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1. Introduction

Article 10(1) of the Second UN Charter prescribes that this Protocol provide for the method of allocating
parliamentary seats among countries in the United Nations Parliamentary Assembly. Before explaining
how this Protocol accomplishes this objective, this Introduction will first give the Expert Commission’s
reasoning on two matters that our panel of reviewers has indicated would provide helpful context
additional to the Commentary in the Second UN Charter document for understanding the Protocol: 1) The
rationale for including the Parliamentary Assembly in the Second UN Charter; and 2) How we navigate the
challenge presented by Member States who would likely resist their citizens voting in popular elections.²¹

The Rationale for Including a United Nations Parliamentary Assembly in the Second UN Charter

When informed of the inclusion of the Parliamentary Assembly in the Second UN Charter, the first question
that often arises is: “Isn’t this new Parliamentary Assembly redundant of the existing General Assembly,
and therefore, merely an impediment to efficient decision-making at the United Nations?” The answer is
that the Parliamentary Assembly’s basis in legitimacy (or reason that its determinations should be
respected) is fundamentally different from that of the General Assembly, and this difference has
significant implications for the Parliamentary Assembly’s ability to make the entire United Nations system
more effective.  

The General Assembly’s claim to legitimacy springs from its status as a body that represents all the
Member States of the United Nations (as each State enjoys both a voice in the Assembly’s deliberations
and a vote in its decisions). The Parliamentary Assembly’s legitimacy, by contrast, would stem from its
status as an international body that gives representation, not to the Member States, but to their citizens,
either directly through their popular vote, or indirectly through their parliaments choosing their
representatives.²²

Having a United Nations organ that transcends states to represent citizens directly holds the potential to
transform global governance.²³ At the United Nations presently, states are the only source of the
organization’s power, and this makes it very difficult for the United Nations to act unless all states (or at
least all-powerful states) agree, which often does not happen. 

The United Nations’ inability to act is one manifestation of the broader problem inherent in a global
governance system that gives exclusive power to states rather than sharing it with citizens and their
representatives: First, it is inequitable. Those states that are larger and wealthier can channel their
resources into greater global diplomatic, economic, or military power, and they can use that power to
force their will on weaker states. Second, it hinders effective solutions to collective action problems.
Regardless of the dire consequences  (especially  resulting  from  existential  challenges  such  as  climate    
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²¹ These are only two of the many topics the Expert Commission considered in configuring the United Nations Parliamentary Assembly.
For further background reading on creating a transnational parliament, see Jo Leinen and Andreas Bummel, A World Parliament:
Governance and Democracy in the 21st Century, 2nd edition (2024); Maja Brauer and Andreas Bummel, A United Nations Parliamentary
Assembly: A policy review of Democracy Without Borders. (2020), and Richard Falk and Andrew Strauss, Toward Global Parliament,
Foreign Affairs (2001).
²² Under Article 10(3) of the Second UN Charter, this representation is to be realized either by way of citizens directly electing their
delegates to the Assembly, or in states where governments are not ready to allow such elections, by national parliaments appointing
such delegates (however, with a requirement of due representation for opposition political parties).
²³ Some observers have suggested that such an organ would be redundant of the Inter-Parliamentary Union (IPU), an organization
composed of parliamentarians from Member States, whose purpose is to facilitate dialogue and cooperation among the United Nations
181 member parliaments. The two bodies, however, are quite different. The IPU’s resolutions lack institutional authority within the United
Nations, while the Parliamentary Assembly is conceived as a formal principal organ of the UN and, therefore, as part of the decision-
making architecture of the organization.
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change), states, and especially powerful states, have the ability to undermine joint solutions to common
problems by refusing to participate in those solutions. Finally, the current system institutionalizes war.
Structured to give states the means (and often little alternative but) to use self-help to achieve their
objectives in international relations, that self-help too often comes to involve the use of force, even when
contrary to international law. The existence of weapons of mass destruction means we all live with the
constant threat that such uses of force could spiral into apocalyptic war.

In contrast, the Second UN Charter’s Parliamentary Assembly, which would answer to citizens rather than
states, offers the potential for a new kind of global politics. In the Parliamentary Assembly, delegates
would likely not vote (or at least not vote exclusively) along national lines.  Instead, they would tend to
form shifting non-militarized political coalitions with parliamentarians from other countries based upon
perceptions of interests, values, and ideology. 

24

Due to the media and other attention surrounding parliamentary elections and the Parliamentary
Assembly’s unique legitimacy as the one United Nations organ representing citizens, this new
parliamentary politics would likely become increasingly visible and important. While the Parliamentary
Assembly’s (along with the General Assembly’s) initial powers under the Second UN Charter would be
largely advisory,  its visibility and democratic imprimatur would mean that interest groups worldwide
would seek resolutions of support for their positions on matters of global public policy.

25

As more of the world’s political interests came into the orbit of the Parliamentary Assembly, and along
with it, the General Assembly, as forums for reaching political accommodation, a new politics akin to what
occurs in advanced democratic systems might come to transcend the current state-centric order. States
are, after all, only collectives of real people, and if those people world-wide transcend their states to bring
their political processes (and fealty to the results of those processes) to the United Nations, then it is
possible to envision the emergence of a transnational democratic system that could be more equitable,
effective, and peaceful. 

In this way, a new United Nations politics centered around an empowered Parliamentary Assembly and
General Assembly would help set the stage for the success of the Second UN Charter’s ambitious
innovations in disarmament  and the maintenance of global security,  environmental sustainability,
human rights, the creation of enforceable international law,  and effective dispute resolution,  as well as
in other areas where progress has been elusive under the current global system.

26 27 28

29 30

²⁴ The Second UN Charter requires that members of the Parliamentary Assembly act independently of their Member States. See Article
11(1) (“Members of the Parliamentary Assembly shall be independent from Member States. Member States and their representatives
shall not give instructions to Members of the Parliamentary Assembly.”), and Article 11(2) (“Any Member of the Parliamentary Assembly
who receives and complies with such instructions [from Member States] or who holds an official position within an executive branch of a
Member State, or within the United Nations, or any other public international organization shall not be accredited, or continue to be
accredited, to the Parliamentary Assembly.”).
²⁵ Under Article 12(1) the General Assembly would maintain the status of “the chief deliberative and policy making body of the United
Nations.” As with the General Assembly, most of the Parliamentary Assembly’s powers are advisory, however, the Second UN Charter
provides for two important exceptions. First, under Article 15, the two Assemblies may act concurrently by a four-fifths majority in each
one to promulgate resolutions that are binding on states if they determine that there is an “exigent situation that threatens human
species survival in whole or in part.” To protect state and citizen rights, such resolutions are subject to significant procedural limitations,
and (as is the case generally with provisions in the Second Charter) they are subject to judicial review by the International Court of
Justice. Second, under Article 12(3), the two assemblies acting concurrently by two-thirds majorities may vote to override a Permanent
Five Security Council veto. 
In addition to the above powers, under Article 12 (2), the General Assembly and the Parliamentary share general oversight
responsibilities over United Nations internal matters, including budget and spending (See Article 12(2) and Article 17), and when the two
Assemblies direct recommendations to Member States, those Member States have new responsibilities to report to the two Assemblies
on actions taken to implement those recommendations (See Article 14).
²⁶ See accompanying Roadmap Part I, on Disarmament and the Regulation of Armaments.
²⁷ See accompanying Roadmap Part II, on the establishment of a United Nations Peace Force. 
²⁸ See Chapter XII and accompanying Commentary (on the Earth System Council).
²⁹ See supra note 3, discussing Article 12(3) and Article 15 and accompanying commentary (giving the General Assembly and the
Parliamentary Assembly additional powers to promote enforceable international law). 
³⁰ See Article 93 and Article 35(1) of the Revised Statute of the International Court of Justice and accompanying commentary (giving the
Court compulsory jurisdiction). 
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That the Parliamentary Assembly might develop in this way is not merely theoretical or speculative. What
we have described above largely tracks the political trajectory of the world’s most significant experiment
in establishing a transnational parliament.  As the Second UN Charter allows,  the European Parliament
traces its origins to 1952, when the European Parliamentary Assembly was established with members
appointed by national parliaments of the states participating in the European treaty bodies that would
later form the European Union.  However, it wasn’t until 1979 that European governments became
sufficiently comfortable with the parliamentary idea to allow their citizens to directly elect their
representatives for the first time.

31 32
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The European Parliament followed a similar progression over the years toward accruing greater authority.
Originally conceived as a largely advisory body, the European Parliament’s powers have expanded
markedly through a series of successive treaties, most notably the Single European Act, the Maastricht
Treaty, the Amsterdam Treaty, the Nice Treaty, and the Lisbon Treaty. As the European public became
more comfortable with Parliament, and as the Parliament itself gained increased clout to advocate for its
own empowerment as an answer to the European Union’s lack of democracy, each treaty has
incrementally strengthened its legislative, budgetary, and supervisory roles, transforming it into a co-
legislator with the Council of the European Union.

Democracy is, of course, in retreat in many countries around the world, but as has been Europe’s
experience with the European Parliament, we still believe that the United Nations Parliamentary
Assembly’s status as the one United Nations organ representing citizens would be a robust engine of
empowerment, and with its empowerment, that the entire United Nations could become far more
effective. 

2. How We Navigate the Challenge Presented by Member States Who Would Likely Resist Their Citizens
Voting in Popular Elections

Perhaps the most difficult challenge we faced in drafting the Second UN Charter’s Chapter IV provisions
establishing the Parliamentary Assembly was how to provide for a popularly elected parliamentary body
when many of the United Nations Member States are not committed (or are not unqualifiedly committed)
to allowing free and fair elections to national parliaments. Not only would those Member States be unlikely
to support including such an innovation as part of the Charter, but even if it was included, it is difficult to
imagine most of them facilitating popular elections within their territories.

Our best, though imperfect, response to this challenge is to provide Member States with the option
(included in Second UN Charter Article 10(3)) of allowing Member States to substitute elections by their
national parliaments for popular elections to the Parliamentary Assembly (emulating the early European
Parliament’s above described delegate selection method).    To  help ameliorate  the negative impact of35

 While the European Parliament is the only transnational parliament that currently provides for citizens to elect representatives in direct
elections, there are several other important international organizations with transnational parliaments. Among the most important is the
Pan-African Parliament of the African Union, whose founding protocol references the aspiration that the parliament eventually move
towards direct elections by citizens (see Article 5(3) of the Protocol of the Constitutive Act of the African Union relating to the Pan-
African Parliament, June, 2014). Other noteworthy transnational parliaments of international bodies include: the Parliament of South
American regional trade integration organization Mercosur, the Inter-Parliamentary Assembly of the Association of Southeast Asian
Nations (ASEAN), the Arab Parliament of the Arab League, the Parliament of the Economic Community of West African States (ECOWAS) ,
the Interparliamentary Assembly of the Commonwealth of Independent States (CIS), the Parliamentary Assembly of the Council of
Europe, and the NATO Parliamentary Assembly (NATO PA).
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 See supra note 2.32

 It began as the Common Assembly of the European Coal and Steel Community, pursuant to the first of the treaties that eventually led
to the European Union. The Assembly met for the first time in Strasbourg in 1958.

33

 For a brief overview of this evolution, see Fact Sheets on the European Union, The European Parliament: Historical Background.34

 See supra note 2.35
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this provision on the Parliamentary Assembly’s claim to democratic legitimacy, Article 10(3) requires that
if Member States choose elections by their national parliaments, then “the election [to the Parliament]
shall reflect as well as possible the proportional representation of different political groupings within the
legislative branch.” At least among the delegations elected by parliaments from partially democratic
countries, where opposition parties manage to secure parliamentary representation, the implementation
of this provision would ensure some diversity of perspective.36

Regardless of this provision for inclusion of opposition parliamentarians, however, it is admittedly the case
that if our goal is to provide for a parliamentary body that truly reflects the popular will, then that goal is
undermined by placing delegate selection in the hands of national parliamentarians whose own
democratic credentials may be questionable and who in the most authoritarian countries may be
minimally distinguishable from the governing regime. Nevertheless, when weighed against the alternative
of postponing the establishment of the Assembly until all the Member States of the United Nations
become democratic (which may never happen), we felt it best to move forward with the most
democratic parliament now possible. 

Viewed optimistically, the contradiction of having some less-than-democratically selected
representatives in a democratic assembly will generate a tension between the imperfect reality of the
Parliamentary Assembly and its democratic ideals. Our expectation is that this tension would provide a
continual impetus for reform that can be seized upon when world conditions allow. If states—perhaps
those in Europe with experience of popular elections to the European Parliament—lead initially by holding
popular elections and over time more countries were to follow suit, one can imagine a critical mass of
states coming to allow popular elections to the Parliamentary Assembly. Pressure might then build both
inside and outside of holdout states for their citizens to no longer be among the dwindling minority denied
their right to select their representatives. 

If this were to happen, the view that democracy must begin at the state level before the United Nations
can implement a democratic assembly might be turned on its head. Rather than wait for domestic
democratic practices to flow up to the international system, perhaps a growing familiarity and comfort
with the United Nations Parliamentary Assembly can help encourage the adoption of such practices
within Member States themselves.

3. Explanation of the Protocol on the Composition of the United Nations Parliamentary Assembly

Article 10(1) of the Second UN Charter provides that the sole purpose of this Protocol shall be to prescribe
the composition of the Parliamentary Assembly (PA) consistent with the principle of degressive
proportionality. In accordance with Article 21(1) of the Second UN Charter, more specific directives to
implement this Protocol (as well as other matters that are necessary to establish the proper procedural
workings of the Parliamentary Assembly but are not provided for in the Second UN Charter) will be
incorporated into the Parliamentary Assembly’s Rules of Procedure.

As the Parliamentary Assembly develops in the future other changes to the composition of the Assembly
could be established either by amendment to this Protocol or to the Second UN Charter itself. For
example, the Parliamentary Assembly could in the future provide historically unrepresented populations
with meaningful opportunities to be heard within the UN. While the initial allocation of seats in the
Parliamentary Assembly is based on recognized Member States, future institutional developments could
incorporate mechanisms that transcend state-centric frameworks for the allocation of seats.

The  principle  of   degressive   proportionality  and  An  Indicative   Scenario  for  Parliamentary  Assembly

 The Pan African Parliament has had some success implementing a similar provision prescribed by the Protocol to the Constitutive Act
of the African Union Relating to the Pan African Parliament (see Article 5.1(b)).

36
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representation set forth in the Commentary to Chapter IV of the Second UN Charter provide an overview
of how the concept of degressive proportionality applies to the potential allocation of PA seats among
United Nations Member States. To demonstrate proof of concept, this Protocol provides one among many
examples of such an allocation of seats that would be available to Member States. Our work is for
illustrative purposes, and we do not wish to take a political position on the substantive question of what
would be the best allocation of seats. 

Following the European Union’s example of the decisions taken on the composition of the European
Parliament,  the Protocol could identify the number of seats allocated to each Member State without (at
least initially) including the formula used to allocate those seats. This would give Member States more
flexibility, particularly in dealing with rounding effects. The formula producing the allocation of seats
provided for in the Protocol is described below, and the accompanying Table summarizes the numerical
computations resulting from the application of the formula.

37

Numerous different formulas are conceivable to achieve an allocation of seats that are aligned with the
requirements set down in the Second UN Charter: two seats per country as a minimum, degressive
proportionality with population size as the relevant metric, a total of no more than 600 seats in the first
ten years, and no more than 800 thereafter, and no more than 10% of total seats for any single country. 

The requirement of allocating a minimum number of two seats to each country already implies a system
of degressive proportionality. For instance, if the 128 least populous UN Member States accounting for 8.4%
of the world’s population are allocated among them 256 seats, as the Second UN Charter requires, this
would be equivalent to 42.7% of the initial maximum total number of 600 seats. 

At the same time, a suitable model needs to strike a balance between the two largest Member States,
China and India (who together make up around 36% of the world’s population), and the rest of the
membership.

Possible approaches involve:

a) First allocating the minimum number of two seats to Member States (193 x 2 = 386) and then using a
formula to allocate the remaining seats among them (214 in the initial stage: 386 + 214 = 600); or 

b) Using a formula to allocate a number of seats across Member States and then allocate 1 or 2 seats to
those states that under the formula do not receive the required number of two seats, as could well
happen  given  the great variance  in  the   populations  of  Member States ranging from  over  1.4 billion in
China and India to under 15,000 in the case of some of the small Pacific Island States.

In terms of formula specifics, some of the options available are:

c) Direct proportional allocation according to population size or,

d) Using the nth root of a Member States’ population size, where n can be a non-integer number, a
technique otherwise known in the relevant literature as the Penrose method (which uses the square root).
Of course, only whole numbers can be allocated so there would be rounding effects in any formula.

The scenario used in this document combines the features b) and d) above and the results are presented
in summary fashion in Table 1. This method might be characterized as using a “strong” application of the

 Cf. European Parliament resolution A9-0214/2023 of 15 June 2023 and European Council decision 2023/2061 of 22 September 2023.37
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principle of degressive proportionality, since it allocates 2 seats to a large number of Member States and
a proportionally smaller number to the most populous states. For instance, Pakistan, Indonesia, the United
States, China and India, the 5 countries with the largest populations in the world, accounting for 46.5% of
the world's population, are allocated a total of 60 seats, or 10% of the 600 seats in the first PA. 

While the square root has often been suggested in the literature on degressive proportionality, any other
root can achieve the same effect of degressively proportional allocation. In this particular case, the root of
2.5 has been chosen to give a slightly higher rate of degressivity, and a scaling factor of approximately
0.0037 applied to achieve the desired 600 seats.

The formula would look like this for any given Member State: 

rounded to the nearest whole number of seats, subject to a minimum of 2 seats per Member State.

Article 3 of the draft Protocol enables the General Assembly and Parliamentary Assembly to make
adjustments “if and when” they deem appropriate (para. 1) but no later than ten years after the entry into
force  of  the  Second  UN  Charter (para. 2).   Such  adjustments  could  entail   implementing  entirely new
approaches and formulas or simply updating the allocation figures based on new population data. The
underlying data could be provided by the UN Population Division based on their official estimates. 

4. Protocol Articles 

The Member States of the United Nations:

Recognizing in accordance with Article 10 Paragraph 1 of the Second UN Charter of the United Nations
that:
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Seats per
nation

No. of
nations % No. of seats % Pop. in millions % Avg. pop.

per seat (M)

2 114 59.07% 228 38.00% 450.82 5.70% 1.98

3–4 50 25.91% 174 29.00% 1,373.98 17.38% 7.90

5–6 20 10.36% 108 18.00% 1,659.76 20.99% 15.37

7–10 7 3.63% 56 9.33% 1,593.89 20.16% 28.46

11–17 2 1.04% 34 5.67% 2,829.35 35.78% 83.22

Total 193 100% 600 100% 7,907.80 100% 13.18

Table: A Parliamentary Assembly Member Distribution

The composition of the Parliamentary Assembly shall be established by a Protocol to be adopted
by Member States;

The membership in the Parliamentary Assembly shall be allocated degressively proportional to
the population of the Member States;

Each Member State shall be allocated a minimum of two representatives and no Member State
shall be allocated more than 10 percent of seats;



The total number of members of the Parliamentary Assembly shall not exceed 800 nor fall below
400;

In the first ten years following the entry into force of this Second UN Charter, the total number of
members shall not exceed 600.
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Provide as follows:

Article 1

Each Member State of the United Nations shall be allocated two seats in the Parliamentary Assembly.

Article 2

The following Member States shall be allocated additional seats:

1. One additional seat: Bolivia, Tunisia, Burundi, Benin, Rwanda, Guinea, Zimbabwe, Cambodia, Senegal,
Guatemala, Somalia, Netherlands, Chad, Ecuador, Romania, Chile, Kazakhstan, Zambia, Malawi, Syria, Sri
Lanka, Mali, Burkina Faso, Australia, Korea (North), Niger;

2. Two additional seats: Cameroon, Côte d'Ivoire, Venezuela, Madagascar, Nepal, Mozambique, Ghana,
Yemen, Malaysia, Peru, Angola, Uzbekistan, Saudi Arabia, Poland, Morocco, Ukraine, Canada,
Afghanistan, Iraq, Algeria, Argentina, Sudan, Uganda, Spain;

3. Three additional seats: Korea (South), Colombia, Kenya, Myanmar, Italy, South Africa, Tanzania, United
Kingdom, France, Thailand, Germany, Turkey;

4. Four additional seats: Iran, Vietnam, Congo (Brazzaville), Egypt, Philippines, Ethiopia, Japan, Mexico;

5. Five additional seats: Russian Federation and Bangladesh;

6. Six additional seats: Brazil, Nigeria, Pakistan;

7. Seven additional seats: Indonesia and United States of America;

8. Fifteen additional seats: China and India.

1. Taking notice of Article 10 (2) of the Second UN Charter, the General Assembly and the Parliamentary
Assembly shall review the composition of the Parliamentary Assembly determined by this Protocol and
put amendments to a vote upon their initiative if and when they deem adjustments appropriate.

2. Taking notice of Article 10 (1) d. of the Second UN Charter, this Protocol and the composition of the
Parliamentary Assembly shall be reviewed by the General Assembly and the Parliamentary Assembly
after ten years following the entry into force of the Second UN Charter in consideration of increasing the
total number of members of the Parliamentary Assembly. 

3. Taking notice of Article 10 (3) of the Second UN Charter, upon the inception of the Parliamentary
Assembly, Member States are encouraged to avail themselves of the option to allocate their seats in
that body by way of popular vote in free, fair, and competitive elections based upon the principle of
proportional representation, and that those states that do not avail themselves of that option upon the
inception of the Parliamentary Assembly, are encouraged to continue to consider transitioning to that
option in future years. 

Article 3
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