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I. INTRODUCTION 

I 1. This report was prepared in response to a request contained in Economic 

i 
and Social Council resolution 1990/78 of 27 July 1990, entitled "Refugees, 
Displaced Persons and Returnees" which is attached as annex I. 

1 2. This resolution was the result of a decision taken by the UNDP Governing 
Council on 22 June 1990 (resolution 90/22) to invite the Economic and Social 
Council to request the Secretary-General "to initiate a United Nations 

-I -----spstem4-de7eVie~wllichTinteralia e l l  awess the experience and capacity 

of various organizations in assisting all categories of refugees, displaced 
persons and returnees, and the whole spectrum of their needs, in supporting 
the efforts of the affected countries to address the problem". 

3. A number of situations of uprooted persons of an exceptional magnitude 
have occurred over the last few years (Afghanistan, Liberia, Iraq), which have 
required large-scale humanitarian support from the private and public 
sectors. Governments look to the United Nations system to respond to these 
emergencies and to channel the required assistance. Many members of the 
United Nations system have become involved in one way or another. When asked 
to assess its contribution almost every entity perceives itself as having 
acted swiftly and efficiently. One agency is proud to have been the first on 
the spot to assess the needs: another claims credit for having sent the first 
shipment of relief: yet another was quick in launching the first appeal; etc. 
However, many Governments criticized the manner in which the United Nations 
system, as a whole, responded to these complex situations, the main criticism 
being the difficulty that the United Nations entities have and the time it 
takes to agree among themselves on an acceptable coordination arrangement to 
decide on how to assess the situation, to reach a clear division of 
responsibilities, to work out a unitary plan of action and to get the 
Secretary-General to launch a joint appeal. 

~~ ~~~~~~~ . ~ ~~ . ~~~~ - -..-.p-- -- - 
4. Combining expertise and resources- of a l i  its members, the United Nations 
system should be able to respond to an emergency as swiftly as one of its 
members. This ~ report ~ ~- ~~ is the initial attempt-towards ~~ this ~ objective. 

5. During his consultancy, which lasted from 4 March to 8 May 1991, the 
consultant travelled to New York, Rome and Geneva for meetings with senior 
officials at United Nations Headquarters and the following United Nations 
entities: 

(a). Office for Research and the Collection of Information (ORCI): 

(b) United Nations Centre for Human_R.ight&Jm~)~; 

(C) United Nations Children's Fund (UNICEF); 

(d) U~ited Nations Development Programme (UNDP); 
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(e) United Nations Relief and Works Agency for Palestine Refugees in the 
Near East (UNRWA); 

l 

I (f) Office of the United Nations Disaster Relief Coordinator (UNDRO): 

(g) Office of the United Nations High Commissioner for Refugees (UNHCR); 

(h) World Food Programme (WFP): 

(i) International Labour Organisation (ILO): 
A - - - -  - ---- - - - 

(j) Food and Agriculture Organization of the United Nations (FAO): 

(k) World Health Organization (WHO). 

The terms of reference of the consultant are attached as annex 11. 

6. Discussions were also held with the International Organization for 
Migration (IOM), the International Committee of the Red Cross (ICRC) and the 
League of Red Cross and Red Crescent Societies. Two meetings were held with 
non-governmental organizations (NGOs), one in New York,and the other in Geneva. 

7. '  two^ informal meetings were held in New York with government 
representatives of donor countries, and government representatives of affected 
countries respectively. In addition, the chairperson of the UNHCR Working 
Group on~oiutions and Prbtection,meeting in Gelieva, invited the consultant to 
attend part of one Working Group session during which representatives ef 
Governments and the consultant exchanged views on.variohs aspects of tlle 
review. 

8. The time allocated for the review did not allow the consultant/'to assess 
at field level the coordinating arrangements made by the affected countries 

ons system, and how they r h other. - . -  ~ 

~~~ ~ ~ , 
9. According to the terms of Economic and Social Councilresolution 1990/78, 
the review had ~~-.--- to keep in mind - ~ ~~ the mandates ~ ~ of th5:~nited --~-~-~ ~ ~ Nations:', ~~-~ ~ 

organizations concerned; moreover recommendations on ways of maxi,mizing 
cooperation and coordination inthe United Nations system had to;'be within 
existing resources. The recommendations contained in the report respect these 
two limits a'nd could therefore be implemented under the authority of the 
Secretary-Generalwithoutlengthy legislative procedures. 

10. The Economic and Social Council resolution comes at a time where the 
potential and actual number of persons leaving their habitual place of 
residence with the hope to settle sornexhe2-whethereempora~y or for 
good, has reached unprecedented proportidn: some 17 million refugees, 24 
million internally displaced persbns and an unknown number of voluntary 
migrants without counting the slow but continuous drift of population from 
rural to urban areas. Resolution 1990/78 refers to mass population movements 
resulting from conflict, natural and man-made disasters and war. Internal 
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disturbances and gross violations of human rights can as well be the cause of 
forced ard often large displacement of personswho may be classified either as 

i refugees when they cross a national border or internally displaced persons 

1 wlien fhey remain within the boundaries of their country. As far as man-made 
l and natural disasters are concerned, one can make a distinction between causes 

provoking slow movements of population (such as extreme pove5ty and 

, l  
degradation of the environment) or sudden migration due to chemical or nuclear 

I 
accidents or to earthquakes, cyclones and floods. Presumably the resolution ~ ~~ 

does not cover the slow population movements which does not provoke suddenly 
an emergency situation but focuses on sudden and involuntary migration 

~~ ~ 

- ' -eq&r-i-n4-imm&d.i.a~e-achion-on--thepart- OS-the inter-national community. This 
is the framework within which this report is written although the consultant 
is well aware that the distinction between forced and voluntary migrations is 

i blurred as both the push and pull factors play a role in the decision to stay 
or to move. 

i 
11. From contacts the consultant had with government representatives, a trend 
could be detected in favour of bringing closer together the various entities 
dealing with humanitarian issues, as well as a desire to facilitate the 

l transition between emergency relief operations on the one hand, and 
rehabilitation and development cooperation on the other hand. The 
recommendations contained in this report point in these directions, but within 

l the framework of the Economic and Social Council resolution. However, the 
Council may wish to consider the possibility of initiating a wider study on 
how the mandates of the United Nations entities should be harmonized so that 
all refugees, displaced persons and returnees receive the protection and 
assistance they need in the most efficient manner, taking into account the 
mandates of non-United Nations institutions such as IOM and ICRC. A wider 
study might also include ways for the international community to dispose of a 

I large and operational task force which could be sent on short notice whenever 
an emergency occurs. 

12. Closer links between the political regime (particularly prevention of 
conflicts as well as peace-making and peace-keeping operations) and - -  

1 humanitarian activities within the United Nations system should be reinforced 
to improve the response to emergencies in cases when political actions failed 
to prevent a new situation of refugees, displaced persons and/or returnees. 

11. BACKGROUND 
~ ~~ ~ ~ 

13. During the last 10 years several studies have been undertaken on ways to 
respond effectively to emergency situations. Pursuant to a request contained 
in resolution 1980/43 of 23 July 1980 adopted by the Economic and Social 
Council at its second regular session of 1988__0, the Secretary-General requested - 

~r.- ~eorge F. Davidson (former Under-Secretary-General for ~dministration and 
Management) to prepare a summary report on "International efforts to meet 
humanitarian needs in emergency situations" which was transmitted to the 
Economic and Social'Council at its first regular session of 1981 (document 
E/1981/16 of 9 March >gal). 

I ~~ 
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14. The Secretary-General, with the assistance of Mr. Gordon Goundry (former 
Assistant Secretary-General in the Office for Special Political Questions ~~~ and ~ 

Joint Coordinator of Special Economic Assistance Programmes), submitted a 
report entitled "Strengthening the capacity of the UnitedNations system to 
respond to natural disasters and other disaster situations'' to the 

23 June 1983). 

". . . including a comprehensive review and assessment of the existing mechanism 
and arrangements within the system for disasters and emergency assistance and 
coordination". This report was submitted by 'the. Secretary-General to the . 
General Assembly at its forty-second session (dopent A/42/657 of 
15 October 1987), and it was based on a study carried out by a consultant, 
Mr. John Saunders (former Assistant Secretary-General of the United Nations 

16. There are other studies on subjects related to this review. For instance: 

Rights, Sadruddin ~ g a ~ h a n ,  on Human Rights and Mass Exoduses (E/CN.4/1503 of 
31 December 1981), which focuses mainly on the root causes of forced 

. . 

Cooperation to Avert New Flows of Refugees (A/41/324 of 13 May 1986) which 
deals mainly with the various aspects of preventive action: 

Warning of Possible Refugee Flows, prepared by the Joint Inspection Unit, 
which recommends the establishment of an effective early warning system of 

-ofmany seminars organized by the United Nations~non-governmental 
organizations and/or research institutes or universities. In s$ite of 
references made in many General Assembly' resolutions on the necessity of 
ensuring the complementarity between relief to development, relatively little 

~ ~ 

18. The list of initiatives referred to -above is not, by far, exhaustive but 
it shows that Economic and Social Council resolution 1990/78 wasnot. born in a 
vacuum. The review, although inccimplete, tries.to build on what has been. 
already achieved, while at the sme~ti~temptTng':tto go a ,few 'steps further 
in the hope that the recommendations presented here, although constituting 
proposals which might be implemented separately, would also mesh well with 
more fundamental and institutional reform. 

/. . . 
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19. The specifics of this review represent an approach which covers the full 
spectrum of the needs (protection, relief and development) of all groups of- 
uprooted persons who were suddenly forced to migrate (refugees, displaced 

I 
persons and returnees). 

1 

I 111. THE MAIN ENTITIES CONCERNED 

i A. General remarks 
l 

i -. ~ 20 ,~t_the-r i sk-of_ .overs im~l i f  ying94.1~~fYY~~omP1e~~~ tructure, the members of 
the United Nations system. could be divided into two broad categories: 

(a) Those reflecting the structure of a Government with its technical 
ministries, which correspond to the United Nations specialized agencies, and 
its central ministries corresponding to UNDP. This is commonly referred to as 
the United Nations development system. In this report, it is called the 
sectoral approach. For instance, a ministry of health deals with the health 
aspects from the policy formulated at the central government to the primary 
health care of the community level; 

(b) The second category (sometimes referred to as United Nations 

l programmes, and here as the horizontal approach) includes entities responsible 
l for dealing with a particular sector of the population: UNHCR for refugees, 

UNICEF for women and children, WFP for people in need of food, etc. 

1 21. With such a dual approach, there are two ways to avoid duplicating 
assistance: 

(a) Either the specialized entities (sectoral approach) deal with all 
&&G needs in their sector irrespective of the status of the persons involved 

I (nationals, foreigners, or refugees) leaving the entities in the horizontal 
approach to cover the additional needs of specific vulnerable population 

~ ~- Lgroups ; - -~ -~ . ~ ~ -~ ~ - . - . ~~~ 
~ . , . . ~ ~ 

(b) Or the specialized entities cover the needs of some groups of the 
population isay nationals and foreigners) leaving the entities-with a 
horizontal approach to cover basic and special needs of the other groups 
(e.g. refugees). 

2 2 .  ~owever, there is a risk of duplicating aid provided by the United 
I  iti ions developmen<system (the sectoral approach) with that provided by other 
l United Nations organizations dealing with emergencies (the "horizontal 

channel"), whenever the latter organizations cover not only the special needs 

~ of vulnerable groups, but also part of the ~ basic needs of these groups which 
are supposed to be met by the United Nations development system. Duplication 
of assistance also occurs when members of the United Nations development 
system involve themselves in emergencies and special needs of vulnerable 
groups which are normally the concern of United Nations humanitarian entities. 

. . 
~- ~ ~ ~ ~ - p  



23. Overlapping mandates and duplication of assistance exist not only between 
the members of the United Nations development system and other United Nations- 
entities, hut also within each category. For instance, both' UNICEF and UNHCR 
are, at present, discussing the most appropriate way of assisting refugee 
children. 

---p- ~- - ~ - - 

containment, mitigation and resolution of complex situations which may 
generate refugees, displaced persons and returnees. In such ~. . situations the 
political aspects are predominant and r~quir~a-solution before assistance 
programmes for one ormore groups of uprooted persons 'can be developed. For 
these situations, the Secretary-General may designate a specia1,'representative 
(also referred to. as special coprdigator, personal representatiye or executive 
delegate) who is attached to his office. Thus a Special Representative to the 
Middle East has been designated by the Secretary-General to assist in the 
implementation of resolution 242 (1967) adopted by the.,Security Council. 

Sahara has been designated. 

required, the Secretary-General appoints an existing Under-Secretary-General 
as his Special Representative for a given situation, who will continue, in 
addition to these new responsibilities, to discharge her/his normal duties. 

~ . .. ~ ~~ .~-. . ~ 

~ -~ ~ . ~. 

26. It should be noted that the normal functions of an 
Under-Secretary-General acting as'a Special Representative often bqars little . ~. .  , 

relationship to the situation with which he/she has been entrusted! The 
Secretary-General has no department responsible to deal with the.politica1, 
humanitarian and long-term aspects of (potential) refugee situations: nor does 
he have a department composed of officials with regional and country 
expertise. The Secretary-General acts on the principle of the optim& use of 
existing resources which may give the impression that the designation of a 

Secretary-General is supposed to consult with the United Nations organizations 
concerned and designate a lead entity both at the internationallevel. and at 
the country level. ' This entity may be either an organization or a Special 
Representative (General Assembly resolution 36/225 of 17 December 1982). In 

/... 
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1981 and 1982, the General Assembly and the Administrative Committee on 
Coordination (ACC) devoted a substantial part of their time to strengthening~ 
the capacity of the United Nations system to respond to emergencies and on 
defining the role of the lead entity (General Assembly resolution 36/225 of 
17 December 1981 and 37/144 of 17 December 1982: ACC decisions 1981/2 of 
December 1981 and 1982/1 of December 1982). The conclusions of these 
initiatives are embodied in the Secretary-General's report prepared with the 
assistance of Mr. G. Goundry (see para. 13). 

I 28. Some four years later, at the request of the General Assembly, the 
l -, Secret~a~~G.e.ne.r.a11..s.~bm.iit.tte.d~aaa'r~ePPo.r_t_t .I document4L42/657 of 15 October 1987 ) on 

the implementation of resolution 41/201 of 8 December 1986, entitled "Office 
of the United Nations Disaster Relief Coordinator" in which he wrote: "one of 
the important lessons learned from the experience of the Office of Emergency 
Operations in Africa was the importance of drawing on the authority of the 
Secretary-General in mobilizing the international community and promoting a 
coordinated response by the United Nations system, and thus the need of a 
capacity at United Nations Headquarters to ensure that he is kept fully 
informed on potential and existing disaster situations so as to be in a 

1 position to take the appropriate action. The Secretary-General has decided to 
entrust this responsibility, on a continuing basis, to the Director-General 
for Development and International Economic Cooperation". The initiative of 

1 the Secretary-General to establish such a central focal point was endorsed by 
l 
\ decision 42/433 adopt-ed by the General Assembly on 11 December 1'387. It is 

difficult to assess the extent to which this unit was established, but whether 
or not it-.ever=existed, it- is not now operational. 

29. The number of internalconflicts increased sharply during recent years l 
1 

and there is no sign that a decrease will occur in the near future. One can 

1 foresee .an increase in the activities of the Secretary-General in  the^ 
political and security fields (special political affairs: conflict prevention, 
containment and resolution: peace-keeping operations: United Nations observer 
teams; issues being dealt with by the Security Council, etc.). Conflicts 
generally generate population movements which, in turnicreate ~emergenc+es:~~ 
Thus the linkage between the political level and the humanitarian regime will 
need to he developed further particularly at the United Nations Headquarters 
leve-l. T h e  other linkage which, in turn, will require more attention is that 
between the humanitarian regime and development cooperation. With these two ' linkages, the continuum from political through humanitarian to development 
reqimes could be achieved. The centre of gravity for the political and 
development regimes is in New York while Geneva is the focal point for 

I humanitarian affairs.  his geographical division will not facilitate the work 
of the coordinator for humanitarian and development activities related to 

l emergencies. However, it would seem logical that the duty station of such an 

l official be in New York from where every situation starts and ends, with 
~~ - 

' ! frequent trips toGeneva to meet with heads of humanitarian entities and chair 
the committee of concerned organizations (see chap. V, sect. B, parts 1 and 

~ 2). Thus the coordinator would relate easily with those dealing with the 
political aspects at.Headquarters on the one hand and with the 
Director-General for Development and International Economic Cooperation, UNDP 

~- ~- ~ ~~~ ~ ~~~-~~ ~ 
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and other development entities located in New York andwashington, D.C. on the 
other hand. ~ ~~ 

30. Following the International Conference on the plight of Refugees, 
Returnees and Displaced Persons in Southern Africa held at Oslo in 

S August 1988, the United   at ions General Assembly "requested the , 

Secretary-General to Lndertake studies and consultations in &=der to consider 
the need for the establishment, within the United Nations system, of a 
mechanism or arrangement to ensure the implementation and overall coordination 
of relief programmes to internally ~~~~ displaced ~ persons" (resolution 43/116. of 8 

~. ~~~- ~ 

-~errem~~~l~-988~~-TheSe~~re~tar~-~eoe~a~-s~~bm~-t-t~d-h~is-~-r-epot at the 
forty-fourth session (document A/44/520 of 28 September 1989). 1tis 
recognized that "no formal mechanism exists within the United Nations system 
to deal specifically with the problem of internally displaced persons". 
However, with regard to Africa, working arrangements have been established. 
At the Headquarters level? the Unit for Special Emergency Progr'amme's in the 
Department for Special Political Questions, Regional cooperatidn, 
Decolonization and Trusteeship is responsible for coordination and resource 
mobilization. To facilitate inter-agency coordination, the' Inter-Agency 
African Emergency Task Force, established at the time of theoffice for 
Emergency Operations in Africa (OEOA), has been retained. The 
Under-Secretary-General for Special Political ~uestions, .Regional Cooperation, 
Decolonization and Trusteeship has the responsibil'ity to coordinate' ' 

assistance. For other parts of the world, the Secretary-General will assign 
this responsibiiity to senior colleagues. In concludYng, the . . ,  

Secretary-General stated that' he "does not believe'it necessary or appropriate 
to establish a new mechanism or arrangement to ensure the implementation or 
overall coordination of relief programmes to internally displacedpersons. 
The fact that one later the Economic and Social Council requested the 
Secretary-General to undertake a United Nations system-wide review of a wider+ 
scopemay be an indication that Governments feel a more structureF arrangement 
is warranted. . , 

~ - - - 
~ .~~ ~ ~ ~ . ~ .  ~ - . - . -. . . 

2. 

~- - -  

31. As a general rule, the secretary-~eneral~has de5gnafed a SPecial 
Representative at the international level when faced with complex emergencies 
of exceptional magnitude, e.g. a situation with strong political connotations 
and/or one covering several countries. This was the case with the Coordinator 
for United Nations Humanitarian and EconQmic Assistance Programmes relating to 
Afghanistan (UNOCA). More recently the Secretary-General designated an 
Executive Delegate of the'secretary-~eneral in the context of the 1nter-~gency 
Humanitarian Programme for Iraq, Kuwait and Iraq/Turkey and Iraq/Iran border 
areas. In less complex situations k h ~ ~ ~ t i l l  repire a United r at ions 
system-wide approach, the Secretary-Gelieral designates a lead agency. This 
could be either the Office of the United Nations Disaster Relief Coordinator, 
















































































