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Synopsis  

Towards a new security consensus 

The United Nations was created in 1945 

above all else ‘to save succeeding generations 

from the scourge of war’—to ensure that the 

horrors of the World Wars were never 

repeated. Sixty years later, we know all too 

well that the biggest security threats we face 

now, and in the decades ahead, go far beyond 

States waging aggressive war. They extend to 

poverty, infectious disease and environmental 

degradation; war and violence within States; 

the spread and possible use of nuclear, radio-

logical, chemical and biological weapons; 

terrorism; and transnational organized crime. 

The threats are from non-State actors as well 

as States, and to human security as well as 

State security. 

The preoccupation of the United Nations 

founders was with State security. When they 

spoke of creating a new system of collective 

security they meant it in the traditional mili-

tary sense: a system in which States join 

together and pledge that aggression against 

one is aggression against all, and commit 

themselves in that event to react collectively. 

But they also understood well, long before the 

idea of human security gained currency, the 

indivisibility of security, economic develop-

ment and human freedom. In the opening 

words of the Charter, the United Nations was 

created ‘to reaffirm faith in fundamental 

human rights’ and ‘to promote social progress 

and better standards of life in larger freedom’.  

The central challenge for the twenty-first 

century is to fashion a new and broader 

understanding, bringing together all these 

strands, of what collective security means—

and of all the responsibilities, commitments, 

strategies and institutions that come with it if 

a collective security system is to be effective, 

efficient and equitable.  

If there is to be a new security consensus, it 

must start with the understanding that the 

front-line actors in dealing with all the threats 

we face, new and old, continue to be individ-

ual sovereign States, whose role and respon-

sibilities, and right to be respected, are fully 

recognized in the Charter of the United 

Nations. But in the twenty-first century, more 

than ever before, no State can stand wholly 

alone. Collective strategies, collective institu-

tions and a sense of collective responsibility 

are indispensable.  

The case for collective security today rests 

on three basic pillars. Today’s threats recog-

nize no national boundaries, are connected, 

and must be addressed at the global and 

regional as well as the national levels. No 

State, no matter how powerful, can by its own 

efforts alone make itself invulnerable to 

today’s threats. And it cannot be assumed that 

every State will always be able, or willing, to 

meet its responsibility to protect its own 

peoples and not to harm its neighbours.  

We must not underestimate the difficulty of 

reaching a new consensus about the meaning 

and responsibilities of collective security. 

Many will regard one or more of the threats 

we identify as not really being a threat to 

international peace and security. Some 

believe that HIV/AIDS is a horrible disease, 

but not a security threat. Or that terrorism is a 

threat to some States, but not all. Or that civil 

wars in Africa are a humanitarian tragedy, but 

surely not a problem for international secur-

ity. Or that poverty is a problem of develop-

ment, not security. 

Differences of power, wealth and geog-

raphy do determine what we perceive as the 

gravest threats to our survival and well-being. 

Differences of focus lead us to dismiss what 

others perceive as the gravest of all threats to 

their survival. Inequitable responses to threats 

further fuel division. Many people believe 

that what passes for collective security today 
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is simply a system for protecting the rich and 

powerful. Such perceptions pose a funda-

mental challenge to building collective secur-

ity today. Stated baldly, without mutual rec-

ognition of threats there can be no collective 

security. Self-help will rule, mistrust will 

predominate and cooperation for long-term 

mutual gain will elude us. 

What is needed today is nothing less than a 

new consensus between alliances that are 

frayed, between wealthy nations and poor, 

and among peoples mired in mistrust across 

an apparently widening cultural abyss. The 

essence of that consensus is simple: we all 

share responsibility for each other’s security. 

And the test of that consensus will be action. 

Collective security and the challenge of 

prevention 

Any event or process that leads to large-scale 

death or lessening of life chances and under-

mines States as the basic unit of the inter-

national system is a threat to international 

security. So defined, there are six clusters of 

threats with which the world must be con-

cerned now and in the decades ahead: 

• Economic and social threats, including 

poverty, infectious disease and environmental 

degradation 

• Inter-State conflict 

• Internal conflict, including civil war, 

genocide and other large-scale atrocities 

• Nuclear, radiological, chemical and bio-

logical weapons 

• Terrorism 

• Transnational organized crime 

In its first 60 years, the United Nations has 

made crucial contributions to reducing or 

mitigating these threats to international 

security. While there have been major failures 

and shortcomings, the record of successes and 

contributions is underappreciated. This gives 

hope that the Organization can adapt to suc-

cessfully confront the new challenges of the 

twenty-first century. 

The primary challenge for the United 

Nations and its members is to ensure that, of 

all the threats in the categories listed, those 

that are distant do not become imminent and 

those that are imminent do not actually 

become destructive. This requires a frame-

work for preventive action which addresses 

all these threats in all the ways they resonate 

most in different parts of the world. Most of 

all, it will require leadership at the domestic 

and international levels to act early, deci-

sively and collectively against all these 

threats—from HIV/AIDS to nuclear terror-

ism—before they have their most devastating 

effect. 

In describing how to meet the challenge of 

prevention, we begin with development 

because it is the indispensable foundation for 

a collective security system that takes pre-

vention seriously. It serves multiple func-

tions. It helps combat the poverty, infectious 

disease and environmental degradation that 

kill millions and threaten human security. It is 

vital in helping States prevent or reverse the 

erosion of State capacity, which is crucial for 

meeting almost every class of threat. And it is 

part of a long-term strategy for preventing 

civil war and for addressing the environments 

in which both terrorism and organized crime 

flourish. 

Collective security and the use of force 

What happens if peaceful prevention fails? If 

none of the preventive measures so far 

described stop the descent into war and 

chaos? If distant threats do become immi-

nent? Or if imminent threats become actual? 

Or if a non-imminent threat nonetheless 

becomes very real and measures short of the 

use of military force seem powerless to stop 

it?  

We address here the circumstances in 

which effective collective security may 

require the backing of military force, starting 

with the rules of international law that must 

govern any decision to go to war if anarchy is 

not to prevail. It is necessary to distinguish 

between situations in which a State claims to 

act in self-defence; situations in which a State 

is posing a threat to others outside its borders; 

and situations in which the threat is primarily 

internal and the issue is the responsibility to 

protect a State’s own people. In all cases, we 

believe that the Charter of the United Nations, 

properly understood and applied, is equal to 

the task: Article 51 needs neither extension 

nor restriction of its long-understood scope, 

and Chapter VII fully empowers the Security 

Council to deal with every kind of threat that 

States may confront. The task is not to find 
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alternatives to the Security Council as a 

source of authority but to make it work better 

than it has. 

That force can legally be used does not 

always mean that, as a matter of good con-

science and good sense, it should be used. We 

identify a set of guidelines—five criteria of 

legitimacy—which we believe that the Secur-

ity Council (and anyone else involved in these 

decisions) should always address in consid-

ering whether to authorize or apply military 

force. The adoption of these guidelines (seri-

ousness of threat, proper purpose, last resort, 

proportional means and balance of conse-

quences) will not produce agreed conclusions 

with push-button predictability, but should 

significantly improve the chances of reaching 

international consensus on what have been in 

recent years deeply divisive issues. 

We also address here the other major issues 

that arise during and after violent conflict, 

including the needed capacities for peace 

enforcement, peacekeeping and peacebuild-

ing, and the protection of civilians. A central 

recurring theme is the necessity for all mem-

bers of the international community, devel-

oped and developing States alike, to be much 

more forthcoming in providing and support-

ing deployable military resources. Empty 

gestures are all too easy to make: an effective, 

efficient and equitable collective security 

system demands real commitment. 

A more effective United Nations for the 

twenty-first century 

The United Nations was never intended to be 

a utopian exercise. It was meant to be a col-

lective security system that worked. The 

Charter of the United Nations provided the 

most powerful States with permanent mem-

bership on the Security Council and the veto. 

In exchange, they were expected to use their 

power for the common good and promote and 

obey international law. As Harry Truman, 

then President of the United States, noted in 

his speech to the final plenary session of the 

founding conference of the United Nations 

Organization, ‘we all have to recognize—no 

matter how great our strength—that we must 

deny ourselves the licence to do always as we 

please’. 

In approaching the issue of United Nations 

reform, it is as important today as it was in 

1945 to combine power with principle. Rec-

ommendations that ignore underlying power 

realities will be doomed to failure or irrele-

vance, but recommendations that simply 

reflect raw distributions of power and make 

no effort to bolster international principles are 

unlikely to gain the widespread adherence 

required to shift international behaviour. 

Proposed changes should be driven by real-

world need. Change for its own sake is likely 

to run the well-worn course of the endless 

reform debates of the past decade. The litmus 

test is this: does a proposed change help meet 

the challenge posed by a virulent threat? 

Throughout the work of the High-level 

Panel on Threats, Challenges and Change, we 

have looked for institutional weaknesses in 

current responses to threats. The following 

stand as the most urgently in need of remedy:  

• The General Assembly has lost vitality 

and often fails to focus effectively on the 

most compelling issues of the day. 

• The Security Council will need to be 

more proactive in the future. For this to hap-

pen, those who contribute most to the Organ-

ization financially, militarily and diplomatic-

ally should participate more in Council deci-

sion-making, and those who participate in 

Council decision-making should contribute 

more to the Organization. The Security Coun-

cil needs greater credibility, legitimacy and 

representation to do all that we demand of it. 

• There is a major institutional gap in 

addressing countries under stress and coun-

tries emerging from conflict. Such countries 

often suffer from attention, policy guidance 

and resource deficits. 

• The Security Council has not made the 

most of the potential advantages of working 

with regional and subregional organizations. 

• There must be new institutional arrange-

ments to address the economic and social 

threats to international security. 

• The Commission on Human Rights suf-

fers from a legitimacy deficit that casts doubts 

on the overall reputation of the United 

Nations. 

• There is a need for a more professional 

and better organized Secretariat that is much 

more capable of concerted action. 

The reforms we propose will not by them-

selves make the United Nations more effect-
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ive. In the absence of Member States reaching 

agreement on the security consensus con-

tained in the present report, the United 

Nations will underachieve. Its institutions will 

still only be as strong as the energy, resources 

and attention devoted to them by Member 

States and their leaders. 

Summary of recommendations 

Part two 

Collective security and the challenge of 

prevention 

Poverty, infectious disease and 

environmental degradation 

1. All States must recommit themselves to 

the goals of eradicating poverty, achieving 

sustained economic growth and promoting 

sustainable development. 

2. The many donor countries which cur-

rently fall short of the United Nations 0.7 per 

cent gross national product (GNP) target for 

official development assistance should estab-

lish a timetable for reaching it.  

3. World Trade Organization (WTO) 

members should strive to conclude the Doha 

development round of multilateral trade 

negotiations at the latest in 2006.  

4. Lender Governments and the inter-

national financial institutions should provide 

highly indebted poor countries with greater 

debt relief, longer rescheduling and improved 

access to global markets.  

5. Although international resources 

devoted to meeting the challenge of 

HIV/AIDS have increased from about $250 

million in 1996 to about $2.8 billion in 2002, 

more than $10 billion annually is needed to 

stem the pandemic.  

6. Leaders of countries affected by 

HIV/AIDS need to mobilize resources, com-

mit funds and engage civil society and the 

private sector in disease-control efforts.  

7. The Security Council, working closely 

with UNAIDS, should host a second special 

session on HIV/AIDS as a threat to inter-

national peace and security, to explore the 

future effects of HIV/AIDS on States and 

societies, generate research on the problem 

and identify critical steps towards a long-term 

strategy for diminishing the threat.  

8. International donors, in partnership with 

national authorities and local civil society 

organizations, should undertake a major new 

global initiative to rebuild local and national 

public health systems throughout the devel-

oping world.  

9. Members of the World Health Assembly 

should provide greater resources to the World 

Health Organization (WHO) Global Outbreak 

Alert and Response Network to increase its 

capacity to cope with potential disease out-

breaks.  

10. States should provide incentives for the 

further development of renewable energy 

sources and begin to phase out environmen-

tally harmful subsidies, especially for fossil 

fuel use and development.  

11. We urge Member States to reflect on 

the gap between the promise of the Kyoto 

Protocol and its performance, re-engage on 

the problem of global warming and begin new 

negotiations to produce a new long-term strat-

egy for reducing global warming beyond the 

period covered by the Protocol (2012).  

Conflict between and within States 

12. The Security Council should stand 

ready to use the authority it has under the 

Rome Statute to refer cases of suspected war 

crimes and crimes against humanity to the 

International Criminal Court.  

13. The United Nations should work with 

national authorities, international financial 

institutions, civil society organizations and 

the private sector to develop norms governing 

the management of natural resources for 

countries emerging from or at risk of conflict.  

14. The United Nations should build on the 

experience of regional organizations in devel-

oping frameworks for minority rights and the 

protection of democratically elected Govern-

ments from unconstitutional overthrow.  

15. Member States should expedite and 

conclude negotiations on legally binding 

agreements on the marking and tracing, as 

well as the brokering and transfer, of small 

arms and light weapons.  

16. All Member States should report com-

pletely and accurately on all elements of the 

United Nations Register of Conventional 

Arms, and the Secretary-General should be 

asked to report annually to the General 
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Assembly and Security Council on any 

inadequacies in the reporting.  

17. A training and briefing facility should 

be established for new or potential special 

representatives of the Secretary-General and 

other United Nations mediators.  

18. The Department of Political Affairs 

should be given additional resources and 

should be restructured to provide more con-

sistent and professional mediation support.  

19. While the details of such a restructuring 

should be left to the Secretary-General, it 

should take into account the need for the 

United Nations to have: 

(a) A field-oriented, dedicated mediation 

support capacity, comprised of a small team 

of professionals with relevant direct experi-

ence and expertise, available to all United 

Nations mediators; 

(b) Competence on thematic issues that 

recur in peace negotiations, such as the 

sequencing of implementation steps, the 

design of monitoring arrangements, the 

sequencing of transitional arrangements and 

the design of national reconciliation mechan-

isms; 

(c) Greater interaction with national 

mediators, regional organizations and non-

governmental organizations involved in con-

flict resolution; 

(d) Greater consultation with and involve-

ment in peace processes of important voices 

from civil society, especially those of women, 

who are often neglected during negotiations.  

20. National leaders and parties to conflict 

should make constructive use of the option of 

preventive deployment of peacekeepers.  

Nuclear, radiological, chemical and 

biological weapons 

21. The nuclear-weapon States must take 

several steps to restart disarmament: 

(a) They must honour their commitments 

under Article VI of the Treaty on the Non-

Proliferation of Nuclear Weapons to move 

towards disarmament and be ready to under-

take specific measures in fulfilment of those 

commitments; 

(b) They should reaffirm their previous 

commitments not to use nuclear weapons 

against non-nuclear-weapon States.  

22. The United States and the Russian Fed-

eration, other nuclear-weapon States and 

States not party to the Treaty on the Non-

Proliferation of Nuclear Weapons should 

commit to practical measures to reduce the 

risk of accidental nuclear war, including, 

where appropriate, a progressive schedule for 

de-alerting their strategic nuclear weapons.  

23. The Security Council should explicitly 

pledge to take collective action in response to 

a nuclear attack or the threat of such attack on 

a non-nuclear weapon State.  

24. Negotiations to resolve regional con-

flicts should include confidence-building 

measures and steps towards disarmament.  

25. States not party to the Treaty on the 

Non-Proliferation of Nuclear Weapons should 

pledge a commitment to non-proliferation and 

disarmament, demonstrating their commit-

ment by ratifying the Comprehensive 

Nuclear-Test-Ban Treaty and supporting 

negotiations for a fissile material cut-off 

treaty, both of which are open to nuclear-

weapon and non-nuclear-weapon States alike. 

We recommend that peace efforts in the Mid-

dle East and South Asia launch nuclear dis-

armament talks that could lead to the estab-

lishment of nuclear-weapon-free zones in 

those regions similar to those established for 

Latin America and the Caribbean, Africa, the 

South Pacific and South-East Asia.  

26. All chemical-weapon States should 

expedite the scheduled destruction of all 

existing chemical weapons stockpiles by the 

agreed target date of 2012.  

27. States parties to the Biological and 

Toxin Weapons Convention should without 

delay return to negotiations for a credible 

verification protocol, inviting the active par-

ticipation of the biotechnology industry.  

28. The Board of Governors of the Inter-

national Atomic Energy Agency (IAEA) 

should recognize the Model Additional Proto-

col as today’s standard for IAEA safeguards, 

and the Security Council should be prepared 

to act in cases of serious concern over non-

compliance with non-proliferation and safe-

guards standards.  

29. Negotiations should be engaged with-

out delay and carried forward to an early con-

clusion on an arrangement, based on the 

existing provisions of Articles III and IX of 

the IAEA statute, which would enable IAEA 

to act as a guarantor for the supply of fissile 

material to civilian nuclear users.  
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30. While that arrangement is being nego-

tiated, States should, without surrendering the 

right under the Treaty on the Non-Prolifera-

tion of Nuclear Weapons to construct ura-

nium enrichment and reprocessing facilities, 

voluntarily institute a time-limited morator-

ium on the construction of any further such 

facilities, with a commitment to the morator-

ium matched by a guarantee of the supply of 

fissile materials by the current suppliers at 

market rates.  

31. All States should be encouraged to join 

the voluntary Proliferation Security Initiative.  

32. A State’s notice of withdrawal from the 

Treaty on the Non-Proliferation of Nuclear 

Weapons should prompt immediate verifica-

tion of its compliance with the Treaty, if nec-

essary mandated by the Security Council. The 

IAEA Board of Governors should resolve 

that, in the event of violations, all assistance 

provided by IAEA should be withdrawn.  

33. The proposed timeline for the Global 

Threat Reduction Initiative to convert highly 

enriched uranium reactors and reduce HEU 

stockpiles should be halved from 10 to five 

years.  

34. States parties to the Biological and 

Toxin Weapons Convention should negotiate 

a new bio-security protocol to classify 

dangerous biological agents and establish 

binding international standards for the export 

of such agents.  

35. The Conference on Disarmament 

should move without further delay to negoti-

ate a verifiable fissile material cut-off treaty 

that, on a designated schedule, ends the pro-

duction of highly enriched uranium for non-

weapon as well as weapons purposes.  

36. The Directors-General of IAEA and the 

Organization for the Prohibition of Chemical 

Weapons (OPCW) should be invited by the 

Security Council to report to it twice-yearly 

on the status of safeguards and verification 

processes, as well as on any serious concerns 

they have which might fall short of an actual 

breach of the Treaty on the Non-Proliferation 

of Nuclear Weapons and the Chemical 

Weapons Convention.  

37. The Security Council should consult 

with the WHO Director-General to establish 

the necessary procedures for working together 

in the event of a suspicious or overwhelming 

outbreak of infectious disease.  

Terrorism 

38. The United Nations, with the Secretary-

General taking a leading role, should promote 

a comprehensive strategy against terrorism, 

including: 

(a) Dissuasion, working to reverse the 

causes or facilitators of terrorism, including 

through promoting social and political rights, 

the rule of law and democratic reform; work-

ing to end occupations and address major 

political grievances; combating organized 

crime; reducing poverty and unemployment; 

and stopping State collapse; 

(b) Efforts to counter extremism and intol-

erance, including through education and fos-

tering public debate; 

(c) Development of better instruments for 

global counter-terrorism cooperation, all 

within a legal framework that is respectful of 

civil liberties and human rights, including in 

the areas of law enforcement; intelligence-

sharing, where possible; denial and interdic-

tion, when required; and financial controls; 

(d) Building State capacity to prevent ter-

rorist recruitment and operations; 

(e) Control of dangerous materials and 

public health defence.  

39. Member States that have not yet done 

so should actively consider signing and rati-

fying all 12 international conventions against 

terrorism, and should adopt the eight Special 

Recommendations on Terrorist Financing 

issued by the Organization for Economic 

Cooperation and Development (OECD)-

supported Financial Action Task Force on 

Money-Laundering and the measures recom-

mended in its various best practices papers.  

40. The Al-Qaida and Taliban Sanctions 

Committee should institute a process for 

reviewing the cases of individuals and insti-

tutions claiming to have been wrongly placed 

or retained on its watch lists.  

41. The Security Council, after consulta-

tion with affected States, should extend the 

authority of the Counter-Terrorism Executive 

Directorate to act as a clearing house for 

State-to-State provision of military, police 

and border control assistance for the devel-

opment of domestic counter-terrorism cap-

acities.  

42. To help Member States comply with 

their counter-terrorism obligations, the United 
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Nations should establish a capacity-building 

trust fund under the Counter-Terrorism 

Executive Directorate.  

43. The Security Council should devise a 

schedule of predetermined sanctions for State 

non-compliance with the Council’s counter-

terrorism resolutions.  

44. The General Assembly should rapidly 

complete negotiations on a comprehensive 

convention on terrorism, incorporating a defi-

nition of terrorism with the following ele-

ments: 

(a) Recognition, in the preamble, that State 

use of force against civilians is regulated by 

the Geneva Conventions and other instru-

ments, and, if of sufficient scale, constitutes a 

war crime by the persons concerned or a 

crime against humanity; 

(b) Restatement that acts under the 12 pre-

ceding anti-terrorism conventions are terror-

ism, and a declaration that they are a crime 

under international law; and restatement that 

terrorism in time of armed conflict is pro-

hibited by the Geneva Conventions and Pro-

tocols; 

(c) Reference to the definitions contained 

in the 1999 International Convention for the 

Suppression of the Financing of Terrorism 

and Security Council resolution 1566 (2004); 

(d) Description of terrorism as ‘any action, 

in addition to actions already specified by the 

existing conventions on aspects of terrorism, 

the Geneva Conventions and Security Council 

resolution 1566 (2004), that is intended to 

cause death or serious bodily harm to civil-

ians or non-combatants, when the purpose of 

such act, by its nature or context, is to intimi-

date a population, or to compel a Government 

or an international organization to do or to 

abstain from doing any act’.  

Transnational organized crime 

45. Member States that have not signed, 

ratified or resourced the 2000 United Nations 

Convention against Transnational Organized 

Crime and its three Protocols, and the 2003 

United Nations Convention against Corrup-

tion should do so, and all Member States 

should support the United Nations Office on 

Drugs and Crime in its work in this area.  

46. Member States should establish a cen-

tral authority to facilitate the exchange of 

evidence among national judicial authorities, 

mutual legal assistance among prosecutorial 

authorities and the implementation of extra-

dition requests.  

47. A comprehensive international con-

vention on money-laundering that addresses 

the issues of bank secrecy and the develop-

ment of financial havens needs to be nego-

tiated, and endorsed by the General Assem-

bly.  

48. Member States should sign and ratify 

the Protocol to Prevent, Suppress and Punish 

Trafficking in Persons, Especially Women 

and Children, and parties to the Protocol 

should take all necessary steps to effectively 

implement it.  

49. The United Nations should establish a 

robust capacity-building mechanism for rule-

of-law assistance.  

The role of sanctions 

50. The Security Council must ensure that 

sanctions are effectively implemented and 

enforced: 

(a) When the Security Council imposes a 

sanctions regime—including arms embar-

goes—it should routinely establish monitor-

ing mechanisms and provide them with the 

necessary authority and capacity to carry out 

high quality, in-depth investigations. Ade-

quate budgetary provisions must be made to 

implement those mechanisms; 

(b) Security Council sanctions committees 

should be mandated to develop improved 

guidelines and reporting procedures to assist 

States in sanctions implementation, and to 

improve procedures for maintaining accurate 

lists of individuals and entities subject to tar-

geted sanctions; 

(c) The Secretary-General should appoint a 

senior official with sufficient supporting 

resources to enable the Secretary-General to 

supply the Security Council with analysis of 

the best way to target sanctions and to assist 

in coordinating their implementation. This 

official would also assist compliance efforts; 

identify technical assistance needs and 

coordinate such assistance; and make recom-

mendations on any adjustments necessary to 

enhance the effectiveness of sanctions; 

(d) Donors should devote more resources 

to strengthening the legal, administrative, and 

policing and border-control capacity of Mem-

ber States to implement sanctions. Capacity-
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building measures should include efforts to 

improve air-traffic interdiction in zones of 

conflict; 

(e) The Security Council should, in 

instances of verified, chronic violations, 

impose secondary sanctions against those 

involved in sanctions-busting; 

(f) The Secretary-General, in consultation 

with the Security Council, should ensure that 

an appropriate auditing mechanism is in place 

to oversee sanctions administration.  

51. Sanctions committees should improve 

procedures for providing humanitarian 

exemptions and routinely conduct assess-

ments of the humanitarian impact of sanc-

tions. The Security Council should continue 

to strive to mitigate the humanitarian conse-

quences of sanctions.  

52. Where sanctions involve lists of indi-

viduals or entities, sanctions committees 

should establish procedures to review the 

cases of those claiming to have been incor-

rectly placed or retained on such lists.  

Part three 

Collective security and the use of force 

Using force: rules and guidelines 

53. Article 51 of the Charter of the United 

Nations should be neither rewritten nor 

reinterpreted, either to extend its long-

established scope (so as to allow preventive 

measures to non-imminent threats) or to 

restrict it (so as to allow its application only 

to actual attacks).  

54. The Security Council is fully empow-

ered under Chapter VII of the Charter of the 

United Nations to address the full range of 

security threats with which States are con-

cerned. The task is not to find alternatives to 

the Security Council as a source of authority 

but to make the Council work better than it 

has.  

55. The Panel endorses the emerging norm 

that there is a collective international respon-

sibility to protect, exercisable by the Security 

Council authorizing military intervention as a 

last resort, in the event of genocide and other 

large-scale killing, ethnic cleansing or serious 

violations of humanitarian law which sover-

eign Governments have proved powerless or 

unwilling to prevent.  

56. In considering whether to authorize or 

endorse the use of military force, the Security 

Council should always address—whatever 

other considerations it may take into 

account—at least the following five basic 

criteria of legitimacy: 

(a) Seriousness of threat. Is the threatened 

harm to State or human security of a kind, 

and sufficiently clear and serious, to justify 

prima facie the use of military force? In the 

case of internal threats, does it involve geno-

cide and other large-scale killing, ethnic 

cleansing or serious violations of international 

humanitarian law, actual or imminently 

apprehended? 

(b) Proper purpose. Is it clear that the pri-

mary purpose of the proposed military action 

is to halt or avert the threat in question, what-

ever other purposes or motives may be 

involved? 

(c) Last resort. Has every non-military 

option for meeting the threat in question been 

explored, with reasonable grounds for 

believing that other measures will not suc-

ceed? 

(d) Proportional means. Are the scale, dur-

ation and intensity of the proposed military 

action the minimum necessary to meet the 

threat in question? 

(e) Balance of consequences. Is there a 

reasonable chance of the military action being 

successful in meeting the threat in question, 

with the consequences of action not likely to 

be worse than the consequences of inaction?  

57. The above guidelines for authorizing 

the use of force should be embodied in 

declaratory resolutions of the Security Coun-

cil and General Assembly.  

Peace enforcement and peacekeeping 

capability 

58. The developed States should do more 

to transform their existing force capacities 

into suitable contingents for peace operations.  

59. Member States should strongly support 

the efforts of the Department of Peacekeeping 

Operations, building on the important work of 

the Panel on United Nations Peace Opera-

tions, to improve its use of strategic deploy-

ment stockpiles, standby arrangements, trust 

funds and other mechanisms in order to meet 

the tighter deadlines necessary for effective 

deployment.  



36    SIP RI  YEA RBOOK  2005 

60. States with advanced military capaci-

ties should establish standby high readiness, 

self-sufficient battalions at up to brigade level 

that can reinforce United Nations missions, 

and should place them at the disposal of the 

United Nations.  

61. The Secretary-General should recom-

mend and the Security Council should 

authorize troop strengths for peacekeeping 

missions that are sufficient to deter and repel 

hostile factions.  

62. The United Nations should have a 

small corps of senior police officers and man-

agers (50–100 personnel) who could under-

take mission assessments and organize the 

start-up of police components of peace 

operations, and the General Assembly should 

authorize this capacity.  

Post-conflict peacebuilding 

63. Special representatives of the 

Secretary-General should have the authority 

and guidance to work with relevant parties to 

establish robust donor-coordinating mech-

anisms, as well as the resources to perform 

coordination functions effectively, including 

ensuring that the sequencing of United 

Nations assessments and activities is con-

sistent with Government priorities.  

64. The Security Council should mandate 

and the General Assembly should authorize 

funding for disarmament and demobilization 

programmes from assessed budgets for 

United Nations peacekeeping operations.  

65. A standing fund for peacebuilding 

should be established at the level of at least 

$250 million that can be used to finance the 

recurrent expenditures of a nascent Govern-

ment, as well as critical agency programmes 

in the areas of rehabilitation and reintegration.  

Protecting civilians 

66. All combatants must abide by the 

Geneva Conventions. All Member States 

should sign, ratify and act on all treaties 

relating to the protection of civilians, such as 

the Genocide Convention, the Geneva Con-

ventions, the Rome Statute of the Inter-

national Criminal Court and all refugee con-

ventions.  

67. The Security Council should fully 

implement resolution 1265 (1999) on the 

protection of civilians in armed conflict.  

68. The Security Council, United Nations 

agencies and Member States should fully 

implement resolution 1325 (2000) on women, 

peace and security.  

69. Member States should support and 

fully fund the proposed Directorate of Secur-

ity and accord high priority to assisting the 

Secretary-General in implementing a new 

staff security system in 2005.  

Part four 

A more effective United Nations for the 

twenty-first century 

The General Assembly 

70. Members of the General Assembly 

should use the opportunity provided by the 

Millennium Review Summit in 2005 to forge 

a new consensus on broader and more effect-

ive collective security.  

71. Member States should renew efforts to 

enable the General Assembly to perform its 

function as the main deliberative organ of the 

United Nations. This requires a better con-

ceptualization and shortening of the agenda, 

which should reflect the contemporary chal-

lenges facing the international community. 

Smaller, more tightly focused committees 

could help to sharpen and improve resolutions 

that are brought to the whole Assembly.  

72. Following the recommendation of the 

report of the Panel on Eminent Persons on 

United Nations–Civil Society Relations, the 

General Assembly should establish a better 

mechanism to enable systematic engagement 

with civil society organizations.  

The Security Council 

73. Reforms of the Security Council should 

meet the following principles: 

(a) They should, in honouring Article 23 of 

the Charter of the United Nations, increase 

the involvement in decision-making of those 

who contribute most to the United Nations 

financially, militarily and diplomatically— 

specifically in terms of contributions to 

United Nations assessed budgets, participa-

tion in mandated peace operations, contribu-

tions to the voluntary activities of the United 

Nations in the areas of security and develop-

ment, and diplomatic activities in support of 

United Nations objectives and mandates. 

Among developed countries, achieving or 
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making substantial progress towards the 

internationally agreed level of 0.7 per cent of 

GNP for ODA should be considered an 

important criterion of contribution;  

(b) They should bring into the decision-

making process countries more representative 

of the broader membership, especially of the 

developing world; 

(c) They should not impair the effective-

ness of the Security Council; 

(d) They should increase the democratic 

and accountable nature of the body.  

74. A decision on the enlargement of the 

Council, satisfying these criteria, is now a 

necessity. The presentation of two clearly 

defined alternatives, of the kind described 

below as models A and B, should help to 

clarify—and perhaps bring to resolution—a 

debate which has made little progress in the 

last 12 years.  

75. Models A and B both involve a distri-

bution of seats as between four major regional 

areas, which we identify, respectively, as 

‘Africa’, ‘Asia and Pacific’, ‘Europe’ and 

‘Americas’. We see these descriptions as 

helpful in making and implementing judge-

ments about the composition of the Security 

Council, but make no recommendation about 

changing the composition of the current 

regional groups for general electoral and 

other United Nations purposes. Some mem-

bers of the Panel, in particular our Latin 

American colleagues, expressed a preference 

for basing any distribution of seats on the 

current regional groups.  

76. Model A provides for six new perma-

nent seats, with no veto being created, and 

three new two-year term non-permanent 

seats, divided among the major regional 

areas. Model B provides for no new perma-

nent seats, but creates a new category of eight 

four-year renewable-term seats and one new 

two-year nonpermanent (and non-renewable) 

seat, divided among the major regional areas.  

77. In both models, having regard to 

Article 23 of the Charter, a method of encour-

aging Member States to contribute more to 

international peace and security would be for 

the General Assembly, taking into account 

established practices of regional consultation, 

to elect Security Council members by giving 

preference for permanent or longer-term seats 

to those States that are among the top three 

financial contributors in their relevant 

regional area to the regular budget, or the top 

three voluntary contributors from their 

regional area, or the top three troop contribu-

tors from their regional area to United 

Nations peacekeeping missions.  

78. There should be a review of the com-

position of the Security Council in 2020, 

including, in this context, a review of the 

contribution (as defined in paragraph 249 of 

the main report) of permanent and non-per-

manent members from the point of view of 

the Council’s effectiveness in taking collect-

ive action to prevent and remove new and old 

threats to international peace and security.  

79. The Panel recommends that under any 

reform proposal, there should be no expan-

sion of the veto.  

80. A system of ‘indicative voting’ should 

be introduced, whereby members of the 

Security Council could call for a public indi-

cation of positions on a proposed action.  

81. Processes to improve transparency and 

accountability in the Security Council should 

be incorporated and formalized in its rules of 

procedure.  

A Peacebuilding Commission 

82. The Security Council, acting under 

Article 29 of the Charter of the United 

Nations and after consultation with the Eco-

nomic and Social Council, should establish a 

Peacebuilding Commission.  

83. The core functions of the Peacebuilding 

Commission should be to identify countries 

that are under stress and risk sliding towards 

State collapse; to organize, in partnership 

with the national Government, proactive 

assistance in preventing that process from 

developing further; to assist in the planning 

for transitions between conflict and post-

conflict peacebuilding; and in particular to 

marshal and sustain the efforts of the inter-

national community in post-conflict peace-

building over whatever period may be neces-

sary.  

84. While the precise composition, proce-

dures and reporting lines of the Peacebuilding 

Commission will need to be established, they 

should take account of the following guide-

lines: 

(a) The Peacebuilding Commission should 

be reasonably small; 
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(b) It should meet in different configura-

tions, to consider both general policy issues 

and country-by-country strategies; 

(c) It should be chaired for at least one year 

and perhaps longer by a member approved by 

the Security Council; 

(d) In addition to representation from the 

Security Council, it should include repre-

sentation from the Economic and Social 

Council; 

(e) National representatives of the country 

under consideration should be invited to 

attend; 

(f) The Managing Director of the Inter-

national Monetary Fund, the President of the 

World Bank and, when appropriate, heads of 

regional development banks should be repre-

sented at its meetings by appropriate senior 

officials; 

(g) Representatives of the principal donor 

countries and, when appropriate, the principal 

troop contributors should be invited to par-

ticipate in its deliberations; 

(h) Representatives of regional and sub-

regional organizations should be invited to 

participate in its deliberations when such 

organizations are actively involved in the 

country in question.  

85. A Peacebuilding Support Office should 

be established in the Secretariat to give the 

Peacebuilding Commission appropriate Sec-

retariat support and to ensure that the Secre-

tary-General is able to integrate system-wide 

peacebuilding policies and strategies, develop 

best practices and provide cohesive support 

for field operations.  

Regional organizations 

86. In relation to regional organizations: 

(a) Authorization from the Security Coun-

cil should in all cases be sought for regional 

peace operations; 

(b) Consultation and cooperation between 

the United Nations and regional organizations 

should be expanded and could be formalized 

in an agreement, covering such issues as 

meetings of the heads of the organizations, 

more frequent exchange of information and 

early warning, co-training of civilian and 

military personnel, and exchange of personnel 

within peace operations; 

(c) In the case of African regional and 

subregional capacities, donor countries should 

commit to a 10-year process of sustained cap-

acity-building support, within the African 

Union strategic framework; 

(d) Regional organizations that have a cap-

acity for conflict prevention or peacekeeping 

should place such capacities in the framework 

of the United Nations Standby Arrangements 

System; 

(e) Member States should agree to allow 

the United Nations to provide equipment sup-

port from United Nations-owned sources to 

regional operations, as needed; 

(f) The rules for the United Nations 

peacekeeping budget should be amended to 

give the United Nations the option on a case-

by-case basis to finance regional operations 

authorized by the Security Council with 

assessed contributions.  

The Economic and Social Council 

87. The Economic and Social Council 

should provide normative and analytical lead-

ership in a time of much debate about the 

causes of, and interconnections between, the 

many threats we face. To that end, the Eco-

nomic and Social Council should establish a 

Committee on the Social and Economic 

Aspects of Security Threats.  

88. The Economic and Social Council 

should provide an arena in which States 

measure their commitments to achieving key 

development objectives in an open and trans-

parent manner.  

89. The Economic and Social Council 

should provide a regular venue for engaging 

the development community at the highest 

level, in effect transforming itself into a 

‘development cooperation forum’. To that 

end: 

(a) A new approach should be adopted 

within the Economic and Social Council 

agenda, replacing its current focus on admin-

istrative issues and programme coordination 

with a more focused agenda built around the 

major themes contained in the Millennium 

Declaration; 

(b) A small executive committee, com-

prising members from each regional group, 

should be created in order to provide orienta-

tion and direction to the work of the Eco-

nomic and Social Council and its interaction 

with principal organs, agencies and pro-

grammes; 
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(c) The annual meetings between the Eco-

nomic and Social Council and the Bretton 

Woods institutions should be used to encour-

age collective action in support of the Millen-

nium Development Goals and the Monterrey 

Consensus; 

(d) The Economic and Social Council, with 

inputs from its secretariat and the United 

Nations Development Group, should aim to 

provide guidance on development coopera-

tion to the governing boards of the United 

Nations funds, programmes and agencies; 

(e) The Economic and Social Council 

should provide strong support to the efforts of 

the Secretary-General and the United Nations 

Development Group to strengthen the coher-

ence of United Nations action at the field 

level and its coordination with the Bretton 

Woods institutions and bilateral donors.  

The Commission on Human Rights 

90. Membership of the Commission on 

Human Rights should be made universal.  

91. All members of the Commission on 

Human Rights should designate prominent 

and experienced human rights figures as the 

heads of their delegations.  

92. The Commission on Human Rights 

should be supported in its work by an advi-

sory council or panel.  

93. The United Nations High Commis-

sioner for Human Rights should be called 

upon to prepare an annual report on the situa-

tion of human rights worldwide.  

94. The Security Council and the Peace-

building Commission should request the High 

Commissioner for Human Rights to report to 

them regularly on the implementation of all 

human rights-related provisions of Security 

Council resolutions, thus enabling focused, 

effective monitoring of those provisions.  

The Secretariat 

95. To assist the Secretary-General, an 

additional Deputy Secretary-General position 

should be created, responsible for peace and 

security.  

96. The Secretary-General should be pro-

vided with the resources he requires to do his 

job properly and the authority to manage his 

staff and other resources as he deems best. To 

meet the needs identified in the present 

report, the Panel recommends that: 

(a) Member States recommit themselves to 

Articles 100 and 101 of the Charter of the 

United Nations; 

(b) Member States review the relationship 

between the General Assembly and the 

Secretariat with the aim of substantially 

increasing the flexibility provided to the Sec-

retary-General in the management of his staff, 

subject always to his accountability to the 

Assembly; 

(c) The Secretary-General’s reform pro-

posals of 1997 and 2002 related to human 

resources should now, without further delay, 

be fully implemented; 

(d) There should be a one-time review and 

replacement of personnel, including through 

early retirement, to ensure that the Secretariat 

is staffed with the right people to undertake 

the tasks at hand, including for mediation and 

peacebuilding support, and for the office of 

the Deputy Secretary-General for peace and 

security. Member States should provide 

funding for this replacement as a cost-effect-

ive long-term investment; 

 

(e) The Secretary-General should immedi-

ately be provided with 60 posts—less than 

1 per cent of the total Secretariat capacity—

for the purpose of establishing all the 

increased Secretariat capacity proposed in the 

present report.  

The Charter of the United Nations 

97. In addition to any amendment of Art-

icle 23 of the Charter of the United Nations 

required by proposed reform of the Security 

Council, the Panel suggests the following 

modest changes to the Charter: 

98. Articles 53 and 107 (references to 

enemy States) are outdated and should be 

revised. 

99. Chapter XIII (The Trusteeship Council) 

should be deleted. 

100. Article 47 (The Military Staff Com-

mittee) should be deleted, as should all ref-

erences to the Committee in Articles 26, 45 

and 46. 

101. All Member States should rededicate 

themselves to the purposes and principles of 

the Charter and to applying them in a pur-

poseful way, matching political will with the 

necessary resources. Only dedicated leader-

ship within and between States will generate 
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effective collective security for the twenty-

first century and forge a future that is both 

sustainable and secure.  

   
 

Source: United Nations, ‘A more secure 

world: our shared responsibility’, Report of 

the High-level Panel on Threats, Challenges 

and Change, UN documents A/59/565, 4 Dec. 

2004, and A/59/565/Corr.1, 6 Dec. 2004, 

URL <http://www.un.org/ga/59/documenta 

tion/list5.html>. For the synopsis and recom-

mendations of the report see the appendix to 

this Introduction, synopsis, pp. 11–14, and 

summary of recommendations, pp. 79–92. 
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