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INTRODUCTION

This submission sets out Australia’s policy approach to, and experience in,
peacekeeping operations from the perspective of the Department of Foreign Affairs
and Trade (DFAT) and examines the policy, resource and legal considerations
involved in deploying peacekeepers. The submission recognises that while no two
operations are alike, there are valuable lessons to be drawn from our past experiences
in peacekeeping.

2 For the purpose of this submission, peacekeeping is defined as a non-coercive
mstrument of diplomacy, involving legitimate, international civil and/or military
coalitions, operating with the consent of relevant authorities in an impartial manner, to
implement conflict resolution arrangements and assist in humanitarian operations.
Peacekeeping is one aspect of peace operations, which can more broadly include:
preventive deployments; peacebuilding; peacemaking; peacekeeping; and peace
2nforcement.

3. The United Nations (UN) defines peacekeeping as “a way to help countries torn by
conflict create conditions for sustainable peace.” The term peacekeeping
encompasses a number of activities including the promotion of human security,
measures for confidence and capacity building, provision of electoral support,
programs to strengthen the rule of law and economic and social development.

4. Australia is a long-standing contributor to peacekeeping operations, reflecting our
acceptance of the utility of legitimate collective action in the interests of international
security. In the past, Australia has made contributions to over 50 peacekeeping
operations including operations under the command of the UN and non-UN
peacekeeping operations.” Australia was the first country on-the-ground in what is
arguably the first ever UN peacekeeping operation — the 1947 UN Consular
Commission to Indonesia.

5. This submission does not attempt to cover all the peacekeeping operations in
which Australia has ever been involved. It focuses on those operations - in particular
the United Nations Transitional Authority in Cambodia (UNTAC); peacekeeping
operations in Bougainville; peacekeeping operations in East Timor; and the Regional
Assistance Mission to Solomon Islands (RAMSI) - which provide a useful illustration
ot the policy, legal and intergovernmental considerations involved in deploying
peacekeepers.

Evolution of peacekeeping

6. Since the first peacekeeping operation in 1947, UN peacekeeping has continued to
evolve in both its policy and operational dimensions. In responding to the changing
nature of armed conflict, peacekeeping operations are more complex and multifaceted
than ever before. This evolution is likely to continue as the UN is increasingly called
upon to handle complex conflict situations.

; sew . an.org/Depts/dpko/dpko/fag/gl htm
" Appendix 1 { Table of Australian Participation in Multinational Peacekeeping Operations to 2006 —
from fpy/www.dva.gov.au/commem/commac/studies/anzacsk/res1.htm ]
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The United Nations Transitional Authority in Cambodia (UNTAC):
A turning point in UN peacekeeping operations

UNTAC marked a turning point for UN peacekeeping operations. UNTAC was called
upon to organise and conduct an election, rather than simply monitor and verify an
election taking place. UNTAC was also heavily involved in the civil administration of
Cambodia and had a supervisory role in a number of key ministries. Contemporary
peacekeeping operations from this point were far more varied and complex, requiring
increased numbers of humanitarian and civilian actors, not just military personnel.

7. Peacekeeping is no longer the exclusive domain of the UN. Non-UN led
peacekeeping operations are now commonly undertaken by other international
organisations and multinational groups. Australia has been an active contributor to
non-UN peacekeeping operations within our region and further afield including the
Multinational Force and Observers (MFO) in Sinai, the International Force in East
I'mor (InterFET) and Regional Assistance Mission to Solomon Islands (RAMSI).




I.  THE POLICY FRAMEWORK, PROCEDURES AND PROTOCOLS
THAT GOVERN THE GOVERNMENT’S DECISION:

A. TO PARTICIPATE IN PEACEKEEPING OPERATIONS

%. A number of complex considerations guide the decision whether to contribute to
peacekeeping operations. These include the objective of the operation; likely
effectiveness; how the operation relates to Australia’s foreign policy interests; and the
tikely implications of Australia’s involvement.

9. The Australian Defence Force (ADF) and the Australian Federal Police (AFP)
consider the operational dimensions of a mission including resource commitments and
the likely success of the mission.

10 DFAT’s overriding concern is how participation in a peacekeeping operation
relates to Australia’s foreign policy objectives and interests and its impact on the
wider Australian community.

UN Force in Cyprus (UNFICYP) and the impact of community attitudes

UNFICYP is an example of an operation which maintains peace in an area of
importance to some Australian communities. This can bring with it strong political
pressures on Government to maintain that commitment continuously. When the AFP
deployment in Cyprus was reviewed in early 2005, strong representations were made
by the Greek Cypriot community to maintain Australia’s commitment. The AFP
deployment in Cyprus is Australia’s longest, continuous peacekeeping commitment.

1. Peacekeeping is consistent with Australia’s broader interests in the maintenance
of international peace and security, including by promoting stability in countries
which might otherwise provide a haven for terrorists and other trans-national
criminals.

Peacekeeping in East Timor

Australia has a vital interest in ensuring that East Timor develops as a stable
democracy and we are willing to take a lead role in the international community’s
efforts to ensure a prosperous and stable future for the East Timorese. Australia has
contributed to all UN-mandated missions up to and including the current UN
Integrated Mission in East Timor (UNMIT). Australia also currently leads the
International Security Force (ISF) - authorised by UN Security Council Resolution
1704 - deployed in support of UNMIT.

i

{2 While geography alone does not define Australia’s security interests, Australia’s
contribution to peacekeeping is more likely to be substantial when such operations
occur in our region. Nonetheless, Australia has a growing sense of the extent to
which non-regional crises and conflicts might impact on our security, for example
through global terrorism. Australia considers each proposal for participation on a
case-by-case basis. In balancing the competing demands on Australia’s military and
police forces, the Australian Government places priority on adding value to




peacekeeping beyond our region mostly through the contribution of expertise rather
than raw numbers.

i3, Australian participation in peacekeeping operations not in our immediate region
has helped demonstrate our commitment to international peace and stability and
strengthen Australia’s credentials as a responsible member of the international
community. Australia’s involvement in peacekeeping operations also increases our
ability to influence the broader international security agenda and enhances our
international reputation and credibility. Australia’s substantial involvement in the UN
missions in East Timor for example, has strengthened our ability to influence the UN
Security Council on issues which affect our region. In both multilateral and bilateral
fora, DFAT emphasises and relies upon Australia’s excellent reputation as a
contributor to, and participant in, peacekeeping. This track record enables Australia to
exert a (considerable) degree of influence in debates on peacekeeping generally.

i4. Australia has a strong reputation for participation in international peacekeeping
operations. The Australian Government has participated in over half of the UN-led
peacekeeping operations and many non-UN-led multinational operations. Australia’s
reputation for professionalism and competence has allowed us to project a strong
voice on peacekeeping.

B. DETERMINING THE CONDITIONS OF ENGAGEMENT

15 Each UN peacekeeping operation must be authorised by the UN Security
Council, thus giving the Council the pivotal legal role in peacekeeping. The UN, on
behall of the contributors of the relevant peacekeeping operation, then concludes a
Status of Forces Agreement (SOFA) with the countries concerned. This establishes
the duties and privileges of the personnel involved in the peacekeeping operation. The
Security Council resolution authorising a peacekeeping operation also provides a
mandate which lists the operation’s tasks and duties. The mandate is usually
established for a fixed period of time.

6. Australia, as a member State of the UN, is required to accept and implement
decisions of the UN Security Council. Once a peacekeeping force is established or
toreshadowed under such a resolution, Australian Ministers decide whether to make
an Australian contribution to the peacekeeping force based on advice from
Government agencies. Australian military and police personnel participating in a UN
peacckeeping operation are bound by the mandate of that particular peacekeeping
operation.

t7. At the national level, each country contributing military forces to a peacekeeping
operation must establish rules of engagement (ROEs) for those forces. The contingent

may also develop operational policies to provide specific instructions for certain
activities,

I8 The instruments that govern each UN peacekeeping operation vary according to
the type of activities undertaken and the structure of the operation. The Charter of the
United Nations divides peacekeeping operations into:
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e Chapter VI operations: formally led by the UN with the express consent of the
host country and authorised to facilitate peaceful settlement of disputes. The
use of force by personnel operating under a Chapter VI mandate is limited.

e Chapter VII operations: peace enforcement where armed force is considered
necessary to maintain or restore international peace and security. Chapter VII
operations are usually UN operations directly mandated by the UN Security
Council and led by the Department of Peacekeeping Operations (DPKO).

e Chapter VIII operations: where regional arrangements or agencies are used for
enforcement action.

19 In practice peacekeeping operations often require a combination of Chapter VI
and Chapter VII mandates.

The legal framework for the
Regional Assistance Mission to Solomon Islands (RAMSI)

As well as enshrining RAMSI in international law, through the RAMSI Treaty signed
by the Solomon Islands Government (SIG) and all participating countries, Australia
recognised that a strong legal foundation in Solomon Islands domestic law was
essential to the credibility and validity of RAMSI. Australia therefore sought, and
achieved, SIG approval of the enabling legislation — the Facilitation of International
Assistance Act (FIA Act), passed unanimously by Parliament in July 2003.

While the current government has threatened to repeal the FIA Act on occasion — as
one way in which it could force RAMSI’s removal — in order for this to happen, a
majority of Solomon Islands members of Parliament would need to vote to end
RAMSI.

RAMST’s ability to achieve quick early results benefited greatly from the agreement
with SIG to give RAMSI personnel the same powers as their Solomon Island
counterparts. At the outset, officers of RAMSIs Participating Police Force were not
Just advisers, but could conduct investigations and make arrests, with full police
powers bestowed upon them under the FIA Act. Finance and Treasury officials were
placed in in-line positions, including in the critical Accountant-General position.

C. CEASING TO PARTICIPATE

20 One of the primary considerations of the Australian Government for involvement
n peacekeeping operations is whether there is a clear mandate and achievable goals.
I'er UN operations, consideration is also given to the prospect for a satisfactory
outcome given the UN resource commitment and the political situation in the country
affected.

Bougainville Peacekeeping Operations

The Truce Monitoring Group and its successor the Peace Monitoring Group focussed
from the outset on creating a context within which Bougainvillean factions and
communities could work together to create a lasting peace.




21 The ultimate objective of any peacekeeping operation is to bring about its own
redundancy by establishing a demonstrated commitment to the rule of law, stable
governance and sustainable development. The UN has had some difficulty in closing
down UN peacekeeping operations, with the existence now of many longstanding

legacy™ missions of 10 or more years duration. The creation of the concept of
peacebuilding in recent years has been partly motivated by the need to move some
situations off the operational peacekeeping agenda.

22. Upon the completion of a peacekeeping operation, Australia often maintains
support to countries to assist post-conflict reconstruction, and the development of
democratic processes and institutions necessary for stability and good governance.

Cambodia

As a signatory to the 1991 Paris Peace Agreements, which remain in force, Australia
continues to: encourage and promote human rights and fundamental freedoms in
Cambodia; ensure the neutrality and sovereignty of the nation; and contribute to its
development and self-sustaining prosperity. Australian aid to Cambodia in 2006-7
will be approximately $48.5 million.
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