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CHINA’S GROWING ROLE IN UN PEACEKEEPING

EXECUTIVE SUMMARY AND RECOMMENDATIONS

Over the past twenty years China has become an active
participant in UN peacekeeping, a development that
will benefit the international community. Beijing has the
capacity to expand its contributions further and should
be encouraged to do so. China’s approach to peace-
keeping has evolved considerably since it assumed its
UN Security Council (UNSC) seat in 1971, when it
rejected the entire concept of peacekeeping. Now, with
over 2,000 peacekeepers serving in ten UN peacekeep-
ing operations worldwide, China’s motivations for sup-
porting and participating in peacekeeping have led it
to adopt a case-by-case approach that balances those
motivations against its traditional adherence to non-
intervention. This pragmatic policy shift paves the way
for China to provide much-needed personnel as well
as political support and momentum for peacekeeping at
a time when both conflicts and peacekeeping operations
are becoming more complex. China’s involvement also
further binds it to the international system.

Demand for blue helmets far outpaces supply, and shows
no sign of abating. Concurrent to the sharp increase in
peacekeeping missions since the end of the Cold War,
Western countries have been withdrawing or reducing
their commitments. While continuing to provide robust
financial support to UN peacekeeping, they send far
fewer personnel. Although China’s financial support for
peacekeeping remains modest, it is now the second
largest provider of peacekeepers among the five per-
manent members of the UNSC. While it does not cur-
rently provide combat troops, its provision of civilian
police, military observers, engineering battalions and
medical units fills a key gap and is important to the
viability and success of UN peacekeeping operations.

China’s increasing role reflects changed foreign policy
priorities as well as pragmatic considerations. Multi-
lateralism has become central to China’s efforts to
project its influence abroad, pursue its interests and
cultivate its image as a “responsible great power”.
Participation in peacekeeping serves these ends as a
relatively low-cost way of demonstrating commitment
to the UN and to international peace and security. It
has also served to counter fears of China’s growing

power — the “China threat” — by deploying military
personnel for peaceful ends.

While China’s expanded role in peacekeeping is wel-
comed by the UN and many countries, there are some
concerns. China’s support for problem regimes in the
developing world has fed suspicions that Chinese peace-
keeping is primarily motivated by economic interests.
In fact, China’s economic and peacekeeping decision-
making tracks operate separately, and tensions between
the Ministry of Foreign Affairs (MFA), military and
economic actors ensure that there is still no overall
strategic approach to peacekeeping. Another concern
is that in several cases, China has sent peacekeepers
only after giving support to actors that aggravated the
situation. While true of all major powers, meaningful
political support for peacekeeping should involve a more
strategic approach to promoting stability earlier on.

At the same time, China’s relationships with difficult
regimes may well benefit UN peacekeeping efforts.
China can bring to the table valuable political capital
and economic leverage, in some cases even encourag-
ing host countries to consent to peacekeeping operations,
as seen in Sudan. The exposure China gains to conflict
situations and to UN working methods through peace-
keeping operations is also likely to encourage it to
become more active in conflict resolution in the future.

Beijing is cautiously considering calls by the UN and
many Western countries, including the U.S., UK, Can-
ada, Norway, France and Sweden, to increase its contri-
bution to peacekeeping. While China benefits from its
involvement in peacekeeping, particularly in terms of
helping its military and police professionalise, train and
gain valuable field experience, there are several con-
straints on its capacity to do more. Although willing
to shoulder more of the responsibilities for international
peace and security, it worries about overstepping the
boundary between responsible and threatening. There
are also practical difficulties in training personnel,
particularly in the necessary language skills. A further
limitation is the division along different branches of
the Chinese government on the issue of peacekeeping
and the extent of Chinese engagement.
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Overall, China’s growing role is helping to fill the
growing shortfall in capacity and resources. The lack
of available and qualified police for peacekeeping is
one area in which China is already making a signifi-
cant contribution. As a low-cost and effective means of
contributing to international peace and stability, China
should be encouraged to continue increasing its par-
ticipation in peacekeeping, and the UN and Western
countries should continue to provide support to and
encourage China in its peacekeeping efforts.

RECOMMENDATIONS

To the Government of the People’s
Republic of China:

1. Ensure political support to UN peacekeeping, by
playing a more active role in responding to con-
temporary peacekeeping challenges, both in terms
of the continuing development of UN peacekeep-
ing doctrine in the Security Council and the devel-
opment and review of specific UN peacekeeping
mandates.

2. Take a more strategic rather than reactive approach
to peacekeeping on the Security Council, support-
ing earlier and more effective intervention.

3. Increase significantly financial, material and per-
sonnel contributions to UN peacekeeping.

4. Enhance regional and international cooperation and
sharing of expertise on peacekeeping training for
police, combat troops and non-combat troops, includ-
ing with regard to language training.

5. Encourage cooperation and joint programming
between the Civilian Peacekeeping Police Train-
ing Centre in Langfang and the People’s Liberation
Army Peacekeeping Training Centre in Huairou.

6. Establish a dedicated peacekeeping affairs office
under the bureau of international organisations in
the MFA for the purpose of developing and coor-
dinating peacekeeping policy, and managing com-
munication between relevant government bodies
and between Beijing and the permanent mission
to the UN in New York.

To the United Nations Secretariat:

7. Encourage China to increase its military and police
personnel contributions to UN peacekeeping opera-
tions and to discuss modalities of increased partici-
pation.

8. ldentify gaps or problems in peacekeeping mis-
sions that China’s troop deployments or material
contributions can solve, as its deployment of non-
combat units has already done.

9. Provide technical assistance to enhance Chinese
peacekeeping training and capacity, and identify
potential bilateral partners to provide such assistance.

10. Encourage the application of qualified Chinese mili-
tary, police and civilian officials for positions at
all levels in UN peacekeeping missions and the
Department of Peacekeeping Operations (DPKO).

To United Nations Member States:

11. Western member states should reaffirm political and
practical commitments to peacekeeping to bring
them into line with financial commitments, paying
particular attention to troop and police contribu-
tions, leading by example in their encouragement
of China’s efforts.

12. Publicly ask China to increase its military and
police personnel contributions to UN peacekeeping
operations.

13. Consult regularly with China at the highest level
on conflict situations and areas of shared strategic
concern, and ways in which peacekeeping mis-
sions can achieve common goals in those areas.

14. Enhance peacekeeping-related assistance to China,
including military-to-military exchanges and language
training programs for peacekeeping personnel.

Beijing/New York/Brussels, 17 April 2009
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I. INTRODUCTION

Upon assuming its seat in the UN Security Council
in 1971, the People’s Republic of China® was firmly
opposed to all peacekeeping actions on the basis that
they constituted interference in countries’ internal
affairs, violated state sovereignty, and were nothing more
than manifestations of great power politics. Since 1989,
however, China has sent more than 10,000 peace-
keepers? on 22 peacekeeping missions, with a rapid
surge taking place in the past six years.® In 2000,
China deployed fewer than 100 peacekeepers, but the
years thereafter have seen a twenty-fold increase.*
China currently has over 2,000 personnel in the field
serving in UN peacekeeping operations, second to
France among the five permanent members (P-5) of
the Security Council and fourteenth among 119 troop-
contributing countries.® Its political support for UN
peacekeeping missions has also evolved considerably,
and its previous staunch adherence to non-interference
has ceded considerable ground to a pragmatic, interest-
driven approach.

China’s growing contributions are taking place in an
increasingly complex and challenging environment for
peacekeeping. UN peacekeeping has expanded signifi-
cantly in the last eight years, with expenditures bal-
looning from $2 billion to nearly $8 billion per year.
The demand for peacekeeping missions continues to
grow. At the end of 2008 the Security Council author-
ised 3,000 extra peacekeepers in the Democratic

" Hereafter, China.

2«peacekeepers” includes personnel performing a variety of
functions within a peacekeeping mission, including combat
troops (which China has yet to contribute), police, medical
specialists, engineers, military observers and other support-
ing personnel.

#«China’s National Defence in 2008”, White Paper, Informa-
tion Office of the State Council of the People’s Republic of
China, 20 January 2009.

*Bates Gill and Chin-hao Huang, “China’s Expanding Peace-
keeping Role”, SIPRI Update, Stockholm International
Peace Research Institute, January 2009, at www.sipri.org/
contents/update/09/01/essay.html.

®Ibid. For a list of the countries in which China is currently
serving, see Appendix A.

Republic of Congo (MONUC), the largest peacekeep-
ing operation currently deployed, and at the beginning
of 2009 it approved a new mission in Chad (MINUR-
CAT). Even as the African Union (AU)-UN hybrid
mission for Darfur is still in deployment phase and does
not have enough air support to carry out its mandate,
the Security Council is considering authorising a 28,000-
strong mission for Somalia.

Most critically, the UN has had to carry out peace-
keeping in extremely challenging security environments.
Since the end of the Cold War, as the nature and
complexities of conflicts have changed, the strategic
context for UN peacekeeping has also changed. In some
cases, peacekeeping operations deploy where conflicts
are still ongoing or peace is fragile, state authority is
weak, and consent of the host government is either
ambivalent or absent. Consequent reform of the UN
peacekeeping system has attempted to address the
inability of peacekeepers to effectively respond, with
the Security Council increasingly giving UN peace-
keeping operations robust mandates that allow peace-
keepers to take all necessary action to protect civilians.

However, as seen with the crisis in eastern Congo in
autumn 2008, the capacity of UN missions to respond
to violence is limited, and fears of failure have prompted
both the Security Council and the Department of Peace-
keeping Operations (DPKO) to undertake reviews of
UN peacekeeping. Under-Secretary-General Alain Le
Roy has said that 2009 will be a critical year for peace-
keeping and that DPKO is today “operating far above
the pace set by the Brahimi report of one deployment
per year”.® With some 112,000 field personnel serv-
ing in eighteen military deployments and numerous
peacebuilding and political missions, the world body
is struggling with “sheer overstretch”, as the gap wid-
ens between supply and demand, both for numbers
and types of personnel.

Le Roy also noted the discrepancy in troop commit-
ments across member states, and that DPKO contin-
ues to rely on a small group of countries for the bulk
of troop contributions. “With increasing demands for
ever more robust mandates, can the organisation man-

®See Section I1.E.1.
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age without more burden-sharing and broader partici-
pation of its members in contributing troops?” he asked.’

As demands on UN peacekeeping increase, with man-
dates becoming more expansive and operating envi-
ronments more complex, a wide-ranging debate about
the evolution of peacekeeping is underway at the UN.
This report does not attempt to address these broader
issues, but instead focuses on China.

Traditional peacekeeping, complex peacekeeping,
and peace enforcement.

e Traditional peacekeeping

Traditional UN peacekeeping operations are deployed
as an interim measure to help manage a conflict and
create conditions in which the negotiation of a lasting
settlement can proceed. The tasks assigned to tradi-
tional peacekeeping operations are essentially military
in character and limited to monitoring, supervising and
verifying ceasefires and early stage peace agreements,
primarily in inter-state conflicts. Seen as a complement
to diplomatic peacemaking, traditional peacekeeping
operations are useful in helping to restore peace when
the political process already has momentum.® Tradi-
tional peacekeeping operations do not normally play a
direct role in political efforts to resolve a conflict, which
must be played by other actors such as bilateral part-
ners to the parties, regional organisations or even UN
special envoys. As a result, some traditional peacekeep-
ing operations are deployed for decades before a last-
ing political settlement is reached between the parties.

China overcame its initial opposition to traditional
peacekeeping and began to support such missions in
the late 1980s, asserting that peacekeeping operations
must be carried out under the authorisation and guid-
ance of the Security Council (see Section 11.D). The
traditional model of peacekeeping, though rarely used
in current practice, is closest to the Chinese conception
of peacekeeping. Chinese official policy is based upon
the three basic underlying principles of traditional peace-
keeping: voluntary consent of all parties to the conflict
to the mission’s activities; the impartiality and neu-
trality of the peacekeepers; and the minimum use of

" Alain Le Roy, speech before the General Assembly Special
Committee on Peacekeeping, meetings 206 and 207, 24 Feb-
ruary 2009.

8 Al definitions are taken from the following: “United Nations
Peacekeeping Operations Principles and Guidelines (Cap-
stone Doctrine)”, United Nations, DPKO, department of field
support, 2008, http://pbpu.unlb.org/pbps/Library/Capstone_
Doctrine_ENG.pdf.

°Gareth Evans, The Responsibility to Protect (Washington
DC: The Brookings Institution Press, 2008), p. 120.

force, only as a last resort or in self-defence. However,
in practice, rather than being restricted by those prin-
ciples, it considers each mission on a case-by-case
basis (see Section 1V).

e  Multi-dimensional peacekeeping

The transformation of the international environment
since the end of the Cold War has given rise to a new
generation of “multi-dimensional” UN peacekeeping
operations. These operations typically deploy in the
aftermath of violent internal conflict and may employ
a mix of military, police and civilian capabilities to
support the implementation of a comprehensive peace
agreement.

The core functions of a multi-dimensional peacekeep-
ing operation extend beyond traditional peacekeeping
to include tasks such as disarmament, demobilisation
and reintegration, organising and supervising elections,
assisting in the implementation of constitutional or
judicial reform, restructuring and reforming the secu-
rity sector and providing humanitarian relief.’® These
operations make up the majority of the new genera-
tion of peacekeeping operations, routinely containing
elements from Chapter VII, including “taking neces-
sary action” to protect civilians.

China has expressed discomfort with the principle of
complex or multi-dimensional peacekeeping. The Chi-
nese permanent representative to the UN routinely warns
that these types of peacekeeping missions should not
be taken as a precedent, but rather considered as excep-
tions to the limits of traditional peacekeeping. How-
ever, in practice, China has not only supported but also
contributed to multi-dimensional peacekeeping mis-
sions, including UNAMID (Darfur), UNMIS (Sudan)
and MONUC (Democratic Republic of Congo). And
despite its views on the importance of state sovereignty,
China has supported and participated in transitional
administrations,*! such as MINUSTAH (Haiti). (See
Section I1.E.1.)

e Peace enforcement

Peace enforcement involves the application, with the
Security Council authorisation, of a range of coercive
measures, including the use of military force. Such
actions are authorised to restore international peace
and security in situations where the Security Council

9«ynited Nations Peacekeeping Operations Principles and
Guidelines”, United Nations, DPKO, department of field
support, 2008.

1 A transitional administration assumes both de jure and de
facto sovereignty over the territory concerned. Richard Caplan,
International Governance of War-Torn Territories: Rule and
Reconstruction (Oxford, 2006).
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has determined the existence of a threat to the peace,
breach of the peace or act of aggression. The Security
Council may use, where appropriate, regional organi-
sations and agencies for enforcement action under its
authority.

China’s position on peace enforcement operations
shows a similar dissonance between rhetoric and prac-
tice as seen with multi-dimensional peacekeeping.
While Chinese policy elites have expressed consider-
able concern over the West’s “new interventionism”
in Kosovo and Irag, China’s actual position on peace
enforcement operations has been far more nuanced and
pragmatic. It supported the resolutions authorising
IFOR and KFOR in Bosnia and peace enforcement
operations in Somalia in the early 1990s. Although
it opposed the first Gulf War, China abstained and
allowed Resolution 678, authorising member states to
use all necessary means to restore international peace
and security after Irag’s invasion of Kuwait, to pass.
Despite its opposition to intervention in Kosovo and
damage to its embassy in Belgrade, China has supported
every operation in Kosovo since, including peace
enforcement operations (see Section 1V.B).

II. CHINA’S CHANGING ATTITUDE

A. PRE-1971: CONDEMNATION

In the years before the Chinese seat at the UN was
handed over from the Republic of China (Taiwan) to
the People’s Republic of China, Beijing expressed
strong opposition to all peacekeeping operations and
acrimony toward the UN. China viewed the UN primar-
ily as an instrument for the U.S. and USSR to expand
their respective Cold War spheres of influence. It har-
boured a special distrust of the UN ever since the 1951
Korean War, where there were direct clashes between
Chinese and UN forces, and the General Assembly
adopted a resolution branding China an “aggressor”.
Condemnation of UN activities peaked in 1965: in
addition to several statements disparaging the organi-
sation that year,'? a government publication termed the
General Assembly’s establishment of the Special Com-
mittee for Peacekeeping Operations™ a plot by the U.S.
to “convert the United Nations into a US-controlled
headquarters of international gendarmes to suppress and
stamp Ollj;[ the revolutionary struggles of the world’s

people”.

Beijing’s objections to international interventions have
a long history and remain an important element of
Chinese foreign policy today. After coming to power
in 1949, the Chinese Communist Party’s foreign pol-
icy promoted the concept of “peaceful coexistence”,
based on five principles, including non-interference in

2Then Foreign Minister Chen Yi stated at a press confer-
ence, “The United Nations has long been controlled by the
United States and has today become a place where two big
powers, the United States and the Soviet Union, conduct po-
litical transactions. This state of affairs has not changed al-
though dozens of Afro-Asian and peace loving countries
have made no small amount of efforts in the United Nations.
China need not take part in such a United Nations”. Peking
Review, no. 3 (1965), pp. 11-12.

3 The special committee was established by the General
Assembly on 18 February 1965 to conduct a comprehensive
review of all issues relating to peacekeeping. It reports to the
General Assembly on its work through the Fourth Commit-
tee (Special Political and Decolonization) and comprises 124
member states, mostly past or current contributors of peace-
keeping operations. Other member states, as well as the
European Union (European Commission), the International
Committee of the Red Cross (ICRC) and the International
Criminal Police Organization (Interpol), participate as ob-
servers. “UN General Assembly and Peacekeeping”, United
Nations, at www.un.org/Depts/dpko/dpko/ctte/CTTEE.htm.
“The article continued that UN peacekeeping operations un-
til then had always “protected the interests of imperialism
and undermined the efforts of the peoples to win freedom
and independence”. Peking Review, no. 10 (1965), p. 15.
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the internal affairs of other states and respect for terri-
torial integrity and sovereignty." While these five prin-
ciples were subordinated to Mao Zedong’s support for
revolutionary insurgencies in the 1960s and 1970s,
with the Deng Xiaoping era, Beijing refocused on the
principles of non-interference and respect for state sov-
ereignty. Deng exemplified Chinese strategic thinking
when he urged the country to “Observe calmly; secure
our position; cope with affairs calmly; hide our capa-
bilities and bide our time; be good at maintaining a

low profile; and never claim leadership”.*®

Chinese reluctance to be seen to criticise or interfere
has been reinforced by China’s view of itself as a vic-
tim of hegemonic predation by stronger colonial pow-
ers over the past century and a half, a period termed
by Chinese historians as the 150 years of invasion,
humiliation and loss of sovereignty.'” The resulting
aversion to intervention persists to this day as a potent
force in both popular consciousness and the mindset of
policymakers. In the view of many Chinese policy-
makers, if they were to actively censure other countries,
would that not be an invitation for other countries to
intrude on Chinese affairs?"®

B. 1971-1980: OPPOSITION AND
NON-PARTICIPATION

Upon joining the UN in 1971, China was largely inac-
tive in peacekeeping, still condemning peacekeeping
operations'® and refusing to contribute.?’ In addition

The three remaining principles of the “Five Principles of
Peaceful Coexistence” (FH-¥-3L4bkFimi /i) are mutual non-
aggression, equality and mutual benefit, and peaceful co-
existence with other countries, regardless of political system.
WG SRR . VUL, RORIENG . T, 4
Ak,

Y Orville Schell, “China reluctant to lead”, YaleGlobal, 11
March 20009.

8 bid.

9 At a Security Council meeting discussing the deployment
of the UN Emergency Force Il (UNEF I1) to the Suez Canal
on 25 October 1973, China’s then ambassador to the UN,
Huang Hua, stated, “China has always been opposed to the
dispatch of the so-called ‘peacekeeping forces’. We maintain
the same position with regard to the present situation in the
Middle East. Such a practice can only pave the way for fur-
ther international intervention and control with the super-
powers as the behind-scenes-boss”. Samuel S. Kim, China, the
United Nations and World Order (Princeton, 1979), p. 241.
“When attending its first budgetary review meeting in the
UN on 9 October 1972, China’s representative said, in refer-
ence to UN peacekeeping, “The Chinese delegate opposes
the expenditures for this item in the UN, we will also not as-
sume any responsibilities”. #fJz% [Zhong Longhu], 4%
[Wang Jun] (= [ % 864 E 4E 5 F AT sh MRS 3 5)
[“China’s Understanding of and Participation in UN Peace-

to having a closed-door policy, China was embroiled
in the Cultural Revolution, and to a certain extent, felt
indebted to other developing countries for their help
in restoring its seat at the UN.* More importantly,
China saw itself as ideologically aligned with the
Third World, opposed to Western imperialism and
colonialism, and a defender of the Third World national-
ist movements that had rolled across Asia and Africa.
It was therefore strongly opposed to any third party
actions — including peacekeeping — within newly inde-
pendent countries, arguing that they constituted inter-
ference in internal affairs and violated their state
sovereignty and territorial integrity.

With the exception of issues involving Taiwan,?* China
chose to abstain or simply not participate in voting,
thereby allowing Security Council resolutions to go
forward.?® It was during this time that China created a
“fifth voting style” whereby it would be present for —
but not participate in — the vote.** The practice, which
continued into the 1980s,% allowed it to honour the

keeping™], 24/C+ /& & ##77 [Study of Modern China], vol.
13, no. 6 (November 2006).

2L China identified itself with the developing world by evok-
ing common historical experiences and similarity of views
about UN peacekeeping operations as an act of superpower
“power politics”, a pretext deployed to justify U.S. or Soviet
intervention in the affairs of small states. See Yeshi Choedon,
“China’s Stand on UN Peacekeeping Operations: Changing
Priorities of Foreign Policy”, China Report, vol. 41, no. 1
(2005), pp. 39-57; and Pang Zhongying, “China’s changing
attitude to UN peacekeeping”, International Peacekeeping,
vol. 12, no. 1 (Spring 2005), p. 88.

22gee Section 111.E, “The One China Policy”.

2 At a Security Council meeting discussing the dispatch of
the UN Emergency Force Il (UNEF I1) on 25 October 1973,
after registering China’s continued opposition to the dispatch
of peacekeeping forces, China’s representative to the UN,
Huang Hua, stated that China was “not in a position to veto
the draft resolution” because of the “requests repeatedly
made by the victims of aggression”. Kim, China, the United
Nations and World Order, op. cit., p. 241. China did exercise
its veto twice during this period for non-Taiwan related mat-
ters, on 25 August 1972 to block Bangladesh’s membership
of the UN and on 10 September 1972, together with the
USSR, to block amendments to a resolution condemning the
violation of the 1967 ceasefire in the Middle East. Neither
veto involved peacekeeping matters.

*There are usually four types of voting behaviours in the
UN Security Council: (1) voting for, (2) voting against, (3)
abstention and (4) being absent and refusing to participate in
voting. China, however, would be present during the UNSC
voting process but not participate in the vote. {1 [E iz
4 E2#1) [“The Early Days after China’s Return to the UN™],
o1 /5 %/ /7% F[China News Week], 19 September 2005, at
www.chinanewsweek.com.cn/2005-09-25/1/6364.html.
%Yin He, “China’s Changing Policy on Peacekeeping Op-
erations”, Institute for Security & Development Policy, Asia
Paper, July 2007.
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principle of non-interference and maintain good rela-
tions with developing countries. This behaviour was
also a precursor to its current practice of abstaining on
select Security Council votes.”

C. 1981-1987: LIMITED SUPPORT

In the early 1980s, Deng Xiaoping’s opening and reform
policy led to a significant foreign policy shift. China
introduced its “independent foreign policy of peace”,
marking the abandonment of its ideological struggle
with the West and prioritising peaceful relations with
the world.?’ It began to re-evaluate the UN’s importance
in its foreign policy, and concluded that it would bene-
fit from participating in global and regional institutions,
as they facilitated a favourable international environ-
ment for its economic development. China joined the
International Monetary Fund and the World Bank and
began to play a limited role in peacekeeping, offering
some political and financial support, although it did
not offer peacekeepers for another decade.

Its first declaration of support for a UN peacekeeping
operation was a vote in favour of Security Council Reso-
lution 495 authorising the extension of the United
Nations Peacekeeping Force in Cyprus (UNFICYP)
in 1981. Prior to the vote, the Chinese representative
declared, in consideration of “the changes in the inter-
national arena and the evolution of the role of UN
peacekeeping operations”: “From now on, the Chinese
government will actively consider and support such
UN peacekeeping operations as are conducive to the
maintenance of international peace and security and
to the preservation of the sovereignty and independ-

% China abstains from selected Security Council votes, al-
lowing them to pass, but providing reasons for its refusal to
endorse the resolution. Three significant resolutions in which
China abstained were Security Council Resolution 929, which
established the mission in Rwanda (UNAMIR), Resolution
940 establishing the U.S.-led multinational force in Haiti and
Resolution 1706 expanding the mandate for the mission in
Darfur.

?"The independent foreign policy of peace (Jli~r [ 3= Fi1T:
A2 K, duli zizhu de heping waijiao zhengce) was adopted
during the 12th National Congress of the Communist Party
of China. As a China analyst noted, “‘Peace’ means that
China began to formulate its foreign policy from the view-
point of whether it is beneficial to international and regional
peace, instead of the viewpoint of pursuing military superior-
ity, while ‘independence’ means that China began to formu-
late its foreign policy according to its national interests and
the common interests of peoples of all the countries in the
world”. Xia Liping, “China: A Responsible Great Power”,
Journal of Contemporary China, vol. 10, no. 26 (February
2001), p. 18. Cited in Yin He, “China’s Changing Policy on
Peacekeeping Operations”, op. cit.

ence of the states concerned in strict conformity with

the purposes and principles of the Charter”.?

A vyear later Beijing began paying UN peacekeeping
dues® and sent a fact-finding mission to the Middle
East to study peacekeeping operations.*® Throughout
the 1980s, in contrast to the “fifth voting style” of the
previous decade, China participated in Security Coun-
cil votes. While mostly abstaining, its voting style was
still more active than the “fifth voting style”, as it
started to provide explanations for its abstentions.
This approach has been characterised as “cooperation
by acquiescence”,*! or “inaction is the best action”.*
According to one analyst, this move reflected a change
in China’s perception of UN peacekeeping operations,
now viewed through a functional rather than an ideo-
logical lens.®

D. 1988-2000: RISING PROFILE

In November 1988, China became a member of the
General Assembly’s Special Committee for Peace-
keeping Operations.* Five months later, Chinese
Ambassador Yu Mengjia called on the international
community to give “powerful support” to UN peace-
keeping.*® In 1989, China sent its first team of twenty
civilian observers to join the UN Namibia Transitional
Period Aid Group to oversee a general election. The
next year, China sent military observers to the UN Truce
Supervision Organisation (UNTSO) in the Middle East,
marking the beginning of its official participation in
UN peacekeeping operations. In 1992 and 1993, China
played a key role in the UN Transitional Authority in
Cambodia (UNTAC), supporting the mission finan-
cially and politically, and sending two PLA engineer-
ing units.*

?8UN Doc. S/PV.2313, 14 December 1981.
#This included those retroactively assessed from 1971 to 1981.
Peacekeeping dues are assessed separately from UN dues.
®pang Zhongying, “China’s changing attitude to UN peace-
keeping”, International Peacekeeping, op. cit., p. 90.
*See Allen Whiting, “Assertive Nationalism in Chinese
Foreign Policy”, Asian Survey, vol. 23, no. 8 (August
1983), pp. 913-33.
% 5ee Chih-Yu Shih, China’s Just World: The Morality of
3C;hinese Foreign Policy (Boulder, 1993), p. 188.

Ibid.
¥ (hES A EAERERIPATS)) [“China’s Participation in
UN Peacekeeping Missions”], Xinhua, 2 April 2003, at http://
news.xinhuanet.com/ziliao/2003-04/02/content_810710_3.htm.
% samuel S. Kim, “China’s International Organizational
Behavior”, in Thomas W. Robinson and David Shambaugh
(eds.), Chinese Foreign Policy: Theory and Practice (New
York, 1994).
*® UN Doc. S/IRES/745, 28 February 1992.
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E. 2000-PRESENT: ACTIVE PARTICIPATION

1. Personnel contributions

China’s deployment of a civilian police contingent to
the UN Transitional Administration in East Timor
(UNTAET) in early 2000 marked a new era for its par-
ticipation in peacekeeping. Significantly, this opera-
tion was a UN-led transitional administration, where
the UN effectively served as the government of the
territory, directly undermining the principles of state
sovereignty and non-interference. As an executive
police mission, UNTAET authorised Chinese police
officers to carry light weapons and patrol in a foreign
country for the first time. China’s support for and par-
ticipation in this mission demonstrated a significant
softening of its attitude towards sovereignty and non-
interference.

That same year, Chinese officials applauded the reforms
proposed in the Report of the Panel on UN Peace Opera-
tions (otherwise known as the “Brahimi report”) to
strengthen peacekeeping and “the active measures
taken by the UN Secretariat in this regard”. They
voiced support for report recommendations such as
the issuance of clear mandates, facilitation of rapid
deployment, information gathering and analysis, and
consultation with troop-contributing countries.*’

In 2001, China sent five police officers to the United
Nations Mission in Bosnia and Herzegovina (UN-
MIBH) and one year later formally joined the standby
arrangements mechanism.® In 2002, it supported the
establishment of the United Nations Assistance Mis-
sion in Afghanistan (UNAMA) and in 2004 sent one
police officer.®® Six months later, China sent 218

engineering and medical troops to the UN mission in
the Democratic Republic of Congo (MONUC).*

The dispatch of a twelve-person police contingent to
the United Nations Mission in Kosovo (UNMIK) in
April 2004 was a significant move given China’s
opposition to the U.S.-led NATO war in Kosovo in
1998 and the bombing of its embassy in Belgrade in
1999 by NATO forces. It was all the more significant
given the executive authority of UNMIK, as in Timor-
Leste, contrasting with China’s explicit support for state
sovereignty. Later that year, China sent a 125-person
police unit to Haiti, its first dispatch of a formed
police unit (FPU),** and the first time it sent peacekeep-
ers to a state with which it had no diplomatic relations.
China had previously been unsupportive of the Haiti
mission and, as in Timor-Leste and Kosovo, it was an
executive police mission.

Since 2003, a rapid surge has taken place in China’s con-
tributions to peacekeeping operations. Starting with a
contribution of 120 military and police personnel in
2003 (44th place), the number steadily climbed to 359
(27th) in 2004, 1038 (16th) in 2005, 1060 (16th) in
2006, and 1861 (12th) in 2007.** As of December
2008, China had 2,146 officers and soldiers, including
military observers, liaison officials, staff officers and
engineering officers serving in eleven UN peacekeep-
ing operations around the world.*® As a result, it now
ranks fourteenth among all UN members, second only
to France within the P-5, with the UK ranked 41st,
Russia 44th, and the U.S. 67th.** In fact, China and
France have alternated in occupying the position of
top P-5 contributor several times over the last year.

¥ The Brahimi report was commissioned to comprehensively
review all facets of UN peacekeeping in response to con-
cerns of many UN members that the organisation lacked the
adequate management and financial systems to support the
sharply increased number of peacekeeping operations and
peacekeepers. UNIS/GA/1733, 9 November 2000, at www.
unis.unvienna.org/unis/pressrels/2000/ga1733.html.

* China is able to provide one UN-standard engineering bat-
talion, one UN-standard medical team and two UN-standard
transport companies. However, it should be noted that the
Chinese planning data sheet has not yet been submitted to
the UN Standby Arrangements System, nor has Beijing
made a formal standby troop contribution commitment under
the standard response time frame. Bates Gill and Chin-Ho
Huang, “China’s Expanding Peacekeeping Role: its Signifi-
cance and the Policy Implications”, policy brief, Stockholm
International Peace Research Institute, February 2009.

¥ UNAMA is a small mission with only twelve military ob-
servers and eight civilian police. Yin He, “China’s Changing
Policy on UN Peacekeeping Operations”, op. cit.; “China’s
National Defence in 2004”, White Paper, Information Office

of the State Council, at http://english.peopledaily.com.cn/
whitepaper/defense2004/appendix(6).html.

“*In November 2008, the ninth peacekeeping team from
China to MONUC arrived in the DRC. China first began
participating in UN peacekeeping missions in the DRC in
2003. The 218-person group, comprised of both engineers
and medical staff, has worked at building and maintaining
water and power facilities, roads and airports as well as work
in hospitals. China also has sixteen military observers in
MONUC.

* Armed with riot control equipment ranging from batons,
shields, pepper sprays and water cannons to sniper guns,
light machine guns and armored personnel carriers (APC),
the FPU has strong operational capabilities and can perform
various duties that generally neither individual police offi-
cers nor military troops can/should do. Yin He, “China’s
Changing Policy on Peacekeeping Operations”, op. cit.
*2See Appendix B, “China’s Total UN Peacekeeping Contri-
butions 2003-2008” and Appendix C, “China’s UN Peace-
keeping Personnel Ranking Among all UN Member States”.
*See Appendix A, “Chinese Contributions by Peacekeep-
ing Mission”.

*See Appendix D, “Top Troop Contributors to UN Peace-
keeping”.
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Despite this development, China still lags behind the
top troop-contributing countries for UN peacekeeping:
Pakistan (11,135), Bangladesh (9,567), India (8,963)
and Nigeria (5,908) as of December 2008.*°

Chinese peacekeepers’ performance in the field has
received generally positive, if mixed reviews.*® Accord-
ing to accounts of those who served alongside Chinese
police, they are highly professional, well trained and
able to work effectively in difficult operational envi-
ronments.*” Chinese medical teams and equipment are
state of the art, with separate facilities for contempo-
rary and Chinese traditional medicine.*® Chinese peace-
keepers are compared favourably with some of the
traditional troop-contributing countries, particularly in
that their motivations are not monetary remuneration.*
Nor have Chinese peacekeepers been the subject of any
scandals.*

However, observers have frequently criticised the pro-
pensity of Chinese troops to segregate themselves from
other peacekeepers as well as the local population.®® This
tendency, also noted of other countries’ contingents,
can prolong the time necessary to begin to contribute
to the mission. Observers also claim that Chinese troops
fulfill their tasks well but rarely take any initiative.”
Perhaps their most notable deficiency is language skills.
One UN official remarked about Chinese peacekeep-
ers in the field, “They have a very strong work ethic,
are professional and very committed. The one area
where they are often hampered is language and English
in particular. On a day-to-day basis they operate well
in missions, but during meetings and planning, they

can’t contribute much. I imagine they could make use-

ful contributions, were it not for this language barrier”.>®

UN officials welcome expansion in personnel contri-
bution, but have expressed hopes that China will sig-
nificantly increase its support.>* During his November
2007 visit to Beijing, former Under-Secretary-General
for Peacekeeping Operations Jean-Marie Guehenno
asked China to increase its contribution, particularly
in the area of “force enablers”, non-combat units such
as logistics, medical and engineering. He also said he
hoped to see both an infantry battalion and air trans-
port units one day.> In response to such requests,
Chinese officials and analysts temper expectations by
arguing that China is a regional (not global) power,
and that it is still a developing country.>® While China
will continue to contribute to peacekeeping and take
more responsibility for conflict resolution, they stipu-
late that this will only be done in accordance with its
own agenda and capacity.>” China has not yet contrib-
uted combat troops (see Section V.B.1.c); and has been
unenthusiastic about providing air transport units.*®
However, its decision to deploy its navy in December
2008 as part of a multilateral effort to help combat
piracy off the coast of Somalia is a significant step.>

2. Financial contributions

While still minimal compared to other P-5 countries,
China’s financial contributions to peacekeeping have
also increased. Growing from $2.5 billion in the finan-
cial year July 2000 to June 2001, the UN peacekeeping
budget is now nearly $8 billion a year, inexpensive for
over 110,000 personnel.?’ China’s contribution to the

*pid.
% Crisis Group interviews, UN staff, New York, 18 Septem-
ber 2008, 8-9 January, 24 February 2009; Geneva, 26-27
November 2008.
*" Crisis Group interview, New York, 19 September 2008.
jz Crisis Group interview, New York, 7 January 2009.

Ibid.
% The prevalence of sexual abuse scandals in recent peace-
keeping missions, such as those in Bosnhia and Herzegovina,
the DRC, Cote d’lvoire and Cambodia led Secretary-General
Kofi Annan to declare a zero-tolerance policy in 2006. “UN
probes ‘abuse’ in Ivory Coast”, BBC News, 23 July 2007.
See also Olivera Simic, “Accountability of UN civilian police
involved in Trafficking of Women in Bosnia and Herzego-
vina”, Peace and Conflict Monitor, special report, University
of Peace, 16 November 2004, at www.monitor.upeace.org/
pdf/bosnia.pdf. The Secretary-General commissioned a special
report in 2005, “A comprehensive strategy to eliminate future
sexual exploitation and abuse in United Nations”, document-
ing the problem in the DRC and recommending a strategy to
eliminate it, UN Doc. No. A/59/710, 24 March 2005.
*! Crisis Group interview, New York, 18 September 2008.
*2 |bid and Crisis Group interview, 9 January 2009.

> Crisis Group interview, New York, 24 February 2009.
> DPKO is trying to engage both China and Russia in par-
ticular to play stepped up roles in peacekeeping. Crisis Group
interview, Alain Le Roy, Under-Secretary-General for UN
Peacekeeping Operations, 8 January 2009.
% «“Top UN peacekeeping official heads to China to push for
greater contribution”, UN press release, 16 November 2007,
at www.un.org/apps/news/story.asp?NewsID=24697&Cr=
E)eacekeep&Crl.
53 Crisis Group interview, Beijing, 9 October 2008.

Ibid.
%8 Crisis Group interview, New York, September 2008.
> Prompted by the maritime powers, the UN Security Coun-
cil has passed four resolutions authorising — with some im-
portant qualifications — foreign intervention to combat piracy
off Somalia and in the Gulf of Aden. The latest was Resolu-
tion 1851 passed on 16 December 2008. Both the Somali
government and Secretary-General Ban Ki-moon appealed
for such help. Mark J. Valencia and Nazery Khalid, “The
Somalia Multilateral Anti-Piracy Approach: Some Caveats”,
Austral Policy Forum 09-4A, 16 February 2009.
% The peacekeeping budget for the period from 1 July 2007
to 30 June 2008, approximately $6.8 billion, represents about
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peacekeeping budget grew from around 0.9 per cent
throughout the 1990s, to 1.5 per cent by December
2000, and was just above 3 per cent by 2008.% In
comparison, for 2008-2009, the U.S. will contribute
nearly 26 per cent of the DPKO budget; the UK, 7.8
per cent; France, 7.4 per cent; and Russia, 1.4 per cent.”
As a share of gross domestic product (GDP), these con-
tributions amount to approximately 0.02 per cent of
GDP for the UK and France, 0.01 per cent for the U.S.,
0.006 per cent for Russia, and 0.005 per cent for
China.®

0.5 per cent of global military spending (estimated at $1.232
trillion in 2006). When costs to the UN per peacekeeper are
compared to the cost of troops deployed by the U.S., other
developed states, NATO or regional organisations, the UN is
by far the least expensive. The cost of one month of U.S.
military operations in Irag, around $4.5 billion, is equivalent
to what the UN spent on its eighteen peacekeeping missions
in all of 2007. James Dobbins, “A Comparative Evaluation
of United Nations Peacekeeping”, testimony presented be-
fore the House Committee on Foreign Affairs, subcommittee
on international organizations, human rights and oversight,
13 June 2007, p. 11, at www.rand.org/pubs/testimonies/2007/
RAND_CT284.pdf. A survey by Oxford University econo-
mists found that international military intervention under
Chapter VII of the UN Charter is the most cost-effective
means of preventing a return to war in post-conflict societies.
A study by the U.S. Government Accountability Office es-
timated that it would cost the U.S. approximately twice as
much as the UN to conduct a peacekeeping operation similar
to MINUSTAH (in Haiti) — $876 million — compared to the
UN budgeted $428 million for the first fourteen months of
the mission. Paul Collier and Anke Hoeffler, “The Challenge
of Reducing the Global Incidence of Civil War”, Centre for
the Study of African Economies, Department of Economics,
Oxford University, 26 March 2004 and “Peacekeeping: Cost
Comparison of Actual UN and Hypothetical U.S. Operations
in Haiti”, U.S. Government Accountability Office, report to
the subcommittee on oversight and investigations, committee
on international relations, House of Representatives, GAO-
06-331, February 2006, p. 7; cited in United Nations Peace-
keeping Factsheet, at www.un.org/Depts/dpko/factsheet.pdf.
Sk [Zhang Huiyu], GEWHEZ B H4ERTE))
[“A Survey of China’s Participation in Peacekeeping Mis-
sions™], i 2R [People’s Armed Police Force Academy],
iy (Langfang), Jidb (Hebei), /Z#« 4 7 [Situation and
Policy], vol. 9 (2004).

62 “Scale Implementation of General Assembly Resolutions
55/235 and 55/236”, General Assembly, UN Doc. No. A/61/
139/Add.1, 61st Session, 27 December 2006. See Appendix
E, “Top 20 providers of Assessed Contributions to the UN
Peacekeeping Budget”.

% Ibid.

% Ratings for 2008 based on projections and contributions
set out by UN DPKO, UN Department of Public Informa-
tion. See particularly December 2006 report of the UN Sec-
retary-General, at www.un.org/ga/search/view_doc.asp?
symbol=A/61/139/Add.1.

3. Global troop availability

While China’s personnel contributions are still below
those of the top troop-contributing countries, its poten-
tial is great. Despite contributing the bulk of the
peacekeeping budget,®® Western countries contribute very
few personnel.®® Particularly since the costly failures
of UN peacekeeping in Somalia in 1993, Rwanda in
1994, and Bosnia in 1995 (during which the massacre
in Srebrenica occurred), they are more reluctant than
developing countries to send troops to serve under a
UN commander and incur casualties in military opera-
tions that do not serve their direct strategic interests,
or they prefer to deploy troops in peace missions over
which they have more political and operational con-
trol.%” Whereas during the Cold War, about 25 per cent
of UN peacekeepers came from the West, today that
number is less than 2 per cent.®® However, as Western

6 See Appendix E, “Top 20 Providers of Assessed Contribu-
tions to the UN Peacekeeping Budget”.

% See Appendix F, “Western Countries’ Contributions to UN
Peacekeeping Operations 2000-2008; Appendix D, “Top
Troop Contributors to UN Peacekeeping”; and Appendix G,
“Troops Deployed in UN and Non-UN Operations by Coun-
tries with the Largest Militaries and P-5 Countries”.

87 U.S. contributions to UN missions fell from a peak of
around 28,000 under UNITAF (Somalia) to around 4,500
under UNOSOM 11 (Somalia) and a mere handful thereafter.
The British contribution to UN missions dropped from ap-
proximately 9,000 in 1995 (including 8,000 in Bosnia) to
594 in December 2000. Likewise, the French contribution
decreased from over 8,000 in 1995 to 498 at the end of 2000.
Alexander J. Bellamy and Paul D. Williams, “The West and
Contemporary Peace Operations”, Journal of Peace Re-
search, vol. 46, no. 1 (2009), p. 44.

% \Western governments have justified their comparatively
small contributions to actual UN peacekeeping in recent
years in three ways: (1) Problems associated with the Inter-
national Criminal Court (ICC): Since 2002, Washington has
argued that its personnel in overseas missions could be the
target of politicised prosecutions by the ICC. In 2002, the
United States reduced the number of military observers in
Timor-Leste and vetoed the extension of the UN mission in
Bosnia and Herzegovina (UNMIBH) after it failed to secure
bilateral agreements granting immunity to U.S. personnel.
The so-called “American Service-Members Protection Act”
went further, forbidding U.S. personnel from participating in
UN missions unless the host state guaranteed them immunity
from ICC prosecution. (US Congress, 2002). (2) The West’s
capacity for rapid deployment and robust capabilities: The
UK argued that since it is one of the few states that can pro-
vide troops capable of conducting robust, “first-in” expedi-
tionary missions in “challenging circumstances”, it “would
expect to play a lesser part in enduring operations where
many other countries can contribute”, such as UN operations
(UK Ministry of Defence, 2003). (3) Western contributions
to non-UN missions: Some Western governments, including
France, Germany, Canada and the U.S. refuse to distinguish
between UN and non-UN operations when calculating their
contribution to peace operations. They therefore regularly
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states have reduced their contributions to UN opera-
tions, they have deployed tens of thousands of troops
under the auspices of organisations such as NATO, the
OSCE and coalitions of the willing.*® While it is too
early to evaluate the impact of this shift away from UN
operations on international peace and security, it has
certainly negatively affected the UN’s status as the
principal authority for the deployment of armed peace
operations.”® Jean-Marie Guéhenno, former head of
DPKO, suggested that Western personnel contributions
to UN peace operations are “inadequate. We need a
lot more. If UN Blue Helmets only come from a cer-
tain part in the world, our position weakens because it
does not give a strong political signal....We are glad
that NATO participates in peacekeeping. But that should
not mean that the involvement to the UN decreases”.”
Western troops also offer certain “niche” capabilities
to UN peacekeeping.”” As a means of addressing the

suggest that their contribution to non-UN peace operations
and their indirect assistance to UN missions should be in-
cluded when calculating their contribution to peacekeeping.
Bellamy and Williams, “The West and Contemporary Peace
Operations”, op. cit., p. 45.

% See Appendix G, “Troops Deployed in UN and Non-UN
Operations by Countries with the Largest Militaries and P-5
Countries”.

" Not only is the legitimacy of the UN system as a whole is
closely related to its authority on the use of military force
(Jean-Marc Coicaud, “International Democratic Culture and
its Sources of Legitimacy”, in Jean-Marc Coicaud & Veijo
Heiskanen (eds.), The Legitimacy of International Organiza-
tions (Tokyo, 2001), p. 266) but there is broad agreement
that the UN system has made an important contribution to
reducing violent conflict (Human Security Centre, Human
Security Report 2005 (Oxford, 2006); Christian Reus-Smit,
“Liberal Hierarchy and the License to Use Force”, Review of
International Studies, no. 31 (2005), pp. 71-92). Conse-
quently, behaviour that erodes the UN’s authority and collec-
tive legitimisation function can be reasonably expected to
lower its ability to limit violent conflict. Bellamy and Wil-
liams, “The West and Contemporary Peace Operations”, op.
cit., p. 51.

™ NRC Handelsblad, 2004, cited in Bellamy and Williams,
“The West and Contemporary Peace Operations”, op. cit., p. 39.
The absence of developed nations poses certain challenges
to peacekeeping operations, as more complex mandates require
specialised capacities (ie, heavy-lift aircraft, army engineers
and logisticians, command-and-control and intelligence
gathering), “Call the blue helmets: can the UN cope with in-
creasing demands for its soldiers?”, The Economist, 4 Janu-
ary 2007; Jean-Marie Guéhenno, Key Challenges in Today’s
UN Peacekeeping Operations (Washington DC, 2006), at
www.cfr.org/publication/10766/; and “Future Challenges of
UN Peacekeeping”, UN Association of Canada, 2007,
www.unac.org/peacekeeping/en/pdf/academic_publication/c
hapter10.pdf. A gesture like the U.S. decision to airlift UN
troops into Darfur late last year emphasises that Washington
has higher-order assets readily available and the UNIFIL
(Lebanon) reinforcement in 2006 shows that Europe is capa-
ble of power projection. Within weeks of the August cease-

situation, Morton Abramowitz and Thomas Pickering
have recommended that each of the P-5 countries con-
tribute 5,000 troops to peacekeeping operations.”

Taking into account the above, and analysing global
troop availability against troops deployed in both UN
and non-UN operations, Asia emerges as the only
region in the world currently capable of sustaining a
major increase in the deployment of uniformed per-
sonnel for UN peacekeeping.™ Only 60 countries
worldwide possess the number or quality of forces
necessary to initially staff and sustain UN peacekeep-
ing missions, and, in 2006, 42 were already contribut-
ing troops to either UN or non-UN operations.” Apart
from China, only four other countries have more than
one million active troops: the U.S., India, Russia and
North Korea.” Moreover, China has only the UN
through which to contribute to peacekeeping, not the
regional or NATO option. Chinese engagement in UN
peacekeeping also has the potential to influence the
contributions of other P-5 and major troop-contributing
countries.”” Conversely, increased Western support for
UN peacekeeping operations is also likely to encour-
age greater Chinese contributions.™

According to DPKO officials, the type of peacekeep-
ers contributed by China — enablers’ and police - fill
an important demand in peacekeeping operations.®
Enablers are the crucial specialised units and equip-
ment that enhance the ability of a force to move and
operate.® They include army engineers and logisticians,

fire, French and ltalian peacekeepers were made available,

marking the first sizeable deployment of Western troops to a
UN peacekeeping operation since the war in Bosnia.
™ Morton Abramowitz and Thomas Pickering, “Making In-
tervention Work: Improving the UN’s Ability to Act”,