was one-sided, prepared and purposeful, international mediators 

kept referring to "factions" turning against one another. 59 

Monde, 9 May 1994,22. See also PRUNIER, The Rwanda Crisis, 273. 
57 "Les Etats Unis mettent en garde Bagdad contre toute utilisation d'armes chimiques, " Le Monde, 12 
March 1991,4. 
58 MALCOLM, Bosnia, 239; WAAL, Rwanda, 250-25 1. 
59 It took three months in Rwanda before genocide (i. e. organiscd and systematic killing of a specified 
part of the population) was recognised in a UN Report published on 30 June 1994. The report also 
denounced the role of Radio des Millcs Collines and the interference of states selling weapons to the 
regime, "La situation au Rwanda: un rapport dc VONU conclut A ]a perpetration d'un genocide, " Le 
Monde, 2 July 1994,3. As for Bosnia, coverage was often pro-Bosnian, as they suffered most. However, 
there was a pervasive assumption that all "factions" were similar in aims and methods and therefore that, 
given the weapons, the Bosnian government would act as violently as Serb and Croat nationalists. Ilence 
the maintenance of the arms embargo throughout the war. For a deconstruction of this doctrine of moral 
equivalence, see MALCOLM, Noel, "Bosnia and the West, A Study in Failure, " Spring 1995, Tile 
National Interest, 3-14. 
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In Bosnia however, the international community displayed early signs of understanding. 
As already mentioned UNSC resolutions denounced Serbian attempts at ethnic 

recomposition, displaying awareness and fear of a Croat re-play. Although the role of 
the JNA may have been unclear in the very early days of the fighting, 60 by late April, 

E. C. ministers asked Serbia to withdraw its army from Bosnia. 61 On 11 and 12 May 

1992, US and European countries symbolically withdrew their representation from 

Belgrade showing where responsibility lay in their eyes. In August 1992, George 

Kenney resigned from the US State Department, denouncing the hypocrisy of the US 

government which, according to him, used rhetoric on ethnic wars in order to avoid 
facing evidence of planned massacres. 62 

The UN special envoy in Rwanda seemed to understand neither the killings nor the civil 

war. Mr. Booh-Booh insisted on negotiating cease-fires whereas the RPF made clear it 

would not talk to the interim government that was established a few days after the 

assassination of President Habyarimana and contained only hard-liners. 63 On 20 April, 

Boutros-Ghali described the killings as spontaneous and presented the interim 

government as legitimate, showing little grasp of the events. However, the report also 

stated that a mass reinforcement of UNAMIR could stop the killings. 64 Although this 

option was supported by the UN Commander in Kigali, the UNSC refused it. Despite 

the fact that leading analysts and NGOs denounced the organised character of the killing 

from May onward, 65 Western governments' understanding of the nature of events is 

difficult to assess. Still, their denial that genocide was taking place lasted long after 

serious evidence regarding the nature of the killings was gathered by NGOs and the 
ICRC. This prolonged official confusion leaves much room to question 'Výhen exactly 

governments were aware of the gravity of the situation. 66 

60 In particular since President Izetbegovic asked the JNA for help. BOTTI and HONIG, Srebrenica, 73. 
61 UNSC sIREsn52 (1992) of 15 May 1992 and most subsequent resolutions in 1992 ask for the 
withdrawal of the JNA from Bosnia. 
62 MAASS, Love Thy Neighbour, 57-58. 
63 WAAL, Rwanda, 1120-1122. 
64 UNSG S/1994/470. 
65 OMAAR and WAAL, Rwanda: Who is Killing, Who is Dying, What is to be Done; a Discussion 
Paper, May 1994, Refugee Studies Programme Documentation Centre, Oxford. See also NEEDRUM, 
Susanne (coordinator for the inter-agency information sharing effort), University of Leeds Department of 
Civil Engineering, Rwanda Situation, Update (faxed summary of information compiled from information 
from Oxfam, MSF, Human Rights Watch, Accord, CARE and Amnesty International over the 3 and 4 
May 1994), 5 May 1994. This document is listed under "Oxfam" in the bibliography. 
66 US spokespersons were given orders not to use the term "genocide" and France refused to refer to 
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To sum up, in Bosnia, diplomatic acknowledgment of the wrongdoings of one side, 

suggests that UNSC members understood, if only partly, the events. The Rwandan case 

is less clear. In both cases however, governments reluctant to interfere were keen on 

confusing the issues and keeping their populations in the dark as to what was happening 

in order to avoid pressure to act. Indeed Western governments merely refused to react. 

As a result, most Kurdish, Bosnian and Rwandan civilians, whether displaced or not, 

met with indifference. Abandoned by Belgian soldiers near whom he sought protection, 

Jean-Paul, an inhabitant from Kigali, asked: 

We were there, they were there and could see what was happening in Rwanda ... But 

the UN protects no-one. They had been sent to Kigali to assure the security of Kigali. 

What about the people of Kigali? How can they protect the security of Kigali when 

they are doing nothing to protect its people? 67 

FROM IMPASSIVITY TO ACTION 

Bearing in mind the initial disregard for people on the move, the rise of concern and 

action on their behalf needs investigating. This section clarifies correlations between 

refugee pressure and international protection for IDPs. Three points are made. First, 

debates on ]IDPs protection appeared in the wake of refugee crises. Second, IDPs' 

safety was sponsored by protagonists with a vested interest in avoiding refugee outflow. 

Third, IDPs' backers often simultaneously tried to prevent their escape. Thus, the 

§ection closes by suggesting that international protection for. IDPs may have been a 

response to refugee outflow. The immediate problem raised by such reading is 

examined and ways to explore the matter further suggested. 

Care followed refugee crises 

The protection of displaced persons in northern Iraq was debated first on 5 April 1991 

after around one million Iraqi Kurds had crossed the Iranian and Turkish borders. 68 

genocide until well after the fall of the interim government. WAAL, Rwanda, 1128 and PRUNIER, The 
Rwanda Crisis, 275. 
67 Quoted in WAAL, Rwanda, 1115. 
68 S/PV. 2982,5 April 1991, Proceedings of the UNSC Regarding the Situation in Northern Iraq, in 
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Serious discussions on the fate of Bosnian displaced persons took place during a 

conference on humanitarian aid organised by UNHCR late July 1992 after more than 

500,000 Bosnians had fled towards Croatia, Serbia, Austria and Hungary. Third, UN 

circles considered displacement within Rwanda as some 250,000 people crossed the 

Rusomo river towards Tanzania within a week-end. Hence IDPs were of no interest to 

the intemational community until masses reached borders. 

These coincidences are not limited to the initial involvement of the international 

community. As conflicts developed, initiatives to increase IDPs' safety often surfaced 
during or following debates on refugee issues. In Bosnia, safe areas were discussed first 

in July 1992 as Slovenia proposed a plan to solve the refugee criSiS. 69 Dropped from the 

international agenda, the idea re-surfaced in October, at the initiative of the ICRC. The 

Swiss institution was unable to close Bosnian detention camps for lack of host countries 

to admit ex-prisoners. It thus asked the international community to organise "safe 

areas" for BosnianS. 70 The call echoed appeals by the UN Human Rights commissioner, 
Tadeusz Mazowiecki, to welcome expelled persons and create safe areas in Bosnia. 71 

Both petitions also followed the fall of Jajce in central Bosnia leaving thousands of 
Bosnians stranded on a closed Croat border. 72 Discussed in a UN debate, a "safe haven" 

proposal was watered down and left to the UN Secretary-General to study. 73 The 

UNHCR was largely opposed to the idea on the grounds that safe areas set up without 

agreement of the parties would be very difficult to sustain and might indeed encourage 
ethnic cleansing. 74 The UNSC members favoured increased humanitarian action. Three 

WELLER, ed., 'Iraq and Kuwait, 123-137. 
69 BARUTCISKI, Michael, TU States and the Refugee Crisis in the Former Yugoslavia, " Vol. 14, No. 
3 (1994), Refuge, 32-35,33. See also FRELICK, "Preventive Protection, " 443. 
70 MERCIER, Crimes without Punishment, 64-65. See also Ta situation en Bosnie Herz6govine; Faute 
d'asile en occident, la libdration de cinq mille d6tenus des camps a dt6 repouss6e au 3 novembre, " Le 
Monde, 26 October 1992,3; "Les d6tenus libdrds des camps de Bosnie attendent des pays d'accueil, " Le 
Monde, 28 October 1992,4; "Le CICR appelle A la cr6ation de 'zones prot6g6es', " Le Monde, 3 
November 1992,3. 
71 Quoted in "La protection des convois humanitaires: L' ONU interdit aux Serbes 1'espace a6rien 
bosniaque, " Le Monde, 12 October 1992,1. See also interviews of Tadeusz Mazowiecki in the following 
articles: "Des r6fugids de 1'ex-Yugoslavie 'en danger de mort, " Le Monde, 28 October 1992,1; "A 
l'issue d'une deuxi6me mission dans 1'ex-Yugoslavie, le Rapporteur de I'ONU M. Mazowiecki, estime 
que ]a 'purification 6thnique a d6ja largement atteint ses objectifs, " Le Monde, 30 November 1992,3. 
72 "Bosnic-Herz6govine: des r6fugids sont la cible des bombardements, " Le Monde, 2 November 1992, 
3; "L'6preuve de force A Belgrade entre M. Milosevic et M. Panic et la situation en Bosnie-Herzdgovine: 
des rdfugi6s de Jajce bloqu6s A la fronti6re croate, "Le Monde, 4 November 1992,3. 
73 UNSC sIREsn87 (1992), 16 November 1992. For comments on these issues see "La Suisse accueille 
1500 ex-prisoniers de Bosnie, " Le Monde, 14 November 1992,6. 
74 MERCIER, Crimes without Punishment, Appendix, Document VIIIb, 14 December 1992, "Safe areas 
for humanitarian assistance. " (SC resolution 787), position of LTNHCR, 211-213. See also Humanitarian 
Issues Working Group of the International Conference on the Former Yugoslavia, UNHCR, working 
document, prepared for the meeting of 4 December 1992,30 November 1992.3-4. 
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months later howevýr, 'as UNHCR planned the evacuation of Srebrenica, the town was 

declared a safe area. 75 Indeed in Bosnia, the option "safe area" always rose as a 

potential response to mass flights or evacuation dilemmas. 

However, even in the confines of three cases, not all refugee movements led to the 

design of protection policies for IDPs. No safe areas were established along the 

Iran-Iraq border or in eastern Rwanda. Whereas all IDP protection debates are preceded 
by refugee outflows, not all exoduses lead to debates on forced migrants' safety. This 

suggests that refugee influxes alone are necessary yet insufficient to engender action for 

IDPS. 

One must also search for situations in which protection emerged independently from 

refugee dilemmas. Srebrenica might be a case in point. In spring 1993, planned 

evacuations from the besieged pocket were directed towards Tuzla, in northern Bosnia. 

Hence, no cross-border population movement was planned. In addition, because of high 

media pressure, most observers saw the safe area announcement as a public gesture 

intended to appease international outrage. However, studies of the declaration show that 

for diverse reasons the Bosnian government, UNHCR, UNPROFOR and mediators 

favoured keeping the, population within the city. Vance and Owen, in their attempt to 

negotiate their, plan with Bosnian Serbs, had strong incentives to preserve Srebrenica as 

a "Muslim canton. " The fall of the town meant the end of the plan. UNHCR also 

expressed concern about the fate of male inhabitants of Srebrenica if women and 

children were to be evacuated. 76 Indeed, safe area building in Srebrenica is not a 

simple case of media induced pressure. There were strong political incentives for not 

giving up the town at that stage and this implied limiting evacuations. 

"Bad Neighbors, Bad Neighborhoods' '77 

For Myron Weiner, the bad neighbours are those refugee-producing countries. A 

neighbourhood however is made of at least two parties and is thus the product of 

refugee-receiving as well as refugee-sending states. In the crisis reviewed, 

75 UNSC S/RES/816 (1993), 16 April 1993. 
76 Interview with Louis Gentile, UNHCR, II September 1998. 
77 Borrowed from WEU'qFR, "Bad Neighbors, Bad Neighborhoods. " 
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neighbouring countries all became involved, yet adopted widely different strategies. On 

2 April, Turkey and Iran asked for an extraordinary UNSC meeting about northern Iraq. 

Both governments emphasised the human suffering and their powerlessness to protect 

people because of the scope of the catastrophe. 78 Yet, from the onset of the crisis, 
Turkey also highlighted the necessity to stop the exodus. In an address to the UNSC, its 
delegate drew a stark picture: 

In the chaotic conditions prevailing in northern Iraq, it is conceivable that a million 

people might be forced to move from that country to Turkey. No country can cope with 

such a massive influx of destitute people fleeing for their lives. Turkey will not allow 
its border provinces to be overwhelmed by such a flood of displaced persons. 79 

Turkey made it explicit that its policy was dictated by refugee pressure. The exaggerated 
figure, the Turkish government itself, at the time, estimated the refugees at around 
200,000, shows the play on fear of mass displacement that took place in UN circles. 
However successful Turgut Ozal was in framing the issue as a threat to security, after 

resolution 688 was voted, he proposed and campaigned for a "safe haven. "80 Whereas 

humanitarian agencies insisted on protecting fleeing civilians wherever they stopped, 81 

Turkey was adamant that security should be established within Iraq. Its NATO partner 
took various positions: John Major, after trying to convince Turkey to open the border82 

became himself an advocate of the safe haven concept which he presented to' its 

European partners on 8 April 1991. Major suggested "the establishment of a safe haven 

in northern Iraq under UN control where refugees, particularly Kurds, -would be safe 
from attacks and able to receive relief supplies in a regular and ordered way. "83 During 

the same press conference, Major went on: "What we are seeking to do is to provide 

78 Letters from the Permanent Representative of the Islamic Republic of Iran to the United Nations: 22 
March (S/22379) and 4 April (S/22447), letter from the permanent Representant of Turkey to the UN 
dated of 3 April 1991 (S/22435), in WELLER, ed., Iraq and Kuwait, 604. 
79 Declaration of Turkey, proceedings of the UN Security Council S/PV. 2982,5 April 1991, in 
WELLER, ed., Iraq and Kuwait, 123-124. 
80 S/RES/688 (1991), 5 April 1991. See also 'Vexode des r6fugids aux fronti6res irakiennes. 
Washington et Ankara sugg&ent la cr6ation en Irak de zones de s6curit6 placdes sous le contr6le de 
l'ONU. " Le Monde, 9 April 1991,4; "La morale contre 1'6tatisme, A propos des zones de securit6 en 
Iraq, " Le Monde, 10 April 199 1.1. 
81 Only the ICRC was working within Iraq at the time, for all institutions needed Baghdad's approval. 
"Irak: Paris envoie une aide humanitaire au Kurdistan, les Frangais donneurs de leqons, " Le Monde, 5 
April 1991.4. 
82 Ibid., 4. 
83 Statement of John Major at a press conference 8 April 1991, HMSO, in WELLER, ed., Iraq and 
Kuwait, 714. 
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protection for Kurdish people and other refugees from the treatment that they have faced 

in the last few weeks. "84 Much campaigning however was necessary to convince the US 

that the operation was both necessary and feasible. Even after James Baker's visit to the 

Iraqi-Turkish border, on April 7, the US remained reluctant to be involved. As late as 
13 April 1991, George Bush is quoted saying: I do not want one single soldier or 

airman shoved into a civil war that's been going on for ages. "85 

In the first months of the Bosnian war, the international community's attention was 

focused on Sarajevo. Nagging their European partners for help with refugecs, Croat and 

Austrian governments called for a UN intervention in July 1992.86 Similarly to Turgut 

Ozal, President Tudjman made clear that he called for action to stop the abuses 

triggering the exoduS. 87 The appeal was ignored by UNSC members and deemed 

non-realistic by diplomats. 88 Throughout 1992, the government of Austria, itself a 

major refugee recipient, was a prominent force on behalf of Bosnian displaced persons. 

Austria supported the creation of safe areas discussed in the UNSC in November 1992-89 

Its foreign minister also toured European capitals to defend the project. 90 The Austrian 

government publicly expressed concerns regarding the prospect of a "permanent" 

refugee population. 91 Finally, UNHCR itself in charge of displaced persons and in needs 

of funds was keen to debate forced displacement. In late July 1992, it organised a 

one-day debate on humanitarian action to which I shall return. 

The protection of Rwandan IDPs surfaced as 250,000 refugees flooded the Tanzanian 

region of Ngara (29 April-2 May 1994). In his 30 April statement, Boutros-Ghali 

expressed concerns about displacement within and outside Rwanda, called for the 

84 Ibid., 714. 
85 Remark made at Maxwell Air Force Base War College in Montgomery Alabama 13 April 1991, 
Weekly compilation of Presidential Document 22 April 1991 Vol. 27, No 16,433, quoted in 
STROMSETH, "Iraq's Repression of its Civilian Population, " in FISLER DAMROSH, ed., Enforcing 
Restraint, 105-106. Regarding the US reluctance to be involved, see also the above quoted work page 84 
and "La marche arri6re de M. Major A propos du projet de crder des zones de protection pour les r6fugids 
kurdes d'Irak, " Le Monde, 11 April 1991,3. 
86 "Les combats en Bosnie-Herz6govine: Les dirigeants bosniaques, croates et slov6nes r6clament une 
intervention militaire 'rapide et dnerg6tique' de l'ONU, " Le Monde, 15 July 1992,4. 
87 Ibid., 4. 
88 Ibid., 4. 
89 GUTMAN, A Witness to Genocide, 129-130. "La Suisse accueille 1500 ex-prisoniers de Bosnie, " Le 
Monde, 14 November 1991,6. 
90 BOTH and HONIG, Srebrenica, 100-101. 
91 "La visite du prdsident autrichien A Paris M. Thomas Klestil plaide pour I'admission rapide de 
I'Autriche dans la CEE, " Le Monde, 15 October 1992,4. 
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protection of displaced person and stressed "the importance of ensuring that the situation 
in Rwanda does not affect adversely the security and stability of neighbouring 

countries. "92 From that time onwards, UN officials became instigators of action on 
behalf of Rwandans on the move. In the course of May, African states appeared keen 

on acting. Lacking financial means, they offered troops to become UN peace keepers. 
UNSC permanent members in contrast dragged their feet in all the debates and 
postponed providing financial and material backing for UNAMIR 11.93 

In short, neighbouring countries facing refugee outflow and/or refugee organisations, 
the UNHCR and the ICRC, supported action on behalf of displaced persons. By 

contrast, Western states, especially the US, were slow in picking up the issue. Second, 

neighbouring countries clearly relate their interests for IDPs to the on-going refugee 

crises. Third, a common argument used to try and involve reluctant UNSC members 
into intervention was that of "threat to peace and security in the region. " In fact, not 

only did the champions of protection for displaced persons had vested interests in 

avoiding refugee flows but they explicitly linked internal protection to pre-empting 

refugee outflow and organising repatriation. Not all neighbouring states pushed for 

action on behalf of IDPs however. But before we study the position of Iran or Tanzania, 

we shall examine how refugee-fearing countries promoted protection verbally as well 

as wishes to contain. 

Closed versus open borders 

Turkey shut its borders to Kurdish refugees early April 1991. Despite numerous reports 
highlighting disastrous humanitarian conditions in the mountain, Turkey remained 
inflexible concerning its frontier while campaigning for the establishment of a 
"protected zone" in the Iraqi valley. 94 Clearly, containment had priority over safety and 
consequently Turkey largely contributed to the creation of a nightmare of a 
neighbourhood. 

92 The United Nations and the Situation in Rwanda, UNDPI, 9. 
93 S11994n28,20 June 1994, letter dated 19 June 1994 from the Secretary-General addressed to the 
President of the Security Council. 
94 "lls doivent pouvoir rentrer chez eux, reportage 1'exode des rdfugids kurdes irakiens, " Le Monde, 12 
April 1991,1. 
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Simultaneously with, sometimes prior to calling for international action, Bosnia's 

neighbours raised barriers to forestall incoming exoduses. In May 1992, the German 

government re-introduced visa requirements for Bosnians, forbidding legal access to the 

German territory. 95 It then officially closed its border after failing to convince its 

European partners to share its burden under "refugee quota policies. " 96 Although it 

supported the quota principle, Sweden also refused newcomers after June 1992.97 From 

late June onwards, Hungary refused entry to refugees deported by Serbian authorities. 98 

Whilst making an appeal for intervention in Bosnia, President Tudjman also announced 

that Croatia would no longer welcome Bosnian refugees. 99 Instead, Croatia offered to 

be a transit station for Bosnian refugees to be re-settled in third countries. The policy 

was progressively implemented in the summer and autumn of 1992 with thousands of 

male Bosnian refugees sent back to Bosnia. 100 Slovenia, also very active in devising 

refugee policies, announced its border closure in the course of August 1992.101 On 

grounds of national security, Greece rebuffed all asylum seekers from Fonner 

Yugoslavia although it offered places for medical evacuations from Sarajevo. 102 Italy 

kept most refugees in camps at the Slovenian border. 103 Responding to and shaping the 

above positions, UNHCR set out to design a preventive protection policy to which we 

shall return. By July 1993, Amnesty International commented: "Most European 

govemments had imposed visa requirements on people from former Yugoslavia, 

including nationals of Bosnia-Herzegovina which, in practice, make it extremely 

difficult for most Bosnian Muslim refugees to leave Croatia for other European 

95 "Lors d'une conf6rence A Vienne, I'Europe tente de se mobiliser en faveur des rdfugi6s de Bosnie et 
de Croatie, " Le Monde, 23 May 1992, S. 
96 "La Slov6nie ferme ses fronti6res aux rffigids de Bosnie", Le Monde, 24 August 1992,4. This 

article also reports that Rudolph Seiter, the German interior minister, announced the border closure on 17 
August 1992. 
97 "La Su6de est favorable A une r6partition par quotas des rdfugi6s yougoslaves, " Le Monde, 4 July 
1992,3. 
98 "Yugoslavs try to deport 1800 Muslims to Hungary, " 3 July 1992, GUTMAN, A Witness to Genocide, 
20-23. See also "La Hongrie veut fermer ses froriRres aux personnes expulsdes de Bosnie, " Le Monde, 
11 July 1992,3. 

, 99 Croatia announced its border closure on 14 July, "A l'initiative du HCR, cent soixante-dix pays au 
chevet des r6fugi6s de 1'ex-Yugoslavie, " Le Monde, 29 July 1992,3. 
100 "La Croatie contraint des r6fugi6s musulmans A repartir pour le front, " Le Monde, 20 August 1992,3. 
According to Amnesty International, large-scale deportations of men of military age took place in 
September and October 1992 pursuant on an agreement between the governments of Croatia and Bosnia. 
EUR/48/05/93, Bosnian Refugees: A Continuing Need for Protection in European Countries, London, 
July 1993,5. 
101 "La Slov6nie ferme ses fronti4es aux r6fugids de Bosnie, " Le Monde, 24 August 1992,4. According 
to the article, the decision was announced on 21 August. 
102 UNHCR, Report on Former Yugoslavia, Sept ember 1993. "A l'initiative du IICR, " Le Monde, 29 
July 1992,3. 
103 Ibid., 3. 
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countries. "104 Since no country answered the Croat request, 105 Bosnian borders became 

increasingly tight during the summer 1992.106 

After the first Rwandan exodus to Tanzania, humanitarian agencies warned and 

prepared against further mass displacement. While Boutros-Ghali tried to re-activate 
UNAMIR in New York, both the WFP and the ICRC organised food convoys to be sent 
to people on the move. There is little doubt that the ICRC sought to meet the needs of 
IDPs wherever they were. 107 The food however, was also to act as a barrier in the hope 

that people would settle rather than flee to Zaire. 108 The UNHCR also participated in 

cross-border relief supplies. Again, institutions appealing for international intervention 

on behalf of civilians involve themselves in devising policies averting cross-border 

exoduses. 

The contradiction of calling for action on behalf of people to whom one refuses the 
basics of asylum requires more work. However, before doing so, we must outline the 

positions of potential "good neighbours, " countries which did not obstruct refugee entry, 

namely Iran and Tanzania. 

Both the Iranian population and the government mobilised immense resources to meet 
the needs of the one million refugees that crossed the border. The international aid 
received by Iran was but a drop in the ocean in comparison with the provision met by 
local and national organisations. 109 The Iranian government's response was remarkable 

104 Amnesty international, EUR/48/05/93, Bosnian Refugees, 1-2. 
105 Britain in particular kept deporting Bosnian asylum seekers to the countries they had travelled 
through under the E. C. rule of "first country of asylum" i. e. that asylum applications should be entered in 
the first country of refuge. "Poldmique en Grande Bretagne aprýs le refoulement de rffugids, " Le Monde, 
14 August 1992,4. 
106 In the course of the autumn, UNHCR also interfered to oppose a local decree and prevent the 
eviction of unregistered Muslim displaced persons in Tomislavgrad. Along the same line, the Croat office 
of displaced persons cancelled the refugee status of persons from Western Hercegovina which was 
declared a safe place to return to. Again, UNHCR intervened and negotiated the non-expulsion of 
Bosnian Muslims. Information Notes on Former Fugoslvia, UNUCR office of the Special Envoy for 
Former Yugoslavia, External Relation Unit, No. 11, November 1993. 
107 ICRC, Annual Report on Rwanda 1994,30 May 1995. 
108 "Projet Frangais d'intervention au Rwanda: Un Zaire providentiel et inquiet, " Le Monde, 23 June 
1994,3. 
Im United Nation Regional Humanitarian Plan of Action to the Crisis between Iraq and Kuwait, Second 
Update 9 April 1991, mentions that what Iran was spending to cope with the crisis was way beyond any 
help brought by the international community, in WELLER, ed., Iraq and Kuwait, 611-612. See also 
Mass Exodus, Iraqi Refugees in Iran, Issue Brief, US Committee for Refugees, Washington, July 1991, 
1-2. 
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in humanitarian terms, especially compared with the deadlock created at the Turkish 

border. Similarly, Tanzania was congratulated by Ogata for its generosity towards 
Rwandan refugees. 110 Such an openness directly challenges the hypothesis. Two 

potential reasons may explain open borders: neighbouring states may have genuinely 

chosen to accept the refugees or they may have been unable to stop the outflow. 

For John Fawcett, IRC director for Iraq in Spring 1991, both Iranian and Turkish 

governments knew that their borders were ill-defined, and that refugees came and 

usually returned. "' Hence the relaxed position of Iran and its early support for the 

repatriation programme. In late April, the Iranian government emphasised: 

the magnitude of the disaster requires immediate action by the UN without further 

delay both in order to address the basic needs of the refugees and also to arrange for 

their repatriation. 112 

In fact, despite their claims to have always kept the border opened, 1 13 Iranian authorities 

tried to close it. As refugee numbers increased dramatically, the government decided to 

close its border "temporarily" on 7 April 1991 but reversed the decision the following 

day. 114 These moves may indicate a technical problem at the border. Alternatively Iran 

may have tried to close its border but gave up because of the sheer pressure of people 

forcing their way in. In those hectic days, journalists claimed that the line of cars 

waiting on the Piranshar road to enter Iran was 70 kms long. 115 Moreover, the Iranian 

border is much longer and difficult to patrol than the Turkish one. The Iranian call for 

repatriation quoted above was addressed to the UNSC just after the short-lived attempt 

to Close the border. 

110 "Le pr6sident du CICR d6nonce les responsabilit6s majcures de la communit6 intcrnationale, " Le 
Monde, 9 May 1994,22. 
111 Interview with John Fawcett, February 1997. 
112 United Nation Regional Humanitarian Plan of Action to the Crisis between Iraq and Kuwait, Second 
Update 9 April 199 1, in WELLER, ed., Iraq and Kuwait, 613. 
113 S/22463,8 April 1991, letter from the Permanent Representative of the Islamic Republic of Iran to 
the United Nations addressed to the Secretary General, in WELLER, ed., Iraq and Kuwait, 608, 
114 "Children perish on the road to Iran, " 7he Financial Times, 9 April 1991,1. See also 'Vcxode aux 
fronti&es de Mrak et l'organisation des premiers secours, " Le Monde, 9 April 1991,3. 
115 "Children perish on the road to Iran, " The Financial Times, 9 April 1991,1. 
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Tanzania's position may have been similar to that of Iran, given that African 

understandings of refugees are more flexible than the 1951 convention definition. 

Tanzania however forced mass repatriation in 1996. It is therefore possible that it 
"welcomed" refugees out of sheer weakness and inability to control borders and did not 
plan or want them to settle. None of the African states surrounding Rwanda had the 

military means to stop people from coming through. The first exodus towards Ngara 

was at such short notice that, Tanzania did not try to close its borders but instead 

appealed to international aid. Zaire hardly tried to control the outflow towards Goma. 
Yet in August, it did try to close its border to forestall an exodus following the 

withdrawal of French troops. Burundi did announce that its borders were closed in July 
1994 but seemed to have little means of control. Burundi received Rwandans but was 
shielded partly by Zone Turquoise, partly by Hutu refugees' legitimate terror of its 
heavy handed Tutsi military regime. Although there are grounds to suggest that, at least 
in the case of Iran and Tanzania, borders could not be close to refugees, time and space 
do not allow one to explore this claim properly. Still, whether temporary asylum was 
granted by or forcefully taken from the above states, their emphasis on repatriation 
makes clear their wish not to keep the refugees. 

I am aware that I have outlined only potential causes of open-border policies. However, 
in doing so, the importance of repatriation and the fact that open state concerns for 

civilian protection are enshrined in discussions on returns emerged. This in fact 

strengthens the hypothesis. First, it confirms open states' concerns about refugees, 
suggesting that the neighbouring countries policies vary in means rather than , ends. 
Second, the fact that states keeping open borders are less concerned with initial debates 

on IDPs' safety suggests a connection between taking a stand on containment and 
promoting IDPs safety. The Iranian government, for instance, entered the debate on safe 
havens later than Turkey. In addition, its main contribution to it was that safe areas 
should be run by the UN not the US. 116 This may enlighten a problem previously raised, 
namely that the existence of refugee movement alone does not necessarily promote 
IDPs' protection. An active containment policy may be necessary. Consider for 
instance the flight of Iraqi Kurds towards the Iranian border in the Autumn of 1995 and 
that of 24,000 persons who followed the mercenary warlord Fidrec Addic into 

116 "Une 'zone de protection' est instaurde de facto dans le nord de Firak, " Le Monde, 12 April 1991,3. 
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temporary exile in the Croat Serb Krajina in 1994. None of these cross. border 

movements' promoted significant responses. Yet, neither Iran nor the Serb Republic of 

Krajina closed their border to the exiled. Overall, it might have been the position of the 

neighbouring countries regarding the exoduses which, to a great extent, determined the 

policy implemented. 

Protection pledges in lieu of hospitality 

Promoting international protection of people on the move occurred only after, or in the 

course of, refugee crises on the Iraqi/Turk, Bosnian/Croat or Rwandan/Tanzanian 

borders. Both'in Iraq and Bosnia, the protection of IDPs was raised by neighbours of 

the troubled state when facing mass arrivals. In Rwanda however, it is not Tanzania but 

the UN Secretary-Generdl, as well as the UNHCR and the ICRC, that rang the alarm 
bell. In all cases permanent members of the Security Council were slower in becoming 

involved, especially the US in Rwanda, Bosnia but also in Iraq, something which is 

usually overlooked. In addition, states that called for international action on behalf of 
IDPs, in particular Turkey, Croatia and Slovenia did so while closing their borders. 

Humanitarian organisations also tried and averted outflows with food as incentive. In 

effect, policies of containment and protection appeared correlatively. From the 

perspective of the displaced persons, protection was enhanced if, and only if, they were 

on their way out of the country. Some states however remained open to refugees. Iran, 

Tanzania were involved in debates on protection while defining repatriation procedures. 

Although the above coincidences make the hypothesis plausible, correlation does not 

necessarily imply causality. The emergence of protection for IDPs could be an aim in 

itself, possibly a direct response to media rather than refugee pressure. The plight of 

Iraqi Kurds stranded above Cukurka was main news, eclipsing the allied Gulf war 

victory and the "New world Order" campaign. In Rwanda, journalists only 

progressively discovered the genocide. In Bosnia, pictures of detentions camps stirred 

public emotions in August 1992 and weighed on Western leaders during the London 

Conference. Before addressing this issue in conclusion, we shall take a closer look at 

diplomatic debates connected with policy design hoping to obtain further insight into the 

nature of the protection pledged. 
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INTERNATIONAL PRESENCE, FOR WHAT, 
PURPOSE? 

Concern for IDPs seems to appear as a response to refugee flow. Still, an enquiry into 

decision-making processes checked against the implementation of resolves on the 

ground is needed to decide on the intentions of international actors. 

Diplomacy: the questfor stability 

On 5 April 1991, UNSC members voted for resolution 688, which demanded immediate 

access to northern Iraq for aid agencies and insisting that repression be stopped. 
International humanitarian action was justified on the ground that the "exodus threatens 

peace and security in the area" which led Frelick or Adelman to argue that migratory 

pressures grounded international reaction. 117 Resolution 688 was not passed in order to 

set up a safe haven. It neither mentions the term nor even suggests the idea. When 

they started air-drops, the US were adamant that these operations were strictly 
humanitarian and did not constitute a violation of Iraq sovereignty. However, neither 
the air-drops nor the reinforcement of the no-flY zone, announced on 10 April, defused 

the crisis. By mid-April, the US government spokesperson acknowledged that 
hundreds of persons were dying daily on the Turkish border. ' 18 

1 

Whereas the US believed in the mitigation of the problem with humanitarian aid, its 

partners came to terms earlier with the idea of a safe haven. Beyond the plethora of 
declarations on the need to save, 119 the concept was depicted as a way to hold people 

within the Iraqi territory and a justification to repatriate those who had managed to 

escape. The fact that it was originally proposed by President Ozal is itself enlightening. 
As the first sponsor of the idea, Turkey insisted that a "protected zone" was to be 

117 See the already quoted article of FRELICK, "Preventive Protection, " and ADELMAN, "The Ethics 
of Humanitarian Intervention. " 
118 "La trag6die kurde, chronologie mensuelle encadrde, " Le Monde, 14 May 1991,24. Humanitarian 
organisations claimed that between 400 and 1,000 persons died daily on the border. These figures, 
although inflated according to John Fawcett, were nonetheless publicly referred to by US officials. 
Interview with John Fawcett, February 1993. 
119 Proceedings of the LIN Security Council S/PV. 2982,5 April 1991, in WELLER, ed., Iraq and 
Kuwait, 123-137. 
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temporary and that important matters were "the conditions under which these 

populations can return homc. "120 Likewise, for the British government, the issue was 

ultimately that of repatriation. John Ma or pictured the safe haven as a two-stagcs 

process: - "Get the Kurds and the other refugees down from the mountains and into the 

safe areas and then back home. "121 Douglas Hurd claimed that he wanted first to keep 

refugees alive, second to return them home. 122 For him safe havens represented "way 

stations" towards home. Jacques Santer presiding over the E. C. meeting during which 
the British proposal was accepted, declared to Le Monde: "Our policy is to prevent an 

exodus that would be irreversible. We do not want to let the Palestinian problem repeat 
itself. "123 George Bush, asked whether Kurdish refugees would remain so, answered: I 

hope not. We've got enough - what looks like permanent refugees, and we are trying to 
do something about that in various areas. "124 

Furthermore, all governments involved shared the concerns for Iraq's sovereignty that 

were initially expressed by the US and the UN Secretary-General Perez de Cuellar. 

John Major made his position clear: "We are not dividing the country ... we are not in 

the business, of altering the borders of Iraq. "125 Virtually every government's statement 

contained reassurances to Iraq. 126 A UN memorandum of understanding (MOU) was 

signed with Baghdad on 18 April 1991 allowing the establishment of camps in northern 

Iraq. Despite Iraqi diplomatic protests regarding the presence of foreign soldiers on the 

national territory, a. working co-operation was quickly established. 

In short, the allies wished to defuse the border crisis in ways that would neither increase 

refugee numbers nor dismantle Iraq. Coalition governments remained faithful to their 

position held throughout the Gulf War: to preserve borders. Turkey's refusal to provide 

asylum was hardly challenged, and it took a border deadlock to convince the US to 

encroach temporarily on Iraq's sovereignty "not in its principle but in its exercise" as 

120 "Une 'zone de protection' est instaur6e de facto dans le nord de l'Irak, " Le Monde, 12 April 1991,3. 
121 UK F& C Office, Press Office 8 April 1991, in WELLER, ed., Iraq and Kuwait, 715. 
122 Ibid., 715. 
123 "Au. conseil europ6en de Luxembourg les Douze se mobilisent cn faveur des kurdes irakiens, " Le 
Monde, 10 April 1991,4. On precluding a "Palestinian style exodus" see " 'Safe haven' is not enough, " 
The Financial Times, 10 April 1991,19, "Equal in misery. Belatedly, the West is doing something for 
Kurds and Palestinians. But not enough, " 7be Financial Times, II December 1991,19. 
124 US The President's News Conference, 16 April 1991, in Weekly Compilation of Presidential 
Documents, Vol. 27 No 16, in WELLER, ed., Iraq and Kuwait, 718. 
125 UK F& C Office, Press Office 8 April 1991, in WELLER, ed., Iraq and Kuwait, 715. 
126 ADELMAN, "The Ethics of Humanitarian Intervention, " 74-75. 
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Mitterrant indeed said. 127 Contrary to conventional wisdom, 128 this intervention may 
have been little about overriding Iraq's sovereignty for media induced humanitarian 

reasons. It was primarily designed to protect borders and regional order. Brent 
Scowcroft, President Bush's national security adviser claimed that the, US responded to 
Turkey's anxieties rather that to any form of media pressure: 

Without Turkey factored in, with just television pictures, I don't know what our 
response would have been. We were very sensitive to Turkey 's anxiety about allowing 

the Kurds to stay. That was fundamentally what motivated us. 129 

The initial reluctance of the US to interfere militarily and their emphasis on air drops 

shows a divergence in policy means rather than ends. Answering a journalist's -question 

in the press conference during which he announced the intervention, President Bush 

declared: "How do you talk scared people into coming down? [from the mountains] you 
talk to them about security. "130 Bush made clear that security (protection) was the 

answer to the problem, i. e. "getting those scared people down from the mountain. ", The 

emphasis was on "how. " Providing security was to be a means. 

As the war broke out in April 1992, the UNHCR lead agency for Former Yugoslavia 

extended its work to Bosnia. Anxieties about ethnic cleansing, 131 increasing difficulties 
in resettling refugees and the necessity to secure funds for the winter urged the 
institution to organise a conference on Bosnia on July 29 1992. In search of immediate 

and long term solutions, the UNHCR sought to offer the following approach: 

a comprehensive approach which serves to: i) enhance respect for human rights and 
humanitarian law; ii) strengthen efforts to prevent or contain displacement; iii) provide 
temporary refuge and material assistance for those in need of international protection; 

127 Franqois Mitterrant, translation mine, quoted in "La morale contre 1'6tatisme, h propos des zones de 
securit6 en Iraq, " Le Monde, 10 April 1991,1. On this issue, see also ADELMAN, "The Ethics of 
Humanitarian Intervention, " 74-75. 
128 As developed for instance by PELLICER, Olga, "Successes and Weaknesses of Recent UN 
Operations in the Field of International Security, " Vol. 47, No. 2 (1995), International Social Science 
Journal, 305-314,310. 
129 Interview with Steven Livingston quoted in LIVINGSTON, Clarifying the CNN Effect, 10. 
130 US The President's News Conference, 16 April 1991, in Weekly Compilation of Presidential 
Documents, Vol. 27 No 16, in WELLER, ed., Iraq and Kuwait, 718. 
131 See the contribution of Soren Jessen Petersen (UNHCR) in DOMESTICI-MET, Marie-Jos6, ea., Aide Humanitaire Internationale: un concensus conflictuel (Paris: Economica, 1996), 117-118. 
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iv) initiate action to create conditions, including the socio-economic rchabilitation of 

affected areas, in order to encourage refugees and displaced persons to return home. 132 

UNHCR promoted two approaches towards displaced persons: preventive and 

temporary protections. 133 Two responses emerged. The German government suggested 

a quota policy whereby E. U. countries would temporarily accept refugees in percentage 

of their populations and resources. 134 The speakers for Britain and France led the 

charge against the idea. Both argued that refugees should be protected as close as 

possible from their homes to oppose ethnic cleansing and encourage early return. 135 

Thus, both states approved only of the "preventive" part of UNHCR proposals. During 

the conference, France and Britain supported a Slovenian proposal to create security 

zones in Bosnia under the protection of international peace-keepers. 136 The Slovenian 

representative suggested that, in such zones ethnic cleansing should "be prevented by all 

means and refugees who would otherwise flood Europe could be accommodated there. 
This would also meet the requirement that refugees should remain as close to their 

homes as possible. "137 Note the difference in emphasis: remaining close to home is no 
longer "better" for war victims, it is simply "a requirement. " In the weeks following this 

meeting, Sadako Ogata held discussions with the UN Secretary-General on the 

possibility of creating such protected zones. Indeed, Germany remained isolated, 

whereas preventive protection was adopted as the framework for action. 

Forced displacement issues seemed less prominent during the London Conference held 

in the wake of the outrage caused by news on detention camps. They were nonetheless 

132 UNUCR, HCRAMFY/1992/2 24 July 1992,2. 
133 "An important objective of humanitarian action in the Former Yugoslavia has been, and should 
continue to be, to prevent and contain displacement, to the extent possible, by providing protection and 
assistance to victims of the conflict who might otherwise feel compelled to move. " IICR/IMFY/1992/2 24 
July 1992,3. 
134 Statement by Rudolf Seiter, Federal Minister of the interior, International Meeting on Humanitarian 
Aid for Victims of the Conflict on the Former Yugoslvia, Geneva, 29 July 1992. 
135 Statements by Bernard Kouchner, France, Ministre de la Santd et de I'Action Humanitaire and by the 
Right Honorable the Baroness Chalker of Wallasey, Minister for Overseas Development, International 
Meeting on Humanitarian Aid for Victims of the Conflict on the Former Yugoslvia, Geneva, 29 July 
1992. 
136 Statement by Joze Pucnik, Vice-President of the Government of the Republic of Slovenia, 
International Meeting on Humanitarian Aid for Victims of the Conflict on the Former Yugoslvia, Geneva, 
29 July 1992. 
137 Ibid. 
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underlying many discussions as this comment by acting US Secretary of State Lawrence 

Eagleburger makes clear: 

We must also funnel humanitarian assistance to hundreds of thousands more who are 
besieged inside Bosnia, so that they do not become the next wave of refugees. It will 
require the opening of safe corridors to accomplish this goal. 138 

By September 1992, a comprehensive strategy designed to prevent further exodus was 
being set up and the approach was confirmed in a "note on international protection" 

submitted to the UNHCR executive committee in October 1992.139 It involved all 
"people of concern" as it was feared that many civilians would be displaced shortly by 

hunger if not military action. Interestingly enough, UNHCR itself spoke of "preventing 

or containing" flights: Prevention may have been for those who had not yet moved, 
containment for those who had. IDPs were the latter. 140 

In Rwanda, after his first call for action, Boutros-Ghali was required to co-ordinate and 
improve humanitarian aid deliveries. In the following weeks, the UN General Secretary 

made various appeals to action. On 17 May, the UNSC met again tore-assess its 

position on Rwanda. The US, led by Madeleine Albright, argued against the 

reinforcement of UNAMIR. 141 Under pressure from others, they finally voted 
UNAMIR's expansion "in principle. " UNAMIR II was to be given 5,500 troops able, 
among other things, to "contribute to the security and protection of displaced persons, 
refugees and civilians at risks in Rwanda, including through the establishment and 
maintenance, where feasible, of secure humanitarian areas. "142 In the debate on safe 
areas, the US argued that blue helmets should be deployed at the border of Rwanda, 

although within the country, to protect refugees and act as a buffer zone. 143 By contrast, 
Boutros-Ghali and France wanted to intervene in Kigali itself. The former argued that 

138 QuotcdinFRELICK, "PrcventiveProtcction, "451. 
139 JAEGER, Gilbert, "The Recent Concept and Policy of Preventive Protection, " Vol. 14 (January 
1994), Refugee Participation Network, 20-21,20. 
140 UNIICR, IICR/CRIIC/FC/2,31 August 1992, Comprehensive Response to the Humanitarian Crisis 
in Former Yugoslavia, Working Document for the Second Meeting of the CRHC follow-up Committee, 
Geneva. 4 September 1992,10 pages, 4-5. 
141 WAAL, Rwanda, 1126-1132. 
142 UNSC S/RES/918 (1994), 17 May 1994. This mandate is reiterated in UNSC S/RES/925 (1994), 8 
June 1994. 
143 "Surmontant les rdticences am6ricaines, le conseil de sdcurit6 de L'ONU pr6conise le d6ploiernent de 
5,500 'casques bleus' au Rwanda, " Le Monde, 18 May 1994,4. 
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displaced persons in the interior of the country outnumbered those in border areas and in 

neighbouring countries by a factor of five. '" According to him, "If humanitarian efforts 

were concentrated on border areas, the protected sites could act like a magnet to people 
in need in the interior of the country and increase the number of displaced pcrsonS. "145 

The idea of intervening in Kigali rather than at the borders was not only because of 
fierce fighting but also because the capital city, at the centre of the country, could be 

made an island of security and prevent or re-direct displacement. 

As the international community procrastinated over involvement, France obtained 

UNSC clearance to intervene on its own terms, in late June 1994.146 As hundreds of 

thousands of people were fleeing the advance of the RPF and between 1.5 and 2 million 

people were on the move, the French government presented a new safe zone project to 

the UNSC. In a letter to Boutros-Ghali, Jean-Frangois M6rimde, the French ambassador 

to the UN, pointed out the necessity to prevent the exodus so as to avoid a humanitarian 

crisis and the creation of intractable refugee problems. France offered two alternatives 

to the Security Council: the creation of a "safe area" in the three southern districts of 

Rwanda, Cyangugu, Gikorongo and one third of Kibuye, or the withdrawal of French 

troops. 147 The move was immediately legalised. Whatever France's motives were, and 

however suspicious other members of the Security Council were, the ways in which 

Mdrimee presented the case for Zone Turquoise and its immediate endorsement is 

evidence of UN anxieties about mass population movements. 

In all cases, action on behalf of IDPs was not only introduced but also discussed and 
justified in terms of its efficiency in stopping cross-border population movements. The 

questions debated were technical: "How do we keep them in Iraq? " "Where do we 

144 At the time around one million persons were estimated to be displaced. 
145 The United Nations and the Situation in Rwanda, UNDPI, 10. 
146 UNSC S/RES/929 (1994), 22 June 1994. The resolution does not even mention France as the 
operation leader. Humanitarian concerns put forward by the French to justify Operation Turquoise are 
riddled with contradictions. By the end of June, the genocide was mostly over. France, among others, 
had stood by motionless: it voted the withdrawal of all UN significant forces on 22 April at the height of 
the killings; it ignored the opportunity to offer soldiers and logistic for the UNAMIR 11 Mission voted for 
on 17 May, a couple of weeks before Operation Turquoise. This ignored alternative alone challenges the 
view that the operation was mainly, or even partly, about saving lives. Moreover, as the USCR pointed 
out, by June 1994, the only Tutsi left in government-controlled Rwanda were in hiding. Thus the threat of 
an international intervention to rescue them could simply accelerate the "nettoyage" (i. e. search and kill) 
strategies. US Committee for Refugees, 71ze Rwanda Crisis Advocacy Action Alert 2,27 June 1994,1. 
147 S11994n98 (6 July 1994) Jean-Franqois Writride, French ambassador to the UN, letter to the UN 
Secretary General, dated 2 July 1994. 
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provide security in Rwanda so as to minimise outflow? " "Where do we accommodate 
Bosnian displaced persons? " "Which protection measures are necessary and sufficient 

to prevent further exodus? " Participants did not discuss which measures would improve 

people's safety best but which forms of protection would forestall the outflow best. 

This indicates that the provision of protection was constructed to solve the refugee 

problem therefore upholds reading protection for IDPs as an instrument of containment 

policies. Beyond what was promised, we shall now turn to examine initial measures 

affecting IDPs. 

In thefleld. -froin air drops to safety zones 

In their flight from the Iraqi Republican Guards, the first Kurds to reach Turkey met 
local border guards and populations who allowed them in. Quickly however, those were 
replaced by the Turkish army under strict instructions to stop the advance of displaced 

persons. Turkish soldiers erected barriers but also entered Iraq to distribute food. 148 

Since the camps were hardly accessible by roads, air-drops delivered most of the aid 
received during the first weeks of April. A few days after the MOU was signed, 
American troops entered Iraq to build the camps. Whereas US authorities were keen, 

not to say anxious, to see international NGOs and the UN involved in the project, 
UNHCR was very reluctant to enter Iraq. Only in June did it take over running 
Zakho. 149 The US military also had to persuade people that return to the valley was 

safe. An "information campaign" was set up in late April, with helicopters flying the 
leaders of the exiled communities to the camps so as to show them that Americans, not 
Iraqi, were in charge. 

Despite diplomatic allusions to the creation of "corridors, " the allies did not mean to 

allow movement of people both ways. In mid-April, Douglas Hurd opposed the idea of 
resettling refugees further inland in Turkey: 

Some refugees are now being admitted to places in Turkey and Iran where they can be 
better carcd for. That is welcome, but it is not the right answer except temporarily. We 

148 "Ils doivent pouvoir rentrcr chez eux, reportage 1'exode des rdfugi6s kurdes irakiens, " Le Monde, 12 
April 1991,1. 
149 In late April, US Command asked the IRC (International Rescue Committee) to run the camps. 
Interview with John Fawcett, February 1997. 
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should not aim to add new permanent refugee problems to the others that already 
disfigure the world. 150 

In fact, Operation Provide Comfort aimed at the early repatriation of the refugees and 
the return of the displaced persons stranded in the mountains. George Bush, when 
joining the consensus on the safe haven, declared himself hopeful that the concept of 
"way station" would convince people to leave their refuge. Camps in the safe haven 

were transit camps. The MOU signed with Baghdad established "routes of retum. "151 

Iran provided free transport and food packages for people returning until the end of 
May. The rest of the transport was organised by the IOM. 152 Evacuations had no part in 

Provide Comfort's wording. 

Similarly in Bosnia, presence and reassurance were the keys of the international 

approach to forced displacement. During the summer of 1992, the UNHCR tried 

"boosting its moral presence and visibility around Banja Luka in the hope of stabilising 

the situation and stemming the systematic campaign of terror that is the usual precursor 

of ethnic cleansing"153 However, deploying staff in regions conquered by the BSA was 

insufficient to slow the campaigns of terror. Early August, the UNHCR was forced to 

"evacuate" 8,000 expelled persons from Bosanski Novi. After the operation, Ogata 

denounced the operation as a "cynical manipulation" of the humanitarian mandate. 

"UNHCR was caught in a scandalous blackmail, which, left us with no choice but to 

accept expulsion in order to prevent more killing and terrorising of people. "154 After 

this event, UNHCR warned against further mass displacements, because of exactions 
but also because of the lack of means to survive the winter. 155 In September 1992, 

resolution 776 expanded UNPROFOR and mandated UN pcace-kecpcrs to escort 

humanitarian convoys. 156 Thus UNPROFOR was not technically in charge of the 

protection of civilians but dispatched to assist UNHCR. By December 1992, the 

150 UK House of Commons parliamentary debate, 15 April 1991, in WELLER, ed., Iraq and Kuwait, 
717. 
151 "Bagdad and UN sign accord to aid Kurd refugees, " The Financial Times, 19 April 1991,4. 
152 In WELLER, ed., Iraq and Kuwait, 629 and 630. The IOM transported 262,000 persons from Turkey 
and was also in charge of repatriation from Iran. 
153 Update on Ex Yugoslavia, UNHCR, 13 August 1992. 
154 FRELICK, "Preventive Protection, " 447. 
155 "200,000 personnes pourraient etre touch6es par le 'nettoyage ethnique' dans le nord do la Bosnie. " 
Le Monde, 21 August 1992,3. "Le HCR assure faire tout son possible pour cnrayer Vexode en cnvoyant 
vivres et personnel sur place mais reconnait quil cst peut-etre trop tard. La p6nurie dos produits do 
premi6re n6c6ssit6 et les; rigueurs de Phiver pourrait avoir raison de ceux qui h6sitcnt encore A partir. " 
156 uNsc sIREsn76 (1992), 14 September 1992. 
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Preventive Protection approach adopted in the summer had failed to curtail ethnic 

cleansing but achieved the containment of people on the move. According to Ogata 

herself: 

We have been able to protect and assist people as close to their homes as possible, 

either in Bosnia and Herzegovina itself or in the neighbouring countries. We are 

assisting over 1.7 million displaced and other affected people in Bosnia and 
Herzegovina, and almost 1.3 million refugees and displaced persons in the other 

republics of former Yugoslavia. In comparison, around 600,000 persons have found 

refuge in other European countries. Therefore, with the help of the countries'in the 

region and the international community, the refugee problem has been contained, but it 
has hardly been reduced, and certainly not prevented. 1 57 

Despite the recognition that the number and plight of IDPs was worsening by the day, 

the preventive protection approach remained the framework for action in Bosnia. 158 

Evacuations in particular were not encouraged. In the first months of the war, 
UNPROFOR troops based in Sarajevo did evacuate some wounded to Zagreb and 
Belgrade. 159 However, except for rare cases, 160 evacuation remained restricted to the 
Former Yugoslavia. In August 1992, UNHCR and Unicef issued a joint statement 

concerning children's evacuation warning that well-meant attempts could "not be the 

most appropriate solution" and could exacerbate ethnic cleansing. The text reminded 
the international community that: 

The primary mission of the airlift is to bring desperately needed food and relief into 

Sarajevo for the besieged population. Furthermore sufficient security between the city 

and the airport and in the airport does not exist for the use of the airlift for evacuation. 
In light of this security situation and in an effort to maintain the fragile airlift operation, 
UNPROFOR and UNHCR have delineated a policy that only those persons whose 

157 Statement by the United Nations High Commissioner for Refugees at the Meeting of the 
Humanitarian Issues Working Group of the International Conference on Former Yugoslavia, Geneva, 4 
December 1992,5 pages, 1 (italics mine). 158 Summing-up of the Chairman, Meeting of the Humanitarian Issues Working Group of the 
International Conference on the Former Yugoslavia, 4 December 1992,2 pages, 1. 
159 "Bosnie. Les Douze tentent de relancer leur politique de paix, " Le Monde, 5 May 1992,3. 
160 For instance when 68 severely wounded persons were evacuated to Britain by airlift. "Le HCR 
confirme que l'avion humanitaire italien a 6t6 abattu par un missile, " Le Monde, 18 September 1992,13. 
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medical situation is life threatening' and also cannot be treated with the facilities 

available in Sarajevo should be considered for evacuation by the airlift. 161 

Given that not many wounded in a life-threatening condition are fit enough for an airlift, 

this policy amounted to limiting evacuation to a minimum. In the autumn, UNHCR and 
UNPROFOR opposed evacuation from Sarajevo to prevent further ethnic cleansing. 162 

Their opposition was reiterated in December 1992.163 UNPROFOR also ignored 

demands by authorities under BSA attack to move displaced persons crowded in Central 

Bosnia. 164 Thus, international organisations largely opposed evacuation. 

Lawrence Eagleburger talked about opening "humanitarian corridors. " Nevertheless, 

the corridors negotiated in Sarajevo for instance were for food delivery only. 165 The 

French contingent in the Autumn 1992 came closer to promoting free circulation with its 

commander insisting that humanitarian corridors also meant "trade corridors": "We are 

in Bosnia to feed the refugees [IDPs] and help local populations to set up economic 

network. "166 However, real circulation became increasingly difficult for Bosnians 

because of the war, the winter and UNPROFOR repairing only the roads necessary to 

deliver supplies. 167 

In Rwanda, action was hampered from the start by a stark lack of commitment and thus 

resources. Despite numerous appeals by Kofi Anam, then the head of the UN 

Department of Peace-Keeping Operations, the ICRC or MSF, Western states, especially 

161 HCR/CRHC/FC/2/Annexe I, UNHCRIUNICEF Joint Statement on the Evacuation of Children front 
Former Yugoslavia, 1. 
162 PETROVIC, Drazen, "International Humanitarian Aid and the Civilian Population of Sarajevo, " in 
BISERSKO, Sonja, ed., Yugoslavia's Collapse War Crimes (Belgrade: Centre for Anti-war Action, 
1993), 267-274,272. A controversy over a NGO sponsored evacuation of a thousand children to be 

sheltered in France for the winter 92-93 developed in autumn 1992. Tlabor6 par I'association Equilibre, 
le, projet de faire venir en France un millier d'enfants bosniaques suscite une pol6mique. " Le Monde, 24 
October 1992,20. 
163 Humanitarian Issues Working Group of the International Conference on the Former Yugoslavia, 

working document, prepared for the meeting of 4 December 1992,30 November 1992,8 pages, 6. See 

also the annex entitled Note on the Deployment of UNPROFOR and its Incidence on UNUCR Operations 
in Bosnia and Herzegovina, 3 pages. 
164 "La nasse bosniaque: L'dtau serbe se resserre autour de Zenica qui regorge de rffugi6s musulmans, " 
Le Monde, 17 November 1992,1. 
165 "Pour assurer la sdcuritd de Facheminement des vivres vers la capitale, l'ONU tente de mettre en 
ý61ace des couloirs humanitaires entre Pa6roport de Sarajevo et le centre-ville, " Le Monde, 8 July 1992,5. 

6 6 "Un bataillon frangais en Bosnie, " Le Monde, 30 October 1992, L 
167 "Bosnie la bataille des routes, " Le Monde, 18 November 1992,3; UNHCR also complained that 
UNPROFOR was deployed too slowly. "La lenteur du d6ploiement des, forces de L'ONU bloque 
I'acheminement des secours, " Le Monde, 7 November 1992,4. 
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the US, delayed providing resources for UNAMIR 11.168 Consequently UN troops were 

not operational before August 1994. Meanwhile, the French army rescued thousands of 

people, mainly Tutsi, who were in hiding or trapped in south-west Rwanda: 8,000 in 

Cyangugu, a couple of hundred hiding around Ruhengeri, in the rain forest of Nyumba 

and Bugaramsa, some groups of nuns. This number however, was largely fewer than 

that expected, not only by the French but also by the international community. 169 In 

addition, only a minority of the rescued were indeed evacuated. 8,000 persons in 

Cyangugu, for instance, were to take care of themselves, the French army assuming that 
its presence deterred killings. 170 Turquoise troops also distributed food amongst 
displaced persons. After the fall of Butare and Kigali, France fortified its military 

positions around Gikorongo and renewed its appeals to cautious humanitarian agencies 
to work within Zone Turquoise. 171 However, until the end of July 1994, displaced 

persons in Rwanda, first Tutsi and then Hutus, were largely left to struggle on their own. 
As Vassal Adams notes, numbers will probably never be known, 172 but this remark from 

Nick Wilson, an Oxfam. engineer in Goma, encapsulates well what happened in 

Rwanda. "It took me a week or two to realise that there were no old people in Mugunga 

refugee camp. They didn't make it. "173 

In addition, France kept emphasising its concerns for civilians' safety implying that the 
RPF was a threat to them. 174 Yet, there was, at the time, no evidence that the advance of 
the RPF was endangering civilian lives. 175 A Pan African Movement fact finding 

mission team visited the areas under RPF control on 5-8 June 1994 and interviewed 

prisoners, including Interahamwe prisoners in Gahini. They reported no mistreatment. 
On the contrary, many, having escaped the killings, seemed relieved to be on the right 
side of the war. In Byumba, surviving ministers of the late government gave accounts 

168 ICRC, Public Statements Issued by the ICRC on its Activities in Rwanda -April-August 1994,10 
August 1994,10-15. 
169 In August, the ICRC re-evaluated the number of victims of the genocide because many people, 
believed to be hiding, were dead. USAID Rwanda Report 5-8 August 1994,21. This can be due to the 
systematic "nettoyage" (cleaning) of the places from all possible survivors. Since May 1994, militias were 
asked by radio to check systematically every area of the country so as to extinguish the Tutsi people. 
Human Rights World Report 1995 (London: Human Rights Watch, 1995), 40. 
170 "Rwanda, une mission au fil du rasoir. " Le Monde, 5 July 1994,3. 
171 Alain Juppd, French Minister for Foreign Affairs, "Point de vue: l'intervention delaFranceau 
Rwanda" in Le Monde, 2 July 1994,4. 
172 VASSAL-ADAMS, Rwanda, 39. 
173 7he Rwandan Crisis, "Information from Oxfam" leaflet, Oxfam, Oxford, 1994. 
174 sligg4n98 (6 July 1994). See also Jupp6, French Minister for Foreign Affairs, "Point de vue: 
l'intervention de la France au Rwanda" in Le Monde, 2 July 1994,4. 
175 "Un jour comme les autres A Kigali, " Le Monde, I July 1994,1. This article includes evidence of 
Hutus seeking refuge in RPF controlled zones. 

90 



of their flight. They emphasised their "initial fears about the RPF and said that their 

rescue to RPF controlled area was changing their perception'. "176 Care and other NGOs, 

working in RPF Zones throughout the crisis, reported a secure situation. 177 Both the 

RPF radio and international press broadcasted the killing of 13 clergymen suspected of 

complicity in murders in the Kabgayi seminary. Later however, Amnesty International 

accused the RPF of large-scale reprisals in the areas most affected by the genocide. 178 

Despite the refusal of UNAMIR to endorse Amnesty's thesis, reprisals appear fairly 

plausible. Still, in July, there was no evidence of systematic and organised murders by 

RPA authorities. , On the contrary, the Front insisted on reconciliation and, more 
important, had consistently invited all international organisations to visit and work in the 

zones under its control. 179 In particular it urged the UN to send relief workers to the part 

of Kigali under its control. ' 80 It also welcomed all UN observers from the early days of 

the war - although it later became less keen on them. Indeed, by July 1994, despite acts 

of violence, observers agreed that the RPF stopped the massacres rather than advocated 
them. Accordingly, the French argument that a safe zone from the RPF was the only 

way to safeguard displaced and local civilians was unconvincing. 181 Further, reports 

show that the French did not protect all people seeking help. 182 There was daily 

violence in displaced persons camps. The FAR were not disarmed'83 but worked with 

French soldiers fortifying French positions around Gikorongo. French commanders also 

refused to arrest people accused of leading the genocide. Radio Mille Collines itself 

kept broadcasting appeals to violence until late July. Indeed, the French behaviour 

brought little safety to displaced Hutus. Instead, it confirmed their hysterical fears of 

176 Fact Finding Mission Report, Pan African Movement, 5-8 June 1994,13. 
177 NIEDRUM, Rwanda Situation Update (faxed summary of information compiled from information 
from Oxfam, MSF, Human Rights Watch, Accord, CARE and Amnesty International over the 3 and 4 
May 1994), 5 May 1994,1, document listed under "Oxfam" in the bibliography. WALLACE, Steve, Care 
Rwanda in Kenya, Draft Comments on the Rwanda Disaster and Care's Response to it, 14 June 1994,10 
pages, 1. 
178 According to Amnesty International and UNHCR reports, the reprisals could have made around 
30,000 victims. Economist Intelligence Unit Country Report, Uganda Rwanda Burundi, London 4th 
quarter 1994,25. 
179 Circular to all NGOs, UN and International Organisations, Republic of Rwanda, Ministry of 
Rehabilitation and Social Integration, Kigali, 25 July 1994. Rwandese Patriotic Front - RPF - Letter of 
the First Vice Chairman RPF, Patrick Mazimhaka, Mulindi, 7 May 1994, and Rwanda Victims 
Humanitarian 'Appeal to International Community,, Patrick Mazimhaka (First Vice Chairman -RPF), 
Brussels, 8 May 1994,2 pages. 
180 Ibid. 
181 In fact, the decision to create a zone forbidden to RPF protected members of the interim government, 
prevented its army from being completely disbanded and gave time to organise at least a co-ordinated 
retreat, and possibly to prepare for a long-term resistance to the RPF. The French kept insisting on the 
necessity of a cease-fire between parties and on negotiations on the terms of the Arusha agreements, even 
when the Interim-Government had lost both credibility and war. 
182 PRUNIER, The Rwanda Crisis, 293. 
183 Rwanda Update, Report from the Jesuit Refugee Service, Fr. Mark Raper, Rome, 28 July 1994. 

91 



the RPF, a collective paranoia created and sustained by the authors of the genocide. 
Lastly, French indifference to the exodus towards Goma suggests that IDP containment 

was, for France, merely a way to get UN approval. 

This sketch of the first measures taken on behalf of people on the move shows that the 
international community involves itself first through the provision of food. France 

provided a very limited protection for Rwandan genocide victims and food for IDPs. In 

Bosnia, the UNPROFOR mission was undertaken to pre-empt further displacement by 

ensuring efficient relief deliveries. Frelick argues that "humanitarian assistance" (i. e. the 
delivery of aid) was not only justified in terms of forestalling refugee outflow but also 

considered to be enough to achieve this aim. 184 Beneath the deployment of staff and 

peace keepers, also lies the assumption that their presence both deters abuses and 

re-assures civilians against flying. This implicit message may yield difficult situations 

when troops are unable or unwilling to fulfil such expectations or when they leave. The 

implications of this aspect of preventive protection will be assessed in Chapter III. 

Finally, evacuations were always kept to a minimum and humanitarian corridors, when 

constructed, were to allow movement only one way. Escaping was never encouraged. 

Finally, moves increasing IDP protection were discussed in terms of their efficiency, 
itself understood as arresting or reversing movements of populations. In addition, the 

international community focus on food distribution and its reluctance to evacuate also 

upholds the hypothesis. Attention to the timing of events also shows that policy 
building followed a pattern. International action on behalf of IDPs started with the 

provision of aid in all three cases. If circumstances allowed, as in Bosnia, international 

human rights observers were deployed. Observers and negotiators were followed in the 

case of Bosnia and Iraq by the establishment of no-fly zones, and, finally, safe areas. 
International involvement was thus incremental. Even in Iraq where the whole crisis 

took place in less than a month, the steps are clearly delineated. In Bosnia, interestingly 

enough, this pattern of involvement exists not only for the country as a whole but also 
for Srebrcnica as a town. Under siege, the city was completely cut from supplies during 

winter 1993. A newly-elected Bill Clinton started air-drops to relieve the suffering of 

populations most of them displaced persons. As the situation worsened, the UN issued a 

184 PMLICK, "Preventive Protection, " 45 1. 
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reinforcement of the no-fly zone, on March 31st 1993,185 and, two weeks later, declared 

the town to be a safe area. In Rwanda however, whereas UN discussions suggest a 

similar course of engagement, the French intervention complicates the picture. On the 

one hand, the establishment of a safe area was quickly implemented. On the other hand, 

the French military ignored the exodus to Goma showing that displacement was not 

their prime concern. Still, the international community committed itself step by step as 

early, and relatively cheap, measures reached their limits. In Rwanda, aid deliveries 

came only after the ICRC and UNHCR cried out that the quest for food was a crucial 

factor of displacement. 186 In Iraq, many Kurds tried to cross the Turkish border also in 

search of food, initially to buy it, then to beg for it. Air-drops were usually promoted by 

the US who saw them 'as a way around issues of intervention and sovereignty, for 

instance in Iraq, or to by-pass, yet not oppose, the BSA in Bosnia. Neither air-drops 

nor the deployment of aid workers in Bosnia reduced refugee pressure. In fact, the 

humanitarian living conditions of displaced persons worsened: Kurdish refugees camped 

and died in front of Turkish border guards. An increasing number of Bosnian civilians 

were thrown on the roads and it became clear that no humanitarian effort could cover 

the winter needs of these starved individuals. In Rwanda, food aid was far from enough 

and powerless to stop the uprooting of Hutu civilians under total control of authorities 

determined to terrify the population into exile. In all cases, the response to failure of 

initial plans was to step up protection activities yet maintain the same approach. In the 

UNHCR' words "bring safety to people rather than people to safety. " This incremental 

construction of IDP policies resembles a trial and error strategy starting with aid policies 

and providing more extensive forms of protection when cheaper ones fail. This, not 

only suggests that the international community consistently underestimated efforts 

needed to contain people, but also confirms that protection is provided in proportion to 

the estimated urgency, the refugee pressure and the will not to open borders. 

185 UNSC S/RES/816 (1993), 31 March 1993. A no-fly zone above Bosnia was proclaimed in the 
autumn of 1992 in UNSC S/RESf7 81 (1992), 9 October 1992 and S/REsn86 (1992), 10 November 1992. 
However, it was regularly violated. 
186 UNHCR appeals May 1994. See also ICRC News No. 26,29 June 1994, and No. 27,6 July 1994, in 
ICRC, Public Statements Issued by the ICRC on its Activities in Rwanda, April-August 1994,10 August 
1994,21-22. 
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UNRAVELLING THE THREADS: WHY PROTECTION 
WAS PROMISED 

Bringing crowds to a standstill 

Prior to refugee crises and despite evidence that international authorities knew about 
internal displacement and about some of the suffering associated with it, no policies for 

displaced persons were considered. This, is taken as evidence that civilians protection 
in itself was not the aim of international action. Second, institutions affected by refugee 
flow, neighbouring countries or UN institutions, played an instrumental role in bringing 

to the fore the issue of displacement, sometimes while trying to contain IDPs within the 

confines of their home states by force and/or persuasion. Third, international actions 

were partly justified by their sponsors as a means of halting the exodus. Fourth, they 

were discussed primarily in terms of their efficiency in doing so. In addition, the first 

measures taken on the ground confirm that the international community tried primarily 
to defuse border crises. Since the rhetorical emphasis on care and suffering is 

contradicted by the indifference displayed in the early days of the crises, containment 

remains as the main objective spelt out for the international community's action. The 

study indicates not only that protective measures emerged as responses to refugee crises 
but also that stepping-up protection was considered an efficient mean to anticipate or 

reverse refugee outflow. 

Although many of the points outlined above will not be new to area specialists, some 
details from primary sources are revealing. For instance, attention to the speeches of 
President Bush on northern Iraq, of European leaders regarding Bosnia or of 
Boutros-Ghali concerning Rwanda, brought to light the fact that Western leaders clearly 

spelt out their desire to contain forced displacement. Linked to this is the fact that, in all 
three cases, protection measures were discussed in terms of their migration potential. 
This points are very rarely acknowledged. More often, journalists and academics placed 
the emphasis on the humanitarian rhetoric only, and then taxed Western institutions with 
hypocrisy or failing to achieve their aims for lack of will. Indeed, the above discussion 

shows the necessity to pay attention to initial ob ectives. Comparisons across cases are 
also rarely attempted and yet yield interesting findings. Contemplate the fact that, both 
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in Iraq and Bosnia, safe areas issues were raised by neighbouring refugee-receivcr 
countries and that most institutions championing IDP safety sought simultaneously to 

contain displacement. Similarities between the Iraqi case and subsequent interventions 

in the 1990s are usually overlooked. Action in Iraq is often presented in a different light 
from that in Bosnia and Rwanda. Whereas international procrastination in the lattcr two 

cases is widely acknowledged, Operation Provide Comfort is still perceived as a timely 

pro-active, humanitarian minded intervention that raised hopes for an increased 

international engagement in favour of the defence of human rights in the 1990s. Hopes 

that were later disappointed. 187 By contrast, I argued that, even in Iraq, protection 
declarations and sometimes actions were stepped up incrementally as previous measures 
failed to forestall the exodus crisis. This, as part of my overall proposition that 

protection for IDPs should be understood as a tool of containment, could be rightly 
challenged on the ground that the potential direct influence of news media has not been 

considered. Before coming to this crucial point, I must re-state why I differ from most 
writers on IDPs. 

As argued in Chapter I, the present writer does not approach IDP policies as part of 
humanitarian or security studies. She chose to focus on IDP policies as such because 

the topic is under-researched. Moreover, in the context of IDP policies, she works on 

the links between containment and protection objectives, an issue very rarely tackled. 
Thus focus on the diplomatic processes signalling the passage from indifference to 

action is to yield suggestions regarding policy objectives and outcomes specifically for 

IDPs. 

Consequently, the approach differs from that of Adelman, Loescher, or DrUke. For 

instance, it implicitly suggests that one should study actions regarding IDPs as a 

continuum where various measures should be understood not only in their context of 

emergence but also in relation to one another, to previous experiences and to 

alternatives. As a result, I tend to differentiate between safe area construction in 

Srebrenica and Sarajevo whereas most studies see the Srebrenica experiment as a 
forerunner for the other safe areas set up in May 1993. Using different lenses can be 

187 On this issue see BARNETT, Michael, "The Politics of Indifference at the United Nations and 
Genocide in Rwanda and Bosnia, " in CUSHMAN, Thomas and MESTROVIC, Stjepan, eds., This Time 
We Knew, Western Response to Genocide in Bosnia (New York: New York University Press, 1996), 
128-162. 
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enough, in itself, to yield different conclusions, all of which may enrich our 
understanding of IDP policies. 

About media-induced humanitarianism 

Even though I do not seek to explain humanitarian action in general but only policy 

affecting IDPs, one needs to address the issue underlying most approaches to 
international interventions: is protection, at least partly, due to media pressure? By way 

of initial response, I shall outline first the case for media-led humanitarianism. 

The media pressure thesis can be formulated along various lines: a strong version holds 

that media presence provides the key to understanding international action - including 

policies towards displaced persons. This approach does not distinguish 11DP policies 
form humanitarian action at large and sees, for instance, the establishment of the airlift 

of Sarajevo in the same light as the declaration of safe area for Srebrenica. Not 

surprisingly, this reading is dominant in the work of joumalists. 188 More complex, some 

approaches suggest that both refugee crises and media pressure are necessary to stir the 

international community into action. Following the distinction between strategic and 
humanitarian concerns for international intervention, Adelman, Kirisci, Loescher, 

Dowty, Roberts claimed that two conditions were necessary for Western states to react: 

refugee pressure and a strong media presence. 189 Adelman however, went further and, 

emphasising the importance of strategic motives, joins a small crowd of writers such as 
Tiso or Frelick, who see refugee containment as the main aim of international action. 
They articulate a slightly different but very powerful argument: containment alone 

matters and is forced on people ruthlessly until CNN arrives. In other words, the 

presence of journalists alters the means used by states to contain people within the 
borders of their home countries. This approach is close to mine for two reasons: first it 

presents containment as the top priority of international actors; second, it pictures 

protection as instrumental. However, whereas I would agree that protection is a tool, I 

differ significantly regarding the nature of that instrumentality. Although I cannot deny 

188 For instance the work of MAASS, Love Thy Neighbour. See also GUTMAN, "Remarks on Western 
Reactions on War Crimes in Bosnia, " in BISERSKO, ed., Yugoslavia Collapse War Crimes, 131-140. 
189 DOWTY and LOESCHER, "Refugee Flows, " ADELMAN, "The Ethics of Humanitarian 
Intervention, " KIRISCI, Kemal, "Provide Comfort and Turkey, Decision Making for Humanitarian 
Intervention, " (on-line: http: //snipe. ukc. ac. uk/intemational/papers. dir/kirisci. html, no pagination) and 
ROBERTS, Humanitarian Action in War. 
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that media reporting does influence humanitarian action, I dispute approaches making 

media reporting central to understanding the protection of IDPs. I do so, not only on 

account of the above chapter but also because I find media-led explanations 

unsatisfactory in themselves. 

Proponents of media influence highlight that pressure to act increased as humanitarian 

catastrophes worsened or were highlighted in the news: the plight of the Kurds, the 

Bosnian Serbs detention camps, the Rwandan genocide. This however, fails to explain 

why the home country of CNN, the Western state most subject to outraged opinions, in 

other words the US, was always the one least amenable to interfere on behalf of IDPs- 

Ozal convinced Bush, not the other way round. 190 Whereas there is ground to the 

argument that the Sarajevo airlift was a response to the widely broadcasted shelling of 

the city, policies concerning Bosnian IDPs were not discussed in May or June 1992. 

They came on the agenda in the heat of July, usually not a prime time for audience 

mobilisation in Europe. More importantly, the "preventive protection" approaches were 
designed and settled upon before Gutman published its heart-breaking prisoners' 

photographs, on 2, Aýugust 1992. In Rwanda, pressure to act came from within the UN in 

early May. As mentioned above, at that time, journalists were busy reporting "tribal 

massacres" in churches. Operation Turquoise may have been partly motivated by 

French public opinion. It was strongly opposed from everywhere else. Nevertheless, 

France's strategic incentives to interfere do not allow for simple explanations. I would 

argue that initial action concerning IDPs as responses to media pressure is a view 

supported neither by the timing of events nor by the enrolment of actors. 

A second problem with media-based explanations for the study of IDP policies is that 

emphasis on the media leads to analyses that predict whether or not action takes place, 

but says little regarding the nature of the measures taken. In Rwanda, the outrage 

caused by the unfolding genocide in the course of May 1994 was irrelevant to the type 

of discussions held in New York. For discussions were not about stopping the genocide 

but about stopping the mass displacements resulting from the advance of the RPF. 

Likewise, French public opinion pressure does not explain why France refused to 

support UNAMIR II, why protection meant the establishment of Zone Turquoise, 

190 KIRISCL "Provide Comfort and Turkey, " and KIRISCI, Kemal, "Refugee Movements and Turkey, " 
Vol. 29, No. 4 (199 1), international Migration Review, 545-560,55 1. 
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stopping the RPF's advance but not arresting the genocide leaders or disarming the 

militias. Although it makes sense to see UN Bosnian resolution 771 voted on 13 August 

1992 as a response to international outrage on detention camps, why did UN instances 

responded to what they termed "life-threatening" situations by securing aid 
deliveries? 191 Safe areas discussed the previous week were no longer an item for 
discussion. In 1993, why wasn't violently besieged Mostar declared a safe area? 

In addition, media-focused studies tend to assume that states are ruthless entities which 

protect only in front of cameras. As already mentioned, I believe this can be 

misleading. Although neighbouring states and international organisations always 

emphasised protection, they also made plain their wishes to stop exoduses. UNHCR 

made clear that the aim of its action in Former Yugoslavia was to stabilise population. 192 

Ogata was publicly explicit about it. 193 Presidents Ozal, Tudjman and Bush made 
numerous statements on the necessity to stop refugee outflow. Baker, when interviewed 
by Steven Livingston, said: "Once they [the Iraqi Kurdish refugees] all went into 

Turkey, it was important to get them back into Iraq. "194 States do not always hide their 

containment policies under protection foliage. Furthermore, the assumption that media 

presence constrains states into promoting protection is too simplistic. Turkey chose to 
leave thousands of people to die at its borders possibly to put pressure on the US via 
CNN. Similarly Croatia closed its border in the hope of internationalising the refugee 
issues after it failed to receive adequate support. In both cases, neighbouring countries 

address and threaten Western powers using news media. The presence of journalists 

may encourage the increase of people's hardship so as to force issues on the 
international agenda. The Bosnian government was often torn between asking for 

evacuation or refusing it. Although Bosnian authorities were genuinely concerned for 

desperate IDPs, media proximity did offer opportunities to use people's suffering. 
Lastly, attention to media presence does not clarify either why, despite the continued 

presence of journalists the situation of Bosnian displaced persons was arguably worse 
than that of Kurds in northern Iraq under Operation Provide Comfort II, that is once 
American troops an journalists had left. 

191 uNsc smsml (1992), 13 August 1992. 
192 MERCIER, Crimes Without Punishment, 5 1. 
193 For instance in her 1992 Elberg Lecture in International Studies, Refugees, a Multilateral Response to 
Humanitarian Crises. 
194 LIVINGSTON, Clarifying the CNN Effect, 10. 
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These issues highlight the difficulties of applying to IDPs the studies designed to 
understand international humanitarian action at large. Thus it is necessary to conduct 
further, and better focused, research on the influence of the media on policies for 

people on the move. The hypothesis proposed can already offer perspectives on 
variations in shielding vulnerable displaced persons. 

New perspectives 

In the policy construction described above, protection came to mean safety from hunger, 

sometimes from shelling, but rarely from the persecution of one's own kind. At a time 

when UNHCR leads committee work on "International Protection" where peace-keepers 
in charge of food deliveries can be called "United Nation Protection Force, " we need 
analytical tools to make sense of the variety in international protection. "Protection qua 
instrument of containment policy" allows one to explore both the quality and intensity of 
international responses to displacement dilemmas. The above study suggests that the 

vulnerability of borders, the ability and/or willingness to contain, seem key criteria to 

grasp policies towards IDPs. The place and role of the media is not to be ignored but 

still to be worked out. 

Frelick and Barutciski rightly argued that borders rather than people were protected in 

Bosnia. Borders were also created. Turkish troops had to determine where the Iraqi 

frontier line was and to physically build barbed wire barriers in order to direct and 
control the populations towards the few practicable roads. Later, American authorities 
were keen on maintaining fictions of Iraqi sovereignty. A Baghdad official, flown to 
Zakho to negotiate with Kurdish rebels, was required to sign aid workers' visas so as to 
legalise their presence in Iraq. 195 Whereas aid workers had entered and left that country 
freely from the early days of the crisis onwards, it mattered to Americans taking leave of 
Iraq that Baghdad controlled the border crossings, if only on paper. This example only 
illustrates what the study of borders under refugee pressure could bring to our 
understanding of state sovereignty. This, however, is another thesis. 

195 Interview with John Fawcett, February 1997. The iRC team used a potato cut in half and carved 
with an official design to stamp the required papers to be signed by an Iraqi custom official under 
protection of US soldiers. 
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Whereas most readings acknowledge and accept the ambiguities of interventions 

seeking to contain and care, the idea that the international community protected in order 
to contain raises interesting questions: what happens, for instance, when people's safety 
requires their immediate evacuation? Can the absence of protection be used as an 
incentive to depart? In other words, can the lack of safety be deliberately maintained, 
even enhanced so as to induce IDPs to leave? Would protection guaranties ever be 
increased beyond the stage at which people do not flee? These are the issues faced in 

the coming chapter addressing implementation policies. 
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3 
From unsafe -havens to nowhere, dispensing 

safety to enforce "voluntary" return 

If the protection granted to people on the move is constructed so as to forestall exodus, 
implementing such safety promises must exhibit peculiar features. As a policy device, 
"providing protection" should be flexible, vary according to migration pressures rather 
than to humanitarian considerations and always be subordinated to containment 
objectives. Consider the following postulates: 

1. "Irrelevance of need. " Safety provision does not vary according to displaced 

populations needs. 
2. "Controllability. " Protection varies according to states' political and technical 

ý11 ability to control cross-border displacements. 

3. "Containment first. " Containment objectives always take priority over protection. 
4. "Protection, withdrawal. " The international community may use threats, the refusal 

to provide safety or its withdrawal to preempt exoduses, to promote departures or 

returns. 
5. "Stabilisation only. " Protection never extends beyond the stage at which 

populations settle. 

These inferences provide a theoretical framework to gauge the extent to which 

protection is granted as an antidote against cross-border displacement. Two salient 
features of action regarding IDPs are discussed below: relief delivery and military 
protection. Both are assessed against the above criteria. Concluding remarks tie the 

threads of aid and safety policies together in a prima facie assessment of protection for 

displaced civilians. I suggest that the range and variety of policies surveyed confirm an 
instrumental migration-based use of protection. 

101 



AID, NEED AND THE CONTROL OF 
MIGRATION FLOWS 

What were we doing in Banja Luka? We were welcomed by the Serbs for whatever aid 

we could bring in. We were welcomed by the minorities for whatever protection we 

could give them. But were we doing enough of either? Should 1ý6 be bussing people 

out and not bringing aid in? No. There were in the region about three hundred thousand 

displaced and vulnerable people, a third of whom were Serbs. Aid had to come 

through. Should we be bringing aid and bussing people out? Definitely. What was the 

core problem? The abuse of minorities. How can you stop that? Appeal to the better 

nature of the perpetrators? They have got none. So what next? Bring in enough troops 

to prevent their action? Serbs will not let you, the International Community will not 
produce them. Take all the minorities out? To where? No one will take them. 1 

This section ponders on some of the intractable equations UNHCR veteran Larry 
Hollingworth had to solve: aid in war zones, early repatriations and reconstruction 
programmes. A short overview of the relief supplies programmes suggests that, despite 

a swelling number of IDPs - many of whom relied increasingly on aid - responses to 
increased hardship varied greatly across cases. Overall, discrepancies in aid distribution 

are, I hold, as well understood by reference to fear of mass out-migration as by focusing 

on need and the media. Furthermore, aid was constructed from the start as a way to 
stabilise populations in specific locations and to encourage early returns. A study of 
early repatriation procedures makes clear the "compellence" mechanisms at work in aid 
distributions. Last, I look briefly at reconstruction in so far as it applies to IDPs. 
Indeed, examples of aid programmes extending beyond population stabilisation give a 
measure of the bounds of the hypothesis. 

Relief under strain: blockades, winters and time 

The Iraqi blockade of Kurdistan and that of central Bosnia by Croatia left displaced 

persons in precarious situations at the onset of rigorous winters. From September 1991 

onwards the Iraqi government engaged in economic warfare with the areas of Kurdistan 

HOLLINGWORTH, Larry, Merry Christmas Mr. Larry (London: Heinemann, 1996), 245. 
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outside its control. Civil service incomes were blocked and all food supplies stopped. 
This, in addition to more fighting, led to increased need for humanitarian aid throughout 

the region, as waves of people fled anew towards Iran. The UNHCR appealed to 
international funds and organised a camp and aid delivery system that preempted 
cross-border movements. When asking for funds after fighting threw Kurdish 

communities on the roads for the second time in six months, UN agencies warned stingy 
donor states of potential "' reversed movements of populations. "2 The threat of mass 
exodus was considered to be most effective to encourage Western generosity. Although 
UNHCR secured adequate funding, its shelter programme was criticised as late and not 
adapted to the needs of the population for reasons that shall be detailed later. 

In April 1993, while the UN Security Council declared Srebrenica a safe area, the 
humanitarian food pipeline broke down. The WFP had warned against this disruption 

since January 1993.3 The WFP and the UNHCR slowed down already insufficient 

deliveries, not only because of fighting in central Bosnia, but also because of a lack of 

giftS. 4 However, according to the WFP, immediate media coverage of the situation led 

to further government pledges. 5 As war developed in the summer, 6 humanitarian 

agencies planned on the increased dependence of civilians on aid. They organised the 

pre-positioning of food stocks throughout Bosnia. 7 The project's purpose was to avoid 

situations in which civilians would starve following another breakdown of the flow of 

aid, either for lack of international funding, or because conflicts and obstructions made 

deliveries impossible. Indeed, the aim of the scheme was to avoid the creation of new 

"Srebrenica March 1993" scenarios. Nevertheless, throughout the war, the UNHCR 

remained far from meeting its own targets. Tuz1a airport for instance remained unused 

until February 1994 because of its exposure to Serbian artillery. 8 In Srebrenica itself: 

2 Office of the Executive Delegate of the Secretary General for a UN Inter-agency Programme for Iraq, 
Kuwait and the Iraq/Turkey and Iraq/Iran Border Areas, 15 May 1991. Updated Appeal 12 June 1991, 
quoted in WELLER, ed., Iraq and Kuwait, 629. 
3 Assistance to Refugees, Displaced Persons and Other War-affected Populations, WFP in Former 
Yugoslavia, Situation Report, January 1993,6. 
4 Ibid., Situation Report No. 2, March 1993,4 and Situation Report No. 3, May 1993,9. 
5 Ibid., Situation Report No. 3, May 1993,9. 
6 For details on the Croat blockade of central Bosnia, see Assistance to Refugees, Displaced Persons and 
Other War-affected Populations, WFP in Former Yugoslavia, Situation Report No. 4, July 1993,5; 
Situation Report No. 5. September 1993,5 and Situation Report No. 6. November 1993,4-5. both 
indicate that, although stocks were sufficient, fighting severely curtailed deliveries in Bosnia. 
7 Winter Programme for Bosnia-Herzegovina, WFP Proposal for the Pre-positioning of Contingency 
Food Stocks, World Food Programme in Former Yugoslavia, June 1993. 
8 TISO, "Safe Haven Refugee Programs, " 585. 
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During 1994, a total of 5,858 tons were delivered by 122 convoys. This was less than 

the 8,916 tons of the year before and by the end of 1994 there were increasing shortages 

which led to growing tensions not only with the Muslims but also with the Serbs 

because the knock-on effect was that Muslims began to mount more'raids. 9 

Although the food situation in that particular enclave improved in 1995, trends overall 

varied tremendously depending on places and times. By May 1995 for instance, the 
pocket of Bihac had been blockaded for a year with hardly any UNHCR aid allowed 

in. 10 It is also noteworthy that humanitarian agencies not only anticipated the needs but 

also gave ample warnings to donors using media relays when necessary. UNHCR 

convoy organisers became specialists in keeping journalists alerted about their 

delivering efforts so as to maintain pressure both on obstructors on the ground and 

governments abroad. " So did the ICRC. 12 

The situation in Rwanda differed markedly from the above two. Once the Rwandan 

population was considered stabilised in the autumn of 1994, aid dwindled. Early in 

1995, deliveries of aid were drastically reduced. 13 The WFP claimed that food 

shortages were due to the reluctance of donor countries to provide the funds necessary 
for the purchase of commodities. 14 However, as humanitarian agencies appealed for 

help and warned that "food shortages may destabilise'the camp" in Zaire and Rwanda, 15 

they had themselves started to reduce food rations in Rwanda'itself in the context of 
Operation Retour. In agreement with the RPF's decision that people should return to 
their villages, agencies had decided to close the camps progressively. These operations 
will be detailed below. 

This overview does not seek to picture precisely the work of humanitarian agencies 

over the years. Rather, it aspires to highlight the variety in the management of food 

9 BOTH and HONIG, Srebrenica, 132. 
10 Information Notes on Former Yugoslavia, No. 6/95, UNHCR Office of the Special Envoy for Former 
Yugoslavia, Zagreb, Croatia, June 1995. 
11 HOLLINGWORTH, Merry Christmas Mr. Larry, 39,57,162. 
12 ICRC Activities in the Region of Fortner Yugoslavia, Fact Sheet, ICRC, Geneva, July 1994. 
13 Oxjam Programme Update 20, Great Lakes Region - Rwanda Crisis, 17 February 1995,2. 
14 "Hunger stalks forgotten Rwanda refugee camps, " The Independent, 23 March 1995. 
15 Oxfam Programme Update 20, Great Lakes Region - Rwanda Crisis, 17 February 1995,2 and 
Programme Update 24, March 1995,2. 
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pipelines and in responses to appeals for funds. Analyses emphasising the role of the 

media make sense of the overall patterns of events: in northern Iraq and Bosnia the 
tragic plight of displaced persons, their increased and anticipated needs tended to be 
broadcast and provision was made to avoid a complete breakdown of the deliveries 

during winters. By contrast, in Rwanda and Zaire, trends towards decreased help were 
less publicised. Still, when food went short in January 1995, the WFP appeals did not 

create much international interest. In Western consciousness, Rwandan displaced 

persons were often associated with the 1994 genocide. Thus, they were often perceived 
as guilty, somewhat responsible for their fate. In contrast, Kurds and ethnically 
cleansed Bosnians were considered mere victims. It is plausible therefore that public 

pressure to come to the rescue of persons perceived to be innocent victims was greater. 
However, migration based explanations are also consistent with the 

' variations outlined. 
In Bosnia and northern Iraq, the international community wanted displaced people to 

stay where they were, whereas it was decided that Rwandan IDPs should return to their 

villages. In the first two cases, overall aid supplies were maintained or increased 

whereas in the latter they progressively shrank. This represents a prima facie case for a 

potential link between relief and migration policies. 16 It requires further investigation 

regarding the extent to which relief was conditional on compliance with Western 

designed plans for IDPs. 

pirl- 
I he creation of "safe" roads of return 

Relief policies in northern Iraq and Rwanda were implemented from the start so as to 
discourage exodus and encourage early return. The situation in Bosnia differed as the 

constant worsening of the war made it impossible to plan meaningfully the early return 

of displaced persons. 

In August 1994, French troops were to leave south-west Rwanda, handing political 

control of the area to the RPF and UNAMIR in a swap much feared by the displaced 

persons. This exchange created large and realistic fears of a second Goma-like exodus, 

16 Srebrenica remains a hard case as the food situation improved slightly in 1995, although most political 
mediators had tacitly given up on the town. This suggests that media induced humanitarianism can take 
priority over strategic decisions. However, the increase in food deliveries in the besieged town masked a 
deteriorating security situation. Thus a fair assessment of the situation would require a study of security 
issues and possibly of the extent to which aid was a substitute for military protection. 
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this time towards the south KiVU. 17 Whereas previous ICRC appeals for displaced 

persons in south-west Rwanda had been ignored, the threat of another catastrophic 

exodus had a definite impact on the international community-18 In its 3 August report to 

the Security Council, Boutros-Ghali emphasised that risk: 

Although the flight of people seems to have slowed, the situation remains volatile and 

extremely fluid. Of particular concern is the possibility of another massive outflow 
from the humanitarian protected zone in south-west Rwanda when the French forces 

withdraw. 19 

Anticipating such movements, humanitarian agencies organised a vast operation 
designed to retain, in Rwanda, most IDPs ready to leave their country. USAID 

described the sudden care for people left in Zone Turquoise: 

The WFP and the ICRC have asked the US military in Entebbe to airlift their food 

stocks in Daar cl Salarn. and Monbasa to Bujumbura. They have also asked that water 
bladders currently stored in Entebbe be flown to Bujumbura to meet critical food and 

water shortfalls in Gikorongo prefecturc. 20 

UNHCR concentrated its relief assistance in the Kibuyc and Gikorongo areas "in order 

to discourage further movements south" towards Zaire. 21 According to a USAID report, 

it also planned to use "the forest between Gikorongo and Cyangugu as a natural 

boundary. 1122 In a second phase of the emergency plan, agencies were to follow the 

population on the move, providing services and simultaneously using "means of 

persuasion to discourage the movement, and deter by not supplying assistance ahead of 

the movement. "23 Finally some camps were opened south of Cyangugu so as to channel 

17 UNHCR warns of impeding Bukavu Crisis, UNHCR Update on Rwanda, UNHCR, Geneva, 12 
August 1994,2 pages. 
18 ICRC News No. 30,27 July 1994 and ICRC News No. 32,10 August 1994, in ICRC, Public 
Statements Issued by the ICRC -April-August 1994,10 August 1994,24 and 26. 
19 S/1994/924,3 August 1994, Report of the UN Secretary-General on the Situation in Rwanda. 
20 Rwanda Report, USAID, 5-8 August 1994,7-13. 
21 Rwanda Report, USAID, 16-18 August 1994,6-8. 
22 Ibid., 6-8. 
23 Ibid., 6-8. 
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the population in the direction of the Uvira valley rather than Bukavu. Purposefully 

placed near the border, the camps were designed to reassure people on the move while 

still containing them within Rwanda. 24 All humanitarian agencies, including MSF, 

participated in this "strategy of containment of the displaced through offers of assistance 

and opening of camps. "25 Interestingly enough, evaluations of the operation differ. 

MSF claimed that it failed as around 120,000 persons left for Zaire in the course of 

August 1994.26 By contrast, late August 1994, the United Nation Department of 

Humanitarian Affairs, the UNDHA, asserted confidently: "The international strategy to 

place people into camps within Rwanda rather than allowing them to move to Zaire 

appears to be working. "27The extent of the operation's success is uncertain. Besides, it 

is unclear whether a mass exodus was averted because of the humanitarian strategy or 

because the RPF had accepted not to take immediate control of the area. In any case, 

the design of the response to the threat of exodus reveals that containment was at the 

heart of UN concerns. 

In parallel to the above described endeavour, the international community sought to 

encourage the early return of IDPs to their villages by offering transport and aid 

packages. In the context of Operation Homeward which started in September 1994, 

trucks were placed at the disposal of Rwandan candidates to return. 28 In January 1995, 

the operation was renamed Operation Retour and its rhythm stepped up. The UNHCR 

claimed it would try to organise the "military escorts for all [Rwandan] returnee 
convoys during the initial phase of repatriation and on an ad hoc basis as the situation 

stabilise[d]. "29 Although most returns took place on foot, the UNHCR did provide some 
trucks after the Kibeho massacre. In northern Iraq, the International Organisation for 

24 Ibid., 6-8. 
25 TORRENTt, Nicolas de, Laction de MSF dans la crise rwandaise, un historique critique, MSF 
report, avril-ddcembre 1994, Version d6finitive, juillet 1995,47. Translation mine. 
26 Ibid., 9 and 47. 
27 94/0279, Rwanda Civil Disturbance, DHA-Geneva Daily Information Report No. 32,26 August 1994 
(information provided by UNREO -United Nations Rwanda Emergency Office). 
28 TORRENT8, L'action de MSF dans la crise rwandaise, 48. 
29 Burundi-Rwanda Voluntary Repatriation of Refugees, Note on Voluntary Repatriation of Refugees, 
UNHCR, January 1995,10. 

107 



Migrations (10M), took some responsibility for repatriations to Zakho. 30 

Besides transport, "way stations" or "transit centres" were set up in Iraq and Rwanda to 

grant both refugees and displaced persons medical and humanitarian support, as well as 

a safe rest. According to UNHCR, the relief effort in northern Iraq "employed 

numerous aircraft to deliver food, drugs and medical supplies to'refugees along their 
[Kurdish IDPs] paths of descent from the Turkish mountains. "31 People were then 

expected to stay for a few weeks in the Zakho transit centres. Likewise, during August 

1994 in Rwanda, way stations were set up on the roads from Gysengi to Ruhengeri and 
Kigali. The distance between each station was approximately a one day walk. This was 
deemed to encourage people to make their way home as soon as possible. 32 Care 

International claimed that "Approximately 1,000 people a day stop at the stations, where 
they can pick up their rations, receive medical care and camp overnight in a safe area. 1133 

Later, the Rwandan and neighbouring governments also promised to establish "safe 

corridors" both outside and within Rwanda to speed up returns. 34 

Finally, in addition to transport and way stations, attraction poles were created by 

sending food ahead of return movements in particular directions. To encourage people 
to go back to Dohuk, technically outside the original protected haven, a UNHCR food 

convoy was sent to the town to attract daring returnees. Sadruddin Aga Khan, the UN 

special envoy, justified the decision in the following terms: 

The key to the solution of the bulk of the remaining caseload in Turkey, as well as the 

massing of displaced persons near Zakho (where 25,000 people are in the US built 

transit centre awaiting a chance to return) is the creation of confidence in the greater 
Dohuk area. In this context I decided that a convoy be sent to Dohuk ... The Dohuk 

sub-office will distribute these essential supplies and maintain the UN flag that could 
provide a stimulus to refugees returning home. 35 

30 Office of the Executive Delegate of the Secretary General of the UN Inter-agency Humanitarian 
Programme for Iraq, Kuwait and the Iraq/Turkey and Iraq/Iran Border Areas, 15 May 1991, Updated 
Appeal 12 June 199 1, in WELLER, ed., Iraq and Kuwait, 633. 
31 Global Report on UNCHR's Activities in Iraq since April 1991, UNHCR, Geneva, 1 September 1992, 
5. 
32 Rwanda Report, USAID, 5-8 August 1994,5. 
33 Rwanda Emergency Update, Care Britain, 16 January 1995. 
34 Communiqug of the Regional Summit on Rwanda, Nairobi, 7 January, 1995,3. 
35 Foreword by Sadruddin Aga Khan, United Nations Inter-agency Programme for Iraq, Kuwait and the 
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In Rwanda, numerous reasons lay beneath the reluctance of displaced persons to return 
to their villages. 36 UNHCR responded to such fears with the creation of Open Relief 
Centres (ORCs), designed to welcome returnees and shelter people in case of increased 

tension. The UNHCR claimed that: 

The combined presence of a civilian administration, of international military 

contingents, of humanitarian personnel and of human rights monitors, offers the best 

available substitute to the formal creation, within Rwanda of "security zones. " Such 

zones might raise questions of national sovereignty and might induce returnees to stay 

and to continue to rely on humanitarian assistance, instead of returning home. 

Moreover, the Open Relief Centres in home communes, while essentially serving 

assistance and short term shelter purposes, are envisaged as an additional tool for 

protection, to which returnees and other civilians, can turn in case of inter-communal 

tension, or when they feel threatened otherwise. 37 

Thus ORCs were constructed first to encourage return, second to stabilise people in their 

villages. As in Zakho, safety appears available primarily on a temporary basis. It is also 

noteworthy that UNHCR itself reflected on issues of "security zones, " "national 

sovereignty" and describes the ORC project in strategic, migration-related terms. 
Overall, in creating incentives for people to go home, agencies provided forms of safety 
that were spatially allocated to designated roads of return. Thus, security became finite 

as the displaced persons were expected to leave the safe environment of way stations, 
transit centres and ORCs to make their final journey home. 

From incentives to threats 

The difference between encouraging a certain behaviour and attempting to compel it is a 
fine line indeed. This holds especially for displaced persons as surrounding institutions 

Iraq/Turkey and Iraq/Iran Border Areas, Updated and Consolidated Appeal for Urgent Humanitarian 
Action, 15 May 1991. 
36 Jeff Drumtra, an Africa policy analyst, listed the following: being guilty, being unsure of one's own 
culpability, being afraid of unjustified prosecution, propaganda, security incidents in Rwanda, Burundi or 
Zaire, intimidation by the Interahamwe, loyalty to one's own group, homes occupied or destroyed, 

exhaustion. DRUMTRA, Jeff, Site Visit Notes, Site Visit to Rwanda, Zaire, and Burundi, 20 October to 
17 November 1994, U. S. Committee for Refugees, 19 pages, 10-12. 
37 Burundi-Rwanda Voluntary Repatriation of Refugees, Note on Voluntary Repatriation of Refugees, 
UNHCR, January 1995,10. 
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possess much leverage on their material life conditions. When coalition troops prepared 
to depart from northern Iraq, many Kurdish displaced decided to return to their ancestral 

villages rather than to the collective towns from which they had fled. According to the 
UNHCR, "between 30% and 60% of the population refused, at one time or another, to 

return to their place of origin; in government-controlled collective towns or ... cities. 1138 
In Suleymaniyah for instance, 

Although the majority of the Kurds had returned to'the governorate by the end of June 

1991, nearly half refused to move onwards into government controlled areas; in August, 

at the peak of uncertainty, about 500,000 persons were living under makeshift shelters 
in the northern and western regions of the province. 39 

In fact, many Kurdish displaced persons wanted to rebuild their homes in mountain 
villages destroyed by the various Iraqi government eradication campaigns prior to the 
Gulf War, the infamous Anfal campaigns. The UNHCR was initially opposed to this 

solution. For John Fawcett, then working with the IRC, the UNHCR workers "assumed 

that people could not survive a winter back in their original homes ... they could not see 
how people would do it. 1140 In the dispute, the organisation forbade people to take their 
tents and move back where they wanted to. Only in September, when it became clear 
that people would not return to "Saddam cities" nor to unprotected camps, did the 
UNHCR launch its "winterisation programme. "41 According to the UNHCR, the 

project's "basic idea was to provide shelter against the winter for this group [an 

estimated 640,000 returnees/displaced persons without adequate housing] and thereby 
forestall any further large movements of population in the area. "42 Further fighting and 
population movements in the autumn revealed the extent to which the UNHCR was 
unprepared. Thus, the organisation's plan was criticised for coming late and being 

38 Global Report on UNCHR's Activities in Iraq, 3. 
39 Ibid., 7. 
40 John Fawcett, International Rescue Committee, Interview 27 February 1997. 
41 See Updated Plan of Action for the Inter-agency Humanitarian Programme, 1 September-31 December 
1991 and UNHCR Information Bulletin No. 6,3 October 1991, in WELLER, ed., Iraq and Kuwait, 
640-646. 
42 Global Report on UNCHR's Activities in Iraq, UNHCR, 19. 
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inadequate. 43 Furthennore, UN agencies were also criticised for their strategic use of 
aid to deter unwanted population movements. 

In October, reports surfaced of a dispute over strategy between the UNIICR and NGOs 

operating in northern Iraq. The UNHCR stationed food distribution points only in the 

lower areas in an attempt to lure returning refugees 
-into 

the lowlands and to discourage 

the newly displaced Kurds from fleeing back into the mountain in response to violence. 
The UNHCR was concerned about the onset of winter and the availability of permanent 

shelter for returning Kurds. NGOs had warned that priority should be placed on 

rebuilding homes in the destroyed villages in the mountains because Kurds would be 

better protected there than in the lowlands from attacks by the Iraqi army. 44 

In Rwanda, humanitarian agencies also phased out food distributions to "encourage" 

people to leave the camps. In agreement with the RPF's decision that Rwandan 

displaced should go home, 45 humanitarian agencies decided to close the camps 

progressively. 46 An Integrated Operation Centre - IOC - was created for this purpose. 
However, the policy of incentives to return that was launched in January 1995 failed 

because of insecurity in areas of return. According to Randolph Kent, the director of the 

IOC, "by February 1995 ... insecurity in the communes was reversing the returnee flow 

... Even worse were clear indications that more people who had never been IDPs were 

swelling the camp numbers. "47 Despite increasing pressure and progressive camp 

closure, some displaced persons managed to avoid returning to their villages for months. 

Oxfarn reported that people repatriated in the context of Operation Retour "re-appeared" 

a few days later in their camps. 48 As one report noted, some displaced persons even 

switched camps in an attempt to evade closures. 

43 Asylum Under Attack a Report on the Protection of Iraqi Refugees and Displaced Persons One Year 
after the Humanitarian Emergency in Iraq, Lawyers Committee for Human Rights, New York, April 
1992,22-23. For details of UNHCR difficulties, see LTNHCR, Update on Operations within the Regional 
Humanitarian Plan ofAction, 5 December 1991, in WELLER, ed., Iraq and Kuwait, 649. 
44 Asylum Under Attack, Lawyers Committee for Human Rights, 22-23. 
45 For details on the position of the government of Rwanda regarding IDPs see The Policy of the 
Government of Rwanda Regarding Internally Displaced Persons, a document of the Ministry of 
Rehabilitation and Social Integration, Republic of Rwanda, Kigali, undated document, the substance and 
tone of the text suggest that it was produced early autumn 1994. A copy can be found in the 
Documentation Centre of the Refugee Studies Programme, Oxford, 2. 
46 DRUMTRA, Site Visit to Rwanda, Zaire and Burundi, USCR, 14. 
47 KENT, Randolph, "The Integrated Operation Centre in Rwanda: Coping with Complexity" in 
WHITMAN, Jim and POCOCK, David, eds., After Rwanda, Tile Coordination of UN Humanitarian 
Assistance, (London: Macmillan Press Ltd, 1996), 63-85,73. 
48 Oxfam Programme Update 21, Great Lakes Region - Rwanda Crisis, 24 February 1995,2. 
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With the closure of Rukondo, the last of the major camps to the north of the 

Gikorongo-Cyangugu road, all the displaced people camps administered by WFP are 

now closed. However, it is estimated that up to 50% of the population in these camps 

has moved to the southern camps which are supplied by MCP 

Indeed, the closure strategy was counter-productive as the population of Rukondo, 

Cyanika and Kibeho, increased. 50 Kent honestly details how it was then decided to 

reduce and stop the distribution of food rations in the remaining camps to persuade 
Rwandan IDPs to take the roads towards their villages. 51 

Camps populations were to be separated into their home communes and, based upon an 

agreed sequence, each of these communes-targeted groups would be informed that they 

would receive three weeks of food rations and then they would only receive food 

assistance in their home areas. Services would not be cut off, but rather shifted to the 

communes. To that extent, it was clear that the aid agencies had accepted that the 

camps would be closed, and that the IDPs had no choice but to move. 52 

The language here is interesting as relief is still presented as an attraction pole and its 

"displacement" a way of achieving return objectives. This strategy however also failed 

as camps were forcefully and violently closed by the RPA. 

In Bosnia, repatriation was an objective enshrined in the Dayton Peace Agreement. In 

contrast to Rwanda most displaced persons expressed their 'wish to go home. 53 
Nevertheless, repatriation remained a slow and incomplete process. Bosnian refugees 

were forcefully sent back to their country on the ground that the war was over and that 

they had been granted only "temporary protection. "540fficially, the UNHCR resisted an 

all-out expulsion of refugees from European countries. However its durable solution 

49 Oxfam Programme Update 22, Great Lakes Region -Rwanda Crisis, 3 March 1995,2. 
50 TORRENIt, L'action de MSF dans la crise rwandaise, MSF, 50. 
51 KENT, "The Integrated Operation Centre in Rwanda, " in WHITMAN and POCOCK, eds., After 
Rwanda, 74-75. 
52 Ibid, 75. 
53 A good indicator of this overwhelming desire was that the large majority of Bosnian IDPs chose to 
register to vote in their 1991 municipality, 1CG Analysis of the 1997 Municipal Elections, ICG Press 
Release, 14 October 1997,3. 
54 See for instance the Letter from the Society for Threatened Peoples denouncing forced repatriations 
of Bosnians, in Bosnia Report, Newsletter of the Alliance to defend Bosnia and Herzegovina, Issue 17, 
November 1996-January 1997,10. See also Who is Living in my House? Amnesty International, 17. 
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programme suggested an "initial voluntary relocation of refugees, to new geographical 
areas in Bosnia and Herzegovina. " 55 In other words, refugees could be rctumcd to 
Bosnia, although not in their area of origin, thus transforming them into displaced 

returnees. This, as Amnesty International pointed out, is not entailed in the Dayton 
Agreement. 56 Displaced persons and new returnees, on the other hand, hardly ventured 
into areas controlled by opponents. Initially, whereas the international community 
insisted that refugees return to Bosnia, attempts of people to return to their homes were 
hardly backed. In the years following the peace settlement, the proponents of Dayton 

were very cautious not to upset the existing political order, hence to limit instances of 
spontaneous, uncontrolled returns that added to the risk of ethnic confrontation. 57 
International bodies, for instance, avoided making any statement that "might imply 

promises of financial assistance to returnees rebuilding their homes. "58 Indeed, 
half-hearted support of return translated into financial and economic non-provision. In 

the September 1996 elections, a year after the signature of the Agreement, Western fears 

of clashes were such that the OSCE tried to discourage IDPs from returning to vote in 

their villages of origin and NATO severely limited the freedom of movement on 

election day. As a result, only a fraction of the IDPs who had registered to vote at home 

made the journey. 59 By September 1996, of the two million persons displaced by the 

war, refugees and IDPs, UNHCR claimed that "only some 250,000 have been able to 

return, almost exclusively to areas where they are members of the majority ethnic 

group. 1160 Positions regarding return changed with time and the realisation that "the 

threat to stability and peace comes not from a reintegration of the three ethnic groups 
but from continued large-scale internal displacement. "61 To assess whether the 
international community really gives Bosnian IDPs the choice would require more 
resources than I can spare. For the purposes of the argument it is enough to point out 
that, initially, Western fears for stability took priority over individual wishes. 

55 Ibid., 15 and 23. 
56 Ibid., 15 and 23. 
57 Going Fast Nowhere, ICG Bosnia Report No. 23,18-33. 
58 Ibid., 25. 
59 "Mediators Relieved by Peaceful Bosnian Voting, " Reuters (Sarajevo), 16 September 1996. See also 
"Free and Fair are the Missing Bosnia Elements, " Los Angeles Times, 13 September 1996. 
60 UNHCR information note August/September 1996, quoted in the Amnesty International report, Who's 
Living in my House? 1, see also Going Fast Nowhere, ICG Bosnia Report No. 23,16-17. 
61 HALLEGARD, Carl, "Bosnia and Herzegovina: Problems and Progress in the Return Process, " Vol. 1 
(January-April 1998), Forced Migration Review, 21-24,23. 
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These examples underline some instrumental aspects of aid deliveries. Clearly, the 

politics of return implemented in Bosnia differed from the other two countries. Not only 

were international objectives concerning IDPs unclear, but also food was less of an 
issue. "Compellence" policies in northern Iraq and Rwanda were crude. The 

availability of basic relief items such as food, water, tents was used to control 

movements of population. Nevertheless, in all cases, though in different ways, the 
international community made life difficult for displaced persons where they did not 

want them to stay or go. Alternatively, agencies attempted to improve the quality of life 

in locations where people were deemed to go. I do not claim that all humanitarian action 

was instrumental. Still, the very existence of the above strategies raises queries 

regarding policy objectives at the core of humanitarian action. In fact, many aid 

workers readily admitted their confusion on the purpose of their efforts, as this comment 

on Srebrenica, testifies. 

What about education? Or electricity? And what about trying to restore these things in a 

situation where fighting and ethnic cleansing and rape are still going on all around? 
Again the question comes down as it has from the beginning, to what we are in fact 

trying to accomplish here. We have to decide , and even after two years we haven't 

done that yet. 62 

Scant aid be ond stabilisation y 

The extent to which the international community involved itself in post-crisis 

reconstruction matters. Extensive support of the return and reintegration of displaced 

persons, in other words, the re-creation of normal life conditions 63 would challenge the 

idea that aid is an instrument of migration policies. 

Although initially reluctant to enter Iraqi Kurdistan, UNHCR took responsibility for the 

return of refugees and initial relief assistance in their home. However, the institution 

made clear that it wanted its work to "stop short of rehabilitation of infrastructure. "64As 

62 UNHCR officer Tony Land, quoted in RIEFF, David, Slaughterhouse, Bosnia and the Failure of the 
West (Reading: Vintage, 1995), 208. 
63 JESSEN PETERSEN, Soren, "La re-crdation de conditions de vie normales" in DOMESTICI-MET, 
ed., Aide Ilumanitaire Internationale, 124-126,124. 
64 Statement of UNHCR at Donor Information Meeting, Geneva, 15 May 1991, in WELLER, ed., Iraq 
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already mentioned, it emerged that Kurdish communities would not comply and rcturn 
to major Iraqi cities. Because of the UNHCR/Kurdish struggle, rcconstruction startcd 
late. International efforts to de-mine, or identify mine fields were also inadequate. 
Locals did most of the work, progressively helped by NGOs. Mine fields rcmained an 
enormous hazard and continue to be SO. 65 Nevertheless, from 1991 onwards, a form of 
political autonomy was developed in northern Iraq, the hallmark of which were the 
independently held elections of 1992. This development however was not 
wholeheartedly supported by coalition governmentS. 66 Since April 1991, they had 

encouraged the Kurdish leaders to negotiate with the regime in place. When Saddam 
Hussein's regime organised its internal blockade of Kurdistan, the Security Council 

members refused to exempt Kurdistan from the general sanctions against Iraq. 67 For fear 

of encouraging separatist tendencies, the international community also refused to open 
special bank accounts on behalf of Kurdistan. Whereas humanitarian aid was available, 
local authorities were kept under harsh financial pressures, impeding any new 
development. Gunter contends that two years after the election of May 1992, the area 
was lurching towards economic disaster. "While the US and its allies spent millions of 
dollars for humanitarian aid to alleviate the suffering of the Kurds, it at the same time 
denies them the very economic trade they could use to help themselves become 

economically self-sustaining. "68 The lack of international investment in infrastructure, 
de-mining and agriculture promoted short term profit from smuggling to the detriment 

of productive investment and led to what David Keen called "the decay of the economy 

rather than its development. '169 Finally Western aid, when available, was concentrated 

along the Turkish border, thus created inequalities between regions that contributed to 

the feuds under which the short-lived Kurdish unity crumbled in the course of the 1990s. 

The Rwandan government's sincere efforts to prevent revenges and exactions against 

returneeS70 were hampered, from the start, by a drastic lack of funds. The country had 

and Kuwait, 617. 
65 OFIERINGER, Ronald and BACKER, Ralph, "A Republic of Statelessness, Three Years of 
Humanitarian Intervention in Iraqi Kurdistan, " Vol. 24, No. 2-3 (1994), Middle East Report, 40-45,44. 
66 See "The Crushing of Kurdish Civil Society" special feature of Warreport, Bulletin of the Institute for 
War and Peace Reporting, No. 47, November/December 1996, especially articles by WOOLLACOTT, 
Martin, "Why the West Must Help the Kurds, " 24-25 and KEEN, David, "Deprive and Rule, " 52-53. 
67 Background Paper on Refugees and Asylum Seekers front Iraq, Centre for Documentation and 
Research, UNHCR Geneva, September 1996 
(On-line: http: //www. unhcr-ch/refworld/country/cdr/cdrirq2. htm, no pagination). 
68 GUNTER, "A Kurdish State in Northern Iraq? " 76. 
69 KEEN, The Kurds in Iraq, SCF, 40. 
70 According to Amnesty International and UNHCR, the reprisals could have caused around 30 000 
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been completely looted by the retreating FAR. Even outside assets, such as bank 

accounts and embassies were not made available to the new government until they had 

themselves been plundered. Drumtra, a policy analyst for the USCR estimated that the 

new Rwandese government was placed before a set of unachievable demands. More 

precisely it was- 

... caught in a political trap by the policies of the international community, including the 

United States. The new government has been signalled that it must induce millions of 
Hutu refugees and internally Displaced Persons to return to their homes so as to boost 

the new government! s credibility among international donors. Yet the new government, 
deprived of bilateral aid, has virtually no administrative capacity to create conditions for 

repatriation of to cope with the tensions and disputes certain to occur when millions of 

uprooted Hutu return home. 71 

The new authorities were starved of funds in different ways. 72 France blocked funds as 

soon as news of human rights abuses emerged. 73 The E. U. was hardly more supportive 

and limited its help to humanitarian aid. 74 One year after the genocide, the IMF and the 

World Bank refused to release new funds on the grounds that Kigali did not pay its 

arrears. 75 Moreover, despite the fact that the international war crimes tribunal for the 

Former Yugoslavia was extended so as to try the authors of the genocide, the main 

presumed leaders of the killings lived freely in African and European capital cities as 
late as May 1995ý6 The Rwandan justice system had been decimated during the 

genocide. 77 Returning from a visit to the country in February 1995, Dr. Joseph 

Mucumbitse of the Association des Droits de I'Homme in Brussels described the new 

structure meant to investigate the genocide in a vivid picture: "One magistrate, four 

helpers, one typewriter and one car. 1178 On the one hand, Rwanda received little help to 

victims, The Economist Intelligence Unit Country Report, Rwanda, 25. Moreover, many returnees were 
accused of killings by new settlers "squatting" the returnees' piece of land, Human Rights World Report 
1995, Human Rights Watch, 43. 
71 DRUMTRA, Site Visit Notes, Site Visit to Rwanda, Zaire, and Burundi. USCR, 12. 
72 Human Rights World Report 1995, Human Rights Watch, 41-42. 
73 TORRENTt, L'action de MSF dans la crise rwandaise, MSF, 75. 
74 Africa Confidential, Volume 35, No. 22,4 November 1994,4. 
75 FEIN, Helen, The Prevention of Genocide, Rwanda and Yugoslavia Reconsidered, working paper of 
the Institute of the Study of Genocide, copy in documentation centre of Refugee Research Programme, 
Oxford, 1994,24. 
76 BOULANGER, Claire, "Les conditions judiciaires de la reprise de la vie normale, " in 
DOMESTICI-MET, ed., Aide Humanitaire Internationale, 126. 
77 Rwanda and Burundi: Horror of Genocide Hangs over the Region One Year Later, Press Release, 
Amnesty International USA, New York, 6 April 1995. 
78 Justice et Droits de PHomme au Rwanda; Justice and Human Rights in Rwanda, talk by Dr. Joseph 
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deal with the tens of thousand of persons accused of participation in the killings and for 

the rebuilding of a wrecked country. On the other hand, the country remained under 
scrutiny for the disa strous conditions in its over-crowded prisonS. 79 Human Rights 
Watch and ICRC's repeated appeals not only to the Rwandan Government but also to 
the international community for the improvement of prison conditions and support of 
the justice system fell on deaf ears. 80 The money pledged after the genocide did not 
arrive and all funds were blocked after the attack on Kibcho to which I shall rctum. 81 
The absence of justice for the 1994 martyrs keeps poisoning social relations in Rwanda. 
Some people have taken justice into their own hands. This has maintained a climate of 
fear, distrust and personal revenge particularly dangerous for displaced personS. 82 A 
detailed account of the lack of support for the rebuilding of Rwanda can be found in the 
fourth study of the Steering Committee of the Joint Evaluation of Emergency Assistance 
to Rwanda. 83 This situation led to a radicalisation of the Rwandan government and its 

contempt for the international community, itself dramatic for displaced persons and 
refugees. As late as January 1997, Amnesty International claimed that persons forced to 

return were not safe from persecution. 84 

In Bosnia, despite the signature of the Dayton Peace Agreement, the freedom of indicted 

war criminals initially preserved a political climate polarised around ethnic and 

nationalist claims detrimental to displaced persons' hopes of returning home. 85 The 

well-known case of seven survivors of Srebrenica who were handed in to the Serbian 

authorities by IFOR and unfairly tried in Republica Srpska illustrated how little 

Mucumbitse, presented in a one-day conference: Rwanda: Perspectives dAvenir, 12 May 1995, London: 
Westminster University, Association des Droits de I'Homme, Bruxelles. 
79 ICRC report quoted in Human Rights World Report 1995, Human Rights Watch, 43. 
80 Rwanda: ICRC Sounds Alarm on Appalling Prison Conditions, ICRC, Press Release 95/8,31 March 
1995 and Rwandan Genocide to be in the Dock Human Rights Watch, Press Release, 9 November 1994. 
81 Ibid. This point was also emphasised by Jos6 Kagabo (Centre D'dtudes Africaines, Paris) in the 
course of the conference Rwanda: Perspectives dAvenir, 12 May 1995, London. 
82 Rwanda and Burundi: Horror of Genocide Hangs over the Region One Year Later, Amnesty 
International, 6 April 1995. Kent sees the absence of Western support for the Rwandan government as a 
major cause of its radicalisation regarding displacement issues. KENT, "The Integrated Operation Centre 
in Rwanda, " in WHITMAN and POCOCK, eds., After Rwanda, 79-80. Regarding the little help that 
Western states such as Belgium but above all France provided, see BA, Mehdi, Rwanda 1994, Un 
Ggnocide FranVais, L'Esprit Frappeur No. 4 (Paris, Vertige Graphic: 1997), 73-8 1. 
83 77ze international Response to Conflict and Genocide: Lessonsfrom the Rwanda Erperience, Steering 
Committee of the Joint Evaluation of Emergency Assistance to Rwanda, March 1996, Study 4 
"Re-building Postwar Rwanda" (Krishna Kumar, David Tardif-Douglin, Kim Maynard, Peter Manikas, 
Annette Sheckler and Carolin Knapp). 
84 Great Lakes Region: Still in Need of Protection: Repatriation, Refoulement and the Safety of Refugees 
and the Internally Displaced, AFR/02107/97, Amnesty International, 24 January 1997,5-7. 
85 1CG in the Balkans, Past Achievements and Future Priorities, March 1996-March 1998, ICG Bosnia 
Report No. 22, April 1997,10. 
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displaced persons could trust the Bosnian Serb legal system. 86 Although more interest 

and reconstruction money were invested in Bosnia than in either northern Iraq or 
Rwanda, the extent to which this benefited displaced persons remains questionable. 
Despite reassuring reports from the UNHCR, the OSCE and NATO, several observers 

questioned the treatment received by displaced persons. 87 My own experience in 

Mostar, Vlasenica or Tuzla in the years following the peace settlement was that IDPs 

were no more than second class citizens, often the poorest, despised and used by their 

own leaders as political pawns. However, a serious investigation of the extent to which 

reconstruction funds trickled down to IDPs would require more time and space than one 

can devote here. I shall therefore leave the matter unanswered and bear in mind that 

reconstruction in Bosnia could contradict the idea that only the strict minimum to 

stabilise populations is done. 

Safety on the roads of return, dwindling care elsewhere 

That aid is part of political deals is not new. It became obvious during years of 
interventions in Bosnia when, for instance, Western political negotiators treated aid as a 
bar gaining asset. "Lord Owen, for example, threatened in no uncertain terms in 

November, 1993, that unless the Bosnian Government signed the peace plan then on the 

table, humanitarian aid might end and the sanctions against Serbia lifted. "88 Senior 

UNHCR officer Mendiluce used to remind staff new to Bosnia to forget whatever they 

might know on refugees and to consider aid an integral part of the war. 89 UNHCR 

sometimes threatened to and stopped aid deliveries to try and secure better working 

conditions. It did so in September 1992 after the shooting down of an Italian aeroplane 

above Sarajevo and, after the death of some of its personnel in Vitez in November 

1993.90 At the same time, Gentile also suggested to withhold UNHCR plans of 

expansion in Banja Luka to put pressure on the Bosnian Serb authorities and make them 

stop the harassment of minorities. 91 Given Western pressure on UNHCR, none of these 

86 ZILIC, Ahmed and RISALUDDIN, Saba, The Case of the Zvornick Seven (London: The Bosnian 
Institute, 1997). 
87 See FRELICK, "Aliens in their Own Land, " and the various ICG reports already mentioned. 88 CIGAR, Genocide in Bosnia, 140. 
89 RIEFF, Slaughterhouse, 200. 
90 Information Notes on Former Yugoslavia, UNHCR office of the Special Envoy for Former 
Yugoslavia, External Relation Unit, No. 11, November 1993, i. 
91 Confidential Note for Special Envoy (FYEO), Louis Gentile UNHCR, Banja Luka, 10 November 
1993. 
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attempts lasted for long. But although of limited leverage, aid was occasionally used as 

a bargaining tool. 

Although some acknowledge that humanitarian actors have their own objectives, most 

observers stress "the web of interests" in which aid workers are unwillingly caught. 92 

The ICRC or the head of UNHCR, Mrs. Ogata regularly denounce the politicisation of 

aid. 93 These public stances suggest that humanitarian work is compromised solely 
because of the political manipulations of relief. Governments and warring parties arc 
naturally blamed. Frelick, himself involved in humanitarian work, wrote: 

Governments are bound ... to use the term coined by the UNIICR Sadako Ogata 

'@preventive protection" differently than humanitarian agencies. For them this concept 
implies the promotion of an important self-interest, which often includes keeping 

refugees out, especially those who come in large numbers, destitute and unlikely to 
leave soon. 94 

Here lies the commonly held assumption that humanitarian missions, though properly 
designed, become distorted at operational level. This, added to the mainstream view 

that agencies only focus on life-saving activities in catastrophic situations, sustains the 

picture of humanitarian agencies as reactive in essence. Nevertheless, as the above 
discussion showed, there is plenty of evidence that agencies are pro-active. They gather 

and use their resources for explicit purposes. At first sight, it seems that both media 

coverage and out-n-ýgration pressures affect relief provision. However, a closer look at 

some emergency operations showed that food and aid were available where displaced 

persons were encouraged to go or to remain. In contrast humanitarian support was not 

provided or progressively dwindled in locations deemed unfit or undesirable. 
Humanitarian agencies created discourses that delineated the options available to IDPs- 

Thus, humanitarian agencies tried to shape and control population movements, although 

such policies sometimes failed. In addition, in Rwanda and Iraq, reconstruction efforts 

92 RAMSBOTHAN, Oliver and WOODHOUSE, Tom, Humanitarian Intervention in Contemporary 
Conflict, a Reconceptualisation (Cambridge: Polity Press, 1996), 219-22 1. 
93 Ogata (31 August 1993) quoted in ibid., 191. 
94 FRELICK, "Preventive Protection, " 440. 
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were insufficient to significantly improve displaced persons' fate. Bosnia however 

remains a case still to be decided upon. 

LONG TERM COMMITMENT TO PLEDGES OF 
SAFETY 

Western powers entered northern Iraq, Rwanda and Bosnia with unclear protection 

mandates. Furthermore, nobody really knew what declaring certain areas safe implied 

on the ground. In northern Iraq, it was the first time that NATO had used the concept of 

safe haven since the end of the Cold War. In Bosnia, Western powers did not want to be 

seen to take sides, thus used this concept only reluctantly. In Rwanda, the French army 
had already been involved alongside the defeated genocidal regime and therefore its 

offer to create a safe zone was received with caution. For the purposes of this thesis, the 

ways in which troops were committed, responded to renewed violence, organised 

evacuations expose the priorities of the institutions that intervened. In the following 

paragraphs, the argument is that despite growing numbers of IDPs in the aftermath of 
the Kurdish and Rwandan safe areas declarations, the troops committed to their security 

were speedily withdrawn. In Bosnia, most of the troops initially considered were not 
made available. Very weak reactions to further violence against people on the move 

also suggest that, overall, no effective protection was achieved unless people threatened 

to overrun valued borders or existing political orders. It is further argued that 

evacuations were constructed as "last resort" options. Rarely were they used for the 
benefit of the persons who needed them most. The section closes with a summary of the 
international commitment to IDPs' safety and outlines various interpretations of it 

The morning after: supplying troops to enhance security "in situ" 

Despite an increase in IDPs because of early, yet incomplete, repatriations, American 

troops entered northern Iraq, established camps and left in less than three months. 95 

Humanitarian agencies, encouraged by military officials to settle in Zakho, were 

surprised when the withdrawal was announced for June. 96 The move though was 

ý'J UNHCR Information Bulletin, II June 199 1, in WELLER, ed., Iraq and Kuwait, 622. 
96 John Fawcett (IRC), Interview, 27 February 1997. 
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postponed to July ý'after joint Kurdish, NGOs and allies pressures. Under the 
Memorandum of Understanding signed between Iraq and the UN, the allied troops were 
to be replaced by 500 UN "lightly armed" guards. 97 By June however, only a token 
force could be deployed for lack of funding. 98 Later, the programme was implemented, 

albeit with enormous financial difficulties. UN guards were neither mandated nor in a 

position to protect displaced civilians against military violence. Indeed, they were 

reported to be the first fleeing the fighting of late 1991 and July 1992.99 Nor were they 

equipped to deal withýworsening social conflicts emerging in the wake of Baghdad's 

internal blockade against Kurdistan. Despite US ambassador Perkins' claim that "these 

guards perform an essential job" in "providing a measure of protection for United 

Nation personnel and equipment, "100 their functions were symbolic limited to patrolling 

and reporting., The UN mission however was backed by Operation Provide Comfort 11 - 
initially named Poised Hammer - whereby American jets patrolled Iraqi skies, north of 
the 36th parallel. This distant shield was valued by Kurdish populations. As one KDP 

spokesperson put it: "If Poised Hammer is withdrawn, Saddam's units will again reign 
in this region and we will lose everything. " 101 Still, as will be described below, 

American planes made little impact on the daily hardship faced by displaced persons. 

Rwandan IDPs received no'more support than their Iraqi counterparts. By late July 

1994, UN and Humanitarian agencies started to fear that a second mass exodus towards 

Zaire, this time the south Kivu, would follow the departure of French troops from Zone 

Turquoise. However, despite UN requests, French authorities refused to delay their 

departure from south-west Rwanda. This position, which reveals an absence of concern 
for IDP issues, might be explained by the fact that the French had achieved what they 

came for in Rwanda. Operation Turquoise had saved the lives, if not the face, of 
President Habyarimana's entourage. It had also sent a support message to other 

threatened African governments in the French "pr6-carrV' There was little evidence 

that a better strategic position could be obtained by remaining. In contrast, abiding 

strictly by the terms of its initial UN mandate, France could disprove accusations of 

97 Office of the Executive Delegate of the Secretary-General for a United Nations Inter-agency 
Humanitarian Programme for Iraq Kuwait and the Iraq/Turkey and Iraq/Iran border areas, 15 May 1991, 
Updated Appeal, 12 June 199 1, in WELLER, ed., Iraq and Kuwait, 636. 
98 The Economist, 22 June 1991,74. 
99 017TERINGER and BACKER, "A Republic of Statelessness, "44. 
100 Mr. Perkins US, declaration to the UN Security Council, S/PV. 3105,11 August 1992, in WELLER, 
ed., Iraq and Kuwait, 706-707. 
101 GUNTER, "A Kurdish State in Northern Iraq? " 57. 
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covert support for the defeated regime. Hence incentives to leave easily outweighed any 

fear of cxodus. 

Turquoise troops were replaced by UN blue berets, this time African peace-keepers. 
Although 5,500, UNAMIR II soldiers were neither equipped nor trained to deal with 

displaced civilian security. Furthermore, because they were English native speakers, 

Ghanaians and Ethiopians blue berets found it especially difficult to inspire confidence 

among French-speaking Hutus stranded in Zone Turquoise. After several attempts at 

repatriation coordinated with UNHCR, UNAMIR drew up a confidential plan for the 

closure of 20 camps and the trucking of 350,000 IDPs back to their villages. * Named 

Op6ration Rondaval, it was designed with little or no involvement of humanitarian 

agencies but reflected Rwandan officials anxiety to rid themselves of the IDP issue. 102 

The humanitarian community convinced the Rwandan government to let them try 

through incentives and took over the planning of returns until programmes collapsed in 

violence in April 1995. More will be said about this later. So far, it is enough to 

mention that, overall, UNAMIR 11 proved unable to tackle problems of law and order 
both suffered and inflicted by Rwandan displaced persons. In addition, very few UN 

personnel, human rights observers and humanitarian staff was deployed to cope with the 

intense social problems linked to mass return movements of people such as property 

claims, genocide denunciations, revenges, balancing humanitarian aid etc. The UN 

human right observer field director resigned in September 1994 to protest against Ilack of 

material and human resources. Indeed, after the August 1994 bid to reassure displaced 

persons so as to prevent further exodus, the functions of UN troops, apartfrom reporting 

to the UN Security Council, remained unclear. 

Bosnia is a case of unfulfilled promises. Contrary to the two above examples, 'and 
despite renewed ethnic cleansing in central Bosnia, safe areas declarations were not 
followed by a significant influx of troops mandated to protect, people on the move, if 

only temporarily. 103 Rather, UNPROFOR was left in charge of a protection mandate 

which it chose to interpret to its bare n-iinimum. 104 For fear of alienating Bosnian Serb 

102 KENT, "The Integrated Operations Centre in Rwanda, " in WHITMAN and POCOCK, eds., After 
Rwanda, 67. 
103 BOTH and HONIG, Srebrenica, 116-117. See also RAMSBOTHAM and WOODHOUSE, 
Humanitarian Intervention in Contemporary Conflict, 185. 
104 In UNSC S/RES/836 (1993), 4 June 1993, the mandate of UNPROFOR was extended under chapter 
VII of the United Nations Charter to include the right to use "all necessary means, including the use of 
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nationalists or Croatian nationalists, whose co-operation was deemed nccessary to the 
diplomatic pýace'process, UNPROFOR limited its use of force to a minimum of 
self-defence. 105 Muhamed Sacirbey, the Bosnian ambassador to the UN was quotcd as 
saying: "UNPROFOR offers neither protection nor force. "106 At grass root level, 
UNHCR. remained sole responsible for the protection of civilians. However, for lack of 
means and bargaining power, its so-called "protection officers" had to keep negotiating 
with the very local authorities organising the cleansing. 107 Both Gentile and 
Hollingwoýth described numerous lost battles against the Bosnian Serbs of Banja Luka 
who violently bullied displaced and minorities into fulfilling their pre-drawn, ethnically 
homogenised, maps of Bosnia. 108 As a result, forced displacement carried on unabated 
throughout the war. In 1994, according to Human Rights Watch: 

The most savage and institutionalised "ethnic cleansing" today is taking place in areas 
where there is no fighting ... conditions in the Bosanska Krajina and Bijcljina areas 
(where Bosnian Serbs have power) provide a powerful counterweight to the claims of 
high ranking officials and other international leaders that Human Rights abuses will 
decrease after an overall peace accord is signed. 109 

Despite numerous Bosnian appeals, "O international procrastination lasted until the 

events following the fall of Srebrenica in July 1995. The Serb offensive on safe areas 
was counteracted in August by a large Croatian reconquest of the Krajina, eastern 
Slavonia and parts of Bosnia. After the US operation Deliberate Force, during which 
Serb Nationalist military facilities in Bosnia were bombed, the Bosnian and Croatian 

force" to protect the safe areas. Safe areas were proclaimed in UNSC S/RES/819 (1993), 16 April 1993 
and UNSC S/RES/824 (1993), 6 May 1993. 
105 RAMSB OTHAM and WOODHOUSE, Humanitarian Intervention, 179 and 184. 
106 Quoted by GAER, Felice, "UN Operations in Former Yugoslavia, " issue 28 (September 1994), 
Warreport, 14-15,14. In the same volume see comments by David Rieff on UN disregard for civilians 
RIEFF, David, "Accomplice to Genocide, " 35-40. 
107 Gentile, himself a protection officer in Banja Luka who put his career at risk by publicly protesting 
against ongoing Serb violence, "The quiet town where terror lurks, " Louis Gentile, New York Times, 14 
January 1994 and interview with Louis Gentile, II September 1998. 
108 HOLLINGWORTH, Merry Christmas Mr. Larry, 240-254. UNHCR, Banja Luka: Ethnic Cleansing 
has Another Name, internal communication (BLK/HRV/HCR/0401/CMB/PBT/OSE), Louis Gentile, 
UNHCR representative in Banja Luka, 30 August 1993. For appraisal of UNIICR staff see RIEFF, 
Slaughterhouse, 196. 
109 Human Rights Watch, public release concerning ethnic cleansing in Bosnia (untitled), 7 November 
1994. 
110 See for instance, New wave of Ethnic Cleansing Before the "Referendum. " 26 August 1994 and UN 
Must Act to Halt Renewed Wave of Ethnic. Cleansing, 3 September 1994, London briefings, 
Bosnia-Herzegovina Information Centre, London. 
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armies swept through western Bosnia. 111 The Dayton negotiations represented a 

renewal of international promises to Bosnians. They were followed by the, deployment 

of 53,000 NATO soldiers. However, armed troops did not directly ensure the safety of 

civilians. According to 1CG, "IFOR insisted all along that although it would provide 

area security' that is, prevent the outreach of hostilities, it would not be responsible for 

guaranteeing the security of individuals. " 112 As for SFOR, which replaced IFOR, its 

mission was "to deter a resumption of hostilities and to stabilise the peace in Bosnia and 
Herzegovina. " The operation was dubbed "joint guard. "113 IFOR, then SFOR, hardly 

tackled forced displacement related issues. Nor did they oppose residual ethnic 
cleansing from being carried through. Aliosha, the young Bosniac translator who helped 

me supervise the municipal elections in Mostar in September 1997, had been cleansed 
from the Croat-controlled part of that town only the previous year. 114 In fact, displaced 

persons security was to be dealt with by the Bosnian police, itself monitored by the 
International Police Task Force (IPTF). The latter was to observe, record local police 
activities and report abuses in the hope that, with the appropriate political pressures, 
these could be sanctioned via the Bosnian police hierarchy. 115 According to the ICG 

again, this was inadequate protection for displaced persons. 

The reluctance of NATO led implementation force for Bosnia (IFOR) to help the 

unarmed International Police Task Force (IPTF) exert control over the local Bosnian 
Setb Ministry of Interior police led to continued ethnic cleansing, the inability of 
refugees to return to their homes, and the further ethnic partition of Bosnia. 116 

Past and current debates on the departure of Nato troops are also worth mentioning. 
They show that withdrawing was an option closely linked to fears of the resumption of 

III Accounts of the end of the war can be found for instance in SIN4MS, Brendan, "An Enclave too far, " 
Issue 18 (February-May 1997), Bosnia Report published by the Alliance to defend Bosnia i Herzegovina, 
10 and Strategic Survey 199511996, (London: International Institute for Strategic Studies, 1996), 
126-138. 
112 Going Fast Nowhere, ICG Bosnia Report No. 23,1 May 1997,26. 
113 Stabilisation Force, (SFOR) fact sheet, NATO, 20 December 1996. 
114 Evictions were regularly carried out in Croat-controlled territory. "70 persons evicted from West 
Mostar, " Agence France Presse, 10 January 1997. In Banja Luka , harassment continued "Endangered 
Muslims Evacuated from Bosnian Town" Reuters, 9 March 1996. Haris Silajdzic -a wartime Bosnian 
prime minister - also complained about continued cleansing in "Dayton is not being implemented -a short 
analysis, " Bosnia Report, Newsletter of the Alliance to defend Bosnia- Herzegovina, Issue 18, 
February-May 1997,1-2,2. 
115 IPTF briefing for OSCE international election supervisors, Mostar, 10 September 1997. 
116 Kosovo: The Road to Peace, ICG report, 12 March 1999,6 (Lessons from Mistakes in Bosnia). 
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fighting rather than displacement and/or safe repatriation. For instance, in November 
1996, two options were discussed by the international community: 

IFOR reduced by about half with a substantial elite force based locally to prevent and 
deter any renewed conflict. The second, preferred by politicians, calls for a similar 

reduction with a rapid reaction force based outside Bosnia. Troops in the country 

would instead concentrate their efforts on stabilisation and reconstruction. 117 

Interestingly enough, the debate, especially the rapid reaction force alternative, although 
it was not opted for in the end, resembled that in Iraq. The countries involved sought to 

stabilise the situation rapidly, then depart progressively, leaving behind them early 

warning and rapid reaction mechanisms. 

To sum up, in two of three cases, military troops trusted by the displaced populations 
were quickly withdrawn. They were replaced by UN forces and human rights observers 
little equipped to ensure protection. In the third case, Bosnia, the troops required to stop 
displacement did not arrive for years. 

Evacuation: out of the question 

As mentioned in Chapter II, evacuations signal priority given to people's physical 
safety. Hence the need to study its occurrences during crises so as to complete the 

security picture for IDPs- In theory, the international community planned to respond to 
intensified threats with stepped-up protection measures. Nevertheless, when the latter 

proved insufficient, agencies still had the option to remove vulnerable people from 

exposed sites. However, notwithstanding worsening living conditions in the months 
following international intervention, evacuation was not considered an option in 

northern Iraq or Rwanda. In Bosnia, although constructed as a "last resort" option, 
evacuation applied differently to Bosnian Serbs, Croats and Boniaks. 

In northern Iraq, humanitarian agencies did not evacuate people, except in exceptional 
medical circumstances and usually towards the medical facilities in camps. As a rule, 

117 "Nato Force in Bosnia to shrink by half, " Reuters News On-line, II November 1996. 
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people who sought refuge across borders had to use their cars or their feet. 

Humanitarian and military actors would provide transport only in the repatriation 
direction. Likewise, little or no evacuation took place in Rwanda. The international 

community's efforts were focused on preventing people from fleeing to Zaire, Burundi 

or Tanzania from the early days of the genocide onwards. In Bosnia too evacuation was 

rare. A few spectacular and well covered airlifts of children, 18 cannot obscure the fact 

that these were the exceptions. International organisations opposed international 

evacuations. 119 After Allan Little of the BBC had broadcast the plight of little Irma and 
thousands of hospital beds were offered for her all over the world, he tried to establish 

which international organisation was in charge of finding places for the casualties of 
Sarajevo. "It turned out that none of them was. "120 In particular, nobody wanted to 

evacuate wounded soldiers. 121 By September 1993, only 142 persons had been 

evacuated from Sarajevo on medical grounds. 122 

Evacuation, it was argued, would make the international community accomplice to the 
politics of ethnic partition. In Ogata's words: 

Evacuation is the last resort in that is acquiesces in the very displacement that 

preventive efforts aim to avoid. But in some circumstances, it is the only way to save 
lives. There is a very thin line between refusing to facilitate ethnic cleansing and failing 

to prevent needless deaths. 123 

Indeed, the Bosnian Serb leaders asked the international community to evacuate 

Bosniaks from the towns they besieged as well as Bosnian Serbs from the places under 
Bosniak government control. International authorities' responses however varied. 

118 MINEAR, Larry and WEISS, Thomas, Mercy Under Fire, War and the Global Humanitarian 
Community (Oxford: Westview Press, 1995), 30. 
119 IICR/CRHC/FC/2/Annexe 1,1. Despite the official line, there were some local arrangements. 
UNHCR officers in Banja Luka, for instance, organised, in the course of several months in 1993-1994, 
the departure to Croatia of several hundreds of Muslim residents desperate to leave a city in which their 
life was worth little [Interview with Louis Gentile, London 11 September 1998]. Some governments, 
such as that of the UK made explicit their reluctance to accept evacuation, except in certain dramatic 
medical cases which incidentally, were publicised. Statement by Baroness Chalker of Wallasey, Minister 
for Overseas Development, United Kingdom, International Meeting on Humanitarian Aid for Victims of 
the Conflict on the Former Yugoslavia, Geneva, 29 July 1992. 
120 Interview with Allan Little, Dani (Sarajevo), reproduced in Bosnia Report, published by The 
Bosnian Institute, New Series No. 2, January-February 1998,3-6,4-5. 
121 Ibid., 4-5. 
122 Update on the Yugoslav Region, UNHCR internal documentation, 22 September 1993. 
123 UNHCR, The State of the World's Refugees (New York: Penguin Books, 1993), 82. 
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Bosnian Serbs who wanted to leave were left, sometimes helped, to do so. In one 
particular instance, General Morillon accused the local authorities of Tuz1a of impeding 
humanitarian action by refusing to organise the departure from Tuzla of at least 500 
Serbs from the 10,000 living there. Their departure was required by General Mladic in 

exchange for allowing UNHCR to bring relief to Srebrenica. 124 In contrast, the 
international community did not ask that IDPs in Srebrenica be allowed to leave the 
besieged pocket, in spite of desperate living conditions as pictured below by MSF. 

Although safer from shelling that it has been in over a year, the social situation [in 

Srebrenica] is worsening daily as basic survival needs are not met. Violence, 

black-market activities, prostitution, theft are becoming the only activities of the 

population. Tensions are mounting between the majority refugee population and 

minority local population. As always, the women, children and elderly are most at risk. 
The enclave must now be recognised for what it is, namely a closed refugee camp of 
50,000 persons without adequate facilities for more than 15,000.125 

Tony Land from UNHCR was also quoted as saying: "Everyone wants to get the hell 

out of Srebrenica. They know there is no future there. "126 Still, only occasional civilian 

evacuations were allowed before the tragic fall of the town. Since the signature of the 

DPA and the arrival of NATO troops in Bosnia, evacuations of Bosniaks are out of 

question. Still, the mass departure of Serbs from Sarajevo, organised - sometimes 

enforced - by Republica Srpska authorities in January 1996 was hardly opposed. In fact, 

the extent to which the international community stood against forced displacements 

when abuses were conducted or condoned by the IDPs' own leaders is questionable. 
Likewise the fact that only Bosniaks would not be evacuated from besieged cities raises 

questions about the international strategy to oppose ethnic cleansing. I shall return to 

this issue at the thesis' conclusion. So far it is enough to highlight that because of their 

reluctance to evacuate, international authorities sometimes found themselves cornered 
into overseeing deportations in catastrophic circumstances. 

124 'VONU tente de faire passer un nouveau convoi pour Srebrenica, " Le Monde, 23 March 1993,44; 
"Report de I'dvacuation des Serbes de Tuzla, " Le Monde, 24 March 1993,4; Taire Vivre Tuzla. " 
Freimut Duve (social democrat MP in the Bundestag), Le Monde, 27 March 1993,9. 
125 Quoted in BOTH and HONIG, Srebrenica, 115, (italics mine). 126 RIEFF, Slaughterhouse, 209. 
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Monitoring duress? 

Escalating conflicts combined with the withdrawal or the non-commitment of troops and 

the reluctance to evacuate led to a drastic deterioration of the situation of IDPs in the 

year following Western main promises. UN troops faced two scenarios regarding IDPs: 

open fighting leading to further displacement and attacks against particular sets of 
displaced persons besieged or re-grouped in camps. 

The international community responded weakly to attacks against l1DPs. In October 

1991,200,000 persons fled to the mountains of northern Iraq in the Suleymaniyah area 

and towards Iran because of renewed fighting. 127 Little was done on their behalf. 

Allied governments justified inaction by arguing that "fighting took place, outside the 

protective security zone" and "did not appear to violate allied prohibitions on Iraqi 
fixed-wing aircraft north of the 36th parallel. "128 Indeed helicopters do not have fixed 

wings. Indeed, the 36th parallel is north of some important areas of Kurdistan such as 
Kirkuk, considered by most Kurds as belonging to the region although this claim is 

disputed, Suleymaniyah and the area around the ghost town of Halabja. In these 

regions, only the armed Peshmerghas opposed Baghdad. When the UNHCR withdrew 
from northern Iraq in April 1992, an estimated 450,000 persons were still displaced and 
200,000 returnees had been displaced again in ongoing violence. 129 Forced migration 

was a constant feature of daily life. 

As recently as March 1992, LJNHCR officials reported a "quite dramatic increase" in 

Iraqi shelling along the front line in northern Iraq. The "shelling and shooting" caused 

40,000 people - reportedly the entire population of the Kurdish Great Zab River region - 
to flee. 130 

In addition to the fighting between the Peshmerghas and Baghdad, Kurdish displaced 

faced Turkey's attempts at recreating the no man's land established by Saddam. Hussein 

127 "Kurds flee as Iraqi army besieges town, " The Financial Times, 8 October 1991,4. "Equal in 
misery- Belatedly, the West is doing something for Kurds and Palestinians. But not enough, " The 
Financial Times, 11 December 1991,19. 
128 "Clashes reported between Kurds and Iraqi troops, " The Financial Times, 20 July 1991,2. 
129 Asylum Under Attack, Lawyers Committee for Human Rights, 2 1. 
130 Ibid., 21. 
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along the Iraqi-Turk border. Allegedly seeking to destroy support for the PKK, the 
Ankara government repeatedly attacked refugees in the protected zone. On 8 August 

1991 however, relief'workers claimed "that the raids targeted villages not PKK bases, 

and that the casualties were [Kurdish] Iraqi civilians. "131 During Turkish raids in 1992, 

one of which destroyed a resettled village, 132 the Ankara government received the clear 

support of US diplomats. 133 In March and April 1993, the Iranian army also launched 

attacks against Kurdish villages on the Iraqi side of the border, north of Suleymaniyah, 

and wrecked one village without attracting much protest. 134 The no-fly zone maintained 

after the Allies departure was of limited use as it only applied to Iraqi acroplanes. In 

addition, it did not prevent ground troops assaults whether Turkish, Iranian or Iraqi. In 

March 1995, Turkey sent another 35,000 troops inside northem Iraq. 

Thousands of refugees were displaced anew, according to UNECR and the head of the 

UN contingent in northern Iraq said that Turkish Troops had stopped UN guards from 

visiting Kurdish villages and carrying out normal patrols. 135 

No international reaction occurred. Detailed records of the numerous breaches of the 

UN resolutions aimed at protecting the Kurds, most of which remained without 
international reaction, can be found in David Keen's. study. 136 More recently, the allies 

answer to fighting within the No-fly Zone also reveals their absence of concern for 

displaced persons: In September 1996, in-fighting between Kurdish separatist parties, 

one of which, the KDP, was allied with Baghdad led to thousands of people taking the 

roads of exile towards Iran. This was met not with the re-establishment of a safe zone 
but with air strikes against Iraqi military targets. Again, the protection of displaced 

persons mattered less than balancing the overall power of Iraq and its neighbouring 

countries. 

While taking a stand on Bosnian besieged cities in the spring of 1993, Western leaders 

ignored thousands of persons thrown on the roads in some of the worse ethnic cleansing 

131 Ibid., 20. 
132 Ibid., 20. 
133 "Turquie: soutenu par Washington, critiqud par Donn, le gouvemement a lancý un nouveau raid 
a6rien contre les bases s6paratistcs kurdes, " Le Monde, 27 March 1992,4. See also OFrERINGER and 
BACKER, "A Republic of Statelessness, " 44. 
134 OFrERINGER and BACKER, "A Republic of Statelessness, " 44. 
135 LANDGREN, "Safety Zones and International Protection, " 443. 
136 KEEN, The Kurds in Iraq, SCF, 24-28. 
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episodes of the war. 137 The battle between Bosnian Croats and Bosniaks raged from 

spring 1993 to the Washington agreement signed in March 1994. Villages were wiped 

off the map and scores of Bosniaks chased towards a diminishing central area left under 
Bosnian government control. Although, the first two could have fallen to Croat attacks, 

neither Travnick, Mostar nor Zenica ever became safe areas. Zenica progressively 
turned into the ultimate shelter for multiple displaced persons. As in north-east Iraq, 
humanitarian agencies dealt alone with the IDPs in central Bosnia. Likewise, in its 

1994 attack of the Gorazde safe area, the BSA came as near as three kilometres from the 

city centre. With villagers seeking refuge in the town, the pocket size was drastically 

reduced. UNPROFOR's response did not enhance the safety of the people newly 

exiled-138 After two weeks of negotiations and a UN security council ultimatum, 
Ukrainian troops took position on the new front lines and froze the territorial gains of 
the Bosnian Serbs. In any case, the intervention reduced to void any hope of autonomy 
and return to normal life that displaced villagers may have entertained. MSF wrote after 
the 1994 BSA attack: "The people of Gorazde may have escaped a massacre by the skin 

of their teeth but they now have no choice but to continue living in what has effectively 
become a large open air camp. "139 By contrast, the 1995 Croat-led attack in Western 
Bosnia- leading to thousands of Bosnian and Krajina Serb fleeing towards Banja Luka 

and beyond towards Serbia met with intense political and military Western involvement. 
Only in the latter case did the international community show determination to act. 

In northern Iraq and Bosnia, world authorities attempted for months to stop or limit 
forced displacements. By contrast, from August 1994 onwards, they sought to 
encourage the early return of Rwandan displaced persons. The latter though preferred to 
stay in the camps however dubious was the security provided by their peers. 
Nonetheless, mass population movements took place in Rwanda during the second half 

of 1994: the return of hundreds of thousands of Tutsi "old caseload" refugees from 
Uganda, 140 the much smaller and partial repatriation of Hutu refugees from Tanzania 
and Goma, the return of IDPs, but more often their displacement from one camp to 

another within zone Turquoise. As already explained by spring 1995, the situation with 

regard to the return of IDPs was in a deadlock. After humanitarian agencies tried and 

137 JEAN, Franqois, ed., Populations in Danger 1995, an MSF report (London: 1995), 72-73. 
138 TISO, "Safe Haven Refugee Programs, " 584-585 and 587. See also The Economist, 23 April 1994, 
41-42. 
139 JEAN, ed., Populations in Danger 1995, MSF, 77. 
140 " old caseload" refers to Rwandan Tutsi refugees from before the 1994 genocide. 
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failed to convince displaced persons'to leave their settlements and rcturn to thcir 
villages, the RPA attacked and emptied the camp of Kibeho. By July 1995, no more 
official displaced persons existed in Rwanda. At the same time Srcbrcnica and Zcpa fcll 
to the repeated attacks of the BSA. 

International answers to the assaults on Srebrenica, and Kibeho are worth exploring a 
little further. For they present similarities, despite the fact that the world had taken a 
verbal stand on behalf of Bosnian civilians, whereas the presence of hard-line genocide 
proponents amongst Rwandan IDPs lessened sympathy towards the latter. In both 

cases, UN troops claim not to have foreseen the assaults in spite of reporting the annies 
gatherings and preparations. Although both offensives lasted for four to five days, UN 

observers claim to have misunderstood the assailants' aims until it was too late to 
prevent the fall. In effect, UN troops witnessed the events first hand, oversaw the 
deportations, and played down official death toll figures. 141 In the wake of these attacks 
both the BSA and the RPA repeated similar assaults. 

The fall of 
' 
Srebr 

' 
enica in July 1995 is well documented. Honig and Both convincingly 

argue that the 
' 
UN did not defend Srebrenica and Zepa simply because they were 

perceived to be lost causes. By 1995, all political parties were ready to organise the 
territory swaps required for a political settlement. 142 According to Both and Honig the 

attack was designed as a exercise in ethnic cleansing. It lasted four days, with the 

artillery giving occasional respite for civilians to re-group towards Potocari - the UN 
base. 143 In addition, fuel and buses were prepared for mass and rapid deportation-144 
UN troops did not seriously oppose the attack and left the population be regrouped at 
Potocari. Dutch soldiers did not oppose the separation of men and women that took 

place in the compound. 145 This was a particular ominous choice given that fears for 

male prisoners had been regularly expressed by humanitarian bodies since 1993. In 
fact, one important reason why the UNHCR had been reluctant to evacuate in mass the 
most vulnerable in the spring of 1993 was their concern for the fate of the male 

14 1 For discrepancies in casualty numbers in Rwanda see UNDIIA Emergency Profile (Pilot Project) 
Rwanda, 3 May 1995. See also "Rwanda refugees slaughtered, " 7be Independent, 24 April 1995. 
142 130TH and HONIG, Srebrenica, 110,161-163. After the May 1995 hostage crisis, UNPROFOR 
soldiers were acting under a directive 2195 -29 May 1995. stating that "the execution of their mandate 
[was] secondary to the security of the UN personnel, " ibid., 8. 
143 Ibid., 17 and 29. 
144 Ibid., 28-30. 
145 Ibid., 38-39. 
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population of the town once "women and children" would have gone. 146 In 1995, the 

UN acquiesced to the mass "evacuation" towards central Bosnia -Tuzla and Kladanj. 

Several thousand men were taken away and executed. The UN took weeks to 

acknowledge that the Serb-ordered "evacuation" left thousands of men missing, Not all 

people took refuge in Potocari though. A group of men and their families, not trusting 

in the protection offered by the UN, tried to flee by their own means towards Tuzla. 

They were expected by the BSA and massacred. 147 For a set of reasons ranging from 

personal revenge to planned ethnic killing - so as to pre-empt any attempt of return - the 

BSA had coldly decided to massacre the men of Srebrenica. 148 'However, the 

international community's refusal to evacuate the city, to give it up publicly, as the 

Serbs demanded and diplomats, in private, had already conceded, may have contributed 

to the violence of the second fall. Bosnian Serbs also attacked and took Zepa in the 

wake of the fall of Srebrenica. Late July, they also mounted an offensive against Bihac 

but failed this last attempt. 

A few months before the fall of Srebrenica, the Kibeho camp in Rwanda had fallen to an 

offensive by the RPA. Although largely covered by the media, the case is less 

documented than that of Srebrenica. Still, as for Srebrenica, it shows'more cooperation 
between international bodies and the assailants than would be expected from a 
"protection force. " The report of the international commission of inquiry on Kibeho 

clearly outlines the co-operation that took place between UNAMIR and the RPA and the 

fact that the forceful closure of the camp had been planned by the Integrated Operation 

Centre, the international cell in charge of overall IDPs, issues. 149 As the RPA 

surrounded the camp, panic-stricken people sought shelter towards the -UN Zambian 

company headquarters. The RPA Chief of Staff and UNAMIR Deputy Force 

Commander visited the camp together "to explain the situation. "150 At the height of the 

violence, international announcements were contradictory and confuSing. 151 Whereas 

146 Interview with Louis Gentile, London, II September 1998. 
147 BOTH and HONIG, Srebrenica, 48-88. Personal notes, conversation with survivors, Tuzla August 
1995. "En Bosnie: la colonne de 1'enfer" Le Monde, 17 October 1995,14. 
148 BOTH and HONIG, Srebrenica, 177-178. 
149 Report of the Independent International Commission of Inquiry on the Events at Kibeho, April 1995, 
14 pages, submitted to the Rwandan government on 18 May 1995,4-7. 
150 Report of the Independent International Commission of Inquiry on the Events at Kibeho, 8. 
151 "Rwandan army traps Hutus, " The Independent, 20 April 1995. The ICRC, for instance, warned 
about the catastrophe. ICRC, 20 April 1995, Press Release 95/11, Rwanda : ICRC Warns about Possible 
Human Disaster in Southern Camps and Press Release 95/13,22 April 1995, Hundreds of Dead Among 
the Displaced Persons in Southern Rwanda. 
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UN headquarters protested against the attack and said that the UN "would not transport 

refugees like cattle, " the UNHCR, the IOM and UNAMIR providcd transport for those 
Rwandans who had "agreed" to return to their villages. 152 In practice UN troops and 
humanitarian agencies moved swiftly to organise the deportation in efficient ways. For 
Randolph Kent, "Operationally, the emergency response of the humanitarian community 

was extremely impressive. " 153 In effect, once the RPA had chased 70,000 persons out 

of their compound, 154 the international community channelled them towards Butarc and 
further afield towards their villages. 155 Agencies put to use displaced persons' tcrror of 
the RPA and the chaos following the attack during which Hutu leaders opposed to the 

return had lost control of IDPs. Where persuasion and humanitarian coercion had 
failed, violence succeeded. Some human rights agencies warned against increased 

insecurity in Rwanda both for the displaced and the international community. 156 
Overall, however, the leniency regarding the attack was widely shared. UN authorities 
kept referring to the regrettable incidents of Kibcho. Human Rights Watch/Africa 

commended the RPA for its restraint in the siege of the last thousand of resisters in 

Kibeho who, besieged by the RPA, "deprived of food and clean water and surrounded 
by human waste, " capitulated over a two week period. 157 The fact is that the RPA 

managed through force where international efforts had been fruitless. The widespread 

conviction that the camps should be closed, that the final resisters were guilty, plausibly 

enhanced the tolerance shown towards the attack. The international commission only 

regretted that "UN agencies and NGOs were not able to contribute more efficiently to 

the speedy evacuation of IDPs from the camp. "158 In other words, only the 
implementation of the "well planned closure"159 fell short of expectations. Issues 

relating to the expelled persons' safety were not addressed despite consistent reports 

152 Internally Displaced Persons, IOM Policy and Programmes, IOM, 14-15. See also "Rwanda 
defends plan to close camps, " The Independent, 22 April 1995. 
153 KENT, "The Integrated Operation Centre in Rwanda, " in WHITMAN and POCOCK. cds., After 
Rwanda, 77. 
154 70,000 is a conservative estimate provided by MSF. It is often claimed that about 120,000 persons 
resided in and around Kibeho. 
155 ICRC News 17,26 April 1995, Rwanda: Woundedfrom Kibeho Camp Evacuated to Butare. This 
bulletin also indicates that the other camps in the south-west of Rwanda were deserted and therefore that 
about 280,000 persons altogether were on the move and in need of help in south Rwanda. 
156 IOC reports, 24 and 27 April 1995, quoted in DHA, Emergency Profile (Pilot Project) Rwanda, 3 
May 1995. See also "Hutus trek home from camps at gunpoint, " Vie Independent, 26 April 1995. 
"Refugees beaten to death on return, " 77ze Independent, I May 1995. 
157 Human Rights WatchlAfrica and FIDH Commend Peaceful End to Kibeho Crisis but Warn Rwandan 
Judicial System Needs Immediate Action, Human Rights Watch Africa, Federation International des 
Droits de I'Homme, Press Release, II May 1995,1-2. 
158 Report of the Independent International Commission of Inquiry on the Events at Kibeho, 12. 
159 Ibid., 10. 
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about their insecurity. 160 In October 1996, the RPA attacked and dispersed the 
Mugunga camp in Goma, Zaire. This assault alone suggests that international reaction 
to the fall of Kibeho did not prove a deterrent against further aggression. In fact, 

according to Nicholas Stockton of Oxfam, not long before the attack on Mugunga, the 
United States had proposed the withdrawal of humanitarian aid to the refugee camps as 

an "incentive" to return to Rwanda. 161 After unsuccessfully using positive incentives, 

the UNHCR had also accepted to make life difficult in the camps. 162 To sum up, in 

Rwanda, not only was daily insecurity tolerated, but assaults to provoke specific 
displacements were easily endorsed by the international community. Moreover, the 
international commission report made plain that, as the crisis unfolded "the limited 

delivery of food, water and general facilities were used as an incentive for ]1DPs to leave 

the camp. "163 These remarks, presenting the dearth of humanitarian assistance as an 

additional tool to convince fearful crowds that departure was the only option, suggests a 

continuum in coercion policies. Humanitarian incentives, deprivation and standing by 

violence were indeed incremental steps in the same return policies. 

Overall, the above examples show little commitment to ensuring safety for displaced 

persons. Still, treatment does vary across cases. In Bosnia, expulsions towards central 
Bosnia from Herzegovina or Banja Luka, towards central Gorazde, and later from 
Srebrenica and Zepa towards Kladanj and Tuzla were not significantly opposed by the 
international community. By contrast the expulsion of thousands of Bosnian'and Croat 
Serbs towards Serbia brought about a consequential response. The fact that, in the latter 

case, mass cross-border migrations were taking place raises, once ffiore, ýthe issue dealt 

with in the previous chapter: a prima facie case for a link between intervention and 
cross-border forced migration. Again, none of the cases where people were left most 
vulnerable (Srebrenica, Zepa, Kibeho, Suleymaniyah, the Livno Valley, Banja Luka) 
implied great cross-border migration risks. Indeed, the pattern of response to violence in 

160 IOC reports, 24 and 27 April 1995, quoted in DHA, Emergency Profile (Pilot Project) Rwanda, 3 
May 1995. 
161 STOCKTON, Nicholas, "Rwandan Refugees: Political Expediency or Humanitarianism? " 
(March/April 1997), Crossline Global Report, 14-16,15. 
162 GODDING, Refugees or Hostages? Population Movements in the Great Lakes Region since 1990, a 
paper presented at the conference "Towards Understanding the Crisis in the Great Lakes Region, " St. 
Anthony's college, Oxford, 1 February 1997. 
163 Report of the Independent International Commission of Inquiry on the Events at Kibeho, 8. 
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so far as it affected people on the move renders plausible the idea that unless many 
people threatened borders, their safety was ignored. 

Violence, indifference and surveillance 

Across cases and over time, a wide range of policies affecting IDPs' safety emerged: 
withdrawal of military troops, transfer of responsibility to UN guards, maintenance of 
an active No-fly zone with planes patrolling the skies, reliance on humanitarian agencies 
to fulfil security tasks, refusal to interfere against abuses and attacks ctc. Both 

similarities in policies and variety across cases bring about issues to explore. Overall, 
however, the international community accepted a high level of danger for displaced 

persons even when world attention converged towards them. The steady reluctance to 

evacuate shows that world leaders were able to resist public pressure when it suited 
them. Not only was high insecurity tolerated, but assaults to provoke specific 
displacements were easily endorsed -1995 attacks on Zakho, Kibeho and Srcbrcnica. 

Given that world leaders had written Srebrenica and Kibeho off the maps but failed to 

solve the issue by negotiations, it is plausible therefore that the international community 

somehow acquiesced to the violence used to disperse the populations. In other words, 

although the international community did not explicitly threaten or attack displaced 

persons to enforce repatriation or deportation, it did let local forces do exactly this, then 
helped out in the "evacuations. " 

Furthermore, military protection did not extend beyond the stage at which IDI's 

stabilised in a geographical location satisfactory to international actors. In particular, 
internally displaced persons were never protected against their own thugs. Military 

troops did not attempt to regulate the behaviour of local police, military and political 
leaders, for instance to tackle Kurdish racket, Bosnian smuggling or control Hutu 

paramilitary gangs. Human Rights missions were and remain chronically underfunded. 
Even Tadeusz Mazowiecki, the special UN human rights rapporteur had major problems 
in obtaining adequate funding for a mission designated to explore abuse over Former 

Yugoslavia. 164 The head of the human rights investigation team in Rwanda resigned in 

September 1994 in protest against the lack of means available. Insecurity, rapes 

164 Human Rights Watch, Press Release, 29 November 1994. 
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murders and racket were rife in the Rwandan camps. The international community's 

support for the emergence of an autonomous more democratic regime in northern Iraq's 

Kurdistan was dim. Initially, coalition governments did not even wait for the signature 

of an agreement between Kurd leaders and Baghdad before withdrawing. 165 Thus they 

put increased pressure on the former to accept any settlement. Within a few years, the 

social violence and conflicts engendered by economic and political tensions led to a 
country where, according to Gunter, "thieves steal food stocks and vehicles; corrupt 
Kurdish officials carry anything they can over the frontier to sell in Iran. Local militias 
commanders run their areas as personal fiefs. "166 Overall, Western leaders never 
pressurised Kurdish leaders and the Iraqi government into greater respect for civilians' 

rights. Nor did they try and convince Turkey, Syria and Iran, all actively involved in 

stopping the emergence of a Kurdish state, to soften their positions. 167 Post-Dayton 
Bosnia was and remain plagued with corruption. 168 The repatriation 'of Bosnian 
Refugees went on despite warning by Amnesty International, that forced returns of 
people even in their majority area could lead to abuses linked to perceived evasion of 
military dutics. 169 In the same vein, apart from the postponement of the municipal 
elections until September 1997, international authorities little tackled the manipulation 

of the Serbian displaced persons, some of whom were threatened with the withdrawal of 
their humanitarian aid rations unless they accepted to register to vote where told to by 

the authorities of Republica Srpska. 170 The question raised here is that of emancipation 
from the reign of terror and corruption that local warlords sometimes inflict on their 

own people. This never was part of protection mandates. Whether it should be is a 
complex question that extends beyond the scope of this thesis. The latter can only 
highlight that, in the course of the interventions reviewed, the international community 

never challenged oppressive leaders so long as they controlled the whereabouts of their 

people. It was because their authority was needed to control masses of displaced 

persons that the Rwandan genocide organisers remained in charge. 

165 "Dcs milliers, de kurdes ont manifest6 contre le retrait amdricain de Dohouk, " Le Monde, 18 June 
1991,8. 
166 GUNTER, "A Kurdish State in Northern Iraq? " 48. 
167 Ibid., 68-69. 
168 Author's experience during stays in Tuzla (1996), Mostar (1997) and Vlasenica (1997). 
169 Who's Living in my House? Amnesty International, 14. 
170 Registration of Bosnian Refugeesfor the September Elections, Helsinki Committee for Human Rights 
in Serbia, 31 July 1996. For a detailed assessment of the abuse during elections preparations see Why the 
Bosnian Elections Must Be Postponed, ICG Bosnia Report No. 14,14 August 1996. 
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Finally, trends in troop commitment show no long tcnn guarantees for IDPs sarcty per 
se but a pattern of search for disengagement. In all cases, mass intervention (1991 Iraq, 
1994 Rwanda, 1995 Bosnia) was followed by the set up of structures to replace the 
military (no-fly zones, UN guards, monitoring of local police, peacc-kccpcrs, some 
human rights monitors, election observers etc. ). Although unable to protect displaced 

persons effectively, these personnels share common functions. They personify symbolic 
concern for destitute populations. Their very presence is also to encourage return. 
Beyond the symbolic, observers can also witness and report abuses. This charactcriscs, 
I hold, the establishment of early warning systems designed to alcrt the international 

community of abuses, of potential mass migrations, of political destabilisation. The 
UNHCR fulfilled this function in Iraq in Autumn 1991. However, when no reaction is 

associated to early warning, the extent to which the above personnel can indeed improve 
human rights records, thus go beyond symbolic or surveillance functions, remains 
limited. 

SAFE ENVIRONMENTS AT STRATEGIC 
LOCATIONS 

The threads of relief and protection policies remain to be tied. Matching observations to 

the inferences outlined in introduction, I shall first expose my claims, second outline the 
limits of the hypothesis and, finally, discuss perspectives opened by the argument. 

A limited and tactical protection 

Findings can be summarised in a few points. Tostart with, international procrastination 
in Bosnia between 1993 and 1995 is comparable to that in Rwanda in the period May to 
June 1994. Bearing in mind that the international community steadily refused to 

provide troops and ensure safety against military violence is a prerequisite to 

comprehend Bosnian IDP policies. Sadly, this is consistent with the "control ability" 
idea which suggests that when governments do not control cross-bordcr movements, 
substantial military involvement on behalf of displaced persons takes place. This 

emphasis on border protection is also supported by the fact that protected areas appeared 
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spatially located in relation to borders rather than to displaced persons. The Kurdish 

safe haven had little to do with Kurdish populations settlements, but followed closely 
the Turkish Border. Similarly the no-fly zone cut across Iraqi Kurd-populated areas 
hence they are isolated from each other. Indeed, long term reconstruction issues were 
also secondary to border stabilisation concerns. Second, variations in policies surveyed 

are consistent with an instrumental migration-based view of protection. Both military 
safety and aid provision were delivered at strategic locations and times of high volatility 
of populations. In other words, safe havens were created in places where the 
international community wanted displaced to either stay or go (Zakho then Dohuk May 
1991, Srebrcnica Spring 1993, Kigali Summer 1994). Alternatively, protection was low 

and aid provision tended to drop despite continuous needs when international authorities 
decided that people should move on (Northern Iraq Summer 1991, Zone Turquoise 
Autumn 1994 onwards, Srebrenica. 1995 although in the latter case safety standards 
rather than relief provision deteriorated). This is consistent with the idea that migration 

objectives came first and always took priority over needs. Overall, safety provision or 
the lack of it were means to enforce Western objectives. Humanitarian discourses 

obscured both the instrumentality of protection mandates and the priority given to 

containment over safety. 

iscussing enforced" return 

Several criticisms can be levelled against the argument developed in this chapter. One 

may point out that the practices described are marginal. Humanitarian agencies not only 
fed displaced persons for months in Zakho or Kibeho but also overcame many obstacles 
to achieve this. Overall, the bulk of the aid was distributed where people stood. This 
fact suggests that humanitarian considerations naturally took priority over containment 

or return. This paper however, shows that efforts to bring aid to IDPs were sustained 

when both migration objectives and humanitarian needs converged. For example, 
humanitarian assistance was boosted in northern Iraq (in April and Autumn 1991) and 
south-west Rwanda during the Summer 1994 and during most of the Bosnian war 
because agencies wanted to retain the displaced persons who were preparing for further 
flights. By contrast, whenever international protagonists decided that return movements 

should take place, relief was progressively displaced so as to induce return. 
Subsequently, safety prospects for IDPs evolved depending on their compliance with 
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international plans drawn out for them. Hence, a focus on migration aims can make 
sense of IDP policy choices that would otherwise be unexplained. In other words, it 

provides a clue as to why the UNHCR can decide to put people's life at risk. It givcs a 
key to understand Sadako Ogata's dilemma: "to what extent do we persuade pcopic to 
remain where they are, when that could well jcopardise their livcs and liberties? " 171 

A second criticism of the argument lies in the fact that some IDPs embraced the return 
programmes. Besides, the very failure of the UNHCR voluntary return agenda in 
Rwanda suggests that the "compellence" narrative presented is exaggerated. In this 

case, a discussion on the issue of "informed choice" is required. This thesis's argument 
suggests that the international community participated in the manufacture of 
circumstances where an absence of choice was enforced. The circumstances under 
which displaced persons took decisions were bleak. Whether in northern Iraq or 
Rwanda, the displaced had the choice between squalid, sometimes deteriorating, camp 
lives and return in unsafe homes. 172 A few months before the attack on Kibcho, a 
survey run by Oxfam revealed that 86% of the Rwandan displaced population had no 
intention of returning home "in the near future. "173 Frelick also denounced the absence 
of information and ensuing absence of dignity that charactcriscd the return of some 
Bosnians to Croats control areas in 1997, encouraged by an international community. 174 

The fact that 1DPs have their own will and that agencies fell short of achieving some 

objectives is a lesson on the limits of the manipulation of humanitarian assistance. Still, 

a failed enforced return policy remains coercive in essence. Failure itself should not 

prevent analysis of the compellence mechanisms at work. On the contrary, such a study 
may help to understand failure. 

The reader may also argue - although this is still debated - that reconstruction in Bosnia, 

extends beyond the stage at which people arc stabilised. This I accept. Howcver, 

although it goes beyond my thesis, may I suggest that such reconstruction effort can be 

understood by an extension of the hypothesis from IDPs to refugees. Rebuilding was 
presented as a project able to dissuade local populations from fighting. It is, however, 

171 OGATA, November 1992, quoted in MINEAR and WEISS, Mercy under Fire, 94-95. 
172 For a discussion on the choice available to Kurds displaced and refugees in the Spring 1991 see KEEN, 7he Kurds in Iraq, SCF, 8-9. 
173 oxfam Update 21, Great Lakes Region - Rwanda Crisis, 24 February 1995,3-4. 
174 FRELICK, "Preventive Protection, " 449 and "Aliens in their Own Land. " 
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financed mainly by European states with a openly vested interest in repatriation. 
Rebuilding may be linked to the on-going European effort to convince Bosnian refugees 
that life is worth living back home. This proposal however has not been investigated 

and thus remains in the domain of the plausible only. More work would be required to 

answer this question. Looking at reconstruction programmes in parallel also highlights 

an interesting point. Across cases, there were no agreements regarding the level of 
safety that is required for people on the move. The fact that international community 
rebuilding efforts were far more extensive in Bosnia than in either Iraq or Rwanda rnýight 
be irrelevant. What counted was to work out for each case the level of safety and 
economic prospects required to stop flights and induce returns. 

This study, however, presents only a prima facie case for the hypothesis. It is an initial 

attempt to investigate humanitarian action for IDPs thematically and comparatively. As 

the issue of the Bosnian reconstruction makes clear, the framework for comparisons 

established is still very rough. It was easy to dismiss quickly so-called reconstruction 

efforts in northern Iraq or Rwanda because there was so little of it. Post-war Bosnia was 
too complex a case of reconstruction for this thesis to tackle adequately. Much more 
time should also be devoted to the cases of the assaults over Zakho, Srebrenica and 
Mbeho. Besides, I did not expand on the current debates over withdrawal in Bosnia, 

nor compare them precisely to the discourses held by Americans in northern Iraq or 
French in Rwanda. Finally, I did not explore financial constraints on the international 

community nor legal constraints on UN peace keepers. No doubt that specialists of any 

of the above-mentioned fields would highlight differences or similarities of which I am 

unaware. However, the comparison established yields results worth the try and worth 

exploring. One such suggestion is developed in the following section. 

Humanitarian spaces without exit 

Much has been written about states' preference for order over chaos175 and about aid 
bccoýning the fig leaf concealing international indifference towards war ViCtiMS. 176 

175 See for instance, SHACKNOVE, "From Asylum to Containment, " 522; KIRISCI, "Provide Comfort 
and Turkey, " DOWTY and LOESCHER, "Refugee Flows as Grounds for International Action, " 
ADELMAN, "The Ethics of Humanitarian Intervention, " 74-75. Also, the fear of chaos and of 
uncontrolled mass population movements appear clearly in the document: Terms of Reference for 
Evaluation of Emergency Assistance to Rwanda, ODA Evaluation Department, 7 December 1994,1-2. 
176 RIEFF, Slaughterhouse, 198. See also BRAUMANN, "Contre I'Humanitarisme, " No. 177 (1991), 
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Both ideas - states' predilection for order and aid as a form of substitute for political 
action - are the pillars of the assumption that the humanitarian mandate is being h9acked 

and corrupted by governments. Indeed agencies cry out that while they are given extra 
responsibilities, they are hampered in their protective missions by a lack of support as 
well as abuses of humanitarian law., Mddecins Sans Frontiares, for instance, claimed 
that however neutral it wanted to remain vis-h-vis Rwandan IDPs return, the aid 
provided was perceived by other agencies, the RPA and UNAMIR as an encouragement 
to stay. 177 In effect NGOs, large or small, became involved in security matters. In 
February 1995, Oxfam granted a loan to a Human Rights Watch team to monitor the 
situation in Rwanda. 178 Frelick observed that the UNHCR had "changed from an 
organisation that had a strictly palliative role to the one that is focusing on fixing the 
problem. "179 This shift, brought with it particular dilem-mas. 180 According to David 
Rieff, many UNHCR officers, including Ogata and Mendilucc, felt used in their work in 
Bosnia. 181 Still, the UNHCR itself designed the policy of containment in which its 
workers were trapped. That agencies could threaten to stop feeding populations so as to 
obtain their compliance hardly fits the picture of humanitarian protagonists responding 
to a need. It also challenges the belief that aid workers could not do their jobs because 

other participants, or the recipients of the care themselves, did not respect the neutrality 
of humanitarian action. Consider how Care International summarised its action in 
Rwanda: 

Care was a key player in the three major humanitarian initiatives in southern Rwanda: 

first to establish relief operations in the context of the French security zone to prevent a 
further massive exodus of refugees in July August; then stepping up relief assistance to 

encourage the displaced people to stay when the RPA assumed control in September; 

then in establishing Operation Homeward (later Operation Retour) to encourage them to 

return home from September onwards (although this had limited success until 
January). 182 

Revue Esprit, 77-85 and "Les Limites de I'Humanitaire, " Vol. 51 (1996), Les Temps Alodernes. 303-319. 
177 TORRENTt, LactiondeMSFdanslacrisenvandaise, MSF. 51. 
178 Oxjam Programme Update 20, Great Lakes Region - Rwanda Crisis, 17 February 1995,3. 
179 FRELICK, "Preventive Protection, " 447. 
180 Ibid., 445. 
181 RIEFF, "Accomplice to Genocide, " issue 28 (September 1994), Warreport, 35-40,36. 
182 STALLWORTHY, Guy, An Evaluation of Care's Response to the 1994 Crisis in Rwanda, a report 
for Care International, 18 February 1995,6. 
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The cmphasis on containment remains puzzling for an NGO. In the same vein the Jesuit 

Refugee Service cmphasiscd late July 1994 that "Food should be distributed in a way 
that promotes the refugees' return to their own land. "183 Bearing in mind that UN 

agcncies held the displaced in Rwanda during the summer 1994 with aid and promýises 
of safety, their helplessness to prevent forceful closures a few months later shows either 

a lack of foresight or a deliberate decision to enforce containment, then return. In 

northern Iraq the UNHCR was criticised both for not providing assistance in insecure 

areas and sometimes for doing so in order to attract and stabilise displaced 

populations. 184Thus the dilemmas in which humanitarian workers were entangled with 

regards to IDPs might stem from the fact that agencies initially partook in the design of 
containmcnt policies. From the outset, UNHCR described Rwandan Open Relief 
Centres in migration-relatcd terms displaying both anxieties about "national 

sovereignty" and the priority given to the return and stabilisation of displaced 

populations. 185 For UNHCR Director of External Relations 

The aim of any operation set up by a refugee organisation must be to prevent a refugee 
from really becoming a refugee and, if s/he became one, to find very quickly a solution 

to this problem. 186 

Given that IDPs arc people in refugee-like situations and often are on their way to 

crossing borders, this remark begs questions regarding the institution's strategies and 
their implications for people on the move. However justified the UNHCR is in 
denouncing governments that evade their asylum duties, some introspection is also 
necessary. 

Although aid deliveries often seemed to vary with public pressure, it remains difficult to 
distinguish between causal factors since times of complex emergencies combined 

migration and public pressures for action. Media- and migration-based explanations 
though were not necessarily exclusive of one another. In crisis times, public pressure 

provided humanitarian agencies with the necessary funds for action. Still, the latter 

183 Rwanda Update, Report from the Jesuit Refugee Service, Fr. Mark Raper, Rome, 28 July 1994. 
184 KEEN, 77te Kurds in Iraq, SCF, 36. 
185 Burundi-Rwanda Voluntary Repatriation of Refugees, UNHCR, Note on Voluntary Repatriation of 
Refugees, January 1995,10. 
186 PETERSEN, in DOMESTICI-MET, ed., Aide Humanitaire Internationale, 124, translation mine. 
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could decide to use the aid strategically so as to create, shape or control spccific 
population movements. In other words, whereas public outrage occasionally created the 
possibility of action, agencies determined what was to be done. Sadly, the 
humanitarian choices made are little investigated by the media-focuscd analysts despite 
the fact that some defy common sense and first aid principles. One such example is the 
sustained refusal to evacuate civilians from dangerous sites when they want it. 
Likewise, withdrawing aid to create and control movements of population is a puzzle for 

media-based analysis, of humanitarian action. Making sense of aid withdrawal from 

such a viewpoint requires reference to the "donor fatigue" syndrome. The problem 
remains that some examples of strategic use of aid provision cannot be explained by 

reference to compassion fatigue. As described above, in January 1995, humanitarian 

agencies were simultaneously calling for more help for refugees in Zaire and stopping 
food rations to close the camps in Zone Turquoise. Furthermore, mcdia-induccd 
humanitarianism hardly accounts for weak responses to such a publiciscd event as the 
attack on Kibeho. The argument also challenges the humanitarian triage postulate. 
Triage, the, difficult choices that aid workers must make, is often assumed to be a 
particular equation between means and ends in emergency conditions. 187 Means are 
provided by the international community, hence the implications of the media. The end 
is assumed to be saving lives. Nevertheless, the range of policies outlined above 
extends to the use of threats, aid withdrawal that cannot be understood without reference 
to a containment or return agenda. 

The above study suggests that protection can be understood as a tool to control IDPs' 

movements. Such viewpoint may shed interesting perspectives on new thinking in 
forced migration studies. It enlightens the current focus on designing efficient response 
tools to complex emergencies as well as the emphasis on speed and space. Conccpts 

such as early warning system, humanitarian space, open relief ccntres, the right to stay 
and quick impact projects, to name a few, have become essential key words of an 
emergent forced migration terminology that needs scrutiny. This chapter will close with 
an illustration. "Humanitarian space" is a concept both spatial and ascribed with social 
and political dimensions: 

187 MINEAR and WEISS, Mercy under Fire, 219-222. See also WEISS. "Triage, Humanitarian 
Intervention in an New Era, " 59-68. 
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Humanitarian space is a dynamic concept with multiple dimensions. The spatial 

metaphor suggests not a walled room with fixed dimensions but something more akin to 

an accordion. That is, available access to vulnerable populations may shrink or expand 
in accordance with the policies or actions of local political and military authorities. 
Rather than simply filling existing space, outside humanitarian institutions may expand 
this space through their presence and the international attention they attract. 188 

Startlingly enough, most studies of humanitarian action ignore spatial considerations. 
By contrast, I argued that the location of assistance and safety was crucial to the drafting 

of IDP policies. I also challenged the assumption that international actors only 

expanded humanitarian space. The accordion metaphor used by Nfinear and Weiss 

rightly depicts the flexibility of humanitarian spaces. Still, the'authors presume that 

outside institutions may only enlarge the space and opportunities available to vulnerable 

persons. Even Ramsbotharn and Woodhouse's excellent study, which acknowledges the 

possibility of reducing humanitarian space, postulates, "The role of military forces in 

humanitarian intervention, both forcible and non-forcible, is to create humanitarian 

space for non military relief. "189 This chapter shows that governments and international 

agencies can choose to contract protected spaces so as to develop a return impetus. 

Thus, the international community's impact on the size and evolution of humanitarian 

spaces is greater than accounted for. Indeed, in the return, containment and bargaining 

processes, places such as Kibeho, the front line areas in northern Iraq or Srebrenica. 

tumcd into snares for their unfortunate residents. They became traps because they were 
initially created to discourage flights and thus had no escape routes: they were and 

remained humanitarian spaces without exit. 

188 MINEAR and WEISS, Afercy under Fire, 38. 
189 RAMS130TIlAM and WOODHOUSE, Humanitarian Intervention, 191 and 221-222. 
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4 
Restore Hope versus Restore Order, 

rescuing Somalis on the move 

The 1992-1993 intervention in Somalia was chosen to be the thesis' hard case. A hard 

case is one for which, at first sight, the hypothesis (here the idea that protection is a 
function of contai nment) does not seem to hold. Several reasons cxplain this choice. 
First and foremost, none of the numerous studies of Somalia referred to forced 

displacement as a cause for international action. ' Ramsbotham and Woodhouse 

summed up the conventional wisdom when writing "the threat to intcmational pcace and 

security [in the preamble of UNSC resolution 794] does not come from cross border 

disturbance but only from the fact of the humanitarian crisis within Somalia itSelf. "2 De 

Jonge showed that UN interventions could be classified using two simple critcria: 

conflict containment and the interest of one permanent member of the UNSC. However 

like others, she singled out Restore Hope as a case in which intervention was cxplaincd 
"by the magnitude of the humanitarian crisis there and the intense media coveragc of 

this humanitarian disaster. "3 Indeed, involvement in Somalia was often hcralded as an 

example of news media influence, a perspective which is indirectly challenged by the 

I STEVENSON, Jonathan, "Hope Restored in Somalia? " No. 91 (1993), Foreign Policy, 138-154; 
CLARK, Jeffrey, "Debacle in Somalia: Failure of the Collective Response, " in FISLER DAMROSII, cd., 
Enforcing Restraint, 204-239; NATSIOS, Andrew, "Food through Force: Humanitarian Intervention and 
US Policy, " Vol. 17, No. 1 (1993), The Washington Quarterly, 129-144; PRUNIER, Gdrard. Civil War, 
Intervention and Withdrawal, 1990-1995 (July 1995), a writcnet rcport available on-line: 
http: //www. unhcr. ch/refworld/countrY/writenet/wrisom02. htm, no pagination; HIRSH, John and 
OAKLEY, Robert, Somalia and Operation Restore Ilope, Reflection on Peacemaking and Peace- 
Keeping, (Washington D. C.: United States Institute of Peace Press, 1995); LIVINGSTON. Steven and 
EACHUS, T., "Humanitarian Crises and US Foreign Policy: Somalia and the CNN Effect Reconsidcred, " 
Vol. 12, No. 4 (1995), Political Communication, 413-429; LEWIS, loan and MAYALL, James, 
"Somalia, " in MAYALL. ' James, ed., The New Interventionism 1991-1994, United Nations Experience its 
Cambodia, Former Yugoslavia and Somalia, (Cambridge: Cambridge Univcrsity Press, 1996), 94-124; 
RAMSBOTHAM and WOODHOUSE, "Humanitarian Intervention in Somalia. " in Humanitarian 
Intervention, 193-216; MERMIN, Jonathan, "Television News and American Intervention in Somalia: 
The Myth of a Media Driven Foreign Policy, " Vol. 112, No. 3 (1997), Political Science Quarterly, 
385-403. 
2 RAMSBOTHAM and WOODHOUSE, Humanitarian Intervention, 207. 
3 JONGE OUDIZAAT, Chantal de, "The United Nations and Internal Conflict, " in BROWN, Michael, 
cd., The International Dimensions of Internal Conflict, (Cambridge, Massachusetts: The MIT Press. 
1996), 489-5359 522. 
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thesis inferences. Furthermore, the case also displayed American leadership, an unusual 
feature given the three previous cases reviewed. Thus it requires attention. Besides, the 

Somali epic had such resonance that a research on humanitarian politics in the 1990s 

can scarcely afford to by-pass it. 

Relief granted in Sudan, Mozambique or Chcchnya were potential alternative hard 

cases. However, engagement in Sudan and Mozambique dated back to the late 1980s, 

whereas the study was firmly set in the context of post-Cold War politiCS. 4 As for 
Chechnya, I disregarded the case on several accounts. The situation amongst CIS 

countries does not allow for easy distinctions between refugees and IDPs. 
Humanitarian institutions interfered on behalf of Chechen displaced in response to 
demands of the Russian authorities. 5 The latter insisted that Chechens who took refuge 
in Dagestan, Ingushctia and North Ossetia were to be called IDPs, 6 whereas many 
displaced persons saw themselves as refugees. Apart from this contention over labels, 

the conflict took place within Russia, a pen-nanent member of the UNSC. This 

singularly affected the manoeuvre space of the UN. 7 Humanitarian action itself was 
limited to the borders of the breakaway republic. Finally, as with Sudan or 
Mozambique, information regarding Chechnya remains scant in comparison to the 
documentation available on Somalia. Given the limited amount of time and resources I 

could spare for a test case, choosing Somalia made common sense. 

This chapter draws together the threads of the argument laid out in the previous two 

chapters and compares the conclusions to the Somali case. It comprises three sections. 
The first two are identically structured: each briefly summarises the conclusions of one 
of the above chapters, then gauges them against the study of involvement With Somali 
IDPs. The last part closes the chapter with an appraisal of the issues raised by the study 
of Somalia. 

4 Detailed discussions of displacement issues in Mozambique and Sudan can be found in TORRENTt, 
Nicolas de, The International Protection of Internally Displaced Persons, Master of Arts in Law and 
Diplomacy Thesis, The Fletcher School of Law and Diplomacy, Medford, April 1992,11-33 (Sudan) and 
62-88 (Mozambique). 
5 Emergency Profile Chechnya Area, , 11CWEB Pilot Project, Russian Federation 1995, UNDHA, II 
May 1995. 
6 ROBERT, Bruce Ware and KISRIEV, Enver, "After Chechnya: At Risk in Dagestan, " Vol. 18, No. 1 
(1998), Politics, 39-47,42. 
7 JONGE OUDRAAT, "The United Nations and Internal Conflict, " in BROWN, ed., The International 
Dimensions of Internal Conflict, 520. 
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FROM NEGLECT TO UNWANTED FAME: THE 
LONG MARCH OF THE SOMALIS 

Chapter 11 holds that international protection was granted to IDPs so as to contain them 

within the borders of their states of origin. Thus it should be regardcd as a tool of 

migration policies. The argument is based on a study of the dccision-making processes, 
from the initial population movements until some areas were declarcd safe. 

Action regarding Iraqi, Bosnian and Rwandan displaced persons emerged following one 
pattern. Early population displacements were met with indifference and the reiteration 
that a state's internal affairs were not for the international community to consider. As 

refugees reached neighbouring countries, however, the latter had no choice but to 
become involved. Two approaches were adopted. Some receiving states kept their 
borders open. A traditional refugee policy ensued with humanitarian aid distributions 

and refugee camps alongside borders, yet outside the refugees' country of origin. This 
took place in Iran, in April 1991, Croatia from May to July 1992, and in Tanzania in 
1994. By contrast, when Turkey during the spring of 1991 and Croatia, from July 1992 

onwards, started to deny entry to potential refugees, they propelled the world into action 
on behalf of IDPs. In Rwanda though, the international community interfered whereas 
Zaire did not explicitly close its borders. Interestingly enough, however, the UN 
institutions which raised the displacement issue, readily stated their interest in 

preventing a new Tanzania-type exodus. Thus, stopping refugee outflows was a catalyst 
for action on behalf of IDPs. Finally, interventions themselves unfolded incrementally. 
Initial relief efforts that failed to defuse border crises were complemented with more 
extensive measures: military protection of relief, establishment of no-fly zones when 
relevant and, last, safe area declarations. 

Interventions were justified partly on humanitarian grounds partly on strategic, 
refugee-related, grounds. However, sudden Western dcsircs to alleviate the plight of 
people stranded within their countries was a weak argument on three counts. First, 
indifference greeted initial reports concerning threatened and displaced persons until 
people started to pour over bordcrs. Second, protection measures were discussed in 

terms of their expected efficiency in stemming refugee outflows rather than in terms of 
their humanitarian impact. Third, the chronology of Western involvement itself 

suggests that protection was steppcd-up as early measures failed to lcsscn refugee 
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pressure on borders. These features of international engagement support the claim that 

protection for IDPs was produced in an attempt to defuse refugee and border crises. 
Indirectly this reading also challenges assumptions h propos of media influence on 
initial humanitarian engagement. Thus the claim needs to be put to the test. 

As already mentioned, displacement is hardly ever associated with the 1992-93 
intervention in Somalia. In fact, none of the UNSC resolutions in 1992 mentions 

refugee flow. 8 Whereas academics fiercely debate the exact role played by the media, 

no one doubts that action itself aimed at relieving suffering and death caused by famine. 

Focus on skeletal bodies, on graveyard towns such as Baidoa or Bardhera, eclipsed 

potential differences between displaced persons and residents. All were trapped by war, 

all were desperate for the meagre rations occasionally provided by overwhelmed ICRC 

officers. Indeed, Somalia may well be a case where the massive displacements of 
population caused by the war and the drought were irrelevant to international action. By 
late 1992, IDPs, the most vulnerable populations in Somalia, were cared for because 

they were starving, not to forestall any cross-border exodus. Nevertheless, the 
irrelevance of forced migration issues to understand the help granted to uprooted 
Somalis remains an assumption so long as it is not carefully investigated. In the light of 
the thesis's findings, it is worth exploring. 

Too latefor many 

Somalia disintegrated into chaos after the fall of its long-time dictator, Siad Barre, in 

January 1991. The different factions, until then united to oust the despot, fell on each 

other and completed the destruction of the country's infrastructure, resources, trade and 

social networks. Many peasants and nomadic groups moved to villages and town 

suburbs after they were chased from their land by violence, or after they had sold the 

last cattle of their diminished herd. Having lost all means of autonomous survival, those 

displaced persons were, by far, the weakest and most needy of the Somali peoples. The 

conflict however was largely ignored by the international community despite mounting 

casualties, civilian distress and significant shifts of population since the overthrow of 

8 UNSC Resolutions 733 (23 January 1992), 746 (17 March 1992), 751 (24 April 1992), 767 (24 July 
1992). 775 (28 August 1992), 794 (3 December 1992). 
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Siad Barre. 9 According to USAID, "By the end of 1991 there were already an cstimatcd 
20,000 casualties of the civil war, more than 600,000 refugees and several hundred 

thousand internally displaced persons. "10 In spite of numerous famine warnings and 

appeals by the ICRC as well as by leading politicians, the international community 

postponed its humanitarian and political involvement throughout the first half of 1992. 

UN action in particular was marked by inefficiency and procrastination.,, This 

indifference had dramatic human costs as displaced Somalis, gathered around towns, 

became too weak even to be rescued. MSF was reported to claim that, according to an 

enquiry on 100,000 Somali displaced and resident in April 1992,24% of the children 

and 10% of the adults had died in the previous year. 12 Today, it is estimated that 

around 350,000 persons died of hunger or related diseases in the course of 1991-92. 

In the course of July and August 1992, the starvation of Somali populations became an 

object of the world's attention. According to Hirsh and Oakley, the UN Secretary 

General report of 22 July "estimated that a million Somali children were at immediate 

risk of malnutrition with four and a half million people in urgent need of food 

assistance. The pastoral economy was in ruin ... Farmers were unable to work their 

fields because of clan warfare in the most productive rain-fcd and irrigated agricultural 

areas. "13 The emphasis on starvation suggested implicitly that Somali people were too 

weak to move, let alone to cross the country and reach the Kenyan or Ethiopian bordcrs. 

This picture however is erroneous. In spring 1992, General Aidccd's military 

operations in the south of the country had led to a fresh refugee increase into Kenya and 

Ethiopia. According to the UNHCR, north-cast Kenya, itself a region under drought, 

accommodated 120,000 Somali refugees in June 1992.14 A month later however, the 

UN reported that 330,000 Somalis had reached Kcnya. 15 Hirsh and Oakley state that, by 

July 1992, "there were 350,000 refugees already registered in Kenya, and thousands in 

Ethiopia as well, with an estimated 300,000 internally displaced. With 1,000 refugee a 

9 Library of Congress Country Study, Somalia, on-line: http: /Acweb2. loc. gov/frd/cs/sotoc. html#SOOO04, 
no pagination. 
10 Situation Reports 5 (10 December, 1991) and 6 (21 January, 1992), Office of Foreign Disaster 
Assistance, USAID, quoted in HIRSH and OAKLEY, Somalia and Operation Restore Hope, 18. 
11 SAHNOUN, Mohamed, Somalia, the Missed Opportunities (Washington: US Institute of Peace Press, 
1994), 18-21. See also CLARK, "Debacle in Somalia, " in FISLER DAMROSH, ed., Enforcing Restraint, 
PRUNIER, Civil War, Intervention and Withdrawal, 1990-1995. 
12 "En Somalie, une d6tresse infinie, " Le Monde, 3 June 1992,7. 
13 HIRSH and OAKLEY, Somalia and Operation Restore Hope, 23. 
14 "En Somalie, une d6tresse infinie, " Le Monde, 3 June 1992,7. 
15 "S&heresse, famine et guerres civiles, VONU lance un nouvcI appCI A Vaide cn favcur de la corne de 
I'Afrique, " Le Monde, 17 July 1992, S. 
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day crossing the border, the UN projected 500,000 refugees by the beginning of 1993. "16 

In September 1992, UNHCR reported that over one million persons had fled the 

country. 17 Prunier writes: 

By the summer of 1992, the situation had reached a peak of chaos. Over one and a half 

million Somalis were displaced, either internally (in "Somaliland", in Mogadishu and in 

the far South) or externally (in Ethiopia, in Yemen, in Kenya and even, in the case of 
the wealthiest ones, in Europe and North America). The food situation had become 

catastrophic, especially in the Bay and Lower Shebelle provinces, with a 90 per cent 

child malnutrition rate and a 16.5 per cent death rate among the displaced in June 

1992.18 

The UNDP appointed a well-known refugee specialist, John Roggee, to assess the 

situation of Somali IDPs. His report in September 1992, reads as follows: "The total 

number of 'visible' displaced persons in South and Central Somalia is between 556,000 

and 636,000 of which 50% are in the two parts of Mogadishu and about 8% in each 
Kismayo and Baidoa. ... Most are totally destitute and severely malnourished. " 19 He 

also noted that, since May 1992, food scarcity was the cause of most flights: "Current 

out-migrations are almost all due to famine. "20 Noteworthy for the thesis, the study also 

emphasised that people were mobile, in search of free food. Rumours that relief was 

available induced people to leave their village, or sometimes to return to them. 21 

Ncighbouring countries were reluctant to accept Somali refugees despite international 

pressure to do so, and despite having little means of closing their borders. The Kenyan 

government in particular had been very reluctant to accept Somali refugees for months. 
By 1992 it was ovcrwheimcd by the scope of the criSiS. 22 Situation in the border camps 

16 HIRSH and OAKLEY, Somalia and Operation Restore Hope, 23. 
17 Kenya, Ethiopia, Djibouti, Yemen and Saudi Arabia: The Situation of Somali Refugees, Question and 
Answer Series, Documentary Information and Research Branch, Immigration and Refugee Board, 
Ottawa, Canada: September 1992.1. 
18 PRuNiER. Civil War, Intervention and Withdrawal, 1990-1995. 
19 ROGGEE, John (Disaster Research Unit, University of Manitoba), The Displaced Population in South 
and Central Somalia and Preliminary Proposals for their Re-integration and Re-habilitation, a report to 
the UNDP, 4 September 1992,1. 'Invisible' displaced, i. e. people supported by kinfolk, were not counted 
in the study, 11. 
20 Ibid., I and 37-38. 
21 Ibid., 15. 
22 Kenya, Ethiopia, Djibouti, Yemen and Saudi Arabia, Immigration and Refugee Board, Ottawa, 
Canada, 2. 
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were disastrous and the Kenyan authorities did not always cooperate with international 

agencies. 23 Both Yemen and Saudi Arabia tried to refuse boat people the right to land 

on their coasts. 24 Finally, third country resettlement was most difficult as no Western 

nation would open its doors to destitute Somalis. 25 To sum up, the "discovery" of 
starvation in Somalia in the summer of 1992 coincided with a refugee crisis. Whcthcr 

such a coincidence had any bearing on action remains to be worked out. 

An incremental approach to starvation 

George Bush was said to be greatly distressed by a telex rcceivcd from US ambassador 
to Kenya Hempstone describing a day spent in the northern Kenyan refugee camps. The 
document was entitled "a day in hell. " The visit also coincided with a mounting public 
campaign in the US congress. As the international relief machine entered into action, it 
became clear that issues of geography were central to the design of relief. Mohamed 
Sahnoun, the UNSG special representative in Somalia, explained in an interview with 
Le Monde how the insecurity and conflict prevented aid from being delivered where it 

was needed. 

The geography of Somalia is an obstacle to the delivery of this aid. The country 

spreads itself over miles. It is difficult to act everywhere. Hence, certain regions have 

been privileged, especially around Mogadishu. At the same time, the influx of aid in 

the capital city created intractable problems. The towns' population almost doubled in 

a few months ... For some t, ime now, we have managed to provide food for some towns 
in the interior, such as Baidoa ... but the south of the country hardly gets any help, albeit 
this is the most populated area. It is necessary to re-balance the aid geographical ly. 26 

Starting in late August 1992, the food airlift targeted isolated regions in the south of the 
country as well as refugee camps in Kenya. However, the airlift relied on a 
"market-driven strategy"27 by which Somalia was to be flooded with food so as to 
reduce its price on local markets. This approach itself hardly was an answer to the 

23 Ibid., 3-4. 
24 Ibid., 5. 
25 Ibid., 8. 
26 "Somalie, un entretien avec 1'envoyd spdcial des Nations Unies M. Mohamed Sahnoun, " Le. 41onde, 
10 August 1992,5 (translation mine). 
27 NATSIOS, "Food through Force, " 135. 
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suffering of the weakest members of society. IDPs in particular faced a problem of 
income generation in addition to that of food scarcity. By September 1992 in 

Mogadishu, where 50% of the displaced had gathered, Roggee noted that although town 

markets were full, displaced persons had no means to purchase food. "While food is 

readily available in the market, there are virtually no opportunities for 
income-gencrating activities for the displaced. 1128 Displaced persons were thus the least 

able to afford anything. Besides, flooding Somalia with food generated new 
displacement problems. Baidoa had become a "city of displacees" in which the 

availability of relief sustained the inflow of desperate villagers. 29 In Bardhera, displaced 

started to arrive as they heard rumours of incoming food convoys. 30 Finally, food 

control and food denial being part of warfare, looting increased. By the autumn, the UN 

claimed that only 20% of relief aid was delivered to the intended recipients. 31 Emphasis 

on looting surfaced in the wake of renewed fighting in the south of the country. Armed 

confrontations in September had provoked a further exodus towards Kenya, despite 

continuing insecurity in border campS, 32 and the complete isolation of the town of 
Baidoa from which humanitarian agencies had withdrawn. International reactions to 
these events are worth describing. Apart from the denunciations of looting to which I 

shall return, the UN Secretary General asked UNHCR to involve itself in Somalia. In 
its own words, the institution "launched a cross border operation in September 1992 

with the initial aim of stabilising population movements inside Somalia itself and 
stemming the momentum of refugee flows into neighbouring countries. "33 The anxiety 

of UNHCR was echocd in the humanitarian plan presented by Mohamed Sahnoun to a 
donors'conference in October 1992. The "Hundred Days Plan for Accelerated 

Humanitarian Assistance" was, according to Hirsh and Oakley, "based on two broad 

objectives ... First, it intended to prevent further refugee outflows and encourage 

repatriation by providing for the immediate need of the populace. Second, in the longer 

view, it sought to revive and strengthen Somali civil society at the national, regional and 
local ICVCIS. "34 Clearly, UN agencies were concerned about the mass cross-border 

28 ROGGEE, The Displaced Population in South and Central Somalia, 14, 
29 Ibid., 16-17. 
30 Ibid., 19-20. 
31 NATSIOS, "Food through Force, " 135. 
32 "Somalie, le IICR chcrchc A enrayer I'afflux de rffugi6s au Kenya, " Le Monde, 25 September 1992,6 
and "Somalie: pour protdgcr les secours, I"ONU rappelle la n6cessit6 d'envoyer des casques bleus 
suppldmcntaires, " Le Monde, 14 October 1992,7. 
33 UNIICR, The State of the World's Refugees (New York: Penguin Book, 1993), 95. 
34 11 IRS II and OAKLEY. Somalia and Operation Restore Hope, 28. 
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outflow towards Kenya. 

International engagement in Somalia was dramatically enhanced in December 1992 with 
the creation of Operation Restore Hope whereby 40,000 troops, mainly American, were 
sent to ensure that aid distribution could take place unhampered by righting and looting. 

However, Restore Hope represented no change in the options available to IDPs. The 

American intervention was the promise of an accelerated, and possibly more efficient, 
delivery of the Hundred Days Plan drawn by the UN in the Autumn. The essence of UN 

action itself remained unchanged, centrcd around the idea of providing food in order to 

stabilise populations. One might argue that quick access to relief could still make a 
difference between life and death to starving people. Although this is true, it should be 

remembered that, by the autumn, death rates were decreasing. The worse of the famine 

was over and the most vulnerable Somalis, the majority of whom were displaced 

persons, were already dead. 

What media influence? 

The above paragraphs make ýthe point that a UN instrumental perspective on aid 

underlined action in Somalia, including Restore Hope. By the autumn, UN officials had 

identified that the solution to famine induced displacement was adequate food 

distribution. This perspective does not assume that media-induced humanitarianism had 

no impact whatsoever. Instead, it suggests that media influence hardly affected 
strategies designed for the uprooted. This study possesses neither the resources nor for 

purpose to determine the exact role played by media reporting in the US decision on 
Restore Hope. However, let me highlight a few points that support the idea that 
journalists' influence on decisions affecting IDPs was limited. 

Initially, it took much campaigning from determined politicians (Natsios and 
Kassebaum. in the US and, to a lesser extent, Kouchner in France), particular NGOs 
(such as Save the Children UK), the ICRC, and later UN officials such as Mohamed 
Sahnoun and Boutros-Ghali to, raise the profile of the criSiS. 35 Somalia became a 
broadcast disaster as humanitarian programmes unfolded during the summer 1992. As a 

35 Ibid., 36. 
153 



result, for that period at least, media coverage reflected political approaches rather than 

challenged them. Various studies exploring the complex mechanisms by which news 

media were drawn into reporting Somalia conclusively argued that critical reporting was 

not a trigger for initial humanitarian involvement in that country. 36 Once more, 

comparing chronologies of action and media coverage disputes readings of humanitarian 

action that grant much influence to journalism. In the months preceding the US landing 

on Somali beaches, reporting was focused on starvation. However, it was backed by 

consistent campaigning for further action. The latter was organised by the leading 

politicians and agencies already mentioned - plus other NGOs such as Care International 

- but also by UN officials. 37 The latter circulated reports alleging that up to 80% of the 

aid reaching Somalia was lootcd. This figure became crucial in the debate leading to the 
US intervention. According to African Rights, the figure not only was largely 

exaggerated but also ignored the particulars of delivering aid in African complex 

cmergencieS. 38 Apart from images correlating starvation to looting, other factors carried 

weight for intervention. Forceful action in Somalia was, for instance, perceived as a 

relatively easy military job which would deflect pressures to act in Bosnia. 39 Lewis and 
Mayall also insist that both procrastination and the December decision to interfere 

should be understood in the context of a convoluted election year in American politics. 
For them, there is no doubt that, in the end, Bush had a great impact on the decision. 40 I 

cannot pretend to add much to the debate on determining media influence on Restore 

Hope. Some points however are worth highlighting. Campaigning for further action in 

Somalia took various roads: US and UN administrations, diplomatic channels and media 
institutions. Thus to adjudicate between potential causes for Restore Hope, one needs to 

conduct an in-depth investigation of the decision making process itself. Drawing 

conclusions from correlations is not enough. Second, regarding media pressure, the role 

of humanitarian agencies including the UN, in feeding little abreast journalists with their 

reports may have been a determinant factor in creating whatever CNN effect there was. 

In the conclusion of this work, I shall return on the responsibilities entailed in that 

36 LIVINGSTON and EACHUS, "Humanitarian Crises and US Foreign Policy, " and MERMIN, 
"Television News and American Intervention in Somalia. " See also LIVINGSTON, Clarifying the CNN 
Effect, 7-8. 
37 RAMSBOTHAM and WOODHOUSE, Humanitarian Intervention in Contemporary Conflict, 206. ' 
See also HIRSH and OAKLEY, Somalia and Operation Restore Hope, 40. 
38 African Rights, Somalia Operation Restore Hope: A Preliminary Assessment, London: May 1993,59 
ages, 2-4. 
9 RAMSBOTHAM and WOODHOUSE, Humanitarian Intervention in Contemporary Conflict, 206. 

40 LEWIS and MAYALL, "Somalia, " in MAYALL, ed., The New Interventionism, 109-110. 
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campaigning power granted to humanitarian agencies by their knowledge of the field. 

A consistent andfar-ranging narrative 

Contrary to what is assumed implicitly in most writings on humanitarian action, the 

threat of mass out-migration was not a mere "additional factor"41 for action with IDPs. 

Most often, it was the very motor of initial involvement, especially for ncighbouring 

countries and UN agencies. In Somalia, as in the three other cases, options available to 
IDPs were designed by UN institutions and government officials before media coverage 
became part of the decision-making process. Initially, the suffering of displaced persons 

was ignored by the international community, this time for well over a year. Then a 
developing refugee crisis, in Ethiopia but above all in Kenya, coincided with 
international attention being drawn to the hom of Africa. In addition to US members of 
Congress such as Kassebaum, UN leaders, namely Boutros-Ghali and Sahnoun, seemed 
to have shamed the UNSC members into action. 42 Sahnoun's energetic diplomacy, 

including criticism of UN apathy, contrasted with the absence of UN response to the 

crisis until the summer of 1992. Yet, it took picture of exhausted bodies in UNIJCR 

camps in Liboy, Kenya, to raise interest in people's needs including those of 1DPs. UN 

institutions were explicitly concerned about mass migrations and they acted upon those 

anxieties. Finally, action itself unfolded incrementally. As the initial airlift, Provide 

Relief, failed to dampen the crises (both humanitarian and refugee), further steps were 
taken: first, a UNHCR cross borders operation, followed by a large humanitarian plan 

and, in December, by a full-scale military intervention. Indeed, all inferences of the 
hypothesis - indifference, coincidence of action and refugee flows and incremental 

approach to involvement - can be found in the international response to the Somali 

emergency. Media-induced pressure may well have led to Restore Hope but, as far as 
the uprooted persons were concerned, the intervention was incorporated in a UN-led 

approach to mass displacement. 

41 COHEN and DENG, Masses in Flight, 304. 
42 A dispute arose in the UNSC when the Secretary General accused Western leaders of caring only 
about a "war of rich people" in reference to Bosnia. "Le conseil de sdcuritd dc L'ONU charge unc mission 
technique de, prdparer une opdration humanitaire d'envergure, " Le Monde, 24 July 1992,3; "La quercile 
entre M. Boutros-Ghali et le conseil de s6curit6 senvenime, " Le Monde, 29 July 1992,5; "La Sornalic A 
I'agonie, " Le Monde, 30 July 1992,1. 
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The purpose of this section was to demonstrate the existence of displacement issues and 
their relevance to the emergence of international interest for starving Somalis. The 

extent to which this reading helps understand action on behalf of IDPs remains to be 

examined though. Because of the simultaneousness of the humanitarian and refugee 
crises and the scope of Rcstore Hope, it is not possible to challenge the claim that 
fighting starvation was the foremost aim of the international community on the mere 
basis of the findings so far. However, it is equally impossible to dismiss a pfiori the 
impact of UN desires to prevent people from spreading chaos regionally. Despite the 
fact that refugees brought light to the distress of Somalis, the 1992 -mobilisation 
unfolded without explicit reference to displacement as an issue. Starvation was the only 
headline, the one subject matter. This is reflected not only in UN discourses but also in 
the work of academics on Somalia. All the studies that I came across ignore the 
potential implications of the UN fears of mass migration. In fact, an honest adjudication 
between perspectives requires a deeper understanding of the objectives governing 
action. The latter itself calls for a close study of unfolding aid programmes. The second 
part of this chapter discusses the implementation of humanitarian action for IDPs. Thus, 
I hope to provide a deeper grasp of the protection policies intended for IDPs and their 

aims. 

CARE AND CONTROL: DISCORD OVER 
OBJECTIVES 

Chapter III examined pattcms of relief distribution and long term commitments to safety 

pledges. The argument relied on overviews of aid and protection programmes but also 
on the detailed study of some dilemmas involving IDPs. Particular features of policies 
towards the displaced persons were highlighted: the insufficience of armed protection, 
the absence of evacuations, the emphasis on early return and the superficiality of 
reconstruction. Drawing these characteristics together, the chapter claimed that both 

physical safety and relief were allocated to places, designated by the intemational 

community, for displaced persons to stay in or to return to. By contrast, provision for 

IDI's dwindled when they did not comply with decisions regarding their relocation, 

rctum and reintegration. The text also emphasised that, apart from Bosnia the case of 
which would require further examination, aid and rehabilitation programmes were 
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shallow and hardly improved the lot of displaced persons. These points provide grounds 
for the claim that the main purpose of protection policies for IDP s is to dccpcn control 
over people on the move. In other words, the chapter argues that the policies 
implemented by the international community corroborated the initial priority given to 
containment over safety. It thus confirms the instrumcntalisation of protection policies 
for IDPs. 

Chapter III's claims raised numerous issues -regarding the emergence of early warning 

system and other new humanitarian practices and concepts, from Quick Impact Projects 

to the Right to Stay. This makes it all the more important to gauge the findings in a test 

case. In addition, it was pointed out that the patterns of relief distribution witnessed in 

Bosnia followed closely'the rhythms of media coverage. This, once more, highlights 

that in complex emergencies, there is more than one potential cause for intcrnational 
involvement. Consequently, one cannot deduce causation from mere correlation. One 

needs to review closely the decisions taken. Chapter III could not pretend to provide a 

close examination of years of humanitarian action in three different parts of the world. 
Instead, it set out to highlight that a range of policies existed including some that had 

little to do with media-induced pressure. It could thus conclude by pointing out the 

importance of containment as a motor for action with regard to IDPs although not 
discounting other potential factors. It is now necessary to work out whether the primacy 

given to containment over safety in northern, Iraq, Bosnia and Rwanda can be found in 

Somalia. 

Building from case studies and reports, the following sections seeks to capture 
humanitarian action as it applied to uprooted Somalis. The UN, I argue, determined the 

overall orientation of the operation in a spirit very similar to other 1990s interventions. 

Focus was placed upon the factors that caused displacement: first food then violence. 
However, the UN failed to convince UNITAF commanders to attempt full-scale 
disarmament. Disagreements between the US and the UN came to the forc: as the 
former focused exclusively on allowing food distributions. In the context of UNOSOM, 

return to villages was encouraged, sometimes forced upon displaced persons. Finally, 

reconstruction programmes waned into uncertainty as no national political solution 
could be worked out. 
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Thefood1safety interplay in Somalia 

The 1992-93 intervention was marked by a UNIUS consensus regarding the food 

strategy and dissent concerning the provision of security. Neither assistance nor 

protection, however, significantly improved IDPs' situation. 

"Food flooding" had been a two-edged sword from the start. In August 1992 it was 

agreed upon in order to fight starvation, through decreasing prices, and to stabilise 

populations on the move. UN officials made clear that food availability and 

displacement were twin problems to be solved jointly. Given that free food promoted 

displaccment, 43 Roggee, in September 1992 insisted that "every effort be made to 

distribute it [food) beyond the district and regional towns. "" For him, "Once food is 

known to be reaching the villages other displacees from further afield will likely begin 

to retUM. 1145 

In the name of the emergency, the long term effects of drowning Somalia under 
American grain such as destroying local coping mechanisms, including traditional 

migrationS, 46 or compromising redevelopment schemes, by denying local farmers a 
living, were overlooked. By the time the marines were ready to land on Mogadishu's 

beaches, food flooding could bring only limited returns. The worse of the famine was 

over and the weakest members of the society dead. Although the airlift strategy had 

brought grain prices down, it had come too late. Furthermore, also cheaper, grain was 

still too expensive for many IDPs. Still, despite the fact that further mass staple 
dumping was likely to depreciate prices further, thus penalising farmers and preventing 

a return to the normal marketisation of food, 47 this remained the chosen strategy of the 

43 According to Steve Redding and Art Hansen: "Since the civil war, virtually everyone has either had to 
leave the country or has been permanently displaced following fighting. A large part of the population is 
nomadic, and so has not fixed place of residence. The war has taught Somalis how to be resourceful and, 
therefore, they can easily displace themselves if they is an opportunity to gain something by it through 
relief channels. " REDDING, Steve and HANSEN, Art, "Somalia", in HAMPTON, ed., Internally 
Displaced Persons, 81-84,82. 
44 ROGGEE, The Displaced Population in South and Central Somalia, 2. 
45 Ibid.. 2. 
46 HAMPTON. ed., Internally Displaced Persons, 77. 
47 RAMSBOTHAM and WOODHOUSE, Humanitarian Intervention in Contemporary Conflict, 210. 
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UN and US. UNITAFs mission consisted primarily in taking control of the road 

network so as to ensure a rapid expansion of deliveries. 

Although regional centres were taken over quite rapidly, UNITAF never achieved a 

complete coverage of the country. Thus, the operation little encouraged return to 

villages. It may have exacerbated on-going displacement. Ilowcvcr, it canaliscd 
internal migrations towards distribution centrcs - Mogadishu, Kismayo, Baidoa and 
Bardhera. Claims that Restore Hope saved hundreds of thousands of lives are seriously 

challenged by independent observer08 As far as IDPs who had survived the famine 

were, concerned, the operation may have improved their immediate plight. But it 

certainly preserved and possibly enhanced their dependency. By May 1993, in 

Mogadishu, the town where most of the relief was concentrated, a survey showed that 

over 90 % of the displaced persons relied mainly "on free food aid for their daily food 

supply.,, 49 Displaced children malnutrition rate was also still significantly higher than 

the rate amongst the residential population. 50 

As mentioned, there were two initial drives behind the focus on food distributions in 

Somalia: starvation and cross-border displacement. By December however, the former 

was waning, although Western audiences may have just become aware of it. The UN 

though maintained a strategy of large scale distribution which was likely to consolidate 
displacement within Somalia and to be detrimental to futurc development projects. By 

late 1993, the UN had come to acknowledge the problems created: 

In many areas, the massive infusion of food aid in response to widespread starvation in 

Somalia has depressed prices for agricultural commodities. The on-going need for 

further emergency food aid in certain areas must be balanced against longcr-tcrm efforts 

to reinvigorate the productive sector. 51 

48 See in particular the studies by Stevenson, Ramsbotham and Woodhouse and African Rights already 
quoted. 
49 MEUUS, Wilma, Household Survey of Displaced Cartips in Afogadishu, May 1993, draft report for 
Save the Children Fund, UK (SCR Mogadishu, October 1993,6. 
50 Ibid., 7. 
51 UNOSOM Division of Humanitarian Affairs, Fourth Humanitarian Conference on Somalia, Addis 
Ababa, Ethiopia, 29 November -I December 1993, Paper 2, The Continuing Entergency, 6 pages, 4. 
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Food however was only part of the story. Disagreements between the US, the UN and 
NGOs over what assistance entailed and, crucially, whether disarmament was part of 
UNITAF's mission surfaced from the early days of Restore Hope. American forces 

were given a UN mandate under Chapter VII of the United Nations Charter which 

stipulated that they could use "all necessary means" to establish a secure environment 
for relief programmes. Later, another resolution confirmed that Western forces were 

entitled to disarm militias. 52 Although the UN expected UNITAF to engage in 
disarmament, the latter consistently refused. The protection of populations against 
looters, gangs and warlords was not UNITAF's aim. Consequently it was never sought 

nor achieved. Both Stedman and Stevenson claim that violence was never entirely 

contained by UNITAF. 53 African Rights contends that the arrival of US troops in the 
Somali capital led to a flight of looters from Mogadishu, resulting in increased 

insecurity in other parts of the country which were only later, sometimes never, 
controlled by Western troops. 54 In the same vein, Stevenson wrote in 1993: "Outside 

the areas of immediate military control, there is no more law and order than there was 
before the troops arrived - possibly even less. 1155 Indeed, well informed observers agree 
that Operation Restore Hope was ineffective in protecting Somali populationS. 56 

A marked change in tone and approach emerged when UNOSOM took over from 

UNITAF in March 1993. UNOSOM owned wider ambitions regarding the pacification 

and reconstruction of Somalia. 57 However, it suffered the same limits as its 

predecessor. According to Ramsbotharn and Woodhouse, UN forces covered only 40% 

of the Somali territory, thus leading to increased insecurity in the rest of the country. 58 

In August 1993 for instance the UNDHA reported increased banditry in Bardhera and 

along the Kenyan border especially vehicles hijacking which slowed down cross-border 

52 BOUCHER-SAULNIER, "Points de vue sur la protection de Faide, " in DOMESTICI-MET, Aide 
Humanitaire Internationale, 20 1. 
53 STEDMAN, "Conflict and Conciliation in Sub-Saharan Africa, " in BROWN, ed., The International 
Dimensions of Internal Conflict, 256. 
54 African Rights, Operation Restore Hope, A Preliminary Assessment, 6. 
55 STEVENSON, "Hope Restorcd in Somalia? " 140. 
56 RAMSBOTHAM and WOODHOUSE, Humanitarian Intervention in Contemporary Conflict, 
208-209. STEVENSON, "Hope Restored in Somalia? " 138-154. 
57 UNSC S/RES/814 (1993), 26 March 1993 outlines ambitious objectives in terms of disarmament, 
reconstruction and repatriation. On this issue see also RAMSBOTHAM and WOODHOUSE, 
Humanitarian Intervention in Contemporary Conflict, 211. 
58 lbid.. 210. 
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operations during July 1993.59 Under UNOSOM, insccurity affcctcd cvcn the capital 

city: 

The deteriorating security in Mogadishu since 5 June 1993 has greatly affectcd the 

operational capacity of humanitarian partncr-organisations. ... At the same time. 
increasing military and militia activity has led to additional displacements of population 

within, and outside Mogadishu and a greater need for emergency medical care. 60 

As international troops engaged in a war against General Aidccd and by cxtcnsion 
against the population of Mogadishu suspected to support him, they hampered 

humanitarian work. Without warning, UN troops attacked civilian areas in the town as 
well as hospitals, making it impossible to organisc medical cvacuations. 61 Evcn in the 

early days of Restore Hope, and contrary to what is often assumed, international military 
intervention did not always boost the work of humanitarian NGOs. Looting was a 
permanent problem and aid workers became increasingly insecure. "Relief workers, 

valued by gunmen before Operation Restore Hope as a source of scmi-lcgitimate 
$protection' income, are now prime targets. "62 Finally, after the war waged against 
General Aideed failed, both US and UN leaders turned back and started to rc-ncgotiate 

with hiM. 63 Thus, after the warlord was denounced as a great danger to his own people, 
he became a suitable partner to build peace in Somalia. This seeming inconsistency of 
international negotiators shows that civilian protection was less a matter of concern than 

troops safety and stabilisation. Not only civilian protection but UN pride was also 
subordinated to the search of a political solution for the country. 

Behind the USIUN disagreement over disarmament Jay a fundamental difference in 

purpose. Whereas the US focused on starvation and refused to deal with anything else 
than ensuring access for food deliveries, the UN were obsessed with restoring order in 

the Somali society. For UN authorities, food availability was important because it was 
the motor of displacement thus disorder. As soon as it ceased to be so, they turned their 

59 DHA/93/87 GE. 93-02099, Information Report, Somalia, August 1993,11 pages, 4. 
60 UNOSOM, Fourth Humanitarian Conference on Somalia, Paper 2,3. 
61 BOUCHER-SAULNIER, "Points de vue sur la protection de I'aidc, " in DONIESTICI-MET. Aide 
Humanitaire Internationale, 208. 
62 STEVENSON, "Hope Restored in Somalia? " 139. See also African Rights, Operation Restore Hope, 
A Preliminary Assessment, 6-7. 
63 RAMSBOTHAM and WOODHOUSE, Humanitarian intervention in Contemporary ConjWct, 213. 
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attention towards other factors impeding stabilisation and return, particularly violence 

and the lack of infrastructure. However, mass food deliveries had already contributed to 
a further weakening of the country's ability to see for itself. Furthermore, UNOSOM 

was particularly ill-cquippcd to engage in a military struggle with the Somali strong 
man. Stedman pointed out the inconsistency inherent to the overall intervention: 

UNITAF, a peace enforcement operation decided without consultation of the local 

warriors was to be followed up by UNOSOM, a UN peace-keeping operation which, in 
theory, requires consent to be opcrational. 64 As for people on the move, all assistance 
and protection strategies combined in a particularly calamitous way as free food came 

J too late, then increased immediate dependency on NGOs whose woft was then 

compromised by the UN war. 

Early retitrit and developinent 

Repatriation was at the core of the UN approach to the Somali crisis as early as summer 
1992. One purpose of Roggee's study was to "examine or define strategies which may 
lead to repatriation and re-habilitation of the displaced. 1165 As already mentioned, his 

recommendations made clear that relief was planned with return as an objective. 

For the populations more recently displaced by famine, only a sustained program of 
food delivery to their villages will induce them to return, and then only if they have the 

strength to undertake such journey or are assisted with transportation. 66 

NGOs and UN agencies became increasingly aware that, in addition to relief 
distribution, physical safety affected return programmes. Meuus wrote in June 1993: "A 

secure environment is a prerequisite before mass resettlement of the now displaced 

populations can take placc. "67 A few month later the UN confessed: 

64 STEDMAN, "Conflict and Conciliation in Sub-Saharan Africa, " in BROWN, ed., 77te International 
Dimensions of Internal Conflict, 255. 
65 ROGGEE. The Displaced Population in South and Central Somalia, 6. 
66 Ibid., 1. 
67 MEUUS, Household Survey of Displaced Camps in Mogadishu, SCF, 10. 

162 



Increased insecurity is the most significant constraint to resettlement. ... Problems of 
insecurity along access roads and on routes used by returnees are likely to be 

exacerbated as refugees and the displaced return with large resettlement packages. 68 

Before this, the UN reported a few repatriation "Success stories" which arc Wiling in 

themselves. In an Information Report published in August 1993, the UNDIIA noted 
with satisfaction that about two-thirds of the displaced people registered by the ICRC 
before the organisation ended its operations had left Kismayo and Bardhcra. 69 
However, a more detailed picture of the situation in Kismayo reads as follows: 

The majority (of the returnees] are farmers who have spontaneously left Kismayo in 

view of the upcoming harvest in Juba Valley and as a result of the closing of ICRC 

Kitchens at the beginning of the month. The current displaced population in Kismayo 

was recently estimated by MSF Holland and WFP to be betwccn 25,000 and 45,000.70 

Whereas returns were prompted, at least partially, by the end of relief operations, 71 UN 

reports tended to present them as spontaneous. 

Many of those who wish to return to their homes have already begun to do so 
spontaneously. In Kismayo, over 50 per cent of the displaced have been successfully 

resettled following political agreement in the area. In Baidoa, over 80 per cent of the 
dispIaced have returned home. In Bardera, most of the 20,000 displaced have departed, 

although they are now being replaced by returning rcfugecs. 72 

In Somalia, as in most other cases, the UN supervised only a minority of the population 
movements. Most flights but also most returns took place unrecorded and without 
Western material support. However, calling returns spontaneous suggests an absence of 
"compellence" not reflected in reality. In Kismayo, the end of ICRC relief distribution 
had some heavy costs for the herdsmen who had lost their only means of survival, and 

68 UNOSOM Division of Humanitarian Affairs, Fourth Humanitarian Conference on Somalia, Addis 
Ababa, Paper 3, Resettlement, 2. 
69 DHA/93/87 GE. 93-02099,1. 
70 Ibid., 5. 
71 Ibid., 1. 
72 UNOSOM, Fourth Humanitarian Conference on Somalia, Paper 3,2. 
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thus would not leave the camps. Whilst congratulating themselves on the spontaneous 

return of peasants, the UN admitted that phasing-out relief induced hardship: 

The situation is worsening for displaced herdsmen in Kismayo and Bardhere who are 

unable to plan for resettlement ... Since V; FP and ICRC ended food distribution 

operations in the displaced camps in Bardhere and Kismayo, alarming reports have been 

received about the food situation of the remaining families. 73 

Curtailing aid without considering the absence of alternative means of survival for 

numerous displaced persons created resentment, and hence problems for the mission as 

a whole. 

The termination of ICRC's relief activities in Kismayo caused considerable tensions 

among the population during the month of July. A WFP ship attempting to dock at the 

port of Kismayo, with 2,000 Mts. Of food was prevented from entering the port when it 

was learned that the food was destined for a region further up the valley. 74 

To their credit, and maybe because of the problems highlighted above, UN agencies 
started to deal with the plight of the most destitute in Kismayo through re-launching 
both emergency and development-orientated relief. 75 

This example is interesting for two reasons. It shows that the UN emphasis on 
if spontaneous" returns may hide the fact that phasing out relief was introduced prior to 
departure from camps and in order to encourage it. It also reveals that humanitarian 

agencies planning for withdrawal, either did not consider the circumstances of IDPs or 

used "withdrawing food aid" as a checking mechanism to see who would remain 

nevertheless, who would endure hardship, thereby deten-nining who had no alternative 
but to rely on relief. Whatever the thoughts behind the exercise, "providing food" 

became a instrument of other policies. This in itself belies humanitarian principles. 

73 DIIA/93/87 CE. 93-02099.5. 
74 Ibid., 7. 
75 Ibid., 5. 
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This study cannot purport to evaluate Westcrn-led reconstruction efforts in Somalia. 

But it seeks to highlight that some internationally sponsored efforts were created so as 

to encourage return rather than as an end in themselves. In fact, according to Cohen and 

Deng, the international community largely ignored local efforts to develop in the midst 

of conflict. 

In the early 1990s, under the most dangerous conditions, local citizcns crcatcd thcir own 

organisations to provide educational and health services, employment and development 

opportunities and to mediate disputes. Clan elders, civic leaders, health professional 

and women's groups, among other sought to salvage what remaincd of civil society and 

provide a modicum of protection and assistance to displaccd and other populations. 

When international assistance was provided however, it did not adequately take into 

account and build upon these local efforts. 76 

Development projects set up by humanitarian agencies were disproportionately devoted 

to encourage the return of refugees from along the Kenyan bordcr. 77 The total UN 

proposed budget for cross-border operations reached about $65 million. By comparison, 

the UN suggested to spend $23.7 million on health and nutrition, $12.74 million on 

water, $12.35 million on agriculture, $7.78 million on livestock, $ 20 million on 

employment, $10 million on education and $0.5 million on women. 78 Often, the 

re-habilitation of community structures were limited to designated return areas and 
integrated into repatriation plans. 

UNHCR's cross-border-cross-mandate operation is focusing assistance on communities 
in Somalia within a 150 kilometres of the Kenyan border. Assistance is delivered 

through quick impact projects designed to stabilise population movements, encourage 

refugees to return home and also to benefit the communities to which refugees will 

return. 79 
... Over the next ten months, action will be taken to create jobs. provide 

76 COHEN and DENG, Masses in Flight, 258-259. 
77 Poor living conditions in the Kenyan border camps were themselves strong incentives to repatriate. 
"Given the Kenyan Government's attitude to the refugees, as well as the poor conditions in the border 
camps, conceivably many will return the moment they believe it safe and that food will be available. " 
ROGGEE, The Displaced Population in South and Central Somalia, 34. 
78 UN Relief and Rehabilitation Programme for Somalia, Covering the Period I March-31 Dccember 
1993, UNDHA, II March 1993, Tables I and If. These were UN proposed figures. I do not know the 
extent to which these budgets were funded in the end. 
79 Ibid., 37. 
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training and te-establish primary education. The provision of seeds and tools and 

activities to enhance livestock health is essential, as are programmes to assist refugees 

and displaced persons to return to their areas of origin and become productive. 80 

Numerous agencies participated to the rehabilitation of wells, schools, health centres 
and to agricultural projects under UNHCR supervision. Return orientated development 
however produced particular patterns of development. The emphasis on contingency 
and on the ability to react speedily to any renewed or unexpected movement was a 
priority. 

Dccause movements home are often sudden and spontaneous, response plans also nced 
to be formulated without delay. Contingency planning should include the ability to 

rapidly establish "transit" centres, mobile kitchens and health station along routes which 
the displaced will pass on their way home. 81 

The wish to control fluid situations appears also in the fact that QUIPS included 

monitoring activities, the exact purpose of which was never explicit. 

In order to plan for the resettlement of refugees in Lower Juba ... UNHCR will 
implement QUIPS in various sectors including water, health, agriculture and livestock 

... The establishment of humanitarian agencies in this region , in addition to catering to 
the local population, will allow the humanitarian community to monitor the flow of 
families returning to home villages from displaced and refugee camps. 82 

However empowering certain provisions may seem, development remained inscribed in 

and thus limited by contingency planning. This added to the problems paused by 

previous emergency relief policies led to a struggle to leave emergency programmes 
and address issues of rchabilitation. 83 For example, the Somalia Task Force claimed: 

80 Ibid., 3. 
81 Ibid., 34. 
82 DIIA/93/87 GE. 93-02099,6. 
83 Somalia Task Force (network of academic specialists and NGO representatives whose purposes are 
policy discussion, information sharing and advocacy). Post-UNOSOM Aid Strategies in Somalia: 
Recommendations to the Somali Aid Coordination Body, November 1994,4 pages, 3. 
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IIV- Food-for-work ... has bccn difficult to implcmcnt bccausc of the prior dumping of food 

commodities without reciprocal requirementS. 1184 

Despite the dedication of many aid workers, the overall reconstruction remained 

superficial. The situation of IDPs in Mogadishu illustrates this problem. According to 

various sources, numerous displaced, especially in Mogadishu expressed the desire to 

return home. Roggee noted this first. 85 Almost a year later a survey of displaced 

confirmed the following: "56.9% of the displaced wish to return home irrespective of 
the fact they have a source of income in Mogadishu. "86 Still the international 

intervention provided neither the security incentives nor the real development 

programmes that would encourage people to leave Mogadishu. Neither was there any 

provision made for those who did not want to return. in September 1992, Roggec had 

also warned that "irrespective of any programs aimed at inducing displaced persons to 

return to the land, many are likely to remain in the urban displacce camps in the longer 

term. 1187 Hence the need to rehabilitate and resettle people within urban areas. UN 

institutions seemed to appreciate the situation. 

Many of the displaced persons in Somalia's urban centres have little desire to return to 

their homes. They have either broken ties with their traditional communities or have 

been unable to maintain them. Many of these persons, among them professionals and 
business people, have, in effect become new urban poor. In Mogadishu, for example, it 

is estimated that 40 per cent of recent arrivals are unwilling to return to their former 

areas. In the northern and central urban centres of Ilargiesa, Galkayo and Bossasso the 

great majority of the displaced do not wish to return home. 88 

Despite presenting strategies that seem to take IDPs' wishes into account, 89 and bcing 

aware that security of the region was necessary before IDPs would rcturn of thcir own 

accord, 90 the UN did little to address these issues. Plans to accommodate displaced 

people's choices were simply not implemented. By 1996, Kessler estimated that about 

84 Ibid., 3. 
85 ROGGEE, The Displaced Population in South and Central Somalia, 14-15. 
86 MEUUS, Household Survey of Displaced Camps in Mogadishu, 7 and 10. 
87 ROGGEE, The Displaced Population in South and Central Somalia, 5. 
88 UNOSOM Division of Humanitarian Affairs, Fourth Humanitarian Conference on Sonialia. Papcr 3. 
3. 
89 Ibid., 3. 
90 UN Relief and Rehabilitation Programmejor Somalia, UNDI [A. 33, 
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one million persons were displaced in the Hom of Africa, most of them in Somalia. 91 

Action on their behalf had been scaled down considerably since 1992. - As in Sudan, UN 

programmes no longer attracted adequate funding. 92 With a few years of insight, the 
lack of interest for Somali displacces provides more evidence that the international 

community did not really care about Somali displaced persons. The only concern 
displayed consistently over years is the wish that they settle within their country. There 
is evidence that humanitarian practices and short-term development schemes such as 
food deliveries and quick impact projects were used to that purpose. 

Foodfor care, foodfor thought 

Although only briefly portrayed, the Somali experience provides valuable insights 

concerning policies applied to IDPs. It suggests that food provision was used for 

stabilisation purposes by the UN more than by the US. The US also showed limited 
interest in dealing with hard-core Somali politics in the context of UNITAR Their 

overwhelming concern with food distribution and death rates, despite the fact that 
starvation was no longer the main problem, supports the idea that the December landing 

was driven by issues unrelated to mass displacement. Occasionally however, UNITAF 

provided food as a substitute for safety. In January 1993 for example, UNHCR asked 
for international troops to be deployed at the Kenyan border ý so as to be able to 

accelerate the repatriation process from Kenya. Although no formal deployment took 

place, UNITAF provided some assistance in the Lucia area to support UNHCR's 

work. 93 This kind of occurrence suggests that "food as a substitute for protection" may 
be a valid understanding of the ways in which humanitarian actors acted when they only 
sought to satisfy public opinion. Even then the "food as substitute" perspective fails to 

make sense of UNHCR's demands for security. Given that UN institutions designed 

overall policies for IDPs, an emphasis on containment may help to better grasp the 
interplay between assistance and protection. 

91 KESSLER, Peter, "Out of Sight, Out of Mind", Issue 103,1 (1996), Refugees, (on-line: 
http: //www. unhcr. ch/pubs/rm103/rmIO308. htm, no pagination). Numbers vary according to estimates 
and definitions but clearly these figures exclude Sudanese displaced persons. 
92 REDDING and HANSEN, "Somalia, " in HAMPTON, ed., Internally Displaced People, 81-84,84. 
93 HIRSH and OAKLEY, Somalia and Operation Restore Hope, 86. 
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IDPs' OPTIONS: SET BY OTHERS 

Like Chapter 11, Chapter III supports the hypothesis, i. e. the idea that protection is a 
device of containment policies. Not only was protection promised to people on the 

move in order to stem refugee exoduses, but it also was granted in ways that gave 
international actors a better control of the movements of the IDPs. Safety became a tool 
by which governments, warring factions, international mediators and humanitarian 

agencies tried to achieve political aims ranging from ethnic cleansing to stabilisation, 
repatriation and development. That warlords abused and targeted civilians in their 
personnel pursuit of power and money is well known. That the international 

community, including its most revered humanitarian bodies, engaged in action that led 
to the subordination of civilian safety to other strategic purposes was more surprising 
and needed to be tested. The intervention in Somalia seemed to be the ideal hard case 
because of the emphasis on feeding and saving people and the absence of reference to 
displacement issues. The review of humanitarian action for Somali IDPs provided 
insight into two important debates: the impact of the media and, linked to it, the 
interplay between humanitarian assistance and protection. 

This chapter readily concedes that the American intervention may have had more to do 

with American politics and, later, with images of starvation than forced displacement. 
Focus was limited to relief distribution, however inadequate that approach was from 
1993 onwards. The US military's insistence that they should leave Somalia as soon as 
possible left no doubt about their unwillingness to engage with Somali politics although, 
in the end, the US remained heavily involved in UNOSOM. But UNITAF's work 
affecting IDPs took place within the context of a UN strategy which itself was explicitly 
about restoring order. In this context, assistance was to help relieve famine, thus 
limiting displacement. Clearly Restore Hope represented a muscular approach to relief 
distribution, one step beyond the consensus needed for peace keeping troops to operate. 
This shift in approach, if not in objectives, supports the idea that media presence may 
cause a change in policy methods - for instance bringing in food instead of tightening 
borders. In other words, news media coverage may affect tactics more than strategies 
regarding IDPs. 
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The belief that media coverage automatically increases the safety of vulnerable 
populations is popular. However, it is an assumption which relies on the idea that 
political figures first, grossly abuse civilians and second, do not want the world to know 

about it. Consequently, under scrutiny, even the worse warlords would feel compelled 
to contain the violence they usually unleash on to civilians. Similarly, neighbouring 
states would swap harsh containment methods for more humane ones whenever 
journalists focus cameras on their handling of refugee outflows. As mentioned in the 
conclusion of Chapter 11, the findings highlight two problems with the view that 
containment objectives are wrapped in protection packages to satisfy the good 
conscience of Western TV viewers. 94 To start with, containment was an outspoken 
ob ectivc of governments engaged in humanitarian action. Somalia was no exception. j 
UN officials were explicit about the need to stop displacement and start repatriation. 
Second, it seemed that all actors considered that protection was be an efficient mean of 
pre-empting exodus and not only a cover-up for closed frontiers. In Bosnia, the candour 
with which UNHCR planned for stabilisation and return as early as September 1992 
demonstrates its belief in the effectiveness of "preventive protection. " In Somalia, the 
UN showed that they knew that IDPs' voluntary return was conditional on safety 
improvements. Hence safety provision was initially conceived not as a fig-leaf but as a 
too], a point to which I shall return. 

To finish with insights concerning media influence, Somalia, like the other case studies, 
shows that a focus on media coverage brings only limited insights into policies 
affecting IDPs. in particular, it hardly makes sense of the nature and variations in 

resolves taken for people on the move. This chapter discussed both decision-making 

process and patterns of implementation of strategies in the hope of providing a deeper 

grasp of protection policies for IDPs- It highlighted the fact that, as far as displacees 

were concerned, UNITAF brought no change in strategy. It also pointed out the 
disastrous consequences of mass food dumping. Therefore insights from working on 

94 The Bosnian war also challenges the assumption that warlords never want their acts of violence 
publiciscd. Indeed Bosnian Scrb Nationalists used all media channels available to let the overall Bosnian 
population know about ethnic cleansing practices in the hope that, terrorised, they would choose to leave 
rather than resist. One could possibly argue that the Bosnian Serb nationalists' aim of ethnic separation 
was promoted through the wide publicity given to discourses about violence and gruesome images. 
Unwittingly, the international media may have reinforced the political position of the advocates of 
violence in this respect. 
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the Somali crisis confirm the proposal that one needs to complement any study of media 
reporting with a focus on the specific humanitarian measures applied in the field. 

Studying the delivery of aid in Somalia also yields interesting thoughts regarding the 
interplay between humanitarian assistance and protection. As briefly highlighted, 

although the failings of humanitarian missions are largely rccogniscd within the 
humanitarian community, explanation for it and general understandings of the limits of 
humanitarian aid differ. Most UN and NGO analysts claim that major changes in the 
nature of conflicts are the source of difficulties for humanitarian agencies. In recent 
internal conflicts, civilians became the targets of attacks. As a result, offering protection 
to vulnerable populations entailed taking a stand against aggressors. This transforms a 
humanitarian agency into a political participant with the associated risk of becoming a 
target. 95 Being forced into the political arena is a daunting prospect for most 
humanitarian institutions and many try to back away from it through dissociating 

assistance from protection. Hence the tendency to separate assistance (food, medical 
support, shelter) from protection task (advocacy, visit of prisoners, evacuations, safe 
zones) judged eminently more political. UN mandates also reflected this dcspcrate 

attempt at staying neutral when confining troops to the protection of convoys and UN 

personnel. However, in the context of Somalia, this reading made sense only for 
UNITAF. All other protagonists had more complex approaches to safety and relief 
policies. UN agencies in particular made choices that were eminently political. Western 
intervention contained, although did not necessarily stop, forced migrations in Somalia 

and allowed the repatriation of refugees, two explicit UN aims from the start. However, 
by the same token, Somali IDPs suffered from a succession of catastrophic decisions. 
Ignored when they needed food, many died. Food-dumping was not helpful for 

uprooted persons unable to generate cash. Survivors were then fed, but few granted the 

means to rebuilt a living. They also bore the brunt of badly handled force and dialogue 

to solve the political conflict. 

The thesis claims that assistance and protection became political not only because new 
conflicts entailed targeting civilians but also because relief was used by the intcrnational 

95 UNHCR and ICRC regularly denounce the lack of security under which humanitarian workers operate 
and appeal for a reinforcement of security measures and international humanitarian law. See UNIICR and International Committee of the Red Cross say Security of Humanitarian Operations under Threat, 
UNHCR Press Release, 22 June 1998. 
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community as an instrument- to restore order via limiting forced displacement. Both 

conflict participants and the international community wanted to ensure that populations' 

whereabouts were controlled. Food provision was political in that it was used to achieve 

political 
_ 
purposes. Although, the nature of new conflicts mattered to understand 

humanitarian action, the underlying objectives of international responses mattered as 
much. The study also pointed out who really determined policies for people on the 

move. In all four cases, it suggests that news media little influenced agenda setting for 

people on the move. The latter was the task, thus the responsibility of political actors 
and, especially the UN. The coming conclusion confronts the findings to the literature 

survey and explores the themes of responsibility and accountability. 
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5 
Flocks without shepherds? 

This chapter is divided in two sections. The first highlights the main finding of the 

study and compares it to current understandings of action regarding IDPs. The second 

section explores the implication of the thesis' findings for further policy design and 
research. The paragraph below summarises the argument. 

This thesis claims that protection is a device of migration policies. This diffcrs from 

perspectives presenting humanitarian action as a substitute for want of political will or a 
fig-leaf for unpopular diplomacy. Indirectly, it also questions the idea that much action 
for people on the move is a response to media induced pressure. These views 
(humanitarianism- as a substitute or as a cover) underlie most work on humanitarian 

intervention, including current reforms of action for people on the move. The thesis 

showed however that, as far as IDPs were concerned, protection was a too] more than a 
disguise. Thus a perspective emphasising the instrumentality of safety policies helps to 

understand the crises reviewed. In particular, it helps to make sense of the variations in 

the help provided, and the limited impact of media coverage. Such a standpoint also 
raises the issue of responsibility both in policy making and academic research. In 

particular, it points out the necessity to reflect on the objectives of both cndcavours. 
Questions such as "Who chooses policies regarding IDPs? " and "Which responsibilities 

are entailed in such choices? " are rarely faced in current policy circles. As for research, 
the findings suggest that the evaluation and discussion of international action for 
displaced persons requires a thorough assessment of the aims of policy makers. 
Otherwise, one might rely on dominant assumptions which are far from always 
war-ranted. 

173 



PROTECTION: TOOL RATHER THAN FIG-LEAF 

In short, the thesis offers a new explanation for the inadequacy of protection policies 
designed for IDPs, in the early 1990s: protection became inadequate because it was a 

mcans by which international actors sought to control mass population movemcnts. 

The thesis supports the commonly held view that protection for displaced persons was 
inadequate during the international interventions reviewed. International action was 

often limited to humanitarian assistance whilst the needs for safety against 
discrimination, harassment, physical abuse from armed forces and paramilitary troops 

were not adequately addressed. Cohen and Deng have provided further examples, also 
drawn from the 1990s, where responses to IDPs' needs materialised as forms of 

assistance failing short of fully-fledged protection. ' So has the Global IDP Survey, 

pointing out that protection needs were often overlooked when population movements 
did not yield significant risks of cross-border migration. Over recent years, for instance, 

the UNDP worked and supported a Kenyan government which unleashed terror on 
displaced communities supporting opposition parties. 2 Overall, when intervention 

regarding IDPs took place, the emphasis often remained on short term relief rather than 

on providing safety against politically orchestrated violence. Even in Kurdistan, where 

protection was more extensive than either in Bosnia or Rwanda, UN guards were 
dispatched to ensure the safety of UN, personnel and material, not that of civilians. 3 In 

Bosnia, given that the real means of protection were never deployed, humanitarian 

agencies tried to avoid the military accompaniment for their convoys, as this made it 

harder to reach besieged population&4 Boucher-Saulnier denounced UN practices 

which, she claimed, were detrimental to real safety: 

I COHEN and DENG, Masses in Flight, 162 
2 BINAIFER, Nowrojee, "Regional Profile: Kenya, " in HAMPTON, ed., Internally Displaced Persons, 
65-68,67. See also ABDULLAHL Ahmednasir, "Ethnic Clashes Displaced Persons and the Potential for 
Refugee Creation in Kenya, " Vol. 9, No. 2 (1997), International Journal of Refugee Law, 196-206. It is a 
revealing article not least because the author insists on the potential for a refugee crisis generated by the 
Kenyan government in the hope to attract attention upon internal displacement issues. 
3 TORRENTIft, 7he International Protection of Internally Displaced Persons, 54. 
4 BOUCIIER-SAULNIER, "Points de vue sur la protection de I'aide, " in DOMESTICI-MET, ed., Aide 
Ilumanitaire Internationale, 205, translation mine. 
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The intervention of UN agencies was developed in the context of new conccpts such as 

safety zone, corridors and humanitarian cease-fircs. These 'peace bubbles' artificially 

created in the midst of conflicts do not stop the war and allow the victims' protection to 

be forgotten. 5 

However, whereas the thesis supports overall evidence that protection was inadequate, it 

suggests an understanding of the discrepancies between assistance and political 

protection different from mainstream thinking. Most observers of humanitarian work 
hold that assistance was used as a substitute for protection. Jon Bennett summariscd it: 

"A common criticism of the UN system ... is that relief provision often becomes a 

substitute for adequate protection of civilians. 116 In other words, because the 
international community had no will to protect civilians, it organiscd relief provision, 
sometimes even the protection of relief as opposed to that of civilians, an attitude much 

criticised by NGO personnel and independent observers. Inherent in these criticism lies 

the idea that aid workers, whilst doing their job, unwittingly provided a fig-leaf for an 

absence of international commitment on behalf of war ViCtiMS. 7 The idea that there was 

no policy but indifference also befits assumptions regarding the influence of media 

coverage, for in the absence of interest for people on the move, only media pressure 

could, occasionally, be a source of action. 

Rather than holding humanitarian and strategic objectives as separate motors for action, 
I suggested, in Chapter I on methodology, that they could be linked and that the former 

could be the device of the latter. This was the hypothesis to be explored. Chapter II, III 

and IV overall supported the hypothesis: I concluded from the study of four cases that 

assistance was the first stage in a continuum of measures which constituted international 

protection in the field. Overall protection for IDPs, I argued, was a strategic resource 
deployed only in response to migration movements perceived to threaten valued orders 

and borders. This perspective implies that policies of containment were articulated 
from the beginning of international involvement, thus challenging the view that a policy 

5 Ibid., 204, translation mine. 
6 BENNETT, Jon, "Forced Migration Within National Borders: the IDP Agenda, " No. I (January-April 
1998), Forced Migration Review, 4-6,6. 
7 MSF is an organisation particularly vocal about the "lack" of political will of the international 
community. It organised international days to raise awareness about populations in danger. MSF, 
Population in Danger, Appeals by Doctors without Borders or MIdecins sans Frontiýres, E-mai I posting 
regarding the publication of Population in Danger 199.5,16 November 1994. 
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vacuum was filled with responses to outraged Western audiences. The thesis also 

showed that protection could be enhanced or diminished depending on international 

goals concerning displaced populations. 

A perspective that challenges current thinking regarding IDPs 

Viewing the deployment of protective measures as a device to limit exodus makes sense 

of the range of policies that were experimented by the international community. In 

particular, it enlightens the selectivity and timings of interventions, the general 

reluctance to evacuate people, the little emphasis on freedom of movement in contrast to 

the priority given to early returns. Even the 1992 UN working definition of IDPs, which 
was given in chapter I, reflected fears of uncontrolled population movements. In the 
following paragraphs, I discuss dominant approaches to internal displacement, most of 
which are embodied in recent reforms of humantarian action and the publication of UN 

principles for action regarding IDPs. I argue that, apart from the definition of IDI)s 
itself, current reforms of the international humanitarian action system preserve the 
trends established in the early 1990s. 

In 1994 UNHCR wrote that its activities concerning IDPs in armed conflict situations 
had involved the following: 

Assisting the safe passage of civilians through front lines; facilitating, in acute 

life-thrcatening situations, in cooperation with the ICRC the organised evacuation of 

civilians; intervening with local authorities to prevent the involuntary return of the 

internally displaced to areas of danger-, facilitating genuine freedom of movement, 

including the possibility for persons in danger to seek asylum; and promoting the right 

of the internally displaced persons to return - or not to return - voluntarily to their 

hoMCS. 8 

This contrasts sharply with some points developed in this thesis. Evacuations in 

particular were rare, kept under tight international control and, whenever possible, 
directed away from borders. This happened whether the plight of IDPs was in the eye of 

8 EC/SCP/87 - 17 August 1994 - Protection Aspects of UNHCR Activities on hehalf of Internally 
Displaced Persons. 
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the media (Northern Iraq, Bosnia, or Kosovo during the spring and summcr 1998) or 

whether their fate was largely ignored (Burundi, Columbia, Sri Lanka). According to 

Tiso, in April 1994 "the United Nations and other world organisations considcrcd 

aiding the mass exodus from the city [Gorazde] by evacuating civilians to other sarc 
havens in Bosnia. " Occasionally, the ICRC and the IOM helped distressed populations 

to seek a safer place within the country. Deng and Cohen record that some NGOs have 

provided protection for IDPs through direct action, in particular "hiding of helping to 

evacuate IDPs. "10 However; the concept of evacuation does not even feature in their list 

of "strategies for improving protcction. "Il Although humanitarian action is currently 
being the object of much discussions and reforms, the trend consisting in trying to avoid 
international evacuations is not questioned. II 

Beyond evacuations lies the issue of freedom of movement embodied, in war zones, by 

humanitarian corridors. In theory, corridors represent an opportunity for vulncrablc 

persons to keep moving in search of safer regions or to seek asylum abroad. Experience 

showed however that corridors were created and used for particular purposes that had 

little to do, with freedom of movement. The UNHCR condcmncd the Bosnian Serb 

Nationalists for opening "one way humanitarian corridors, " that is occasionally allowing 

people to flee besieged areas. 12 Still, UNHCR itself created one-purpose corridors 

which, not only had little to do"' with opening escape routes, but precluded this 

possibility. Pettersen, from UNHCR, pictures corridors uniquely as a better way to 

provide for besieged populations. 13 Although, freedom of movement is now 

encapsulated into principle' 14 and 15 of the UN guiding principles on internal 

displacement, 14 the international community scarcely supports movements, especially 

when flights entail seeking asylum. In June 1998, NATO considered deploying troops 

to cordon off the borders between Kosovo, Albania and Macedonia. The option 
however was not pursued, officially to avoid trapping refugccs in the making. 15 

Nevertheless, until NATO's intervention in March 1999, issues of evacuations and 
freedom of movement in Kosovo were not discussed. Whereas humanitarian action and 

9 TISO, "Safe Haven Refugee Programs, " 589. 
10 COHEN and DENG, Masses in Flight, 201-202. 
11 Ibid., 202-207. 
12 For instance in the course of the BSA offensive in Eastern Bosnia in winter 1993, UNUCR Update on 
Former Yugoslavia, Geneva, 12 February 1993,2 pages. 
13 PETTERSEN, "Corridors and Convoys, " in DOMESTICT-MET, cd., Aide Iluinanitaire Internationale, 
194. 
14 The UN guiding principles can be found in DAVIES, ed., Internally Displaced People, 209. 
15 "Nato planners prepare for air-land operation, " The Guardian, 9 June 1998,11. 
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the OSCH monitoring were justified in the name of protection, fleeing to safe places 

abroad in search of safety was not an option that the international community wanted 
Kosovar displaced persons to consider. During the two months war between NATO and 
Yugoslavia, hundreds of thousands of persons poured into Albania and Macedonia, 

some deported, most by their own means, on foot, with battered cars and tractors. 
Refugees who reached Albania were welcome there according to the 1951 Geneva 
Convention. In contrast, Macedonian authorities multiplied humiliating treatments, 

many of which were contrary to international law. For instance, they left thousands 

stranded in a no-man's land at the border and they insisted that refugees go through 

customs. They also forcibly removed refugees to Albania. 16 Furthermore, in the course 

of the war, the whereabouts of hundreds of thousands displaced Kosovars were 
unknown. Although fears for their safety were great, organising evacuations or 
creating safe escape roads were not suggested, let alone seriously considered. Not only 
were evacuation and freedom of movement low priorities on the humanitarian agenda, 
but also they were largely framed out of debates on action regarding IDPs. 

in contrast to evacuation, early return became gradually established as a principle of 
humanitarian action in the 1990S. 17 The UNHCR executive Committee Conclusion No. 

40 (XXXVI) states: "From the outset of a refugee situation, the High Commissioner 

should at all times keep the possibility of voluntary repatriation for all or part of a group 

under active review. "18 The case studies highlighted that, in the rush to return people 
home, insecurity in return areas was overlooked. This echoes other experiences. 
Displaced Georgians, 300,000 persons who had fled Akhazia in 1993 faced a similar 

situation. The UNSC insisted that their repatriation go ahead despite the fact that the 

UNHCR itself denounced the lack of security which they would face upon return. 19 

Manipulations of the idea of voluntary return are numerous. In Peru, assistance for IDPs 

depended on whether they accepted to return to rural areas of origin, a plan favoured by 

a government struggling to reverse urban migration, or wanted to resettle. 20 The 

government of Azerbaijan tried to discourage IDPs from resettling "in an effort to 

16 Personal communication, Daoud Sarhandi, International Medical Corp officer on the Macedonian 
border, April 1999. 
17 BARBERO, Julie, "Refugee Repatriation during Conflict: A New Conventional Wisdom, " Vol 12, 
No. 8, Refuge, 7-11. 
18 Quoted in CLARANCE, "Open Relief Centres, " 324. 
19 DOMESTICI-MET, "L'aide humanitaire: terrain de consensus et espace de controverses, " in 
DOMESTICI-MET, ed., Aide Humanitaire Internationale, 25. 
20 COHEN and DENG, Masses in Flight, 261. 
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promote their return to Nagomo-Karabakh. "21 -Cutting off aid to avoid dependency and 
encourage return also took place in Burundi in 1995 and greatly exacerbated tensions 

there. 22 In the context of the war in Kosovo, it is striking to see how Western leaders 

had decided, from the first days of the mass exodus, that "all Kosovar wanted to return 
home" which was then presented at the top international community objective. As a 

result, the dispatching of refugees to Western countries took place under special 
"temporary protection" measures that did not allow the Kosovar who might want it to 

apply for asylum. ]La§t, the case studies highlighted that, despite this emphasis on 
return, the lack of reconstruction particularly affected the uprooted. The UNIICR's 

commitment to development is questioned in that its pct concept "Quick Impact 

Projects" often appear to be no more than "fast exit stratcgies. "23 Despite their appeal 
(small, cost-effective local and gender-orientated projects), the QlPs often failed to 

spark off development because of lack of financial commitment in the long term. In 
fact, the lack of Jong term assistance characterised prominent UN reconstruction 
schemes such as projects in Cambodia or El Salvador. 24 Even in Bosnia, despite hcavy 

international presence, the extent to which reconstruction benefits IDPs remains unclear. 

Until very recently, ' there were no specific provisions regarding the conditions under 
which IDPs could voluntarily return home. Thus the idea of "voluntary return" was an 
ad hoc extension of the principle of voluntary repatriation for refugees. The problem 
however is that the 1951 Refugee Convention, although very clear on the point of 

non-refoulement, exhibits a legal gap in what is called the "cessation clause. " The latter 

entails the idea that international protection can stop once the cause for the initial exodus 
has ceased to be. Whereas the idea that protection can cease is inscribed in the 
convention, the detailed circumstances under which this clause applies were never 
specified. They were left to governments and UN bodies to decide upon. The 
implications of such a lull are currently experienced by numerous refugees. For years 
the Indonesian government detained about 4,000 Vietnamese boat people in a military 
run camp on the Galang Island. Once the dcrnocratisation process started in Vietnam, 

21 Ibid., 261. 
22 UN General Assembly, A/50/558, Annex: Report on Internally Displaced Perfonj prepared by the 
Representative of the Secretary-General Mr. Francis Deng, 20 October 1995. 
23 REILLY, Rachel, Summary of paper discussions and debates during the conference People of 
Concern, Geneva, 21-23 November 1996, panel: Returnees: the Aleaning and Modes of Reintegration. 
18, UNHCR Centre for Documentation and Research. 
24 STEDMAN, "Negotiation and Mediation in Internal Conflict, " in BROWN, cd., Vie International 
Dimensions of Internal Conflict, 373. 
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the international community then decided that UNHCR should phase out its assistance 
to these persons. In UNHCR staff's own words, these people: 

... live without many options: all have been individually screened by trained 

adjudicators, and all have been found to have no real claim to refugee status. Because 

they face no persecution in Viet Nam, and since no resettlement countries will accept 
them, the Indonesian authorities have decided that they should go home. They can go 
voluntarily. under the auspices of UNHCR, or they can face deportation. 25 

Numerous problems are raised by increasingly restrictive refugee practices, including 

that of refusing or delaying access to asylum for people fleeing wars until it is judged 

safe for them to return. This is performed either by detaining them in camps such as in 
Galang or by maintaining them in a legal vacuum as in the case of Bosnian refugees 
who were granted "temporary protection" in Western Europe. 26 In other words, the 
concept of "voluntary repatriation" has been replaced by that of "safe return, " a process 
by which governments and international agencies decide when people should go home, 

and then enforce it. 27 Interestingly enough, in this respect, IDPs should be in a stronger 
legal position than refugees. For it is widely accepted that citizens have a free choice of 
residence in their own country. Nevertheless, the case studies suggest that IDPs had 

very little say regarding the return and rehabilitation plans drawn for them. 
Humanitarian support was put to the service of restoring the order that governments and 
international agencies had settled upon. Domestici-Met wrote that the 

, 
international 

community readily "denies emancipation whilst organising nutrition. "28 I would rather 
contend that it organised nutrition in manners that restored order, sometimes to the 
detriment of emancipation. But whereas the international community vehemently 
denounces certain abuses of voluntary return, it does not explore its own participation in 

the practice. After the massacres at Kibcho, the RPA was - mildly - criticised for using 

25 LANDER, Brian, UNIICR protection officer, Galang Indonesia, "Far from Paradise, " issue 104, No. 2 
(1996), Refugees (on-line: http: //www. unhcr. ch/pubs/rm/104/rmIO403. htm, no pagination). On this issue, 
see also HELTON, Arthur, "Displacement and Human Rights: Current Dilemmas in Refugee Protection, " 
Vol. 47, No. 2 (1994). Journal of International Affairs, 379-389,393-395. 
26 European Community, Ad Hoc Immigration Group, Resolution on Certain Common Guideline as 
regards the Admission of Particularly Vulnerable Groups of Persons from the Former Yugoslavia, 
Copenhagen, I June 1993. See also FRELICK, Bill, "Barriers to Protection: Turkey's Asylum 
Regulations, " Vol. 9, No. 1 (1997), International Journal of Refugee Law, 8-34. 
27 DUFFIELD, Mark, "Normalising the Crisis, from Complex Emergencies to Social Reconstruction" in 
EDKINS, Jenny, ed., The Politics of Emergency, Manchester Papers in Politics, 2/97, Department of 
Government, University of Manchester, December 1997,73 pages, 7-13,12. 
28 DOMESTICI-MET, "Laide humanitaire, " in DOMESTICI-MET, ed., Aide Humanitaire 
Internationale, 25. 
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violence to close the camp. Still, the difference between military violence and tile 

previous IOC decision to cut off relief to a population that could not sustain itself is only 

a matter of degree on a constraint scale. Since Kibeho, the UN guiding principles on 

repatriation emphasise that IDPs should be free to return or resettle in their country. 29 A 

whole section is devoted to improving the conditions of return. The text however does 

not specify who is qualified to decide on return and resettlement issues and, in 

particular, who decides when protection can stop. Deng and Cohen argue that "It is 

essential to consider the views of the internally displaced in designing and implementing 

programs for them because they know better than anyone else how to meet their 

protection and assistance needs. 1130 However, in his initial work as the UN special 

representative for IDPs, Deng emphasised the necessity to work with states and the 

modalities by which to persuade governments to cooperate with UN bodies. Little was 

said regarding how to work with people on the move, how to listen to them. 

The above paragraphs presented a rather stem picture whereby humanitarian practices 
for uprooted people were subordinated and instrumental to the containment of exoduses 

and to the restoration of stability in collapsed countries. Over recent years, a debate 

about which activities should be entailed in protection missions developed in legal and 
humanitarian circles. The UNHCR attempted to define its protection activities for IDPS- 

These were to include the following: 

... monitoring the treatment of threatened minority groups, intervening with the 

authorities to request protective action, investigating and prosecuting specific cases, 

providing assistance and protection in temporary relief centres, and helping 

governments provide personal documentation ... helping civilians secure safe passage 

through front lines, relocating and evacuating civilians from conflict areas, assisting 

besieged populations unable or unwilling to move from their home, intervening with 

local authorities to prevent the involuntary return of the internally displaced to areas of 
danger, alerting governments and the public to human rights abuses and promoting the 

right of the internally displaced to return voluntary to their homcs. 31 

29 UN Guiding Principles, in DAVIES, ed., Internally Displaced People, 205-213, principles 15.209 
and 28,212-213. 
30 COHEN and DENG, Masses in Flight, 260. This also includes a reference to a positive UNlICR 
experience with involving IDPs into decision making. 
31 Ibid., 256. 
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Discussions were further enhanced with the publication, in January 1998, of the "UN 

Guiding Principles on Internal Displacement" designed to fill gaps in international 

protection for displaced persons. 32 In the process, the 1992 working definition of IDPs, 

was revised. As Frelick made clear, there were several problems with the working 
definition that prevailed during the 1990s, not least the following: 

The IDP definition, unlike the refugee definition, did not mention a government's 

willingness or ability to protect displaced persons. By making location the essence of 
the IDP definition, and not the right to be protected, it did not offer the restoration of 

one's rights in another location as a durable solution. 33 

This, for Frclick, made return to own's home the only acceptable outcome in the eyes of 
the international community. It was a mistake which he claimed "needlessly 

complicated the search for acceptable - not ideal - solutionS. "34 However, from the 

perspective that location and relocation were ultimately what counted, such a definition 

simply reflected international approaches to internal uprooting in the course of the 
decade. Interestingly enough, the new definition enlarges the concept of "home. " What 
is now needed , according to Frelick is, "to place the focus away from location to the 

need for protection. "35 Nevertheless, even Frelick does not address the question of 
choice "Who decides what is best, ideal or acceptable? " 

Although not binding, the principles are an attempt to provide a "yardstick for 

monitoring the treatment of IDPs. "36 Whether they will make any impact on field 

practices however remains to be seen. So far the international community has refused 

either to create an agency responsible for IDPs or to attribute this function to an existing 

agency. UNHCR was prompted but remained reluctant to engage in more than it 

32 Copies of the UN Guiding Principles on internal Displacement can be found in DAVIES, ed., 
Internally Displaced People, 205-213 or COHEN and DENG, Masses in Flight, 305-316. For interesting 
comments on the debates surrounding their elaboration, see KLIN, Walter, Guiding Principles on Internal 
Displacement, paper presented at the Conference on Internally Displaced Persons, Overseas Development 
Institute, London, 20 July 1998. See also BAGSHAW, Simon, Internally Displaced Persons at the 
Fifty-Fourth Session of the United Nations Commission on Human Rights, 16 March-24 April 1998, 
unpublished paper. 
33 FRELICK, "Aliens in their Own Land. " 
34 Ibid. 
35 Ibid. 
36 COHEN, Roberta, "Recent Trends in Protection and Assistance for Internally Displaced People, " in 
DAVIES, ed., Internally Displaced People, 3. 
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already does. As a result, responsibility for IDPs was left to intcr-agcncy cooperation 
(through the Inter-agcncy Standing Committee on which Francis Dcng now sits) chaircd 
by the Emergency Relief Coordinator. Kosovo was a baptism of fire for the Guiding 
Principles. In 1998 and early 1999, however, the protection mechanism failed to apply. 
IDPs' suffering was played down throughout 1998 and early 1999, so long as the 
international community wanted to negotiate with Milosevic. In contrast, as war was 
waged, IDP's persecution was highlighted during NATO briefings. Ilowcvcr, bccausc 

of the withdrawal of the OSCE verifiers and of all humanitarian agencies, thcy wcre, in 

effect, abandoned to their fate. 

The news media: limited influence 

As already mentioned, this thesis indirectly challenges assumptions regarding media 
influence, many of which shape writings concerning international action regarding 
IDPs. The purpose of this section is to'clarify which understandings of the role of the 

media are supported by the above finding. Thus, I shall review the range of positions 
regarding media influence before discussing them in relation to the argument developed 
in the thesis. 

As already suggested at the end of Chapter II, the strongest proponents of the CNN 
factor hold that media presence provides the key to understanding international 
humanitarian action. 37 This reading underlies numerous studies of interventions in the 
1990s. Authors usually point out that humanitarian policies emerged as pressures to act 
increased in response to disasters or following a better reporting of humanitarian 

catastrophes. This contrasts with international leaders' indifference towards threatened 
people, displayed in the early days of each crisis. George Bush held for weeks during 

the repression of the Kurdish revolt that the US would not interfere in the "internal 

matters" of Irak; According to Stromseth: "As television reports brought their [Kurds'] 

suffering into homes around the world, Western governments could no longer 

characterise the situation in, -Iraq as a strictly 'internal' mattcr. "38 The most 
comprehensive case for media induced intervention in Iraq was put forward by Martin 

37 MINEAR, SCOTT, WEISS, The News Media, 1. 
38 STROMSETH, "Iraqs Repression of its Civilian Population, " in FISLER DAMROSII, cd., Enforcing 
restraint, 84 (italics added). 
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Shaw. In a study of media reporting, he pointed out an outstanding emphasis on 
Kurdish suffering, expectations and the responsibility of Westcm decision makerS. 39 

Similar readings can be found regarding Western policy in Bosnia. It is often 
cmphasised that the airlift of Sarajevo was established a few days only after a mortar 
bomb exploded in the city square provoking the "bread-line massacre. " Likewise, 
UMPROFOR was expanded to secure humanitarian deliveries in the wake of the Roy 
Gutman/ITN reports on Serb-run detention camps. 40 A comprehensive policy to fight 

ethnic cleansing was set up three months after the Bosnian war started. Christopher 
Bennett, himself a joumalist by training, suggested that killings would have carried on 
longer without the work done byjoumaliStS. 41 As for Rwanda, Western reluctance to be 
involved was displayed first with the withdrawal of UNAMIR, second with multiple 
attempts to prevent the word genocide from being used in reference to the massacres. 
Prunier depicted the situation in those terms: 

The press was at first stunned into incomprehension, but then after a fortnight articles 
began to pour out, documenting the magnitude of the disaster. But TV coverage of the 

genocide was not available given the near impossibility of catching killers in the act. 
This was later to prove an important factor, since in contemporary Western society 
events not seen on a TV screen do not exist. And since the refugee exodus to Zaire and 
a cholera epidemic later in July and August were covered by TV, the relative perception 
of the two events shifted in the international consciousness. 42 

Except for Shaw, the above quoted authors presumed a direct causal link between media 
reporting and Western action. Stromseth and Prunier in particular used terms such as 
"since" and "as" which indicate both a temporal correlation and -an assumed causal link. 
The idea that media reporting created humanitarian action is supported by the fact that 
some of the events uncovered (detention camps; genocide) were plausibly known by 

policy makers and kept quite about. As mentioned at the end of Chapter II, this does 

not easily hold in the three cases under review. Recent literature cast more doubts as to 
whether journalists uncovered truths upon which politicians would rather not have had 
the public focus. Close examinations of international action in Somalia revealed that the 

J9 SHAW, Martin, Civil Society and Media in Global Crises, Representing Distant Violence (London: 
Pinter, 1996), 88. 
40 MINEAR, SCOTT. WEISS, Vie News Media, 57. 
41 BENNET, Yugoslavia's Bloody Collapse, 3. 
42 PRUNIER, The Rwanda Crisis, 273-274 (italics added). See also MINEAR, SCOTT, WEISS, The 
News Media, 62-67. 
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media echoed policies that were already well under way rather than engender them, 

Mermin showed that "stories on Somalia appeared just after the articulation of demands 

for intervention in Washington and the summer and fall of 1992. Journalists ultimately 

made the decision to cover Somalia, but the stage for this decision had been set in 

Washington. 1143 Livingston and Eachus supported this finding and argued that because 

news agendas typically reflected the agendas of officials, the media served as instrument 

of those officials who were "most adept at using news to further their policy goa1S. "44 

Interestingly enough, Shaw agreed with both studies on Somalia. 45 Such a position 

opens space for debate. 

Media influence however 
, 
was rarely presented as the only key to understanding initial 

humanitarian action. More often, it was considered a necessary yet insufficient 

condition for intervention. It was suggested instead that both rcfugce criscs and mcdia 
induced humanitarian pressure were necessary to stir the international community into 

action. 461t was claimed that Western states reacted only when people crossed borders ell 

masse and CNN filmed their misery. 47 Adelman, in his detailed study of Opcration 

Provide Comfort, concluded: "Mass exodus and demonstrated suffering in that exodus 

would seem to be jointly sufficient conditions independent of any objective verification 

of human rights violation. "48 Shaw himself emphasiscd the need of strategic reasons 
for interventions in the case of Rwanda: 

despite its limitation, the media coverage [in Rwanda] constituted. as in Kurdistan, 

the chief pressure for intervention. The fact that intervention did not follow reflects the 
fact that, in Rwanda, as well as in other cases we have examined, there were no strongly 

perceived Western strategic interests and no connection of responsibility which the 

Kurds were able, it now appears uniquely, to exploit. 49 

43 MERMIN, "Television News and American Intervention in Somalia, " 403. 
44 LIVINGSTON and EACHUS, "Humanitarian Crises and US Foreign Policy, " 427. 
45 SHAW, Civil Society and Media in Global Crises, 171. Shaw does not explain why. 
46 BENNET, Yugoslavia's Bloody Collapse, 239. 
47 ROBERTS, Humanitarian Action in War, 10. 
48 ADELMAN, "The Ethics of Humanitarian Intervention, " 73. 
49 SHAW, Civil Society and Media in Global Crises, 173. The fact that Shaw points out the lack of 
strategic motives to explain the absence of timely intervention in Rwanda renders his absence of focus on 
strategy in his main study on Iraq all the more inconsistent. 
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Adelman however articulated the link between media and refugee flows further by 

suggesting that strategic motives were more important than media-led humanitarianism. 

He wrote "the ground for intervention is mass exodus producing a threat to peace and 

security. -50 Doing so, he joined a small group of writers (generally from a refugee 

studies background) who see refugee containment as the main aim of international 

action. As a result, for Adelman, human rights improvements and protection were a 
side effect or, in other words collateral benefits of an intervention the primary purpose 
of which was to stop an exodus. "A by-product of that intervention may be the defence 

of the civil rights of the minority population. "51 In this context, the role attributed to 

news media remains unclear. Tiso and Frelick for instance, in their respective studies of 

safe areas and preventive protection hardly mentioned media coverage. On the other 
hand, none of these authors explicitly denied that news media influenced humanitarian 

action. Plausibly, such authors may agree with Nick Gowing's view that the news 
media's impact was superficial in that it was often short term and affected tactics rather 
than strategy. This leads to a slightly different, yet powerful, argument that seems to 

underlie much of the writing on containment, although is explicit in none. Containment 

alone matters. It is forced on people ruthlessly until CNN arrives. When CNN is 

present though, states use patently humanitarian approaches, ranging from aid to safe 

zones, to convince people to stay at home. In other words, the presence of journalists 

alters the means used by international actors to contain people within the bounds of their 

collapsed home states. 

To sum up, the first reading presented the media as a necessary and sufficient condition 
for international action. A second position suggested that both strategic and 
humanitarian pressures are necessary to stir the international community into action. 52 

Finally the last perspective saw refugee outflow as a necessary and sufficient condition 

for action. Implicitly, it presented the media as an instrument which restrained 

interveners' behaviour and obliged states to protect civilians rather than contain them by 

force. 

50 ADELMAN, "The Ethics of Humanitarian Intervention, " 74. 
51 Ibid., 75. 
52 Strategic pressures include mass refugee flow. As for humanitarian pressures, they entail mass 
suffering regularly displayed on TV screens. 

186 



From this review, it is clear that the initial role of news media is open to debate. 

Whether media coverage triggers humanitarian intervention or rcflcct such policies is 

still a matter of contention. Often however, the causal links between news media 

reporting and international involvement, is postulated rather than cxplored. 33 This is 

particularly true of humanitarian agencies rcports. 54 A confusion between correlation 

and causation underlies numerous studies and reports of international action. Overall, 

people who study the role of news media in depth (Gowing, Mcrmin, Livingston and 
Eachus, even Shaw) are more cautious, yet still divided, regarding its initial impact. 

The depth of media influence on 
, 
policy is also disputed. Authors who consider that 

news reporting creates policy against the will of dccision-makcrs fear that humanitarian 

action might replace the search for political settlements. 55 Authors who consider that 
both media coverage and refugee flows are necessary conditions for action tcnd to 

emphasise and discuss "new humanitarian practices" emerging from the combined 
desires to ensure protection and prevent refuge oUtfloW. 56 Those who look at 
humanitarian action as a media managed cover for on-going hard core strategic 
diplomacy suspect a more superficial impact. Nick Gowing makes the point that, except 
in times of "policy panic" (those particular moments when there is no clear policy line), 

the media only affect the tactics of international policies not strategic aiMS. 57 Indeed, 

whereas all of these writers agree that media induced humanitarian policies arc fig 

leaves, the question remains whether they cover a policy vacuum58 or would-be 

unpopular diplomacy, such as the tacit partition of Bosnia. In the first case, 

media-induced humanitarian action becomes the only game in town thus wavering 
media interest can affect policy dramatically. Shaw, for instance argues that in Iraq, 
"media coverage affects the form of intervention as well as whether intervention takes 

53 See for instance WEISS, "Triage: Humanitarian Intervention in a New Era, " 63. 
54 For example, see UNHCR, Global Report on UNHCR's Activities in Northern Iraq since April 1991, 
Geneva, 1 September 1992,1, or MERCIER, Crimes without Punishment, 147. 
55 MINEAR, SCOTT, WEISS, The News Media, 74. 
56 ROBERTS, Humanitarian Action in War, 8. 
57 GOWING, Nick, "Real Time Coverage from War, Does it Make or Brcak Govcrnmcnt Policy? " in 
GOW, James, PATERSON, Richard and PRESTON, Alison, eds.. Bosnia by Television (London: British 
Film Institute Publishing, 1996), 81-91,89-91. 
58 For Roberts "The fact remains that alongside the growth of humanitarian action there has bccn a 
policy vacuum. Major powers and international organisations have lacked long-term policies addrcssing 
the substantive issues raised by the conflict of the 1990s. " ROBERTS, Humanitarian Action its lVar, 9. 
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place" and thus concludes that media coverage is and integral part of policy making. 59 

In the second case, media influence is merely tactical, to use Gowing's terminology. 

The research findings suggested that the role of the media was indeed limited, that news 

media neither initiated nor significantly shaped action for IDPs. The study showed that 
important decisions concerning people on the move were taken almost independently 

from media pressure. Even in the test case of Somalia, the UN seemed to have forged 

policy options before TV crews and newspaper journalists interfered. Thus although the 

media played a role, their impact occurred within a policy framework set not only by 

governments but also by major humanitarian bodies. Thus the present research supports 

sceptical views on the impact of the media and warrant further research in this field. 

The findings suggest in particular that media act within policy frames. Humanitarian 

strategies for IDPs were designed largely before media involvement and were not 

significantly changed by coverage. Although control of media channels, and more 
importantly of the framing of reports became objects of constant struggles among 
humanitarian agencies, politicians and journalists themselves, all Western interveners 

assumed a common approach for people on the move: containment through protection. 

The idea of relief developed in order to contain populations is important in itself. For it 

challenges the idea that humanitarianism is a cover for either political indifference or 

unpopular diplomatic concessions to aggressors. 60 The study holds that the protection 

plans initially designed were deemed efficient ways of forestalling exodus. This was 

particularly explicit in Bosnia. Discussions about preventive protection in the summer 
1992 made clear that they were believed to be an answer to the refugee exodus. 
However surprising this may sound today, one must bear in mind that, in 1992, safe 

areas had good press. The idea of preventive protection had been first experimented 

within Sri Lanka by UNHCR to stem an exodus to India. Two years down the road, that 

project was considered a success. 

59 SHAW. Civil Society and Media in Global Crises, 180-181. 
60 Stedman writes on Somalia: "The humanitarian intervention saved lives in the short term but did not 
solve the country's deeper problems. The intervention was more palliative than cure. " STEDMAN, 
"Conflict and Conciliation in Sub-Saharan Africa, " in BROWN, ed., 7he International Dimensions of 
Internal Conflict, 257. 
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Whereas the principles of preventive protcctio 
,n 

were not a matter of contention, debates 

raged about how to contain people, which degree of protection was needed and thus 

which military means required. In this context, media coverage cchocd voices that 

shouted loudest. Most often, mainstream positions were simply reflected. Occasionally, 

alternative policies were articulated possibly with effects on dccision-makcrs, as Shaw 

contends regarding Iraq in 1991. Still, even seemingly strategic U-turns such as George 

Bush's decision to send troops to northern Iraq, to Somalia, or the proclamation of 
Srebrenica a safe area, represented no policy change for the displaced persons trapped in 

these areas. These were merely promises of better tactics to achieve unchanged aims. 
Indeed, as far as IDPs were concerned, media influence was limited to debates over 

tactics. This is not to say that media pressure had no impact on policies for the uprooted 

whatsoever but to help assess the depth of its influence. 

The assumption that media coverage influences political action for the benefit of 

civilians is thus over-simplistic. It may also become detrimental to sound analyses of 

political action. An in-built conviction that media presence always improves, however 

little or insufficiently, the fate of people in danger, may kad to the assumption that the 

outcomes of humanitarian crises handled under TV scrutiny are necessarily better than if 

the events had not been covered. By contrast, events ignored by the media arc assumed 

to bear consequences for civilians worse than if they had made it to newspapers and 

television headlines. To give an example, the presence of numerous journalists in 

Sarajevo is presumed to have indirectly limited the bombing of the city and its 

inhabitants. By contrast, the absence of Westernjoumalists in Somalia until the summer 

of 1992 is deemed partly responsible for the violence of the clan war in 1991-1992, as 

well as for'Western indifference. Such allegations would require serious investigation. 

However, because of its strength, the assumption that media presence improves the lot 

of vulnerable populations is hardly ever up for discussion. 

The fact that containment-based approaches were never really questioned raises issues 

regarding the framing of media discourses on humanitarian need. Iferc the role of UN 

agencies, even of NGOs must be-emphasised. Humanitarian actors have not only an 
interest but also the possibility, because of their unique position in the field and their 
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knowledge of the situation, to take control of the editorial line. 61 The case studies 

provide multiple evidence of NGOs and UN agencies feeding the media with their 

stories so as to win governments policies via public pressure. Somalia itself provides a 
telling story about how NGOs occasionally manage to recruit journalists to their cause. 

Most observers credit the New York Times' July 19 front page story and photo with 

playing a key role in sparking greater media attention, particularly as other editors soon 
followed the Times' lead. ICRC's Loane recalls having taken an initially hesitant Jane 

Perlez, the Time's correspondent, on his visit to Baidoa. Before being exposed to the 
horror. she had asked: 'Why don't Somalis take more responsibility for themselves?, 62 

Relations between humanitarian agencies and the media is more complex and in two 

ways than usually allowed for. As hinted at already, the presence of cameras may 
induce all political protagonists to use distress for their own purposes, not only fighting 

parties but also mediators and humanitarian agencies. 63 Although the latter 

acknowledge that media reporting is, in essence, detrimental to long-term humanitarian 

work, they also choose to participate in the creation of "televised emergencies. 1164 Over 

recent years, NGO analysts have been reflecting on methods by which NGOs can better 

cooperate with journalists for a more powerful advocacy work. Given the findings of 
the study, such efforts seem of little benefit to people on the move. In fact, Gowing 

warned recently that unprofessional handling of sensitive information about displaced 

persons can lead to catastrophic policies that contribute to their vulnerability. 65 By 

contrast, internal advocacy within the UN for the adoption of policy principles or policy 
lines could be explored further. Take, for instance, the assumption that the very 

presence of foreigners, be they aid workers, international observers, journalists, or even 

expatriates, can reduce abuses because of the latter's presumed links to the outside 

world. Experiences in Bosnia, Rwanda and more recently Zaire lead most analysts to 

61 On the necessity for both aid workers and journalists to take stock of their complernentarity see 
WESTERMANN, Simone, "Media and Relief Workers: Changing Relations, " Vol. 5, No. 2, Issue 28 
(March April 1997), Crosslines Global Report, 21-23. See also WEISS, "Nongovernmental Organisations 
and Internal Conflict, " in BROWN, ed., The International Dimensions of Internal Conflict, 455. 
62 Humanitarian Aid in Somalia, September 1990-May 1993, Refugee Policy Group, Draft Discussion 
Paper, Washington DC, March 1994,54 pages, 17. 
63 For a recent detailed study of the complexity of information handling, see GOWING, Nik, New 
Challenges and Problemsfor Information Management in Complex Emergencies, Ominous Lessonsfrom 
the Great Lakes and Eastern Zaire in late 1996 and early 1997, Conference Paper, London, 27 and 28 
May 1998,79 pages. 
64 MINEAR, SCOTT, WEISS, The News Media, 11-12. 
65 GOWING, New challenges and Problems for Information Management in Complex Emergencies, 
21-34 and 47-66. 
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agree that, "the much-used equation 'presence equals protection' no longer bears closed 
scrutiny. "66 Still very few persons reflect on why this approach was implemented in tile 
first place. As early as summer 1992 in Bosnia, Tadcusz Mazowiccki, entrusted by the 
UN to investigate the prisoners camps, did not manage access to all of tilCM. 67 The 

protective power of the UN and the protective power of information wcre alrcady 
clearly limited. The failure to protect adequately has led many humanitarian agcncics to 

reflect on the aims of warring parties but also on their own strategies. For with the 
possibility of influencing world views on displacement disasters come responsibility and 
accountability. The last section is a reflection on the necessity to grasp the purposes of 
both humanitarian endeavours and academic enquiry. 

ON THE RESPONSIBILITIES OF ASPIRING CARERS 
AND RESEARCHERS 

Dealing_ with IDPs: clarity and accountability 

The thesis claims that interveners, including leading humanitarian agcncics both 
designed and implemented containment approaches for uprooted persons using the 

provision of safety as a policy tool. It also shows, that, in some circumstances, this 

approach could put both IDPs and aid workers in very difficult situations, the former 
being trapped and 

' 
the latter having no. leverage to help. In the cases surveyed, most 

implementing partners (NGOs) worked within the guidelines set among UN agcncics 
(UNHCR, UNDHA, DPKO). As far as uprooted persons were concerned, cvcn the 

work of UNITAF in Somalia can be examined as part of an overall UN dcsigncd 

approach. UNITAF however had its own rationale and was powerful cnough to ignore 
UN views when they did not suit its objectives. Very few implementing partners havc 

such a standing of their own, allowing them to criticise the UN. MSF for instancc, tricd 
to distance itself from enforced returns in Rwanda. More than once, it highlighted the 
failure of the UN humanitarian machinery in providing for the needs of IDPs. 68 Othcr 
NGOs courageously raised their voices against UN led relief programmes. 69 IIowcvcr 

66 BENNETT, "Forced Migration within National Borders, " 6. 
67 E/CN. 4/1992/S-1/9 UN Economic and Social Council, Commission of Human Rights, rcport 
submitted by Tadeusz Mazowiecki pursuant to paragraph 14 of the Commission resolution 1992/S-1/1 or 14 August 1992. 
68 COHEN and DENG, Masses in Flight, 200. 
69 Ibid., 200. 
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for many small organisations, it remains difficult to refuse to play by UN rules. Apart 

from the exclusion and thus the financial implications that might result, small agencies 

would lose the opportunity to work on massive, well-known projects. Such a rebellious 
institution may also be labelled un-cooperative, an ominous reputation to acquire given 

that much time and energy is currently spent on how to improve coordination in 

complex emergencies. 70 

The tensions that result from different perspectives on how to deal with IDPs reflect 

divergent basic priorities. As Boucher-Saulnier made clear, the real battle of the UN is 

the defence of peace and international security. 71 In 1992, Boutros-Ghali, then UN 

Secretary General, wrote about peace-making: "If, for instance, assistance to displaced 

persons within a society is essential to a solution, then the United Nations should be able 

to draw upon the resources of all agencies and programmes concemed. "72 That "If" 

highlights the condition under which IDPs are of interest to the UN community: when 

their fate is encompassed in a UN designed solution. One cannot however presume that 

the search for and design of solutions to international security problems will consistently 

coincide with rescuing, or listening to vulnerable populations. Certain solutions may 

imply silencing them. One MSF worker brought this perspective on the issue: 

The international community at large, and Western governments in particular have to 

accept that it is not the role of humanitarian organisations to provide the solutions to a 

problem. Our role is to help the people in danger ... we should not accept our action 

being used as a political fig-leaf. 73 

The search for a "global solution" indeed differs markedly from a deliberate priority 

given to relieving suffering. Great is the difference in purpose between the UN and 

some NGOs. But the real problem for MSF is not that care became a fig-leaf for 

70 The need for better co-ordination was emphasised after each of the crises reviewed. See for instance 
NATSIOS, Andrew, "The International Humanitarian Response System, " Vol. 25, No. 1 (1995), 
Parameters, 68-81. 
71 BOUCIIER-SAULNIER, "Points de vue sur la protection de I'aide, " in DOMESTICI-NET, ed., 
Aide Ifumanitaire Internationale, 203. 
72 BOUTROS-GHALI, Boutros, An Agenda for Peace, Preventive Diplomacy, Peace-making and 
Peace-keeping, report of the Secretary-General pursuant to the statement adopted by the summit meeting 
of the Security Council on 31 January 1992, UN Department of Public Information, New York, 1992 
(italics mine). 
73 World Council of Churches, "Statements on Uprooted People, " 7, quoted in COHEN and DENG, 
Masses in Flight, 200. 
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political inaction. The problem is that care became a part of the UN-conccivcd 

"solution, " namely containment. In that sense, care was more than a cover-up. Thus the 

metaphor of the fig-leaf is incomplete, if not inaccurate, in picturing abuses of 
humanitarian work. 'Both the UN and NGOs perceived care and an emphasis on 

protection as an essential part of their work. However, it was for different reasons, and 

this mattered. Occasionally, care for IDPs was an end in itself. This may have be the 

case for some NGOs. For the UN providing care was a mean to preserve borders and 

thus order. Still, although they might be reluctant to acknowledge it, containment was 
the overall framework for action to which NGOs participated. This might not 

automatically lead to policy problems but it can. Hence the necessity for all those who 

care for IDPs to question and sometimes face the ambiguities of their work. 

This thesis suggest that objectives matter. It also claims that the maintained confusion 
between humanitarian and migration goals works to the detriment of the former. In 

Bosnia especially, preventive protection turned to be a process by which false safety 

promises accompanied a closed doors policy for the uprooted. Even in Sri Lanka, wherc 

preventive protection was presented as a complete effort to address the roots of the 

problem, the Open Relief Centres did not necessarily prevent initial uprooting. As 

places of first refuge, they limited the flights and contained civilians. Indeed, prcvcntivc 

protection measures did not always reduce uprooting, they reduced pressure at borders, 

a significant nuance. At first sight, the emphasis on human rights issucs, on addressing 

the root causes of conflicts, that is, dealing with refugees in camps was welcome both by 

human rights activists and development workers. However, concerns for IDPs rights 

were rooted in a fear of exodus and thus limited by it. By 1992, life for the uprootcd in 

Sri Lanka was plagued by violence and destitution. 74 In thrce cascs out of the four 

reviewed, reconstruction efforts were superficial or waned after the major repatriation 

movements had taken place. 

Clarifying objectives is the first stepping stone to improve humanitarian praxis. It might 
be argued however, that believing that the issues of migration and humanitarianism can 
be easily separated is naive and itself counter-productive. Take for instance the concept 

74 Commission de Fimmigration et du statut de rcfugid, Direction gdndrale de la documentation, de 
l'information et des recherches, Sri Lanka: les Possibilitis de fuiles intirieures, Series "Questions et 
R6ponses, " Ottawa, Canada: December 1992. 
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of early reconstruction. In 1992, Roggee already noted a new approach in post-war 
development in which early return in war zones and reconstruction were intertwined, "a 

new paradigm in which early reconstruction initiatives are seen as ways in which to 

promote and accelerate the re-establishment of security. 1175 Early reconstruction is a 
process by which return is accelerated through engaging development projects in a war 
context. As such, reconstruction and security are linked into positive dynamics. 
However, this does not render the question of purpose irrelevant The issue is less to 

separate forcefully development from migration projects but to make plain the logic 
links between objectives and to clarify whether the core purpose of intervention has to 
do with people's emancipation or the control of their whereabouts. 

Laying down objectives is not only essential for a better grasp of humanitarian deeds, or 
a prerequisite for improving future practices. It is also necessary for accountability, an 
issue difficult to articulate yet essential to approach sensibly. 76 Without a clear grasp of 
the objectives for action in the first place, both the processes of evaluation and 
accountability are flawed. Alternatively, different understandings of initial objectives 
might lead to construct divergent judgements on events. For instance, the fall of 
Srebrenica in 1995 can be approached differently depending on understandings of the 

role of the UN in the besieged pocket. If emphasis is placed on the humanitarian 

mission, on UN desperate efforts to rescue civilians from a fratricidal war, then the 
focus rests on achievements, on lives saved. In this light, although the fall of Srebrenica 

was a failure, the UN were still perceived as having mitigated the abuses of human 

rights and the massacres ensuing. In contrast, one can emphasise the fact that, in 1993, 

the international community decided not to evacuate most displaced persons from the 
besieged town, although most were desperate to be taken oUt. 77 Instead it promised to 

provide for them and to protect them. After they had heard that their town was declared 

a safe area, civilians in Srebrenica were ecstatic. According to Louis Gentile of 
UNHCR, the initial sense of relief and trust in the UN was such that most weapons were 
brought to the UN troops and civilian pressure to be evacuated decreased. Gentile is 

75 ROGGEE, The Displaced Population in South and Central Somalia, 43. 
76 The issue of the accountability of humanitarian actors in forced migration contexts is a theme 
developed notably by Barbara 11arrell-Bond and her colleagues in the Refugee Research Programme in 
Oxford, UK. See for instance IIARRELL-BOND, Barbara, VOUTIRA, Eftihia and LEOPOLD, Mark, 
"Counting the Refugees: Gifts, Givers, Patrons and Clients, " Vol. 5, No. 3/4 (1992), Journal of Refugee 
Studies, 205-225. 
77 GENTILE, Louis (UNIICR) Internal Report on the Situation in Srebrenica, Belgrade, 14 April 1993, 
3 pages, 1. 
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adamant that, in the weeks following the declaration, not only the civilian population 
and aid workers, but also the UN Canadian troops, felt morally invcstcd with tile 

protection of people. 

The atmosphere in Srebrenica has been calm and relaxed since the arrival of a 
CANBAT company on 18 April 1993 ... The demilitarisation of the town was 

completed on 21 April (12: 00) and weapons are no longer seen in town. ... The local 

authorities in Srebrenica have no intention of evacuating civilians from the pocket 
(although they have allowed the evacuation of the sick, wounded and disabled, by 
helicopter and may allow further limited evacuation/frcedom of movement of refugees 
if the situation stabilizes). CANBAT has a mandate and moral obligation (according to 
Canadian C. O. Lt Colonel Gebert) to protect the population of Srcbrcnica now that the 
town has been demilitarised. The CANBAT mandate is supported by a UN Security 
Council Resolution declaring Srebrenica a UN "Safe Haven. " However, it is unclear 
whether the CANBAT troops have the capacity to defend the town should Bosnian Scrb 
forces decide to recommence their attack. 78 

Likewise, in May 1993 the population of Zepa was overwhelmingly grateful to the UN 
for its presence and support. 79 However, neither effective protection nor humanitarian 

aid were ever adequately provided. This contributed to further raids for food on the part 
of the besieged Bosniaks in Srebrenica, in the winter of 1994-95 which, in, turn, 
deepened the violence and hatred between the two sides. From this standpoint, 

responsibility and accountability, look different. The UN failure to protect the civilian 
population might require accountability. In a similar vein, one could argue that the 
humanitarian community is partly responsible for what happened in Kibcho, cspccially 
given the means of pressure that the international community had on the Rwandan 
Government. 80 

78 GENTILE, Louis (UNHCR representative in Srebrenica), Internal Report on the Situation In 
Srebrenica, Belgrade, 21 April 1993,2 pages, I. Gentile's use of the term "Safe Haven" shows that, at 
the time, the subtle differences developed in later UN rhetoric between safe haven and safe area were not 
grasped by field workers. 
79 GENTILE, Louis (UNHCR representative in Zepa), Zepa, The Second Safe Area, internal report 
regarding the situation in Zcpa, 7 June 1993,6 pages, I and 4. 
80 The issue of responsibility of the humanitarian community in the politics of the post-gcnocide Rwanda 
was emphasised by Jos6 Kagabo (Ccntre D6tudes Africaines, Paris) in the course of the conference 
"Rwanda : Perspectives dAvenir, Perspectives on the Future of Rwanda, " Friday 12 May 1995. 
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The purpose of the above paragraphs is not to allocate blame but to suggest a potential 

way of approaching the issue of accountability. Extreme failures like Kibeho or 
Srcbrenica may help to clarify the links between choice and responsibilities. Although 

they sometimes managed to vote with their feet, displaced persons were little involved 

in the decision-making processes concerning their own fate. The international 

community limited the options of displaced persons or, as in the case of Srebrenica, 

made the choice for them. By July 1995, the IDPs who were in Srebrenica. could not be 

held responsible for being in the wrong place at the wrong time. Nor could they be held 

responsible for the choices they did not make. It is true that the authorities in Srebrenica, 

did not want further evacuations in 1993. Likewise, the RPF in Rwanda, wanted to 

close the camps. Still, these positions also suited international bodies and the UN 

partook in these policies. However, the UN did not take responsibility for what 
happened. Only Tadeusz Mazowiecki publicly resigned after the fall of Srebrenica. I 

would suggest that if, in the context of international policies, civilians' choice is 

curtailed on account of safety promises, then responsibility rests with the 

self-proclaimed rescuers. By contrast, the more choice individual civilians have, the 

more their responsibility is enhanced and that of the international community 
diminished. Clearly, this is a tentative suggestion which, to be credibly defended, would 

require a normative discussion beyond the scope of this thesis. I shall nonetheless 
highlight below how the issue of responsibility is currently approached. 

Over recent years, responsibility became a key theme for reflection developed by 

Francis Deng, the UNSG high representative for IDPs. However, the responsibility 

there cmphasised is, by and large, that of states. 81 From a UN perspective, it stronger 

national institutions would reduce the risk of dependence on external assistance and ease 

coordination difficulties between government and agencies. 1182 Cohen and Deng make 

clear that the overall strategy of the international community regarding IDPs is to 

reinforce and monitor states's activities and structures for IDPs wherever they exiSt. 83 

Sri Lanka for instance is thought to have taken a positive responsibility vis-a-vis 
displaced persons because it acknowledged the problem and co-operated with the 

81 DENG, Francis, Sovereignty and Accountability, a Framework of Protection, Assistance and 
Developmentfor the Internally Displaced, Summer 1995. 
82 McLEAN, Jennifer. "National Response to Internal Displacement, " No. I (January-April 1998), 
Forced Migration Review, 10-11,11. 
83 COHEN and DENG, Masses in Flight, 262. 
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international community to solve it. 84 This contrasts to tile attitude of the Sudanese 

regime. This position, though, relies on the assumption that states producing forccd 
displaced are weak, institutionally and financially, or under special strain, say an 
environmental catastrophe, therefore require only international support and expertise to 
solve their displacement problem. In practice however, government structures oftcn 
actively participate in enforced displacement policies such as in the cases of Iraq, 
Bosnia and Rwanda. Occasionally, as in Somalia, there was no such state structure left. 
UN actors, including Francis Deng, although perfectly aware of the ambiguities of their 
emphasis on the state, make it plain that they prefer to dealwith central authorities able 
to take responsibility for people on the move. This is a continuation of the policies that 
affected displaced persons since the end of the Cold War. In a study of Somalia, an 
independent group of academics and NGO representatives came to the conclusion that 
persistent Western attempts at maintaining a central government were indeed part of the 
problem. 

The failure of the U. N. mission in Somalia is to a large degree the extension of a 
bankrupt donor policy which for decades has supported and reinforced overly 

ccntralised governments in Mogadishu whose legitimacy came primarily from the barrel 

of a gun. The U. N. and donor governments have spent the last year [1993] obsessing 

over the re-creation of a centralised authority in Mogadishu. This has greatly 

exacerbated the confliCt. 85 

Currently Somalia has no central government. Both safety and economic activities are 
organised only at local level. However, according to Karen von Hippcl, this did not 
make its citizens, both displaced and residents, necessarily worse off. 86, Another 

problem with the current UN approach is that some governments, such as those in 
Colombia or Uganda, understood that acknowledging and emphasising that they have an 
internal displacement problem might attract more help and support from the UN. As 
NGOs workers pointed out, so far this has not changed the life of IDPs, given that 
conventions signed and promises made to international visitors rarely had practical 

IS4 Ibid., 261-262. See also McLEAN, "National Response to internal Displacement, " 11. 
85 Somalia Task Force, Post-UNOSOM Aid Strategies in Somalia, I. The damage on reconstruction 
created by an externally generated agenda has been described in BARTOLI, Andrea, "Somalia and 
Rwanda vs. Mozambique: Notes for Comparison on Peace Processes, " in GIRARDET, Edward, cd., Somalia, Rwanda and Beyond (Geneva: Crosslines Global Report. 1995), 195-202. 
86 Karen von Hippel (Department of War Studies, King's College London), talk on Somalia prcscntcd at 
the Conference on Regional Security in a Global Context, 7 April 1998. 
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implicationS. 87 Because of its interest in IDPs though, the UN share responsibility. 
Although state responsibilities both in creating and solving forced displacement issues 

arc important, UN agencies and international actors bear heavily on policy design for 

people on the move. After all, if Karadzic had had its will, there would have been no 
IDPs in Bosnia. The Bosnian Muslim population would be entirely in exile. It was the 
intervention of the international community that contributed to the maintenance of 
hundreds of thousands of displaced persons in Bosnia, the survival of most but also the 
death of some. Again, it might be necessary for humanitarian agencies, both UN and 
NGOs, to face the ambiguities at the core of their work. 

Until recently, UNHCR personnel tended to present protection projects which were 
designed to reduce refugee flows as responses to humanitarian needs. A good 
illustration can be found in Clarance's description of the ORCs in Sri Lanka. Whereas 
he detailed plainly the context in which the project emerged and laid emphasis on 
UNHCR's desire to forestall the new exodus towards India, he wrote in the following 

section: "ORCs were developed after June 1990 as a pragmatic response to the 
humanitarian needs emerging from the ground situation in the Mannar distriCt. 1188 
Forestalling refugee flows was relegated to being a positive side effect of the policy. As 

a result, Clarance never questioned the implications that trying to prevent an exodus 
may have had on an ORC project. The flexibility that Clarance emphasised89 is far from 

negligible. The UNHCR also claimed that the ORCs did not serve as alternative to 
flights to India. 90 However, when fighting resumed in 1995, tens of thousands of people 
were displaced but remained in their country. Francis Deng, after having visited the 

place, drew attention to the fact that IDPs were particularly liable to be picked up 
during cordon searches and "sent to various areas in which the security situation was 

precarious. "91 In a similar vein, Natsios, presented the prevention of spill over of the 
Somali people and conflict as a positive consequence of humanitarian intervention. 

"Intervention in complex emergencies makes eminently good policy sense as a 

13/ Conference on IDPs ODI London 20 July 1998, discussions on case studies, Columbia and Sudan, 
reference also to Uganda. 
88 CLARANCE, "Open Relief Centres, " 325. Mannar was chosen because it was the area of last refuge 
for displaced on their ways to India. The Maddhu Shrine in the jungle was chosen because it was an 
important crossroad, 326. 
89 Ibid., 327. 
90 SEN, Sumit, International Law of Internally Displaced Persons: the Role of the UNHCR, Master of 
Philosophy Dissertation submitted to the Jawaharlal Nerhu University, New Delhi, 1995,106. 
91 A/50/558, Annex: Report on Internally Displaced Persons prepared by the Representative of the 
Secretary-General Mr. Francis Deng, 20 October 1995. 
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preventive measure to keep chaos from spreading beyond national boundarics. "92 In 

fact, Natsios distinguished short-term humanitarian objectives "declining death rate 

from disease and starvation" from long term political objcctivcs such as the rcstoration 

of civil order. 93 Interestingly enough though, he also wrote: 

Somalia became a case study in confusing objectives. Relief issues became 

operationally subordinate to diplomatic and military issues, although these lattcr wcrc 

of only secondary importance to the protection of the relief effort itscif. 94 

Conflicting priorities is the core problem highlighted by Natsios. However, he still 

assumed that the main purpose of international interventions was to relieve suffering. 
He may have been right with regard to UNITAF, but he partly n-flssed the point as far as 
the UN intervention was concerned. 

Indeed a major obstacle to thorough investigations of objectives governing work with 

uprooted populations is the fact that humanitarian actors themselves mis-rcprcscnt their 

work and its purpose. A study of the project "Seeds of Hope" designed to avert famine 

in post-genocide Rwanda showed the extent to which international agencies favour 

standardised procedures that suit their needs and justify their existence and funding 

requirements. 95 Agencies' consistent ambiguity over their own purposes leads to 

by-passing the 
. 
question of responsibility. Academics often seem to miss the 

contradictions inherent to the ambient humanitarian discourse and sometimes take for 

granted that protection from starvation or violence is the ultimate aim of the game. 

Research: a focus on purposes 

It was argued in the literature review that research on IDPs remains incomplete, 

sometimes out of focus, simply because academics tend either to be little interested in 

JDPs per se or to rely on unwarranted assumptions regarding the role of the media and 
the aims of intervention. Lack of clarity can lead to flawed assumptions in studics and 

92 NATSIOS, "Food through Force, " 143. 
93 Ibid., 131. 
94 Ibid., 133. 
95 POTTIER, "Agricultural Rehabilitation and Food Insecurity, " 56-75., 
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the following paragraphs point out problems with current research on action concerning 
IDPs. 

Most people writing on the influence of the media on humanitarian practices work on a 

common assumption. However insufficient, sometimes distorting the effect of news 

media are perceived to be, it is assumed that media influence naturally leads to a greater 
involvement to relieve suffering. The possibility that media coverage itself may 
immediately worsen the life conditions of vulnerable persons is hardly considered. 
However, mediatisation can also be a process of instrumentalisation. Once more, only a 

close look at the decisions taken and implemented can lead to knowing whether the 

presence of reporters actually improved the fate of the people appearing on the small 

screen. So far though, studies of the decisions taken and implemented on the ground 
tended to be dissociated from the search for causes of humanitarian involvement and 

especially the role of news media. Not only should media influence be considered in 

conjunction with other potential causes for action, but to know whether media impact 

changes policy, one needs to pay attention to the very decisions taken, the alternative 
discussed, the modalities of implementation etc. The fact that "something is being 

done" coincidentally to intense media coverage and public outcry does not tell whether 

policy is being changed. At the other end of the spectrum, Tiso and Frelick, who focus 

on containment issues, not only ignore the potential influence of the media but do not 

compare their findings to alternative perspectives on the same events. The reasons of 
this absence of dialogue among academics lies, I believe, in a simple division of tasks 

and interests. Authors interested in humanitarian action do not spare time to work on 

media, and media influence studies. By contrast, media specialists are not ultimately 
interested in the type of decision taken on the ground and the process by which they are 

reached. Few people really seek to explore this interface, that is, study the decisions 

taken on the ground and relate one's findings to the debate over media influence. 

Nevertheless this study is necessary to acquire some solid ground to be able to 

adjudicate between motives for action. Gowing's study of the Eastern Zaire crisis in 

late 1996 early 1997 highlights the tangles between protection and information 

handling. 96 As such, it may pave the way for more sophisticated accounts of the issues. 

96 GOWING, New Challenges and Problemsfor Information Management in Complex Emergencies. 
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In addition to tackling the above-mentioned problems, this thesis suggests that it is 

crucial for research on action regarding IDP to focus on purposes, on the aims and 

objectives of the protagonists involved. Deploring the absence of study of Scrb war 

aims, Noel Malcolm, a specialist of Balkan history, wrote at the end of the Bosnian war: 
"It is not clear what Western politicians can really mean when they claim that their 

policies have at least "contained" the conflict within the fon-ner Yugoslavia. "97 Indeed, 

to grasp what Western politician might mean by "containing the conflict, " it is crucial to 

study not only Serbian war aims but also Western war aims, what they intcndcd to do in 

the first place, what fears dominated. Nevertheless, some studies still seek to evaluate 
humanitarian policy while ignoring the aims of policy-makers. In an article cntitlcd 
"Cruel Wars and Safe Havens: Humanitarian Aid in Liberia 1989-1996, " Quentin 

Outrarn suggested that Ecomog, the Nigerian peace-keepcrs troops, provided a (le facto 

safe zone in Monrovia throughout the war, except briefly in 1992 and in the spring of 
1996.98 Although creating such a haven never was the mandate of Ecomog, its massive 

military presence, maintenance of links with the outside world and provision of a base 

for humanitarian agencies to work from led to a better fate for most of its rcsidcnts, 
including numerous displaced persons, than in the rest of the country where fighting 

restricted humanitarian access. Outram. thus concluded that current pessimist 

perspectives on safe havens should be tempered in the light of the relatively positive 

experience in Liberia. However, as he himself outlined, the safety of populations was 

not the mandate of Ecomog. The primary aim of the Ecomog troops seemed to have 

been to prevent Charles Taylor from taking over the country. Benefits provided by its 

military presence, although crucial for people, were secondary. This became clear in 

April 1996 when Monrovia was looted. Neither the safety of civilians nor that of 
humanitarian workers were of much interest to the Nigerian troops. The interest of the 

article is that it illustrates that some humanitarian ends can be achieved ell route or as a 
by-product of other projects. Furthermore, Outrarn highlighted the problems posed by 

internal divisions within the safe haven, especially the violence of leaders against their 

own people. 99 The fact that neither in Liberia, nor Rwanda, Bosnia or northern Iraq 

occupation forces tried to deal with law and order in the zones they controlled confirms 

97 MALCOLM, "BosniA and the West, " 6. 
98 OUTRAM, Quentin, "Cruel Wars and Safe Havens: Humanitarian Aid in Liberia 1989-1996, " Vol. 21, 
No. 3 (1997), Disasters, 189-205. 
99 Ibid., 202. Nicolas de Torrent6, MSF worker in Liberia, gave illustrations of the abuses, including 
forced displacement and starvation, inflicted on people by local warlords. Oxfam Conference on I luman 
Rights, London, SOAS, 14th March 1998. 
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the idea that safety never was a priority. However, Outram was ill-advised to extend his 

conclusion to safe havens in general. For his paper illustrates indeed the limits of the 
kind of protection that is a by-product of other endeavours. It also highlights the 

necessity to clarify objectives before evaluating humanitarian action. 

Similarly, Jeremy Ginifer investigated the potential benefits of limited disarmament for 

the protection of IDPs, without considering the question of the purpose of international 
intcrvcntion. 100 Although it described the problems of disarming populations who often 
do not trust in the internationally sponsored peace processes, 101 the article made the 

point that limited forceful disarmament was feasible and enhanced the protection of 
displaced populations. Leaving aside the difficulties of enforcing arms control on a 
limited territorial area, which I think were not dealt with adequately, the term 
"protection disarmament" used throughout the article shows that Ginifer took for 

granted that the protection of vulnerable populations was the aim of humanitarian 

operations in general, and of disarmament operations in particular. 102 Whereas he 
described disarmament as a means rather than an end, he assumed that protection was 
the cnd. 103 

'Again, strategic issues were simply tucked away from the humanitarian 

problematic. When referring to the Rwandan crisis, Ginifer ignored the fact that 

resolution 918 was taken amid discussions on refugee movements. 104He also wrote 
about Operation Turquoise that it was "authorised to protect civilians and prevent mass 
movements of refugees. " 105 The impact of Operation Turquoise was then declared 
"positive" without any clear reference to evaluation criteria, although Ginifer does 

mention that the operation limited refugee outflow. Overall, because of an absence of 
clarity regarding the purposes of international action in the Great Lake area, the 

assessment of the causes of disarmament failures remains unconvincing. Once more, 
the role of the media in promoting action is postulated. Once more, the lack of political 
will was declared to be the end reason for failure, 106except possibly in Somalia where 
the "wrong methods" were employed. 107 Only the French in Rwanda were perceived to 
have a form of political agenda and interests differing from humanitarianism. I would 

100 GINIFER. Jeremy, "Protecting Displaced Persons Through Disarmament, " Vol. 40, No. 2 (1998), 
Survival, 161-176. 
101 Ibid., 164. 
102 Ibid., 162. 
103 Ibid., 162. 
104 Ibid., 169. 
105 Ibid., 169. 
106 Ibid., 171. 
107 Ibid., 165. 
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contend that seeing protection not as an end but as a device to be promised or dclivcrcd 

to control population movements may help understand why disarmament, itself a 
function of protection, was so often only half heartily attempted. Going one stcp 
further, it seems that Ginifer implicitly adopted the assumption of the UN and of 

numerous government, that mass displacement was itself dangerous. This position led 

him to declare that somehow mobility was the problem. 

Displaced persons are difficult to protect. They are mobile, awkward to track and they 

move across international boundaries. This makes them physically vulnerable unless 

they are congregated where they can be protected. 108 

This kind of statement implied that only solutions that increased control over population 

should be considered. Not surprisingly, Ginifer recommended "a more active policy of 

cordonning off camps and establishing checkpoints" to collect weapons, ovcrall an 
increased control of "movement" in and out of the zones to be dcmilitariscd. 109 Such an 

approach dismissed the fact that people fled for their lives, and it may seriously 

endanger this essential freedom of movement. Given the thesis findings, that protection 

attempts remain superficial so long as people do not threaten borders ell l1lasse, any 

proposal to increase direct international control of population movements raises 

prospects of an international community evermore directly engaged in the incarceration 

of the victims. To sum up, Ginifer refers to means but does not relate them to ends and 

thus proposes solutions far from entailing the emancipation of the displaced persons 

themselves., To a great extent, IDPs remain the "objects" of policy-making and of 

academic enquiry. 

Ginif6r's article encapsulated the problems of not questioning the discoursc of 

mainstream humanitarian operators. There are, however, numcrous ways of cxp]oHng 
the extent to which protection is instrumental ised and the prevalence of order, of 

population control over civilian safety. Below are some suggestions for furthcr work 

arising from the findings. 

108 Ibid., 163. 
109 Ibid., 167. 
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The link between border control and international intervention with people on the move 

could be investigated further. It is noteworthy that it took three weeks to send troops to 

stop forced migrations in northern Iraq, three months in Rwanda but more than three 

years in Bosnia. One difference among the cases was the following. Despite Turkey, 
Iran or Zaire attempts at re-creating border zones, Iraqi and Rwandan frontiers remained 
porous throughout the crises, and cross-border population movements largely 

uncontrolled. By contrast, Bosnia was a closed trap for its displaced persons. Unlike 
Rwandan Hutus and Iraqi Kurds, Bosnians could not escape. This distinction, combined 

with the claim that IDPs protection is an instrument of containment policies, renders the 
following suggestion plausible. Bosnian IDPs were not significantly protected precisely 
because they could not leave their country. The exact role of the international 

community in this progressive "incarceration of the victims, " to borrow Chimni's 

expression, still needs exploring. For instance, more attention could be devoted to the 
issue of evacuation, not only in terms of comparing practices to discourses but also in 

terms of investigating why and how international evacuations are framed out of the 

current debate over humanitarian reforms. The Western search for orderly and 
controllable events could also be investigated further. It is fascinating indeed that the 

concepts of order and disorder are absent from the dominant humanitarian rhetoric yet 
are prominent in policy documents or mission statements, such as that of the IOM, an 
organisation particularly active with people on the move-110 This thesis is not an 
argument against the recreation of political order per se. But it pointed out that, during 

endeavours regarding IDPs, the quest for order could run counter to basic issues of 
personal safety. By undertaking to prevent movements or to repatriate in ways that seek 
to recreate the initial state of affairs, Western protagonists also refuted the possibilities 

of social change. In fact, they prevent displaced persons from choosing and therefore 

assuming responsibility for their future. Apart from the fact that such an exercise is 

bound to fail because forced displacement on its own entails dramatic changes within 

societies, it reflects a very conservative agenda. In fact, it was the preservation of some 

entrenched fcudal orders that undermined aid work with Rwandan refugees and 
displaced persons. Given that whole communities had fled together, aid workers found 

it easier to use the power structures and leaders in place despite their authoritarian 

nature. 111 However, working with the very leaders who had organised the genocide and 

110 international Organisation for Migration - IOM - Internally Displaced Persons, 1. 
REYNOLDS, Development in a Refugee Situation, 2. 
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the exodus had ominous implications for most displaced persons. This, I hope, led to 

reflection regarding the desire to deal with leaders who control situations, no matter who 

they are. Among the issues just highlighted, the implications of prcvcnting escapes arc 

of particular relevance to both practitioners and academics. I shall close the thesis with 

some rough thoughts on this theme. 

Civilian bodies asfront line 

In June 1993, the BSA arrested non-Serbs in Doboj and forced them to stand as a living 

front line in combat areas nearby. This was a blatant violation of humanitarian law and 

was denounced as such. At the same time however, the international community agreed 

with the leaders of Srebrenica that mass evacuation be stopped after it was declared a 

safe area. 112 Despite agreements among aid workers that the town was too 

overpopulated to be sustainable, ' 13 large-scale evacuation was ended, thus transforming 

thousands of displaced persons into the front line of the war of resistance against ethnic 

cleansing campaigns. It became clear, as the war went on, that the very presence of 

civilians was the asset that allowed the Bosnian government to preserve territory. 

However, because the maintenance of civilians in war zones was done in the name of 

opposing ethnic cleansing, it was not questioned. In fact, in Europe, the concept of 

ethnic cleansing was constructed as such an evil that the nature of the policies proposed 

to oppose it could hardly be challenged without one exposing oneself to the 

condemnation of siding, with the cleansers. This happened despite the fact that the 

Western emphasis on the "right to stay" and policies of "preventive protection" were 

openly dictated by migration concerns. Speaking for the European Community 

member states, Baroness Chalker plainly declared: 

We believe that the key to alleviating the problem of migrant flows is to try to stem the 
flow of displaced persons by providing sufficient assistance to enable them to be cared 
for within the former Yugoslav Republics. 114 

112 GENTILE, Louis (UNHCR), - Internal Report on the Situation in Srebrenica, Belgradc, 21 April 1993. 
2 pages, 1. 
113 Ibid., 1-2. 
114 Transcript of the statement by Baroness Chalker on behalf of the European Community and its 
member states, International Meeting on Humanitarian Aid for Victims of the Coitflict on the Former 
yugoslavia, Geneva, 29 July 1992. 
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The problems of Mrs. Chalker were "migrant flows" to the European Community, 

Slovenia and Croatia were to act as buffer zones and humanitarian assistance was the 
key instrument to tackle unwanted population movements. Both concepts "the right to 

stay" and "preventive protection" were created to implement Western refusal to accept 
Bosnian refugees. Without much investigation, they were accepted as the only ways to 
fight ethnic cleansing. This drove numerous aid workers to despair of their own tasks: 

What I found in the field was total despair among the delegates who could do nothing to 

help people. They felt that to leave them in their villages was to condemn them to 

death and trying to protect them there would be useless. The only thing that seemed of 

any use was to help them to make for a safe place until some political arrangement 

enabled them to return. It seemed to us hypocrisy for the political negotiators to say 

that nothing should be done that might possibly encourage "ethnic cleansing. " We saw 

only one way out - to help people to get away and at the same time denounce "ethnic 

cleansing. " 115 

When aid workers helped people to escape, they were accused of giving in to ethnic 

cleansing. I would contend that it was the Western discourse about ethnic cleansing 
itself that hindered analysis by disallowing the fact that people fled for their lives. At 

the core of preventive protection policies lay the assumption that people wanted to claim 

this "right to stay. " But were they really asked? This right to stay in particular 

presupposes that they still had a home they valued. To people who had already lost their 

homes, their lands, their families and were desperate to leave for a safe country, the 
international community imposed not a right but a "duty to remain" to use Barutciskils 

terminology. In effect, the very presence of IDPs meant that it was too late for early 

warnings or for preventive protection policies. Thus, the emergence of such 
humanitarian rhetoric regarding them needs to be examined cautiously. This is all the 

more important, given that Bosnian displaced persons were not an unfortunate minority 
for whom an overall well-intended policy had unforeseen ill-effects. On the contrary, 

they were the very persons on behalf of whom the policy was designed in the first place. 
At the beginning of the war, they were the majority of the intended recipients of 
humanitarian action. By the end of the war, they still represented almost half the 

115 MERCIER, Crimes without Punishment, 6. 
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beneficiaries of international aid. 116 Hence the need to question the design of 

international responses to ethnic cleansing as a whole. 

The emphasis on the evil of cleansing also obscured the fact that in the intervention 

proposed did not always oppose practices of ethnic cleansing. For example, the idea 

that "safe areas" challenged cleansing only emerged in spring 1993. In a UN debate 

held late 1992, both the UNHCR and the US had raised concerns that the creation of 

safe areas might encourage the logic of ethnic partition. Christopher Tiso recorded that 

inhabitants of the villages surrounding Gorazde left for the town when it was declared 

safe, hence making it easy for the BSA to close on the city. General Morillon castigatcd 

the authorities in Tuzla for not abiding by General Mladic's demand that Serbs be 

"evacuated" from the multi-ethnic town. Indeed, the "right to stay" applied to some 

people rather than others, to the Bosniak inhabitants of Srcbrcnica in 1993, many of 

whom did not want it, but not to the Serbs in Tuzla or to those of Sarajevo in 1996. 

In all the cases reviewed, the choice of individuals was subordinated to that of their 
leaders and of international authorities. Few had to do with what the victims 

themselves wanted. Nevertheless, it was in the name of their suffering that policy, 

whether bringing more aid, creating safe havens or repatriating was justified. It is rarely 

acknowledged that this suffering resulted not only from enemy persecution but also 
from the fact that both leaders and the international community used people's bodies to 

resist certain population movements that did not suit their political cndcavour. The 

language of protection hid the fact that the international community acted on the 

assumption that civilians could be used for state matters. In other words, it obscured the 
fact that people were presumed to belong to states, as a property. 

116 Information Notes on Former Yugoslavia, No. 6195, UN11CR Office of the Special Envoy for r-ormcr 
yugoslavia, Zagreb, Croatia, June 1995,7. 
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