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Abstract

In the last decade, there have been fundamental changes in the nature,
form and variety of peace operations. In fact, the very coining of a
new term, ‘Peace Operations (PO), as distinct from the earlier
‘Peacekeeping Operations (PKOs), illustrates a new degree of diversity
and complexity in these operations. India has been, and continues to
be, a major player in UN Peacekeeping Operations (UNPKOs). It has
participated in 41 of the 59 UN Missions established so far and has
contributed more than 70,000 personnel. India has a current deployment
of over 4,000 personnel in 8 of the 16 ongoing peacekeeping
operations. This is likely to increase substantially in 2005 with the
induction of additional Indian troops in the UN missions in Congo and
Sudan. The objective of this paper is to delineate the nature of change
in modern peacekeeping operations, identify the current trends and
look at future issues and challenges, including some inferences and

implications for India.
*

Characterisingthe Changesin Moder n Peace Oper ations

Effectiveand efficient UN peace operationsareessentia to building peace
and security infailing or failed states. The UN member-stateshave arespongbility
to support peace operations and reform them adequately to meet the needs of
post-conflict situation. In an analytical construct, one can identify six broad
categoriesof changein peace operationsin the post-Cold War period:

» Change in Nature of Conflict

Most of the conflictsin the post-Cold War world areintra-state or internal in
nature, rather than inter-state. During the 11-year post-Cold War period
(1990-2000), therewere 56 major armed conflictsout of which 53 wereinterna
conflicts, i.e., theissue concerned control over thegovernment or territory of one
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state! aswitnessedin Somdia, Yugodavia, Rwanda, Liberia. Recent sudiesindicate
that thistrend continues. In 2003, there were 19 major armed conflicts, out of
which 17 wereintra-state conflictsand only two were conflictsbetween countries.
Someof theseintra-state conflictsmay haveatransnationa or regional dimension,
bothintermsof the genesisand fall out of the conflicts, such asinvolvement of
nei ghbouring statesinthe conflict, displacement of refugees, trandt acrossborders
by rebel forcesand armed groups, and illicit tradein naturd resourcesand wegpons.

* Changein Nature of Threat

Traditionaly, inter-state warswere fought between organised military forces
of states. However, inthe more complex interna wars of today, the protagonists
areoften adiverse set of antagoni stic groupsincluding non-state actors, militias
and rebel groupswhose objective could be control over governmental power or
territory. Thus, withamultiplicity of highly motivated groupsperceivingtherr vital
interestsat stake, and with al sideshaving accessto fundsandincreasingly lethal
weapons, combatants have both thewill and capacity to continueto fight. The
tendency of thesegroupsto divideinto factionsfurther compoundsthe enormous
chalengesinresolving such conflicts. M ost ongoing conflictshave proved difficult
to end, with studiesrevealing that the magjority havelasted for seven yearsor
more.

* Changein Nature of POs

In responseto the changed nature of contemporary conflicts, traditiona blue-
helmet UN peacekeeping essential ly mandated to monitor ceasefire between two
stateshastransformed into * Complex Peace Operations aimed at bringing peace
between warring partieswithin the state. With therecognition that conflictsare
likely torecur inthe absence of along-term effort aimed at sustainablepolitical,
economicand socia reconstruction, peace operationsareincreasingly tasked with
wide-ranging multi-dimensional mandates involving these elements.
Contemporary mandatesincludetraditional peacekeeping functionsbut also new
elementssuch as Disarmament, Demoilisation and Reintegration (DDR) of warring
groups, provision of humanitarianrelief, assistancein post-conflict reconstruction
including ‘ Quick Impact Projects , facilitation of e ections, peacebuilding through
training and devel opment of indigenousinstitutions, establishment of the Rule of
Law chain, and occasiondly even providing trangtiona adminidration, i.e., running
acountry asin Kosovo and East Timor. With such awide-ranging mandate, peace
operationsare no longer exclusively military-led. A multiplicity of actorsare
involved in modern POs — NGOs, humanitarian agencies, police, civilian
adminigirators, legd, dectora and congtitutiona experts, and even private military
companies.
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* Change in Nature of Mandate

Thereisagradual recognition that peacekeeping is different from peace
enforcement, whichisoften undertaken by ‘ coalitions of thewilling’ . However,
thereisa so an acknowledgement that given the complexity of present-day conflicts,
and the painstaking effortsinvolved in arriving at peace agreements, timely and
robust interventionsarecritica to prevent theunravelling of peace agreementsby
‘gpoilers and non-state actors. Modern POs (especidly inAfrica), therefore, are
increasingly armed with Chapter VIl mandates, providing arobust mandateto
carry out thevariousdimens onsof themissonand protect civilians. Ontheground,
thistrandatesintolarger troops, robust rulesof engagement, deterrence capabilities
intheform of attack helicopters, ‘ over-the-horizon’ forcesand special forces.
Thistrendisillustrated by thefact that out of the 16 UNPK Osthat were underway
in early 2005, seven werein Africa; of these, six were Chapter V11 operations
(United NationsMissionin Ethiopiaand Eritreaor UNMEE wasthe only one
under Chapter V). Inthissense, the perceived distinction between ‘ peacekeeping’
operations (Chapter V1) and ‘ peace enforcement’ operations (Chapter V1) is
blurring. Theneed for such substantiveresourceshasbeenincreasingly chalenging
UN capabilities and has contributed to the UN seeking recourse to regional
organisationsand other arrangementsfor peacekeeping.

» Changesin Sructure of POs

Instead of responding todl conflict theatreswith classc UN bluehemet PKOs,
the UN hasbeen following aflexible* menu approach’ and tailoring itsresponse
on an ad hoc basisto theresourcesavailablein aparticular situation. Sincethe
1990s, inmorethan 16 instances, the UN hasresponded with * hybrid operations
involvinganon-UN eement such asabilatera force, amultinationa force(MNF)
under alead country, regiona and sub-regiona organisationsor a‘ codition of the
willing'. Thefact that no two such operations areidentical isreflective of the
creativeflexibility demongtrated by the UN inlaunching POs3

* Change in Nature of Authorisation

Therehavea so beenvarying formsof UN authorisation for POs. Apart from
the UN-led and UN-mandated blue-helmet UNPK Os, multinational forceshave
been established with or without UN authorisation inthelast decade. For instance,
there have been UN mandated multinational forceswhich have been led and
funded by a country or a coalition but with aclear expression of support and
mandate by the UNSC (for example, the coalitionforces operationinthe 1991
Gulf War); there have been UN authorised multinational forceswhereinanon-
UN operation by amultinational forceisauthorised ab initio or retroactively
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through aUNSC resolution (asisthe case of International Security Assistance
Force (ISAF) inAfghanistan and morerecently inthe case of theMNF in Irag).
Therearea so MNF operations outside theambit of the United Nationssuch as
themultinational non-UN operation with rotational commandin Sinai in Egypt.

Itisevident from the above analysisthat there are multi-faceted changesin
peacekeeping and contemporary peace operations have evolved sgnificantly from
blue-helmet UNPK Os. Thereis, therefore, animperative need to identify the
main trendsin the changeand their implicationsfrom an I ndian perspective.

Current Trendsin Peace Oper ations

Surgein UN Peace Operations

Therisein UN peacekeeping which beganin 1999 and 2000 with thelaunching
of UN missonsin Kosovo, East Timor, Sierraleone, Ethiopia-Eritreaand Congo,
has continued with an almost unprecedented increase in numbersin 2004. New
operations have been established in Liberia, Burundi, Coted' Ivoireand Haiti; a
major expans on of operationsin Congo isunderway and asizeablenew mission
isanticipated in Sudan. Thetotal number of peacekeepersislikely togoupto
70,000in 2005. With continuing chalengesto the consolidation of peace processes
inongoing missionsand thelikely eruption of new trouble spotsintheworld, the
present scale of peace operationsisunlikely to diminish. Thedemand for PKOs
could befurther accentuated by what isreferred to asthe CNN factor’, i.e., the
unrel enting mediafocus on humanitarian emergenciesengendered by conflicts,
and the subsequent pressure on the UN and theinternational community ‘to do
something’ andto‘act quickly’.

Resource Constraints

With the number and scope of PK Os approaching their highest levelsever,
the UN’s capacitiesare stretched thin. The new generation of peace operations
areresource-intensive and costly, requiring alarger scale of men and materia as
also expensiveniche capabilitiessuch ashelicopters, specia forcesand maritime
capabilities. Mgjor financia contributorslike Japan and the US arereluctant to
fund expensive POswith no viableexit strategy in sight and demand that such
missions bewound up or downsized (recent examples being downsizing of the
missionin Ethiopia-Eritrea, closureof missonsin Sierral.eone, Cyprusand review
of operationsin Western Sahara). As regards troops, with 35 per cent of the
troops coming from contributorsin South Asiaand 80 per cent being contributed
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by thetop 20 contributorsfrom the devel oping world, the capacity of thosewho
have both the will and ability to contribute troops, is also being increasingly
challenged. TheUN islikely to resolvethismismatch between growing demand
and limited financial and manpower resourcesby increasingly resortingto* hybrid
operations’ inthe place of UN-led blue helmet operations.

Nature of Hybrid Operations

Theinvolvement of thenon-UN element (MNF/regional/bilateral force) in
modern ‘hybrid’ POscould either be short-term or long-term. Inthe short-term,
they areincreasingly filling up akey UN lacunaby providing the* quick reaction
capability’ and‘ over-the-horizonforce' for POs. Theseare deployed either at the
beginning of anew mission wherethe non-UN forcequickly stepsinto stema
conflict (sncethe UN takesalonger timeto deploy troops) or inthemidst of an
ongoing missonwhen an‘ over thehorizonforce' intervenesrobustly to counter
an eruption of conflict and restore normalcy. Inthefirst category, thesetimely
short-terminterventionsareusualy followed by along-term UN blue-hel met peace
operation. Somerecent examplesare the US-supported Economic Community
of West African States (ECOWAS) forcesfollowed by United NationsMissionin
Liberia(UNMIL); African Uniontroopsin Burundi subsequently re-hatted as
ONUB; US-ed Multinationd Emergency Forcefollowed by MINUSTAH inHaiti;
and French-led Licorne troops replaced by ECOWA S forces and eventually
followed up by the establishment of MINUCI in Coted’ Ivoire. Recent examples
of interventionsin ongoing missionsarethe EU’sOperation Artemisin Bunia,
Congoin September 2003 and the French intervention in Coted’ Ivoirewhere
‘over-thehorizon' forcescarried out aspecific mandateinalimited time-frame.

Inthe case of theinvolvement of non-UN elementsinlonger term operations,
thereisa’ partnership’ between the UN and non-UN elements, wherethetwo
usually perform distinct functionsunder separate, but coordinated commands.
TheUN component frequently providesthecivilian-humanitarian-peacebuilding
dimension, whilethenon-UN el ement congtitutesthe military arm of themission.
For instance, in Kosovo, the UN (along with EU, OSCE, UNHCR) providesthe
civilian and policedimensions, while NATO providesthe military arm under a
separate but coordinated command. Similarly, in Afghanistan, UNAMA looks
after theciviliandement whilel SAF (under NATO commeand) providesthemilitary
dimension (TheUS-led Operation Enduring Freedom isacombat operation under
adifferent command).
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UN Partnership with Regional and Sub-Regional Organisations

Thefocusinthe UN and internationally ison building the capacities of the
non-UN e ements, especidly regiona and sub-regiond organisations(particularly,
inAfrica), and anincreasing emphasison UN partnership with these organisations.
The UN-EU Joint Declaration of 2003 andthe UN-AU Indtitutional Relationship,
declared after the Security Council meetingin Nairobi on November 19, 2004,
aretwo concreteexamplesof thistrend. Theemphasisisona’ partnership gpproach’
whereinthe UN retainsitscentral |ead and responsibility and impartslegitimacy,
withtheregional organisationscarrying out themgjor taskson the ground.

UNPKOs Mostly in Africa?

If EU, NATO and OSCE who areaready playersin peacekeeping arelikely
to take charge of peacekeeping, in Europe and also undertake ‘out of area
operationswherever they percelve astrategic stake, will thismean that UN-led
peace operationswill increasingly belimited toAfrica? 1t isrelevant to note here
that out of the 16 UN peacekeeping operationsthat were underway in January
2005, seven wereinAfrica, including thetwo largest ones, i.e., in Congo and
Liberia, where around 50,000 of thetotal 64,000 troopswere deployed.

Focus on African Capacity-Building

Given that peace and security inAfricawill essentially beregarded asthe
UN’srespongbility, therewill be continuing emphasi son building African capacities
through theAfrican Union (AU) and sub-regiona organisations. Someof therecent
examples of thisfocus are the adoption by the United States, of the African
Contingency Operations Training and Assistance (ACOTA) programme and
earmarking of over 80 per cent of the US$660 million fund for Africa; the
establishment of a250 million euro EU Peace Facility Fund for Africa, and the G8
commitment to train and equip about 75,000 troopsworldwide by 2010, witha
focuson building African capabilities. The 53-member AU decided in 2002 to set
up anAfrican Standby Force comprising five sub-regiona standby forcescapable
of rapidly launching s mple PK Osinthe continent by 2005 and complex POsby
2010. In February 2004, 13 East African countries announced the establishment
of the Eagtern AfricaStandby Brigade (EASBRIG), comprising about 4,500 troops,
1,000 police and civiliansavailable to the African Standby Force.* The recent
involvement of African regiona and sub-regiona organisationsin Liberia, Burundi,
Somdia, Coted' Ivoireand Sudan underlinethistrend. However, African capacity-
building aimed at self-reliancein peacekeeping will continueto face several
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chdlengessuchasavailability of sustained financing, qudity training and equi pment,
integration of different command structuresand languages.

Other Related Trends

Accent on Rapid Deployment

Withtheredisationthat arobust and timely intervention can avert humanitarian
catastrophesand longer and more expensive futureinterventions, the UN has
beenlaying agreat deal of emphasison rapid deployment of troopsintheearly
phase of missions. Withthe UN Standby Arrangement System (UNSAS) and the
On-Cal List system having failed to ensure deployment within the compressed
timelinesrequired, the UN isincreasingly focusing on streamlining mechanismsto
ensure rapid deployment of troopsand equipment. Therecent initiativewherein
countriesare called uponto earmark Strategic Reserve Forcesfor pre-identified
missionsand for induction at short noticeisan effort inthisdirection.

Focus on Rule of Law Aspect

Thereisagrowing realisation that unlessthe building blocks of sustainable
peace, law and order are put in place, auni-dimensiona military peacekeeping
gpproach will only amount to symptometic conflict containment. This, inturn, has
ledto anemphasison creating aviable Ruleof Law chaininvolving anaccountable
and effectivepalicing system, acrediblejudiciary and afunctioning pend system.
Theroleof police personnel in POsistherefore acquiring greater salience.

Integrated Approach to POs

With amultitude of actorsbeinginvolved in complex POswith thecommon
objective of achieving aviable end-state, thefocusboth at the UN headquarters
andinthefieldison greater interagency coordinationin planning, training and
operation. Since many of the conflicts are transnational in nature and have
destabilising effectson thelarger region, thisprincipleisa so being extended to
greater cooperation betweenvariousUNPK Osintheregioninorder to concertedly
dedl withtheregiona dimensionsof theconflict.

Safety and Security of UN and Associated Personnel

Theperception of theUN, insome partsof theworld, asapartner in advancing
aWestern-dominated agenda such asthe global war against terrorism and non-
proliferation of Weapons of Mass Destruction, has adversely impacted on the
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perceived credibility and neutrality of the UN, and has, inturn, madethe UN and
itsassociated personnel, the targets of attack. UN personnel areincreasingly
vulnerablein complex POswherevarious partiesto the conflict view the UN as
unhelpful to their cause and thelocal population seesthe UN asineffectivein
averting outbreaksof violenceand resolving the bas cissuesinthe conflict. Recent
attacksonthe UN in diversethestreslike Kosovo, Congo, Ivory Coast, Ethiopia
Eritrea, Iraq and Afghanistan underlinethisaarming trend. Thereisconsequently,
growing concern and focuson theissue of safety and security of UN and associated
personnel, with the UN undertaking effortsto streamline security management
both at the UN headquartersandinthefield.

Gender Mainstreaming

Fromthetraditional perspectivewherewomenwere seen essentialy asvictims
of conflict, thereiswidespread acknowledgement of the unique contribution that
women can makein conflict resol ution and conflict management. TheUN ismaking
consciouseffortstoinvolvemorewomen both in decison-making andin thefield.
Issuessuch asuseof child soldiersand HIV/AIDSared so gaining greater urgency
inthe discourse on peacekeeping.

‘Light footprint’ in Nation-Building

Withthedidtillation of theUN experiencein providing trangtiond adminigtration
instateswherethe state machinery has collapsed, thereisincreasing emphasison
a'lightfootprint’ approach that alowsfor local ownershipandleadin political and
other processesof reconstruction. The UN islikely to adopt thisapproach more
oftenin post-conflict nation-building by adapting political and economic modelsto
suit nationd ethosand culture.

Indiaand M odern POs

Indiahastraditionaly viewed peacekeeping in the classical senseof theterm,
asan effort to assist in stabilising aconflict situation and facilitating areturnto
peace and security, with the consent of the states/parties concerned, preferably
withinafinite, well-defined time-frame and aclear and achievable mandate. With
thevalueIndiaattachesto state sovereignty and the principle of non-intervention
ininternd affairs, it hasbelieved that any peacekeepingintervention hasto bethe
last resort, after all other means have failed. India has also maintained that
peacekeeping should be at the request of the member-states involved; non-
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peacekeeping activities such ashumanitarian ass stance and reconstruction should
be distinct from peacekeeping and the operation should be under the command
and control of the UN. Consequently, Indiahasinsisted that there should bea
clear distinction between operations under Chapter VI and enforcement actions
under Chapter V11, and hastraditionaly participated only in Chapter VI UNPK Os.

While these core principles continue to influence India, there is a clear
awareness that the principles and practices in peacekeeping have undergone
something of arevolutionin responseto the dramatically changed international
environment. The nature of Chapter V11 peace enforcement too hasundergonea
fundamental changefromtheearlier context of inter-state wars, whereit meant
coercion over oneor moreunwilling sides. In contemporary intra-state conflicts, a
robust Chapter VIl mandate is intended to ensure compliance of all parties
concerned with the peace agreement, to deter potentid spoilersand protect civilians.

India s participationin PK Ostoday istherefore, influenced by anumber of
factors: assessment of national interestsin agiven situation, the principles of
peacekeeping, bilateral relations, regiona equations, public perceptioninthehost
country, the domestic nationa sentiment, theviability of themission, the potential
for professiona enrichment and exposureto our armed forces, operationd issues
like command and control, and therisk factor. Thesearerelevant in an overal
assessment of India soptionsin agiven situation. Thefact that Indiaisinthe
processof deploying over 3,000 personne, including 19 hdlicopters, inachalenging
UNPKO in Congo under aChapter V11 mandate and has committed aforce of
over 3,000Army, Air Force and police personnel to another complex missionin
Sudan, shows the changing contours of our national policy.

India’'s Capabilities

As one of the few countries in the world to possess a large and highly
professional armed force, India has the unique capability to contribute both
quantitatively and qualitatively to UN peacekeeping. Itsimpeccabletrack record
and credentials have made I ndiaa sought-after troop contributor. Indiahasthe
ability to spare significant forcesfor peacekeeping; it hasacadre of extremely
well-trained, highly-disciplined and battleworthy troopsthat havethe capacity to
adapt to challenging physical and operationa situations. Indian troopscomewith
along history of peacekeeping experience, are armed with considerablefield
experiencein demanding situations, and since participationin PK Osisviewed as
an opportunity, they are motivated to do well and adapt to an international
environment. Best of dl, our troopsexcd in‘winning heartsand minds by making
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ahuman connection with thelocal populace through their medical servicesand
reconstruction projects—acritical but oft-neglected factor in ensuring the success
of aPKO. Indiaisalso one of thefew countriesthat possess niche capabilities
such as sophisticated aviation units, state-of-the-art equipment and logistic
capabilitiesto support our personnel ably in PK Os. Onthe policesidetoo, weare
again one of thevery few countriesin theworld to have awell-trained cadre of
policeofficersand composite paramilitary contingentsto sparefor peacekeeping
tasks. Our police officersare highly experienced and well-trained in critical PKO
tasks, such asunarmed inter-community policing, confidence-building between
ethnic groups, riot control and training. Our familiarity with the English language
and | T-based skillsareadded assetsin amultinationa environment. Withitsunique
cgpabilities, Indiaislooking at an enhanced profilein peacekesping, through selective
participationin challenging missonswhereit can play akey role.

Need for a Doctrine?

With thisevolution inthe Indian approach to peacekeeping, perhapsindia
needsadoctrinethat isreflective of contemporary realities. Any such doctrine
paper would need to addressissues such as: Why is peacekeeping important to
India? Towhat extent and inwhat kind of operations should we participate? \What
would bethefactorsand processesfor decision-making regarding participation?
How dowe optimise our strengthsinthisarea? What isour policy with regard to
theroleof regional organisationsand their partnership withthe UN? Specifically,
what isour approach toAfrican capacity-building? | dentification of our perspectives
on theseimportant trendswould outline our visonwith regardto India’'srolein
peacekeeping and give a broad direction to India’s future engagement in

peacekeeping operations.
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