
PAYING FOR PEACE: 

CANADA, THE UNITED NATIONS AND THE 

FINANCING OF THE CONGO 

PEACEKEEPING MISSION 1960-1964 

Nilufer Balsara 

A Thesis subrnitted in con formity with the requirements 
for the Degree of Doctor of Philosophy, 
Graduate Department of His tory, in the 

Universiv of Toronto 

O Copyright by Nilufer Balsara 1999 



National Library 1*1 of Canada 
Bibliothèque nationale 
du Canada 

Acquisitions and Acquisitions et 
Bibliographie Services services bibliographiques 

395 Wellington Street 395, rue Wellington 
Ottawa ON K i  A O N 4  Ottawa ON K1A ON4 
Canada Canada 

Your file Vorre relërence 

Our hie Norre relermce 

The author has granted a non- 
exclusive licence allowing the 
National Library of Canada to 
reproduce, loan, distribute or sell 
copies of this thesis in microfom, 
paper or electronic formats. 

The author retains ownership of the 
copyright in this thesis. Neither the 
thesis nor substantial extracts fkom it 
may be printed or othemise 
reproduced without the author's 
permission. 

L'auteur a accordé une licence non 
exclusive permettant à la 
Bibliothèque nationale du Canada de 
reproduire, prêter, distribuer ou 
vendre des copies de cette thèse sous 
la fome de microfiche/fih, de 
reproduction sur papier ou sur format 
électronique. 

L'auteur conserve la propriété du 
droit d'auteur qu i  protège cette thèse. 
Ni la thèse ni des extraits substantiels 
de celle-ci ne doivent être imprimés 
ou autrement reproduits sans son 
autorisation. 



Abstract 

PAYING FOR PEACE: 

CANADA, THE UNITED NATIONS AND THE 

FINANCING OF THE CONGO 

PEACEKEEPING MISSION 1960-1964 

Nilufer Balsara, Ph.D. 

Department of History, University of Toronto 1999 

This thesis studies Canada's attempts to solve the financial crisis which befell the 

United Nations between 1960 and 1964. In the summer of 1960, the Congo was granted 

independence from its Belgian rulers and was h e d i a t e l y  plunged into political and 

military chaos. The United Nations agreed to send a peacekeeping force in order to 

restore stability to the fledgling nation. Four years later, the force was withdrawn having 

accomplished only part of its mandate because the Organization could no longer afford to 

rnaintain its presence in the Congo. The Congo mission was the most expensive 

peacekeeping operation in the UN'S history to that date, and threatened to b a n h p t  the 

organization h m  its inception. 

The crisis was caused by the inabiiity of Mernber States to reach a consensus on 

footing the bill for the Congo operation, some $120 million to $130 million amually. 

Instead, they divided themselves into power groups representing more individual interests 

than those of the organization as a whole. Some Member States refused to pay any of 



their share of the costs of the mission, forcing others, specifically the Western members, to 

carry an even greater share of the costs of this operation. 

Between 1960 and 1964, successive Canadian govemrnents and their 

representatives at the UN attempted to convince ail Member States of the necessity of 

collective responsibility. Despite their efforts, Canada played nothing more than a minor 

role in resolving the UN'S financial uncertainty. Instead, Canada was forced to follow the 

lead taken by the major players in UN affairs, namely the United States and Great Britain. 

With the election of Lester Pearson and the Liberals in 1963 came a change in attitudes 

towards the h c i n g  of UN peacekeeping. Canada began to take a harder h e  against the 

Iack of progress on the issue and refused to take on a greater fmancial share of 

peace keeping activit ies. 

The W ' s  financial health continued to deteriorate even aRer the end of  the Congo 

mission. Canada's experiences with the fuiancing of United Nations peacekeeping 

between 1960 and 1964 had a profound effect on the way successive administrations 

regarded their cornmitment to the international organization and its peacekeeping efforts. 
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INTRODUCTION 



The purpose of this dissertation is to examine the attempts of the Canadian 

govement ,  first under the leadership of John Diefenbaker and then Lester Pearson, to 

h d  a workable and fair solution to the f h c i n g  of the United Nations Congo 

peacekeeping mission between 1960 and 1964. 

Canada's agenda in this issue was dictated by a desire to build on its reputation as 

a helpful and reliable rniddle power in the UN, particularly in the area of international 

peacekeeping. Equaily important was the creation of a formula for paying for both large 

and srnall-scale peacekeeping operations that would ensure that ali Member States shared 

in the costs of such operations, rather than forcing the Organization to rely on a single 

large power or small group of powers. 

The pro blem of financing large-scale multinational peacekeeping operat ions fist 

came to light shortly after the creation of the United Nations Emergency Force, or UNEF, 

in 1956. The force, which was the brainchild of Lester Pearson, then Canada's External 

Affairs Minister, was the k g e s t  and most costly peacekeeping operation in the UN'S 

history at the time. Member States, in their haste to participate in this revolution in UN 

afEairs, gave little consideration to how the Organization was going to foot the bill of some 

$20 to $25 million annually. 

The respcnse of the Member States to the financial challenges created by UNEF 

showed them to be committed to peacekeeping in p ~ c i p l e  only; they were not willing to 

implement the hancial arrangements necessary to ensure its success. Indeed, when the 

hancing of UNEF began to prove troublesome, rnost of the UN'S membership divided 

thernselves into four main groups. First, the Western powers promoted collective 
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responsibility; not surprisingly, the Soviets and their East bloc allies and India insisted that 

the financing of peacekeeping operations was the responsibility of the belligerents, in this 

case Israel, France and Great Britain; some European nations, including Spain and Italy, 

agreed that the costs of UNEF should be split between Member States, but insisted that 

the larger powers pay the rnajority of the costs; finally, there were those nations who were 

indifferent to the crisis and concluded that they should not have to pay anything for an 

operation that did not benefit them in any way. 

This division over UNEF laid the groundwork for the dissension and debate over 

the Congo operation. By the tirne ONUC, or Organisation des Nations Unies au Congo, 

carne into k ing  in the surnmer of 1960, the UN was facùig a $40 million shortfall as a 

result of unpaid UNEF dues. If the Organization's membership had a hard t h e  paying for 

an operation that cost $20 miilion a year, how would ii cope with a peacekeeping mission 

that cost six times as much? The Member States who opposed collective responsibility for 

UNEF were now even more detennined to avoid cost-sharing, and their hard-line stand 

made compromise and cooperation difficult, and at times, impossible. 

Between 1960 and 1963, the Canadian delegations to the United Nations made 

concerted efforts to promote and achieve collective responsibility for ONUC and to 

establish peacekeeping as part of the UN'S regular budget. The Conservative govemment 

in Ottawa was detennined to raise Canadian do-goodism to new heights and to prove to 

the world that it was just as committed to international peacekeeping as its Liberal 

predecessors had k e n .  At first, the Diefenbaker goverment willingly provided the UN 

with cash, sometirnes over and above its regular assessment. It also waived rebates for 



transportation and materiel to the tune of hundreds of thousands of dollars. Despite t hese 

efforts, success toward the creatioo of a uniform method of paying for peace was ümited, 

even negligible. This legacy of diplornatic impotence was not one the Liberals under the 

leadership of Pearson cared to inhent. Lester Pearson's determination to hold the Line on 

UN spending in the area of international peacekeeping also affected the next major 

peacekeeping mission in Cyprus, where the Organization as a whole had few financial 

responsibilities. Thus the Congo mission and its hancial debacles had a profound and 

negative effect on the Organization and its Member States, including Cai.ada. The UN as 

a whole continued to suEer from unpaid bills and serious and detrimental divisions over 

the financing of international peacekeeping. For the Canadian govemment, the failure to 

find a solution to the Organization's financial woes made it necessary to reassess its role 

and obligation towards the UN and to seek alternate methods to influence the growth and 

direction of international peacekeeping. 

The faiIure of the United Nations to realize a sensible and uniform method for 

paying for peacekeeping missions seerns strange on fust examination. The Organization 

was born out of the ashes of the Second World War and boasted a determination to 

prevent future armed conflict. AIthough methods for doing this were not laid out in great 

detail in the UN'S Charter, there was an expectation in rnany quarters that peace and 

security issues would dominate the Organization's agenda. Between 1947 and 1956, the 

UN created several "observer" groups whose sole responsibility it was to oversee peace 

treaties established by belligerents in various regions around the globe. These units, made 

up of military personnel fkom UN Member States, were neither peacekeepers nor 



peacemakers but rather onlookers sent to encourage and offer suppon to nations seeking 

to avoid fbrther armed conflict between old enernies. 

These Limited and small-scale expenences did nothing to prepare the UN for its 

UNEF and ONUC experiences. Both of these missions redefmed the Organization's 

mandate of keeping the peace and avoiding war. With UNEF and ONUC, the UN entered 

a new era in international peacekeeping, one which it seemed ill-prepared for. To 

understand why these operations, particularly ONUC, were such disrnal failures, and to 

analyze Canada's inability to effect change in their financing, one must look beyond 

peacekeeping and examine what was happening in the UN, and indeed in the world, from a 

broader perspective. 

First, and perhaps most important, the world in 1960 was very different than it was 

in 1945 when the United Nations came into being. By 1960, the Cold War had divided 

much of  the world into pro-and anti-Cornmunist spheres, with the United States and the 

Soviet Union acting as leaders of the Western and Eastern blocs respectively. Both these 

superpowers regarded the UN as a tool or weapon in their Cold War agendas, and used 

the General Assembly as another arena where their representatives could wage a war o f  

words and rhetoric. The success or failure of international peacekeeping missions such as 

O N C  had little to do with avoiding war or maintainhg peace; rather, for these two 

powers, peacekeeping had more to do with giWlg either side the necessary edge in 

creating and maintainhg a pro- or anti-Cornmunist presence in those countries whose 

interna1 problerns or external confiicts led them to request a UN presence within their 

borders. 



The on-going ideological conflict between the Arnericans and the Soviets 

represented a setback for Canadian efforts to create a level playing field when it came to 

paying for peacekeeping missions such as ONUC. First, as leader of the West, the United 

States expected its allies to follow its lead and to support its every decision. Given its 

preconceptions regarding the UN and its peacekeeping missions, the US was more than 

willing to provide the LM with much needed cash to keep the Organization and ONUC 

afloat, particularly when the Soviets refused to pay for any peacekeeping operations. 

American overcontributions to ONUC between 1960 and 1963 amounted to millions of 

dollars, and while Canadian representatives publicly expressed appreciation for this 

generosity, they privately grumbled that the Americans were underrnining their 

determination to implement collective responsibility into the fuiancing of peacekeeping. 

Between 1960 and 1963, Canadian representatives at the UN could not convince their 

American colleagues to curtail their blank cheque policy and take a hard Line stand against 

delinquents who refused to pay their share of the costs of ONUC and UNEF. At the same 

t h e ,  Canada could not afford to pubiicly criticize the US on UhT matters, not only 

because of their Cold War alliance, but because Canada's position as a middle power gave 

her no standing to do so. 

While Cold War divisions between Eastern and Western nations impacted on the 

UN'S ability to finance its peacekeeping operations, the emergence of Third World nations 

in the late 1950s and early 1960s also played an important role in determinhg the success 

or failure of UN operations abroad. For these newly independent countries, many of them 

Afiican, membership in the United Nations carried with it a huge responsibility and an 



opportunity to assert their independence. Having pulied themselves out fiom under the 

thumbs of their colonial rulers, these nations were not about to submit to large power 

demands regarding UN issues. Instead, they tended to regard these issues from a 

nationahtic point of view, and not in ternis of the interests of the Organization as a whole. 

Peacekeeping was a good example of this difference between the developed and 

underdeveioped Member States at the United Nations. M a y  developed nations regarded 

peacekeeping as a demonstration of their benevolence and thei desire to create a more 

peaceful world in the aftennath of a devastating global conflict. Underdeveloped nations 

(othenuise known as LDCs), especiaUy those in Africa and South America, regarded 

peacekeeping with cynicism; these missions had no direct effect on the- were of no direct 

interest to them, and more irnportantly, took funds away fiom technical and econornic 

programmes, fiom which these countries could most benefit. They were decidedly 

opposed to collective responsibility, believing instead that those nations who could most 

afford to pay for peacekeeping and those who would most benefit fkom such operations 

should be the ones to pay for them Canada's rniddle power stams once again hindered 

any ability to influence CO-operation between these First and Third world Member States. 

Too srnail to be considered a large power, yet too economically advanced to be 

considered an LDC, Canada found itself wedged between the two, and thus her 

representatives' efforts to create a consensus on the fïnancing of ONUC met with M e  

success. 

The ability of the UN and Canada to create a sound basis for hancing ONUC and 

future large-scale peacekeeping operations was also hampered by organizational problems 



within the body. The founders of the UN could not have foreseen the Organization's 

growing role as an international peacekeeper, and the vagueness of the UN'S Charter 

made it difficult if not impossible to create a viable financing plan for peacekeeping 

operations. Indeed, the Charter did not specifL large-scale peacekeeping operations as a 

means of maintainhg peace and security, nor did it explain how anythiog on the scale of 

UNEF and ONUC would be paid for. When UNEF was established, Dag Hammarskjold. 

then UN Secretary General asked for the creation of a special account into which 

payrnents for the operation could be deposited. He did this to avoid delays associated 

with getting items in the UN's regular budget passed through the General Assembly. 

Unwittingly, however, he provided an opportunity for those opposed to collective 

responsibility to argue that the creation of  a separate account for one peacekeeping 

operation set a precedent for all others. When ONUC was created in 1960, those Member 

States unwilling to pay for the operation, including the Soviets, the French and some Arab 

states, insisted that peacekeeping was not part of the regular UN budget and therefore was 

not the responsibility of the collective membership. Here too, Canada could do little to 

create an atmosphere of cooperation or concession. A reforrnation of the Charter was of 

no interest to the Member States, and the legality of such a revision was uncertain. 

There was one article in the UN's Charter that, if implemented, could force 

Member States to reconsider their cavalier attitudes towards the financing of 

peacekeeping. Article 19 stated quite bluntly that those Member States in arrears of an 

amount equal to their dues for the previous two years could lose their voting privileges in 

the General Assembly. This was not automatic, and the Assembly would have to agree to 



take action against any delinquent member. Even after the International Court of Justice 

ruled in 1962 that peacekeeping was par? of the UN's general expenses, thereby subjecting 

rnembers such as the USSR and France to banishment fkom the Assembly, rnany Member 

States were reluctant to implement Article 19. The ghosts of the failed League of Nations 

haunted the membership of the United Nations; if rnembers began to withdraw in protest 

over Article 19, then a new global conflict was not impossible. Instead, Member States 

chose to avoid forcing their coileagues out of the Assembly, and chose instead to use their 

limited powers of persuasion behind the scenes. These attempts were in vain. In the 

summer of 1964 ONUC withdrew its forces fiom the Congo without having fully 

completed its mandate because it lacked the necessary funds to do so. The ONUC 

experience would leave a black mark on the UN's peacekeeping profile, and would 

severely impact on the wiUingness of several nations, including Canada and the United 

States, to support and manipulate the UN for their own means. 

The financing of peacekeeping has not been a subject of great study arnong 

historians of international relations. Indeed, it is a topic that has been left to specialists in 

international and organizational law, who have anaiyzed the UN'S financial woes fiom the 

perspective of the Organization's Charter. In particular Rosalyn Higgins' rnult i-volume 

series on United Nations peacekeeping is an invaluable tool for understanding the 

Charter's application to the resolutions passed by various cornmittees and the General 

Assembly between 1946 and 196% Not only does she explain each and every relevant 

resolution in great detail, her introductions and conclusions to each peacekeeping mission 
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offer important paraliel themes between missions.' Less detailed but equally important is 

John Stoessinger's Financing the United Nations Svstem Stoessinger's study is not solely 

devoted to the financing of peacekeeping, but it offers an excellent analysis and in-depth 

explanation of the budgetary process and an excellent breakdown of the various blocs and 

interest groups at the UN.' 

Higgins and Stoessinger conclude that the UN'S financial predicarnent was brought 

on by an underlying political crisis fûelled in large part by the Cold War. This is a 

conclusion shared by many general works on the United Nations and foreign affairs during 

this period. Although these works do not focus on the hancing problerns in any great 

detail, they help to place the UN in a broader international relations perspective. These 

studies show that the UN was a badly divided organization whose mandates of rnaintaining 

peace and preventing war were often compromised by members whose individual goals 

outweighed the greater good of the Organization. While the larger powers did battle to 

win Cold War suprernacy, the smailer and less developed Member States were detemillied 

not to be dragged into a struggle that would force them to compromise their newly 

acquired independence. Two of the best and most recent works to highlight the lack of 

communication and commonality of goals within the Organization are Alan James' Britain 

and the Congo Cnsis, 1960-1963 and Stanley Meisler's United Nations: The Firsr Fifty 

I Rosalyn Higgins, United Nations Peacekeepinn 1946- 1967, (Four Volumes), (London 
1980). Note that Volume III deals with the Congo Crisis. 

John Stoessinger, Financine the United Nations Svstem, (Washington, 1964). 
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Years.' Both place the UN'S ongoing problems within a large-small power struggle and 

both conclude that the mistrust between these groups during the ONUC period had a 

permanent effect on relations in later years. 

But what of the middle powers like Canada? Studies which are specific to Canada 

largely ignore the financing of peacekeeping as an isoiated topic, but there are several 

excelient studies on peacekeeping which help to explain Canada's actions towards the 

financing of these operations. In the broadest sense, Canada's response to the Congo 

crisis was rooted in an obligation to foiiow the path carved out by Lester Pearson during 

the Sinai emergency in 1956. Pearson's success in creating UNEF gave Canada a 

reputation as a peacekeeper and made Canadian voters believe that they had achieved a 

new status in the post-war global arena. In fact, as historians such as John English, Denis 

Smith and Tom Keating have argued, Canada was very rnuch in the American shadow 

when it came to international affairs, and her posturing and do-gooder rhetoric ofien fell 

on deaf eam4 This was not unique to UN issues. Given Canada's dependency on the 

United States for everything fiom trade to nuclear weapons, the governent  in Ottawa 

was never in any position to tell its American colleagues how to act, and the Arnericans 

were never under any pressure to listen. What these studies offer is a parallel between 

UN-related issues and those affecting other aspects of the Canadian-Amencan 

Alan James, Britain and the Coneo Crisis 1 960- 1963, (London, 1996) and Stanley 
Meisler, United Nations: The First Fiftv Years, (New York, 1995). 

John English, The Worldly Years: The Life of Lester Pearson. 1949- 1972, (Toronto, 
1992); Denis Smith, Rome T o w  (Toronto, l995);Tom Kcating, Canada and World 
0rder:The Multilateralist Tradition in Canadian Foreign - Policv, (Toronto, 1993). 



relationship. 

Where, then, does the study of the financing of peacekeeping fit into the analysis of 

the United Nations as a post-World War Two organization, and more specificaily, 

Canada's role in the crisis which resuited fkom ONUC? First, the financing of 

peacekeeping is a subject which allows for the exploration of many themes in international 

relations. Ln 1960 the UN was at a khd of ideological crossroads because of its changing 

character and areas of influence. The study of the financing of peacekeeping is also a 

study of this dilemma between internationalism and nationaiism, of large power 

benevolence and small power independence and the concept of the international 

cornmunity pitted against the divisions created by the Cold War. In the end, Member 

States of the United Nations failed to find a workable solution to the financing of ONUC 

because they did not want to. Their failure also forced the Organization to rernain, in 

rnany ways, at these crossroads, for without a solid hancial backing from ail Member 

States, the UN could not move ahead in terms of its development as an international 

peacekeeper. 

The study of the financing of ONUC also provides Canadian historians with new 

perspectives fiom which to view Canadian international peacekeephg. While many 

existing studies emphasize the rnilitary or diplomatic aspect of such missions, and thus 

O ften put Canada's contribution in a more positive light than deserved, the failure of 

Canada's attempts to solve the financing dilemma changed the way the Pearson 

government and its successors regarded international peacekeeping and Canada's role in 

the UN. Not only does it show Canada to be a relatively ineffective player on the UN 
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stage, but the ONUC mission also showed the departments responsible for developing 

Canada's response to the hancing problem to be sharply and deeply divided over a plan 

o f  action. This also infiuenced future governments in their responses to UN affairs. 

Overall then, the study of the financing of peacekeeping adds a new piece to the puzzle 

called Canadian international relations and wiU perhaps offer some new avenues for 

exploration in future research. 

This thesis offers a start down a new path, but it is in no way a complete study of 

the actions and reactions of eveiy Member State of the United Nations. There are several 

excellent studies on the Amencan role in the Congo Crisis, including Madeleine Kalb's 

C o n ~ o  Cables and Richard Mahoney's JFK: Ordeal in ~fiica. '  In addition to Alan James' 

recent work on the British role in the Congo crisis, the second volume of Alistair Home's 

biography of Harold Macmillan also helps to understand British actions in the UN during 

this penod. These works were not used extensively in this thesis because they detract 

kom the Canadian focus of the study. These works are essential, however, to a broader 

understandhg of the financial crisis and its repercussions on future UN peacekeeping 

missions. History has also been remarkably kind to Dag Harnrnarskjold, the UN Secretary 

General when the Congo problem began in 1960. There is no doubt that he had a 

profound and important impact on the UN in his time, but he was also too much of an 

idealist to deal with the financing problem in an effective rnanner. He believed that the 

money for ONUC would appear fiom somewhere and even as the Organization edged 

Madeleine G. Kalb, The Congo Cables: The Cold War in Afnca - From Eisenhower to 
Kennedy, (New York, 1982); Richard D. Mahoney, JFK: Ordeal in Afnca, (Ithaca, 1974). 
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ever closer to the precipice of bankruptcy, he did little to insist that Member States be held 

accountable for their fiscal irresponsibility. After his death, U Thant took over as 

Secretary General, and took it upon himself to steer the UN towards greater financial 

health. It was U Thant who finally pulled the plug on ONUC citing continuhg financial 

difficulties. Despite this act of bravery, historians and biographers, including Brian 

Urquhart, have made Harnmarskjo Id's successor out to be ineffective and indecisive. 

Whiie U Thant's record on the Six Day War and the conflict in Vietnam is Iess than stellar, 

his contribution to UN peacekeeping needs to be re-examlned in a different Light. This 

thesis attempts to offer some revisions in this direction, but a more in-depth study is 

essential to the analysis of the topic fkom a broader perspective. 

The cnsis of financing UN peacekeeping was not resolved after 1964. Time and 

again the issue presented itself like some revival of a classic tragicomedy. On each 

occasion the production presented new variations of the themes and issues created during 

the Congo mission, but they all shared the cornrnonality of being unable to resolve the 

problem once and for ail. What remained clear throughout each cnsis was t hat member 

States could not reconcile the ideal role of the organization with the reality of fiscal 

dernands and responsibility. 



CHAPTER ONE 

SETTING THE STAGE 
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On October 9, 1944, at the Durnbarton Oaks conference, delegates representing 

the United States, the United Kingdom and the Soviet Union announced theu intention to 

create a United Nations organization, dedicated to the preservation of world peace and 

security. Six months later, on April25, 1945, representatives from 50 nations, including 

Canada, gathered in San Francisco to develop the Organization's charter which detailed 

the UN'S purpose and responsibilities. 

Foremost on the rninds of the participants was the determination to ensure that the 

UN would not suffer a fate similar to that of its predecessor, the League of Nations. The 

League was rendered impotent in its bief life because of a lack of authority, its lirnited 

membership and its lack of consensus. The United States was never a member of the 

League because its Congress doggedly refused to allow it to become fûrther entangled in 

international affairs. Between the first and second World Wars, several major powers, 

including Germany and Japan, withdrew f?om the League in protest against the 

organization's condemation of their activities. This left a Limited nurnber of nations, 

many of which were not used to making international decisions, deteminhg the fate of 

powers much greater than themseives. Furthemore, unanimity and not a mere majority 

vote detemÿned whether any reactions and decisions regarding international crises could 

be implemented; this was often difficult if not impossible, given the wide and varyùig 

interests of the membership. Finally, even if unanimity was achieved, the League lacked 

the authonty and reputation to implement decisions and it had no armed force of its own 



to deal with military aggression against one of its members. ' 
Creating the UN was a way to rnake ail of these wrongs right again. The Charter 

of the United Nations provided for the creation of six principal bodies, four of which werc 

directly concerned with the maintenance of international peace and security. The General 

Assembly, the Security Council, the International Court of Justice and the Secretariat 

would play a role similar to that of the legislative, executive, judicial and administrative 

bodies of any government, with each possessing a specific sphere of influence relating 

directly to the goals and fünctions of the Organization as a whole. 

The function of maintainhg peace and security was invested in the Security 

Council, whose 1 1 members, five of whom were permanent, possessed the authority to 

investigate any dispute and recommend actions necessary to its resolution, either through 

peaceful settlement between the disputants or through the intervention of military forces 

to establish and maintain peace and security in any area.? 

The General Assembly also played an important and essential role in the 

maintenance of peace and security. U d k e  the Security Council, this body personified the 

concept of universality ailowing all Member States of the UN a maxi.mm of five 

representatives in the ~ s s e m b l ~ . '  Its role was to initiate general discussion and make 

recomrnendations on issues of peace and security to the Security Council based on votes 

Evan Luard, The United Nations. How it Works and What it Does, Second Edition, 
(London, 1994), p. 10. 

United Nations, Charter of the United Nations, Chapter VI, Article 34 and Chapter VII, 
Article 42. 

' Ibid., Chapter IV, Article 9. 
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by the general membership. But the Assembiy did not have the sarne power as the 

Security Council; regardess of the urgency of the question, the Assembly could only offer 

recommendations to the Council and it could not discuss any issue in front of the Council 

unless so req~ested.~ 

The Secretariat consisted of the Secretary Geoeral and his staff. The Secretary 

General was the Chief Administrative Officer of the Organization and was responsible for 

b ~ g i n g  any threat to international peace and secunty to the attention of the Security 

~ouncil.' The Charter specificaliy stated that the Secretary General was responsible only 

to the Organization and that Member States were to r e h i n  fiom attempting to influence 

hirn in his d ~ t i e s . ~  

Finally, the International Court of Justice consisted of 15 judges elected by the 

Security Council and the General Assembly. It was regarded as "the principal judicial 

organ of the United Nati~ns."~ The General Assembly, the Security Council and the UN'S 

specialized agencies could request an advisory opinion on any legal question relating to 

the operation or function of the Organization. Members of the Organization were 

expected to comply with any decision of the Court to which they were parties, and failure 

to comply could lead to action against them by the Security C~unci l .~  

Ibid., Chapter IV, Articles 1 1 and 12. 

Ibid., Chapter XV, Article 99. 

Ibid., Chapter XV, Article 100. - 

' -9 Ibid Chapter XIV, Article 92. 

Ibid., Chapter XIV, Article 94. - 
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But no arnount of planning and creative thinking could combat the political reality 

created by the end of the Second World War. The Charter reflected the ideal in 

international relations, and rested not only on the principles of CO-operation and 

compromise, but the notion that Member States would be willing to accept the authority 

of the UN'S various organs in global affairs. The development of the bipolar power 

struggle between the West and the Soviets afier the war made this difficult and, at tirnes, 

impossible. Co-operation and compromise were replaced by dissension, fiscal 

irresponsibility, political upheavals and attempts by the Great Powers to assume 

suprernacy, not just over each other, but over the Organization as a whole. Thus, as the 

UN increasingly became a battleground in the Cold War, the ideal of harmony arnong 

nations was often negated by the incompatibility of Western and Communist ideologies, 

and the determination of the superpowers to exert their influence over other, srnaller 

Member States. 

The lesser nations were not so ready to faU into line with one side or the other. 

Even though their numbers were srnall until the late 1950s, the perception of these 

Member States was that participation in the UN was the first step towards true 

independence and economic stability. This aiso affected the ideals of CO-operation and 

compromise envisaged in the Charter, particularly as their numbers in the UN grew by 

leaps and bounds. Between the end of the war and 1960 rnany Afiican and Asim nations 

gained independence fiom colonial rulers and their presence in the United Nations played 
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a significant role in peace and security  issue^.^ These nations were both distrustful of the 

large power agenda, having expenenced fkst hand its domination of their countries, and 

determined to foilow a course best suited to their national interests. Time and again, these 

countries tenaciously held on to these principles by refusing to side with either the East or 

West until either was wiiling to concede to specific dernands. This too affected the 

concepts of cooperation and universality as detailed in the UN Charter, because the non- 

aiigned Member States often regarded issues in t e m  of their own national interests rather 

than the interests of the organization as a whole. This led to conflict between members, 

often dragging out solutions to problems requiruig immediate attention. 

Canadian representatives at the UN O ften found themselves wedged uncomfortably 

between the large, developed nations and the smali, economicaliy underdeveloped powers 

during struggles over key issues. Not big enough to cornmand the attention of the Great 

Powers, yet neither small enough nor poor enough to fit into the blocs established by 

lesser deveioped countries, Canada was content to promote itself as a "middle power" 

both in the comdors of the UN and at home. This was not a new position. Throughout 

its history, Canada had been in the shadows of Great Britain and the United States, 

economically, politically and diplomatically; despite this relationship, successive Canadian 

governments made a determined effort to create an autonomous voice in international 

affairs and to act as a "helpful fucer" when problems arose. During the San Francisco 

discussions on the creation of the UN, Canadian Prime Minister Mackenzie King, 

Of the fi@ states who signed the Charter in San Francisco, twelve were Asian or 
Afi-ican. 



overcorning his isolationkt tendencies, insisted that Canada was ready to take on the 

responsibilities brought on by membership in an international organization. Furthemore, 

he warned, the United Nations could not function if the power to determine war and peace 

was "exclusively concentrated in the hands of any four or five states." 

Such a position would not only be contrary to the facts as they have 
been demonstrated in the past five years, but it would also be 
dangerous to the cause of security itself, for it would foster in many 
srnalIer countries the development of a new type of isolationism, a 
feeling that the task of preserving the peace could be le fi 
exclusively to Great Powers. Io 

The Canadian delegation suggested several ways to ensure the sharing of responsibility 

and power in the UN including electing non-permanent members to the Secunty Council 

in order to ensure that smaller nations were given due opportunity to deal with issues of 

peace and securityl ' The delegation also contributed ideas towards the creation and 

maintenance of the Econornic and Social Council and the Secretariat, but the overall 

experience left King and his advisors, uicluding Norman Robertson, Hume Wrong and 

Lester Pearson, wondering if their convictions would actually translate into real policy. 

For Pearson in particular, the UN was "at least a foundation for a new world on which we 

could build."I2 Pearson became even more enthusiastic about Canada's role in the UN 

afier Louis St. Laurent took over as Prime Minister on November 15, 1948 and he becarne 

' O  'The Share of Canada in the Making of the United Nations" in DEA Ne 739 1-R-40, pt. 
1 ,  RG 25, Vol. 3756. 

l 2  Lester Pearson, Mike: The Mernoirs of the Rt. Hon. Lester B. Pearson. Vol. 1, 
(Toronto, 1972), p. 283. 
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the Minister of Exteml Affairs. St. Laurent shared Pearson's determination for Canada 

to play a role in international affairs and both men regarded the UN as an ideal opponunity 

to show the nation's willingness to accept international responsibilities. Their cornmitment 

to the UN would shape Canada's relationship and obligation to the Organization for 

decades to corne. 

But this cornmitment was fiaught with obstacles and hstrations. In addition to 

the relationship between the superpowers and the non-aligned Member States, the 

concepts of universality and cooperation in peace and security issues were also 

compromised by the very nature of power sharing within the UN'S most powerful organ, 

the Security Council. The Charter made it clear that the Security Council was the body 

responsible for keeping the peace. It was the Council which could demand the obedience 

of al1 UN members when dealing with a threat to peace and security." It was the Council 

that could demand that members apply economic sanctions and sever diplornatic relations 

and it was only the Council that could implement the use of rnilitary force to maintain or 

restore international sec~r i ty . '~  

The concept of unanimity that plagued the League of Nations was abandoned. 

Instead, only the five most powerful members of the Security Council were given a veto 

so that the Organization could not take action agaùist them Thus, the veto was regarded 

"as an essential safety-valve, which served to prevent dissension among its leading 

l 3  United Nations, Charter of the United Nations, Chapter V, Article 25. 

l 4  Ibid., Chapter VII, Articles 4 1 and 42. 
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members fiom exploding the whole rna~hine."'~ But the Cold War ensured that while the 

UN was not completely destroyed, it would never fbnction as the well oiled machine its 

creators wished it to be. The Soviet Union used the veto not to protect her interests but 

to imitate the West, particularly the United States. The Western powers used theîr veto to 

deny membership to Eastern European nations and Communist China and the Soviets 

countered by refûsing entry to corntries they perceived as king anti-C~rnmunist.'~ The 

Council was severely weakened as the rhetoric of the Cold War increasingly characterized 

response to peace and security issues. The fact that the veto could be used to support one 

side of this rhetonc meant that the Council could not act decisively when dealing with 

issues. Thus, instead of enforcement and CO-operation, the Council was often plagued by 

political and ideological antagonism, which forced members to negotiate for support of a 

particular resolution. This ofien led to solutions that were watered down rather than 

forceful demonstrations of the Organization's unity and cornmitment to the ideals reflected 

in its Charter. 

Between 1945 and 1960, Member States spent much of the? time dealing with on- 

going issues related to the end of the war, including the relief and rehabilitation of 

populations devastated by the fighting, the new-found independence of former colonies, 

and the problems and threats of nuclear proliferation. Both the types of issues and the 

method of problem-solving reflected the continued domination of the large powers over 

'* Evan Luard, The United Nations. How it Works and What it Does, (London, 1994 
edition), p. 1 1. 

l6 For example, the Soviets refûsed to allow Portugal and Jordan into the UN until 1955. 
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the UN'S affairs. 

But in 1960 a dramatic change in the membership of the organization coupled with 

the economic resurgence of the war-tom European nations would have a profound and 

permanent effect on the UN'S methods of problem-solving. In 1960, the UN accepted 17 

new members into its fold, 16 of which were newly independent Afncan nations. I 7  For 

these couniries, UN membership created a self-perception of king a world player, and 

more irnportantly ofFered the possibility of access to funds through the International 

Monetary Fund and the ECOSOC believed to be necessary to kick-start their economies. 

Membership in the Organization also oEered access to technical and scientific expertise 

firom other countries needed to develop a solid infiastructure to ensure the health and 

welfare of the population. Initiaily the new members were welcomed with enthusiasm 

because they represented the concluding chapter in the story of irnperialism and because 

they reflected the desires of the creators of the Organization who sought a cornrnunity of 

nations based not on wealth and power but on CO-operation and dialogue. The United 

States and the USSR were particularly interested in these emerging nations which they 

regarded more as potential disciples of their political ideology than as feilow Member 

States. l 8  

17 United States State Department, Bureau of International Organization Affairs, "The 
Fourteenth General Assembly and Future United Nations Prospects", May 1960, in 
Foreim Relations of the United States (hereafter FRUS), 1958- 1960, (Washington, 1 99 1 ), 
pp. 244-245. 

l 8  This is made extremely clear in the FRUS volume on UN matters between 1958 and 
1960. Tirne and again, the State Department tned to guess who would be admitted into 
the Organization, how the change in membership might affect voting patterns and how the 
US governent could benefit and take advantage of these newly independent States before 



It became clear very quickly that these new members regarded participation in the 

UN system with great sobnety. Not only were they unwilling to sell thernselves out for 

financial handouts or political salvation, they were detemiined to take an active role in the 

Organization's daily business, including issues of peace and security. Furthermore, these 

nations, having experienced years of colonial rule, were sceptical that the large powers 

could understand their position unless they presented thernselves as a united and vocal 

coalition. This au-for-one, one-for-all attitude made for difficult negotiations in both the 

Council and the Assembly, as it expanded the existing East against West confi-ontation 

into a case of the developed and industrialized nations against the Third World. Newly 

independent nations emerging fiom under the thumbs of their colonial nilers regarded both 

the United States and its European ailies as self-nghteous and meddling and were more 

than willing to exercise their influence as a bloc during votes on key issues regarding 

peace and security. 

Thus, the injection of new blood and ideas into the UN system after 1960 created 

both fiction and tension within the Organization. Nowhere was this more evident than in 

the controversy over the financkig of peacekeeping missions, particularly that of the 

Congo mission between 1960 and 1964. 

Before examining that controversy in any detail it is important to understand the 

Organization's budgetary system and to comprehend how peacekeeping fits into that 

system Despite its creators' attempts to right the wrongs of the League of Nations, the 

UN was unable to escape the financial predicaments that destroyed its predecessor. 

the Comrnunists stepped in. 



There was not enough money to do all the things that were 
considered essential; the pressure for economy was stifhg; states 
were inclined to distrust the budgetary process, protest against t heir 
assessments, and decfare that they were unjustly burdened; arrears 
and de faults were a perennial pro blern; sanctions against delinquent 
states were considered and discarded.I9 

The UN's creators sought to avoid the financial headaches suffered by the League of 

Nations by carefully delegating responsibilities for the Organization's financial health. It 

was reasoned that by placing fiscal authority in the hands of the General Assembly, 

Member States would be forced to accept their stake in the survival of the organi~ation.'~ 

The UN's Charter stated that the Assembly was responsible for approving the 

Organization's annual budget, and that "the expenses of the Organization shall be borne by 

the Mernbers as apportioned by the General Assembly."" Budgetary resolutions could 

pass with a two-thirds majority, rather than the unanirnous vote required by the League's 

~har te r . '~  Recognizing that the League lacked any serious measures to punish members 

who did not pay their dues, delegates to the San Francisco conference insisted that the 

UN'S Charter M y  set out penalties for those Member States who were unwilling to 

share in the Organization's hancial responsibilities. 

A Member of the United Nations which is in arrears in the payrnent 
of its financial contributions to the Organization shaU have no vote 

l 9  John G. Stoessinger, Financine the United Nations Svstem, (Washington, 1964), p. 38. 

20 This also foilows the standard parliamentary pattern in which the lower house originates 
and must approve taxes. 

" United Nations, Charter of the United Nations, Chapter 4, Article 17, pts. 1 and 2. 

22 - Ibid., Chapter N, Article 18, pt. 2. 



in the General Assembly if the amount of its arrears equals or 
exceeds the arnount of the contributions due Fom it for the 
precedhg two full years. The General Assembly may, nevertheless, 
permit such a Member to vote if it is satisfied that they failure to 
pay is due to conditions beyond the control of the MembermZ3 

Demanding payment and devising a method to determine how much each Member State 

would pay were two very different scenarios. In 1945 most of the world was reeling from 

the economic devastation of war, and the fuiancial situation of many members was dismal. 

The Committee on Contributions, believing that this situation would improve over rime, 

created a flexible formula for deteminhg scales of assessment. Between 1945 and 1956 

total national income, per capita income, war-caused economic dislocation and ability to 

acquire foreign currency were the four cntena upon which assessments were levied. 

During this eleven year period, the United States, the most econornicaily powefil 

Member State, paid forty percent of the UN'S budget. In 1956. that percentage was 

reduced to one-third after considerable American lobbying." Afier 1 96 1, the Cornmittee 

dropped the war-related economic dislocation, and used only national income and 

population to detemine contributions. That same year the General Assembly passed a 

resohtion stating that no member country could shoulder more than thirty percent of the 

regular budget and no country could pay less than -04 percent regardless of national 

income and population." Despite this decision, the United States continued to pay almost 

'3 Ibid., Chapter IV, Article 19. 

24 Stoessinger, p. 82. 

" United Nations General Assembly, Sixteenth Session, Official Records Supplement No. 
10 Document N4775 (196 l), p. 3. - 
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one-third of the to ta1 budget and the Soviet Union, the United Kingdom and China paid 

more than thirty percent of the remaining two-third~.'~ This was due in large part to the 

growing number of new mernbers in the organization whose fuiancial situation precluded 

them fiom paying more than the absolute minimum in dues, but whose econornic and 

technological demands upon the organization automatically increased the UN'S annual 

budget- 

While wrestling with an expanding rnembership and increasing costs, Member 

States also had to address the Organization's immediate financial needs. Creating and 

Knplementing the m u a 1  budget was the joint responsibility of the Secretariat and the 

General Assembly, and was often considered the most arduous of tasks. 

The process of developing the budget began wit h individual departments 

presenting hancial estimates to the Controller one year in advance. After reviewing them 

and making any changes, all of the estimates were put together into one document which 

was then passed on to the Secretary General. Once the Secretary General approved the 

budget it was then considered to be in its definitive fom." By early surnrner of that year, 

the budget was usuaiiy in the hands of the Advisory Committee on Administrative and 

Budgetary Questions (ACABQ), a twelve member committee representing the 

26 See Office of the Secretary General, Annual Budget of the United Nations, 1 96 1 - 1964. 
In 1964 the United States announced at a special meeting on the costs of UN 
peacekeeping that it would no longer pay more than 30 percent of the annual budget. 

*' United Nations, Charter, Chapter XV, Article 97. The Secretary General is referred to 
as the "Chief Administrative Officer." See also Department of Extemal Affairs (hereafter 
DEA), "Meeting of United Nations, Section 2: Report on Budgetary and Financial 
Arrangements", London, 1945 in DEA file 5475-5-40C, RG 25, Vol. 3683. 



Organization's major political and geographical blocs. It was called an advisory 

committee because it examined and advised the Fifih Cornmittee, the body which was 

responsible for debating and then presenting the budget to the General Assembly. 

As soon as the Assembly approved the document, the Secretary General sent out 

letters to Member States requesting quick payment of theû assessments. But the flow of 

funds into the UN'S coffers was often more o f  a trickle than a flood. Payment of an 

assessrnent was whoiiy dependent on the Member State's budgetary methods and the 

process by which the funds could be appropriated. In some cases, the expenditure 

required only the approval of the head of state or a cabinet, which could be done fairly 

quickiy. On the other hand, some nations required that the entire governrnent approve of 

the expenditure. In other cases, as with the United States, only specific bodies of the 

government could appropriate these funds. Such exercises delayed payrnent of UN 

assessments by several months and somethes by almost up to a year. Thus, the Working 

Capital Fund became an essential part of the UN'S budget. The fund was onginally 

conceived to cover the Organization's expenses during its first year, but it was quickly 

reaked that the Secretary General would regularly require fùnds to pay for expenditures 

while awaiting contributions.'* By the 1960s the Fund was usually between $20 and $25 

million and becarne essential not oniy in covering expenses between contribution penods, 

but also for covering arnounts in arrears and for paying for minor peacekeeping 

operations. 

28 "Meeting of the United Nations, Section 2: Report on Budgetary and Financial 
Arrangements", London, 1945 in DEA fle 5475-J-40C, RG 25, Vol. 3683. 
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Between 1945 and 1956, the UN experienced few financial problems. It 

participated in minor peacekeeping operations in Palestine, India and Pakistan and also 

took part in the commission for the reunification and rehabilitation of Korea. As none of 

these demanded many financial resources, the membership was willing to pay for them as 

part of the general expenses of the organization. Although the Organization supported the 

miïtary operation in Korea between 1950 and 1953, it was the Arnericans and the other 

participating nations who carried the financial burden of the war, thus leaving the UN 

without any experience in dealing with the implementation and financing of large-scale 

ope ration^.^^ 

All of this changed on November 1, 1956, when Lester Pearson, Canada's 

Secretary of State for Extemal Affairs, flew to New York to take part in the General 

Assembly's debate on the Suez Crisis. What transpired in the days foilowing that debate 

p e m e n t l y  transformed the nature of UN peacekeeping operations and the methods used 

to finance them The cnsis began when Gama1 Abdel Nasser, the Egyptian President, 

nationalized the Suez Canal and the joint stock Company which built it. Both France and 

Great Britain decided to mount a joint rnilitary venture against Nasser, while the 

Americans, led by President Dwight Eisenhower, wanted a negotiated settlement .30 For 

29 By 1990 more than half of the UN'S peacekeeping operations had been financeci through 
the UN'S regular budget. See Susan R. Mills, 'The Financing of UN Peacekeeping 
Operations: The Need for a Sound Financial Basis" in Indar Jit Rikhye and Kjeil 
Skjelsbaek, eds., The United Nations and Peacekee~ina. Results. Limitations and 
Prospects: The Lessons of 40 Years of Exoerience, (London, 1990) p. 91. 

'O Robert Reford, Canada and Three Crises, (Toronto, 1968), pp. 84-85 and p.89. See 
also Tom Keating, Canada and WorId Order: The Multilaterabst Tradition in Canadian 
Foreign - Policy, (Toronto, 1993), p. 104. 



Canada, the crisis was of particula. concem because it pitted her loyalty to the 

Commonwealth and Great Britain against her relationship with the United States. Pearson 

also recognized that Anglo-Amencan differences over Suez could lead to a permanent rift 

between the two powers. Such a division, he argued, "would split the Commonwealth, 

weaken the Anglo-Arnerican alliance, and have general consequences that would benefit 

nobody but Moscow. "3 ' 
The Suez Crisis tumed into a nightmare not only for Pearson, but for Norman 

Robertson, the Canadian High Commissioner in London, and Arnold Heeney, the 

Canadian Ambassador to Washington. AU three made desperate atternpts to negotiate and 

mediate between their two greatest allies, to no avail. "Canadians preferred 'jaw jaw over 

war war ' [and] this made Canadian advice unwelcorne in   on don. "3' Thus Pearson and 

his advisors could only hope that the rnatter would go to the United Nations, where 

negotiations could take place on neutrai ground and where cooler heads, particularly those 

not directly affected by the ownership of the canal, could prevail.)' But R.A. MacKay, the 

Canadian representative at the UN, cautioned his supenor that smaller Af?ican and Asian 

nations, sympathetic to Nasser because of t heir own negative colonial expenence, would 

complicate negotiations and that a solution to the conflict would be slow in coming if at 

'' Reford, p. 88. 

'' Ibid., p. 90. 

33 The British deeply resented this. The British told the Canadian govemment that they 
had no intention of seeing the matter end up in front of the Security Council. See John 
English, The Worldlv Years: The Life of Lester Pearson. 1949- 1 972, (Toronto, 1 9W), p. 
129. 



ail. 

The UN did not jump into the h y  until the Israelis attacked Egypt on October 29, 

1956. Using its authority to recomrnend action to end the dispute, the Secwity Council 

demanded that Israel withdraw its forces and that members re£iain l?om participating in 

the conflict or giving aid to the ~sraelis.'~ The British and French vetoed this resolution, 

by prearrangement, and promptly joined the codict  themselves. The Security Council, 

using its power as outlined in the Charter, tumed the matter over to the General 

Assembly. The Assembly voted in support of the ceasefire resolution vetoed in the 

Secunty Council, but it had no mechanism to ensure that the ceasefire would be adhered 

to." Even as the Assembly debated the resolution, Pearson and his L N  advisors, John 

Holmes, Geoff Murray and MacKay were taking the pulses of the Amencan and British 

representatives about how each nation would act following the Assembly's decision. 

Pearson had leamed in advance of Anthony Eden's intention to request some kind of UN 

"police action" to separate the belligerents, but he was convinced that a mere observer 

group would lack the authonty, power and size to maintain any ~easefire.'~ After 

34 Security Council, Resolutions 997 (ES-1) and IOOZ (ES-1), November I and November 
7, 1956, in Officia1 Records of the Security Council, Resolutions adopted bv the Securitv 
Council durinn its Eleventh Session. 

3s General Assembly Resolutions 997(ES-1) and 1002 (ES-1), November 2 and 7, 1956, in 
Resolutions adopted by the General Assemblv during its Eleventh Session, in Official 
Records of the General Assemblv, Eleventh Session, Supplement No. 17, (N3572).  The 
resolution passed by a vote of 64 to 5. 

36 Munro and Inglis, Mike: The Memoirs of the Rt. Hon. Lester B. Pearson, Volume Two: 
1948- 1957, (Toronto, 1973), p. 246. 



informally canvassing other Member States, Pearson decided to abstain fkom voting on the 

Assembly's resolution, thereby maintainhg the semblance of complete neutrality. He then 

put forward the idea of creating a multi-national peacekeeping force during a speech to the 

Assembly explaining Canada's abstention. 

What is the use of passing a resolution which brings about a cease- 
fire and even a withdrawal? What are we withdrawing to, the same 
state of affairs? In six months we'li go through all this again if we 
do no t take advantage of this crisis to pluck something out - ho w 
was it Hotspur put ir: "out of this nettle, danger, we pluck this 
flower, safety"- if we do not take advantage of this cnsis to do 
something about a political settlement, we will regret it. The tirne 
has now come for the UN not only to bring about a cease-fire, but 
to move in and police the cease-fire and rnake arrangements for a 
political sett~ement.'~ 

He presented a resolution calling on the Secretary General to create the United Nations 

Emergency   or ce.)' On November 4, the General Assembly instructed Hamrnarskjold to 

submit a plan within forty-eight hours for creating such a force.39 Three days later, on 

38 Pearson's stroke of genius lay not only in his plan for a peacekeeping force, but in the 
way he used diplomacy to gain support. A good exarnple of this lies in the deal-making 
between the Canadian and Indian delegations in the hours leading up to Pearson's 
statement and proposa1 for UNEF. The Indian delegation, led by Arthur Lall, had already 
put forward a resolution c a h g  for an irnmediate withdrawal of belligerent forces fkom 
Egypt within twelve hours. Although La11 had worked hard to gain the support of the rest 
of the Ako-Asian bloc, he allowed Pearson to put forward his resolution fist, and even 
offered to support it provided that the Canadian delegation return the favour when it came 
to voting on the Indian proposal. With Indian support for UNEF the rest of the Aeo- 
Asian bloc was also willing to back the plan thus smoothing the way for the creation of the 
force. See English, pp. 136- 140. 

" United Nations General Assembly, Resolution 998(ES-1), November 4, 1 956 in 
Resolutions Adopted by the General Assemblv, First Emergency Special Session, 563rd 
plenary meeting. 
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November 7, the Assembly accepted his plan and instructed him to proceed with the 

establishment of UNEF, the largest peacekeeping force in the Organization's eleven-year 

history? 

Despite his intelligence and talents in diplornacy, Hammarskjold was initiaily 

ovenvhelmed by the organization of the task at hand. After narning E.L.M. Burns, a 

Canadian general to command the force, he pondered the enormity of the effort of 

convincing Member States to provide troops and the even more daunting task of getting 

them to Egypt to begin their task. By November 6 he had received offers fkom 11 

countries but once his report was accepted by the Assembly, he was inundated with 

representatives offering the services of their troops. He was then faced with the 

unenviable tasks of deciding which Member States would be "noncontroversial" and 

explaining his rejection to those who suddenly and desperately wanted their nations to be 

part of this revolution in international relations." 

Aithough the creation of the force was a logistical headache, paying for the 

operation created aches and pains that radiated throughout the Organization. Because of 

UNEF's size and unprecedented mandate, Member States recognized that it would entai1 

heavy expendihires the &es of which they had never seen in the UN. Furthemore, UNEF 

highlighted a significant omission from the UN'S Charter; peacekeeping was not detailed 

as a part of the UN'S regular budget, and so the membership had no idea how to account 

40 United Nations General Assembly, Resolution LOO 1 (ES-I), in Officia1 Records of the 
General Assembly, Resolutions ado~ted bv the General Assemblv during its Eleventh 
Session, November 7, 1956. 

'' Brian Urquhart, Rabh Bunche: An American Life, (New York, 1993), pp. 266-267. 
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for the mission in the annual document. Furthemore, no one could predict the duration of 

the mission and there was insufficient money in the Working Capital Fund to underwrite 

the force for any length of t h e .  The Secretary General immediately proposed the creation 

of a separate account rather than lumping UNEF's expenses into the regular budget? He 

did this because he wanted to get the money as quickly as possible: asking the membership 

to consider it as part of the regular budget would have resulted in delays. He then 

proposed that the basic costs of equipment and the salaries for each contingent should be 

borne by the state contnbuting it, but that all other costs should be bome by the 

membership as a whole. Thus, members who contributed services and equipment in 

addition to the basic costs would be reimbursed by the UN using the money fiom the 

special account. Hammarskjold also suggested that each Member State pay into the 

account an arnount equivalent to its percentage share of the regular budget?' He assumed 

that because the assembly had agreed to create the force that it regarded its fïnancing as a 

general responsibility. He was wrong. Instead, the membership of the United Nations 

demonstrated that it was committed to peacekeeping in principle, but was unwilling to 

implement the financial arrangements necessary to ensure its success. Discussions in the 

Fifth Cornmittee and the General Assembly often disintegrated into debates about who 

was most responsïble for the crisis in the first place, and the finger-pointing did little to 

4' See Final Report of the Secretarv General on the plan for an Emereencv International 
Force, UN Document N3302, November 6,  1956. 

43 Canadian Delegation in New York (hereafler CANDEL) to DEA, November 13, 1956, 
in DEA file 50366-40, RG 25, Vol. 129. See also Stoessinger, pp 106- 1 13 and Luard, pp 
443-446. This was accepted by the General Assembly in Resoiution 1 122 (XI), November 
26, 1956. See Resolutions Adopted bv the General Assembly during its Eleventh Session. 



resolve the ixnpending cash cnsis." 

Out of these debates there emerged four main groups: first, the United States, 

Canada, and other rniddle powers argued for collective responsibility; second, the Soviets, 

their allies and India, all argued that because France, Great Britain and Israel had attacked 

Egypt that they should bear the complete costs of the force; some European nations, 

including Spain and Italy, said they would pay for some part of the costs provided that the 

lion's share was divided between the great powers; finauy, there were those who argued 

that the Suez was of not interest to them poiiticaily or economically and that they would 

not share in any of the c o s t ~ . ~ ~  

The Canadian govemment was deeply alamed by the lack of consensus among 

members. While w i h g  to share in its costs, Canada's representatives at the UN were 

concemed that others would attempt to Iunit their financial responsibilities, thus pushing 

" There are many instances where meetings of the Fifth Committee deteriorated into 
accusations and counter accusations about the responsibility of the crisis. For example, 
the Canadian delegation reported that Sir Leslie Monroe, New Zealand's delegate to the 
Fifth Committee "attempted to refute the idea that the UK and France should pay and [sic] 
ushg the phrase 'Egypt is not blameless in this matter'." At this point the Egyptian 
delegate insisted on intempting on a point of order and the meeting fell apart. The 
meeting was adjoumed, and the next day Monroe made a modified statement suggesting 
that the "responsibility for the crisis in the mideast lay on a very broad basis. The 
Egyptian delegate spoke next and began a lengthy and vitriolic rebuttal of Sir Leslie's 
charges of the previous afternoon. There were constant interruptions on points of order 
by the Israeli delegate, Sir Leslie and others, and the chaimian again lost effective control 
of the cornmittee." CANDELNY to Extemal, December 1 1, 1956 in DEA file 12479-B- 
40, pt 77, RG 25, Vol. 1 77. See also, UN General Assembly, Officia1 Records of the 
General Assembly, Eleventh Session, Fifth Committee, 12 November 1956 to 25 February 
1957 for details of the early days and months of UNEF. 

45 These groups or "blocs" are referred to constantly in DEA communications throughout 
both the Suez and the Congo peacekeeping missions. 



the lion's share on a limited number of Mernber States. 

We are more l.ikely to be confionted with a situation in which a 
large majority of the membership wiil press for financial 
arrangements which will rely on a few contributors to assume the 
main burdens both of providing personnel and financuig their 
activities. On balance we believe that Our interest would be rnost 
likely served at this stage by cultivating the idea that there are 
common responsibilities which should be shared widely and 
equitably by the membership while at the same tirne Ieaving it open 
to governments to rnake maximum voluntary contributions to the 
force? 

As the architect of the operation and fum supporter of collective responsibility, Canada 

felt an obligation to convince smali and middle-powers of the necessity to support the 

mission financiaily. 

We observed that it was most important to maintain the integrity of 
Assembly resolutions and suggested that a bad precedent would be 
set if Members, having approved the resolution [to create UNEF] 
by an almost unanimous decision, were to decide that their 
government should not provide adequate resources to c a q  out 
these responsibilities. We pointed out that if Members could ignore 
their financial responsibilities under this resoIution, the sarne could 
happen in connection with a resolution of some other Cornmittee, 
for example, the Economic Cornmittee in which the under 
developed countries might have a strong intere~t.~' 

Thus, the delegation tried to place the costs of peacekeeping into a broader context; if 

srnall and middle powers said no to something that did not immediately impact upon them, 

they were setting a dangerous precedent for others to refuse something that would affect 

46 CANDELNY to DEA, November 25, 1956, in Ibid.. 

47 - Ibid., 



them directly in the future. 

Despite concerted efforts the delegation could not convince other Member States 

to reach an agreement on the future hancing of UNEF at the end of 1956. Instead, the 

General Assembly passed a resolution giving Hammarskjold % 16.5 million to deal with 

UNEF in 1957. The first $ LO million was to be borne by the general membership in 

accordance with the regular scale of assessments for the regular budget; the remainder was 

to come fiom voluntary contributions fiom Member States and would offset the burdens 

placed on the lesser developed nations.48 The Assembly also instructed Hammarskjold to 

use the Working Capital Fund and other special funds under his control to make up the 

difference between contributions and actual costs. The amounts f?om these special funds 

were to be considered as loans to be repaid as conttibutions were r e ~ e i v e d . ~ ~  The 

Department of National Defence in Ottawa, which until 1957 was responsible for 

budgeting and paying for Canada's peacekeeping contribut ions, was reluctant to make any 

additional contniutions over and above the regular UN assessrnent because there was 

Little assurance that the money Canada was paying out in men, equipment and supplies 

would ever be reimbursed by the UN." In early 1957 the Treasury Board decided to shifl 

the responsibility for Canada's contributions to peacekeeping to the Department of 

48 UN General Assembly, Resolution 1090 (XI) "Administrative and Financial 
arrangements for the United Nations Emergency Force", adopted February 27, in Officia1 
Records of the General Assemblv, Eleventh Session, Supplement 1 7 (A.13572). 

49 CANDELNY to DEA, Feb. 18, 1957 in Ibid.. 

From Defence Liaison (1) Division to Jules Leger, Under-Secretary, DEA, May 8, 1957 
in DEA file 12479-B-40, pt. 1, RG 25, Vol. 77. 



Exteml Affairs, setting up an inter-departmental contlict between the DEA, the DND and 

the Department of Finance over Canadian generosity towards the Organization that would 

eventually influence the govermnent's decision making process. Despite these 

reservations the Canadian govenunent made contributions in rnoney and materiel over and 

above the required amounts, hoping that this generosity combined with a consistent 

repet ition of the rhetoric of collective responsibility, would convùice delinquent and 

reluctant Member States to fail in hue. 

But Canadian attempts to encourage others to "follow the leader" were rnostly 

unsuccessful. Instead, the Fifth Committee and the General Assembly continued the 

pattern of hand-to-mouth financing for UNEF, chooshg to deal with the issue on an 

annual basis rather than creating a permanent method for financing peacekeeping 

operations? By 1960 the Sinai operation had already accumulated debts, including $40 

million in unpaid asse~srnents.~' 

The General Assembly passed resolutions throughout 1 957 and 1 95 8 which 
appropriated fimds for UNEF. Throughout this penod, however, the Assembly continued 
to search for a better method of financing the mission and turned to both the ACABQ and 
the Fifth Cornmittee for solutions. See for example, Resolution 1 15 1 (XII), December 13, 
1957 and Resolution l263(XIII), November 14, 1958. 

" United Nations, Advisory Committee on Administrative and Budgetary Questions, 
(hereafier ACABQ), First Report to the General Assemblv at its Fifieenth Session, 
Supplement No. 7, (N4408). The Assembly passed resolutions authorking 
Harnmarskjold to spend further millions on UNEF throughout the 1960s. In 1960 and 
1967 the Secretaries General were authorized to spend more than $123 miliïon on UNEF. 
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Until 1956, the UN had no trouble, either politically or fuianciaiIy, in dealing with 

minor peacekeeping duties. The fùnction of maintainhg peace and security rernained in 

the hands of the Security Council with the General Assembly playing a fesser, but still 

important, role in the functioning of the Organization. Still, the rhetoric of the Cold War 

and the ideological differences between the large industrialized nations and the lesser 

developed countries did not make the UN a shrine of harmony and cooperation. At no 

time in the Organization's young history was this more evident than in the creation and 

development of UNEF, the first large-scale peacekeeping operation involvhg a multi- 

national force of thousands of soldiers. While Lester Pearson's brainchild was designed to 

keep the peace in the Sinai, it did little to create a healthy atmosphere in New York. 

UNEF's size and unprecedented mandate entailed heavy expenditures but no one could 

decide to account for the costs in the Organization's regular budget. In the debates over 

who should pay for the operation it became clear that rnany Member States were willing 

to agree to the operation in p ~ c i p l e  but were unwilling to accept financial responsibility 

for its survival. For the Canadian governent this lack of consensus created headaches 

that would last weli into the next decade. The Canadian delegation tried to use its roIe as 

a middle power to encourage those unwilling to pay for UNEF to do so not only for the 

sake of the Organization but for the success of future programmes. It was a reeain that 

would be used t h e  and time again to no avail. With UNEF, peacekeeping would become 
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inextricably tied to politics and no amount of cajoling, threats or pleas could shifi the 

positions taken by the various blocs in the GeneraI Assembly and the comrnittees of the 

United Nations. 

It is no wonder then that Canada and rnany other Member States of the United 

Nations faced the prospect of yet another large scale peacekeeping operation with dread. 

When the UN became involved in the Congo in the summer of 1960 it was no more 

prepared to finance that operation than it was to pay for UNEF four years earlier. But the 

Congo mission would be different and its consequences for the Organization as a whole 

would have effects more far-reaching and more permanent than UNEF. The costs of 

UNEF placed the Organization in a precarious financial position, but one that was 

manageable; the Congo mission, on the other hand, placed the UN on the brink o f  

complete financial collapse, and so divided its membership, that its very existence was 

often in question. 



CHAPTER TWO 

NONE SO HEAVY AS 

THESE WOES OF MINE 



A lack of money is the root of aii Evil 

George B e m d  Shaw 
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On July 16, 1960 the first United Nations peacekeepers landed in the Congo, the 

former Belgian colony whose independence had revealed a state that was desperately poor 

and deeply divided by tribal history and poiitical inexperience. By agreeing to intervene in 

the Congo's civil strife, the UN exposed its own political divisions and inexperience in 

dealing with large-scale peacekeeping operatiom. Into this mix was added a financial 

crisis created by the operation that was so severe it alrnost crippled the Organization and 

pemianently divided some Member States into those supporting collective responsibility 

and those who were opposed to it. 

It did not take long to draw the battle lines in the hancing problem By December 

1960, o d y  five months afier its inception, ONUC was already costing the UN more than 

any other peacekeeping operation in its history. As the bills piled up, Member States 

becarne more deterrnined to drape peacekeeping in a political cloak, and spent more time 

in f o m l  debates arguing about who would benefit most fiom the coiiapse of the Congo's 

independence t han finding a cure for the Organization's maladies. 

For its part, the Canadian government and its Department of External Affaus saw 

an opportunity to put their staiïnp on international affairs. The Conservatives, under the 

leadership of John Diefenbaker, had k e n  in power for three years when the Congo C ~ S ~ S  

broke in 1960, and were detemiuied to show the world that they were up to the task of 

achieving the kinds of foreign policy successes enjoyed by the rival Liberals pnor to 1957. 

For their efforts there was Little success. Despite many attempts to seek out compromise 

between the two opposing sides in the financing debate and to bring those who were 

undecided over to the side supporting collective responsibility, the Canadian delegation at 



the UN found itself fighting a losing battle ahos t  from the very beginning. 

The "Congo problem", as it became known in diplornatic circles, began in eamest 

on June 30, 1960 in Leopoldville, the Congolese capital. It was a beautiful, hot and clear 

day as thousands gathered to hear the Belgian King, Baudoin 1, hand over the rule of the 

nation to the newly elected govenunent led by Prime Minister Patrice Lumumba and 

President Joseph Kasavubu. Independence had been a difficult process, both for the 

Congolese and the Belgians. The Congo had been in Belgian hands since 1884, and both 

the governent  and pnvate companies had profited greatly £iom the country's vast 

mineral and natural resources. While exploiting the country's economic riches, the 

Belgians had done n o t h g  to ùiclude the native population in the Congo's growth and 

developrnent. Like many other colonial powers, the Belgians did not think the Congolese 

people capable of governing themselves, and did Little or nothing to prepare them for that 

eventuality. 

The masses were indeed to be educated - but, except for those 
trained as pnests, only at the prirnary and vocational levels. Thus, 
until 1 959 the three highest grades in the administration included 
not one Congolese; in the Congolese A m y ,  the 'men' were al1 
Afncans, the officers without exception European; on such 
consultative councils as were established, the indigenous people 
played no more than a rninor role. ' 

Until January 1959, neither the Belgians nor the rest of the world perceived the native 

population to be unhappy with colonial rule. But as other Afiican colonies became 

politically aware, and began to dernand their independence, so too the Congolese began to 

' Alan James, Bntain and the Congo Crisis. 1960- 1963, ( London, 1996), p. 14. 



reake  that there was more to iife than existence under the thurnb of a distant, white ruler. 

On January 3 and 4, 1959,35 Afncans were killed and almost 100 others, both 

Afican and European, were injured in demonstrations a g a k t  colonial rule in Leopoldville 

that quickly turned into full-scale nots.' As the Belgian govemment contemplated how 

best to handle the unrest, Congolese activists began o r g d g  into political parties. By 

July there were about 30 parties, although many consisted "of Little more than a leader and 

a handful of followers and the Belgian authorities admit to having a hard tirne keeping 

track of them and ascertaining what, if anything, they stand for."' Lumumba and 

Kasavubu were already k i n g  regarded with a wary eye and were considered each other's 

greatest political nvaL4 

The Belgians also faced pressure kom the international community which viewed 

colonialism as an outdated show of pseudo-strength. The United States preferred to see 

an end to European empires, and the Belgians were often reminded of this when they met 

with Amencan representatives at NATO meetings. They were also forced to accept the 

fact that coloniaiism made sense only if the resources to keep it in place were minimal. 

Thus, faced with mounting costs, unrest in the colony and cnticism kom abroad, it was 

Pierce to DEA, January 8, 1959, in DEA file 6386-40, pt. 3. 

Canadian Embassy in Brussels, to Secretary of State for Extemal Affairs, July 10, 1959 
in DEA file 6386-40, pt. 3. 

' Lumumba was the President of the Mouvment National Congolais which he founded on 
October 10, 1958. Canadian and Belgian observers regarded him as skilful politician and 
the most likely to build a national Party. Kasavubu, on the other hand, was considered 
more of a local phenornenon. His Abako party did not have a following outside 
Leopoldville and the Bakongo t n i ,  to which he and his followers belonged, was 
mistnisted by other ethnic groups. Ibid.. 



not surprising that the Belgian govemment announced on January 20, 1960 that it would 

give the Congolese their independence. What was astonishing, however, was the speed 

with which they were willing to hand over power. On February 19, having discussed the 

issue at a round table conference with eighty prominent Congolese, many of whom were 

expected to fom the new govemment, the Belgians announced that ceremonies marking 

the Congo's newfound f?eedom would take place on June 30.* The Belgians were deeply 

divided over the speed of decolonization; while some argued that the governrnent had 

stuck to its promise of independence and had dealt with the issue consistently and fairly, 

others insisted that "it was a seil-out. The date agreed to for independence ... was in their 

view far too early and the government gave away far too much.'* Foreign observers, 

including Canadians, were deeply concemed with the population's lack of political 

expenence, and feared that June 30 would bring bloodshed and chaos.' 

Some bloodshed at least is expected fiom the tribal rivalries that led 
to it even under Belgian rule and ftom the stmggle for personal 
power arnongst the emerging leaders of the new nation. 
Independence has corne too quickly and too cheaply mainly because 
of fires which started elsewhere in Afi-ica and no overriding national 
spirit has been built up to unite the diverse elements and put some 
check on persona1 ambition. Some degree of bad government is 
expected because the Congolese are untrained, uneducated and 
inexperienced. Amongst some 80 Congolese at the Round Table 

' There are several books and journal articles that deal with the Congo Round Table 
Conference. See for example, J.D. Hargreaves, Decolonization in Af?ica (London, 1988) 
and Alan James, Britain and the Conno Crisis, (London, 1996). For the Canadian 
perspective see Embassy in Bnissels to DEA, February 19, 1960 in DEA file 6366-40, pt. 
4. 

Embassy in Brussels to DEA in Ibid.. 

' - Ibid.. 



there is not one university graduate ... there are only 10 in the whole 
~ 0 ~ I l t I - y . ~  

Furthermore, the Belgians had not made any arrangements to help safeguard their former 

colony against civil unrest by maintaking a contingent of troops untii the govemment 

could nmily establish control over the existing military arm, the Force ~ubl ique .~  This 

decision would prove costly bo th for Belgium and the Congo and would have irreversible 

repercussions for the United Nations later in the year. 

The first Congolese election took place over a two week period between May 1 I 

and 25, 1 960; given ethnic diversity and a lack of contact between region, it was not 

surprishg that there was no clear winner. Accordingly on June 23 Lumumba and 

Kasavubu joined forces to form the first national government. It was a false unity. 

Lumumba had no intention of sharing either the spotlight or the power with Kasavubu. 

This becarne clear on June 30, when the new Prime Minister launched a scathing attack 

against Belgian rule at the independence day celebrations. "Carve this date upon your 

hearts," he thundered as the King Baudoin sat gnmly looking on, "we have submitted 

rnomhg, noon and night to jeers, insults and blows. We are your monkeys no r n ~ r e . " ' ~  

Ibid.. Later estimates put the number of University graduates in the Congo between 14 - 
and 3 1. See James, Britain and the Congo Crisis, p. 14. 

The Force Publique was the existing colonial a m y  which, at the t h e  of independence, 
was to become the Congolese m y .  

'O Author of rnemo unknown but probably Maurice Gauvin, Canada's trade cornrnissioner 
in LeopoldviUe, to DEA, July 7, 1960, in DEA file 6386-40, pt. 5, RG 25, Box 141. Note 
that Canada upgraded its Trade Commission in Leopoldville to a Consulate General. The 
upgrade was meant to "demonstrate Canadian interest in the Congo as an independent 
nation and would provide protection to Canadians in the area beyond that normally 



Kasavubu, on the other hand, gave a pleasant and innocuous speech, which while failing to 

pay tribute to the King did nothing to rouse the flarnes of unrest. Canadian representatives 

at the ceremonies concluded that Lumumba had deliberately given a speech designed to 

upstage his President. "He established his image as militant, tough and uncompromising; 

[sic] to be favourably cornpared with the conciliatory, quiet, slightly reactionary President, 

Mr. Kasavubu," wrote Maurice Gauvi., the Canadian trade commissioner in the Congo, 

who became the Consul General in August when Ottawa upgraded Canada's presence in 

Leopoldville." Lumumba's speech whipped the crowd into a fienzy which reached near- 

riot proportions. Although they were subdued by the police on that occasion, the incident 

foreshadowed events that would shatter the already tenuous political stability of the new 

nation within a rnatter of days. 

The United Nations welcomed the Congo into its fold on July 7, 1960. At the 

Security Council's 872nd Meeting, members took the time to welcome the fledgling 

nation like a parent welcoming a new baby into the famiiy. Speech after speech extolled 

the virtues of decolonization and held up the Congo's brave steps into the new world as 

yet another shining example of national achievement. " Little did these representatives 

available to a Trade Commission." Howard Green, Secretary of State for Extemal Affairs 
to Cabinet, June 2, 1960 in DEA file 11336-108-40, Vol. 276. 

" This was Norman Robertson's idea. He was convinced that Canada should increase its 
presence and representation in French-speaking Africa. In March 1962 the Consulate 
became an Embassy. Robertson to Green, December 19, 196 1 in DEA füe 1 1336- 1-8-40, 
Vol. 276. See also John Hilliker and Donald Barry, Canada's De~artment of Extemal 
Affaus. Volume 2 Cominn of Aae, 1946- 1968, (Ottawa, 1993, pp. 176- 177. 

'' United Nations, Secuntv Council Oficial Records, Fifieenth Year, 872nd Meeting, July 
7, 1960. 



know what lay ahead; less than two weeks after becoming independent, Lumumba sent an 

urgent telegram to Hamrnarskjold requesting UN intervention in the Congo. 

The chaos began on July 5, when 25,000 Congolese soldiers of the Force Publique 

mutinied against their Belgian comrnanders at their barracks in Leopoldville. Uncertain of 

their future and deeply resentful of being led by whites, they ransacked their quarters and 

attacked their superiors. News of the rioting spread to other barracks and other so ldiers 

began to take out their resentment on any white officers they could find. Lumumba, 

inexpenenced in dealing with such fusr, quickly dismissed all of the Belgian comrnanders 

and replaced them with inexperienced Aficans whom he promoted to ranks up to major 

general. The effect ofthis action was similar to that of throwing gasoline on an already 

blazing fie; the rampage now spread to the countryside and the press was full of horror 

stones of the rape and murder of whites throughout the congo.') On July 10, the Belgian 

govemment sent 5,600 soldiers to restore order to the former colony. The next day Moise 

Tshombe, leader of the mineral-rich province of Katanga, declared the territory 

independent from the rest of the Congo. On July 12 Kasavubu and Lumumba, convinced 

that Belgium was attempting to regain political and economic control of the country, 

called on Dag Hamrnarskjold to dispatch UN troops to the area. In a short telegram to the 

l3  Stanley Meisier, The United Nations: The First Fifty Years, (New York, 1995), p. 117. 
See also The Toronto Star and The New York Times for extensive coverage of the events 
leading up to the intervention of Belgian troops on July 10. On July 7, 1960 an unnamed 
Canadian fiom the Canadian consulate in Leopoldviiie sent a telegram to the Department 
of Trade and Commerce outluung the causes of the mutiny. The Canadian office was 
evacuated on July 9 but the author insisted that he anticipated no fbrther problerns with 
the mutiny and that the consulate would be back to fuii staff by the following week. See 
Author unknown to DEA, July 7 and 9, 1960, in DEA N e  6386-40, pt. 5, Vol. 141. 



Secretary General, the Congolese leaders argued that Belgium had sent troops to the 

country without the express request of its govemment. "We therefore regard the 

unsolicited Belgian action as an act of aggression against Our country," the telegram 

stated, and the President and Prime Minister accused their former parent of "having 

carefully prepared the secession of Katanga with a view to maintainhg a hold on Our 

co~ntry." '~ The following evening Hammarskjold used his power as Secretary General to 

convene an emergency meeting of the Security Council to discuss events in the Congo and 

to detennine the UN'S course of action. 

The situation in the Congo provided the Secretary General with a vehicle to take 

the Organization into unchartered territory. Hammarskjold was determined to balance the 

UN'S superpower membership with proper and meaningful participation by srnailer and 

especially Third World nations, particularly in an atmosphere of decolonization and 

emerging nationhood. More importantly, he regarded events in the Congo as an 

opportunity to demonstrate to the world that the UN was capable of participating and 

assisting in the process of d e c ~ l o ~ a t i o n . ' ~  Hammarskjold asked the Council to give him 

the authority to provide the Congo with military assistance so that peace and security 

could be restored. He made it clear that the force was a "stopgap mangement" and that 

none of its members would take action '%hich wovld make them a party to interna1 

conflicts in the country." 

l4 Telegrarn dated July 12, 1 960 fiom Kasavubu and Lumumba to Hammarskjold, in 
United Nations, Securïtv Council Officia1 Records, Fifieenth Year, Document S/4382. 

l5 I n t e ~ e w  with Ross Campbell, member of the DEA's UN division 1960- 1964, in 
Ottawa, March 25, 1996. 



The selection of personnel should be such as to avoid complications 
because of the nationalities used. In the prevailing situation this 
does not in my view, exclude the use of units fkom Afiican States, 
while, on the other hand, it does exclude recourse to troops f?om 
any of the permanent members of the Security Council. May 1 add 
that in fact it would be my intention to get, in the first place, 
assistance fiom African nationd6 

Resolution S14387, authorizing the creation of the force was passed in the early hours of 

July 14 and instructed the Secretary General to 'take the necessary steps in consultation 

with the Governent of the Republic of the Congo, to provide the Government with such 

military assistance as rnay be necessary until, through the efforts of the Congolese 

Government, with the technical assistance of the United Nations, the national security 

forces may be able, in the opinion of the Government, to meet fully their tasks."" 

The Organization was not prepared for its undertaking; the first rnaps of the 

Congo were obtained kom a Belgian shipping Company on Wall Street in New York City. 

Those responsible for the logistics of sending troops knew little about the geography or 

climate of the country. Said one disgruntled American delegate, "YOU might just as well 

have asked the New York Yankees to establish a military force there." Even 

Hammarskjold, although publicly enthusiastic and optimistic, called it "the craziest 

operation in history", and likened it to "giving first aid to a rattle~nake."'~ Medical, supply 

16 Statement by Hammarskjold to the Secunty Council, July L 3, 1960, in United Nations, 
Securitv Council Officia1 Records, Fifieenth Year, 873rd Meeting, July 13 and 14 1960, 
Document SPV.873. 

" - Ibid.. 

l 8  Meisler, p. 1 19. 
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and communications personnel, rnany of whom would have to be biiingual as French was 

the language of communication in the Congo, were in short supply and rnany delegates 

said they would be hard pressed to offer help.'" Despite these obstacles, the United 

Nations operation, fomiaily named Les Operations des Nations Unies au Congo (ONUC) 

arrived in the Congo on July 15, and consisted rnainly of troops fiom Ghana and Tunisia. 

Troops from Ethiopia and Morocco arrived the following day and by the sumrner of 196 i,  

ONUC consisted of approximately 20,000 personnel, both rnilitary and civilian. from more 

than 30 states20 

The experience of irnplementing the United Nations Emergency Force (UNEF) in 

the Sinai did not prepare the membership or the Secretariat for its mission in the Congo. 

Unlike UNEF, ONUC had no ceasefire to supervise. Instead, the force was there to make 

peace. Second, the operation was bigger than anything the UN had ever mounted in its 

history; while UNEF required about 6,000 men, OMJC would need 20,000. As a 

peacekeeping force, ONUC's soldiers and commanders had great difficulty hplementing 

their mandate during the fkst five months of the operation. Neither Lumumba nor Joseph 

Kasavubu had bothered to inform the general public of the arriva1 of the force or its 

purpose. Thus there was great suspicion and confusion arnongst the people u p ~ n  the 

arriva1 of the blue-helmeted soldiers. Furtherrnore, Lumumba was under the mistaken 

irnpression that the force was his to cornmand and control; when Moise Tshombe refùsed 

'' Edward H. Bowman and James E. Fanning, "The Logistics Problerns of a Military 
Force" in International Oreanization, Vol. 5, Spring 196 1, pp. 355-376. 

20 See United Nations, Annual Reoort of the Secretarv General, 196 1 - 1965 for detailed 
summaries of troops and participahg nations. 



to aliow UN troops into Katanga, Lumumba insisted that the troops use force to brïng it 

back into the Congolese fold. 

Howard Green, the Minister of Extemal Affairs, led the Canadian reaction to the 

Congo crisis and his advisers, including Under Secretary Norman Robertson and Geoff 

Murray, head of the DEA's UN division, helped shape his position. Green was no 

stranger to international affairs, having served on the House o f  Comrnons Extemal Affairs 

Cornmittee before the Conservatives came to power." Robertson had the closest 

relationship with the Minister and was by position and influence especialiy important." 

Murray's considerable experience at the UN, both as a member of the Canadian delegation 

and as Harnmarskjold's advisor, made him a great asset to the department and to Green, 

particularly regardhg behind-the-scenes affairs with which Murray was all too fan~iliar.'~ 

" Hilliker and Barry, pp. 149- 150. The appointment was not without controversy. Green 
had been very critical of Canadian policy during the Suez Crisis arguing that the Liberals 
had to support Great Britai. for the sake of the Commonwealth. He was anti-Amencan 
and somewhat ignorant of the non-white Commonwealth countries for whom he displayed 
Little interest. See Basil Robinson, Diefenbaker's World, (Toronto, 1989), p. 93. 

*' Robertson had been a fiend of the Green farnily in Vancouver for rnany years, but even 
he initially did not welcome the appointment of Green to the DEA wondering if the 
Minister would "have the open mindedness to overcome his Iack of experience in 
international affairs." Robinson, p. 93. 

23 Interview with Geoff Murray, March 26, 1996. Murray went to the UN in 1955 as a 
Middle East specialist. He had already spent nine months of his probationary period in the 
DEA deahg with UN affairs '30 1 had a pretty good idea of what went on down there." 
He became Pearson's advisor duMg the Suez Cnsis and kept him abreast of UN issues 
until the Liberais were defeated in 1957. He was then asked by Hammarskjold to join "a 
cadre of people who did diplornatic work for hirn." He went to Lebanon with the 
Secretary General in 1958 and becarne a member of the Secretariat in 1959 as secretary to 
the First Committee. He returned to Ottawa in 1960 after Green became the minister. By 
then ' 4  was getting depressed with my continued existence in New York. I wanted to 
leave my bloody one-bedroom apartment and move to a house." He met Green at a party 



But Prime Minster Diefenbaker had chosen Green because of his ability to stand up to the 

"Peanonalities", those civil servants in the DEA whose ideas and careers had been shaped 

by the former Liberal minister. As Murray later observed, Green was strong wiUed and 

determined to use the UN not o d y  as an instrument of world peace, but also as a means of 

putting the Conservative stamp on foreign affairs. 

Howard Green was a pacifist and he and Robertson believed that 
the UN was on the o d y  instrument for security in the world. Green 
had an exaggerated belief in the UN and he beiieved that ail crises 
should be resolved by the UN and not unilateraily. He was a fïrm 
beiiever in collective responsibility and he also saw the UN as a 
place where Canada could distance itself fiom the United  tat tes." 

Green and his entourage faced significant opposition to Canadian participation in U N  

activities. There was, first of au, the problem of finding troops. As early as 1957, the 

Chairman of Canada's Chiefs of  Staff Cornmittee wrote to the acting Under-Secretary of 

State for Extenial Affairs that Canada's peacekeeping cornmitments "are a very drain [sic] 

on this department and provide little benefit for the Ser~ices ."~~ Prime Minister 

Diefenbaker was inclined to agree. He was reluctant to volunteer Canadian services to the 

peacekeeping mission when it was first created. He argued that Hammarskjold had 

already made it clear that he preferred soldiers fiom Afncan nations; furthemore, the cost 

in New York and was asked "Have you ever thought about coming back to Ottawa?" He 
replied "Mr. Green, 1 thin. about it &y and night every &y of the year." Soon after 
Murray returned to the DEA. 

2"nterview with Ross Campbell, March 24, 1996. 

25 J.L. Granatstein, Canada and Peace-Kee~ing Operations: The Congo. 1960- 1964 
Report No. 8, Department of Defence, 1986(?), p. 3. 



of sending troops overseas was too expensive and manpower was lirnited because of 

domestic defence req~irements.~~ He O ffered to send foodstuffs including 24,000 pounds 

of canned pork and 20,000 pounds of whole miuc powder as a gesture of support for the 

people of the  ong go.^' But Hammarskjold could not afford to let a reliable contributor off 

so easily. The Canadian press echoed Hammarskjo Id, confi-onting the politically sensitive 

Diefenbaker with an irresistible force. How could Canada fail to act when srnaller nations 

such as Ireland and Sweden had provided ONUC with troops within 48 hours of its 

~ r e a t i o n ? ~ ~  Finally, on July 30, 1960, the Prime Minister announced to the House of 

Cornmons that a maximum of 500 soldiers, including 200 signallers, would be 

sent to the  ong go.^^ 

Diefenbaker, like other national leaders, would soon question the wisdom of 

bowing to public pressure. From July to December 1960 white soldiers, including 

26 J.L. Granatstein, "Canada: Peacekeeper, a S w e y  of Canada's Participation in 
Peacekeeping Operations" in Alastair Taylor, David Cox, and J.L. Granatstein, 
Peacekeeping: International Challenge and Canadian Response, (Toronto, l968), p. 1 54. 
In a memorandum to Cabinet Howard Green, Secretary of State for Extemal Affairs, 
cautioned that "any white troops involved in the role proposed for the UN Force in the 
Congo will be in a difficult situation, since it rnay not be easy to persuade the Congolese 
people that the UN Force was not another form of foreign domination." DEA file 6386-C- 
40 pt. 1, Vol. 147. 

" Geoff Murray, Under-Secretary of State for Extemal Affairs, to Canadian Embassies, 
July 19, 1960 in DEA file 6386-C-40, pt. 1, Vol. 147. 

See for example The Toronto Star, July 20, 1960. In an editorial the paper complained 
"Here is a crisis which offers the middle and smalier nations a chance to do something 
more than stand on the sidelines and wring their hands over the danger of a clash between 
the great powers. Canada must be ready to seize this opportunity and make its maximum 
usable contribution whatever the costs and perils." 

House of Commons, Debates, July 30, 1960. 
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Canadians, were regularly attacked in the Congo. Ofien threatened with death, these 

soldiers were accused of being Belgians disguised as members of ONUC." Patrice 

Lumumba did little and said iess to alleviate the problem Instead of apologizing, he 

accused the UN Secretariat of magnifjmg the attacks to make the Congolese look bad. 

He accused white soldiers of treating his countrymen with disrespect and, at one point, 

dernanded the complete withdrawal of all white troops from the Congo? By December 

1960, five countnes contributing troops to ONUC had in fact withdrawn or were 

threatening to withdraw because of iil treatment by the Congolese and because Lumumba 

was unwisely veering to the Comrnunist side in his rhetoric. The United States and its 

aUies took note. 

Kasavubu, offended by Lumumba's conduct, took action - but not enough as it 

tumed out. On September 5, 1960, he announced that Lumumba had been replaced by 

Joseph Ileo; Lumumba then stated that Kasavubu had no authority to remove him, but he 

was removing Kasavubu. Both men began vying for the support of the UN'S troops as 

well as the general membership in New York. As one attempted to oust the other, Joseph 

Mobutu, whom Lumumba had promoted from corporal to chief of staff in July, staged a 

coup on September 14. He expelled al1 Communist diplomats and tumed the governing of 

the country over to a comrnittee of young, educated Congolese, called the College of 

" The Toronto Star, August 18, 1960. This is the first of many reports in both the Star 
and The New York Times about attacks on white soldiers. 

" Permanent Mission in New York (hereafter PERMISNY) to DEA, August 2 1, 1960 in 
DEA file 6386-C-40, pt. 3, Vol. 147. Again, this is the first of many such reports about 
the treatment of white troops, the reaction of the Secretary General and the Congolese 
Govemment and the actions of part icipating government S. 



University Students. Neither Lumumba nor Kasavubu accepted the coup, and the UN 

retùsed to recognize the College, arguing that it was not a legal govemment. 

While dealing with the on-going chaos in the Congo, Hammarskjold had to fight 

off a vitriolic Soviet attack in New York, which blarned him for the political reversa1 in the 

Congo and the Soviet Union's subsequent expulsion fiom that country. Soviet leader 

Nikita Khnishchev, attending the meetings of the General Assembly in September, 

accused Hamrnarskjold of conspiring with the United States and its allies to ensure a 

westem presence in the C ~ n g o . ~ '  The Soviets went on to suggest that Hammarskjold be 

replaced by a troika consisting of westem, Soviet and neutral nations. The Secretary 

General was forced to defend himself, and more importantly his office, on more than one 

occasion, and although he received the support of rnany Member States, these incidents 

foreshadowed future problerns for ONUC. 

Along side the logistical and political headaches of irnplementing ONUC were the 

vexations of fïnancing a force that size. From the very beginning it was known that the 

operation would require huge sums of money. Where UNEF cost $20 to $25 million a 

year, ONUC was going to cost $120 to $1 30  million annually. Overnight the UN had 

created a peacekeeping operation that gobbled up more money per annum than the parent 

'* Both Khrushchev and Valerian Zorin, the head of the Soviet's UN delegation made 
speeches both in the General Assembly and the Security Council accusing the west of 
''waxing rich on the looting and exploitation of other peoples." See for exarnple, Zorin to 
General Assembly, September 18, 1960 in United Nations, Officia1 Records of the Generat 
Assemblv, Meetings and Annexes of the Fourth Ernergency Special Session, September 
17-19, 1960. See also Khnishchev to General Assembly, September 23, 1960, quoted in 
Michael Prosser, ed. Sow the Wind, R e a ~  the Whirlwind: Heads of State address the 
United Nations, (New York, 1 WO), p. 238. 



59 

organization. By the tirne ONUC came into king, the UN was already sufiering financial 

difficulties. Although the Secretary General sent out annual bills to the membership for 

peacekeeping in the Sinai and for the regular budget, collecting these dues was becoming 

increasingly diffi~ult.~' The main opposition came not fiom the newer members who 

pleaded financial dificulty, but from those members who insisted they were not under any 

legal obligation to pay for peacekeeping operations. Their arguments were based on the 

methods used to finance UNEF. At the rkk of repetition, it is worth recalling that in 1956 

the UN had no idea how to factor the costs of a major peacekeeping mission into a regular 

budget. Although money in the Working Capital Fund could briefly sustain the operation, 

there was not enough in the account to underwrite the force for a prolonged period. Dag 

Hammarskjold had suggested the creation of a separate account into which Member States 

would deposit money to pay for UNEF. He did this to avoid the inevitable delays that 

would be created by lumping UNEF into the regular budget. He also suggested that each 

Member State pay into the account an amount equivalent to its percentage share of the 

regular budget. But separating the costs of the peacekeeping operation and the regular 

budget became the Secretary General's, and indeed the Organization's, undoing. Member 

States opposed to collective responsibility began insisting that the establishment of the 

special account for UNEF created a precedent that peacekeeping did not fall under the 

category of regular expenses. This meant that UNEF was not part of the regular budget 

and therefore was not the responsibility of the membership as a whole. By 1 960 these 

arguments had resulted in a $40 million UN debt, but these unpaid dues were not 

- . - - .. - - - - - - - 

33 United Nations, Annual Report of the Secretarv General, Fifieenth Session, 1960. 



considered life threatening to the Organization. 

The Conservative govemment in Ottawa, the DEA and Canadian representatives at 

the UN had watched collective responsibility fall apart over the financing of UNEF. 

Since the inception of that operation in 1956, the Canadian delegation had found itself 

locking h o m  with Member States who beiieved that only a select group of countnes 

should pay for the peacekeeping force; while some argued that the cost of the operation 

should be borne in large part by the permanent mernbers of the Secunty Council, others 

insisted that only those powers most affected by the conflict in the Middle East should be 

held responsible for the upkeep of the force that was designed to bring peace to the 

region. In 1959 Arthur Irwin, the Canadian delegate to the Fifth Cornmittee, which was 

responsible for bringing the UN'S budget to the General Assembly for final approval, 

argued that all of these positions undemhed the basic principles and spirit of the UN'S 

Charter. 

To give special responsibilities to the permanent mernbers of the 
Security CounciI would be a violation of the basic principle of the 
sovereign equality of states which is explicitly recognized in the 
Charter and is embodied in the United Nations role of one vote for 
one state ... Those who seek to apply a separate scale of assessment 
based on the benefit principle in the field of peace and security 
should give serious thought to its relevance to other United Nations 
activities. Establishment of separate scales of assessment for 
various activities unquestionably would jeopardize the Organization 
as it is at present c~nstituted.'~ 

Invin went on to remind the delegates that UNEF had been created "without a dissenthg 

" Arthur Invin to the Fifth Cornmittee, December 8, 1960, quoted in External Affairs, 
Vol. 12, January 1960, p. 474. 



vote and has been supported in principle by an overwhelming majority o f  the Member 

States." Support in theory "will be meaningless unless we are prepared not only to 

recognize but also to act on the principle of collective responsibility and collective sharing 

It was a speech future Canadian delegates would give over and over again in one 

form or another beginning in 1960 as the Organization prepared to face the burden of yet 

another large-scale peacekeeping mission. Now, as the UN'S fifieenth session opened on 

Septernber 20, 1960, the Canadian delegation realized it would have an even greater battle 

on its hands in its efforts to convince other member States of the importance of collective 

responsibiiity. Furthemore, the admission of new Member States, ail Afkican, led some 

members of the delegation to wonder if the balance of influence on the issue of hancing 

peacekeeping was moving away from the position promoted by the Westem ~tates . '~  As 

Charles Ritchie, the Canadian ambassador at the UN, noted, 

These changes in UN meïnbership may raise serious problems for 
the Westem powers, particularly in the General Assembly. Such 
changes cannot but affect still further the voting pattern in the 
Assembly and make it more unwieldy and, fiom the Westem point 
of view at least, a less reliable and less responsible organ. The 
prestige of the UN in the eyes of the Westem powers, and the 
degree of their participation in the Organization, may be put into 
question. They rnay h d  thernselves on the receiving end of 
Assembly recommendations on important economic and political 
questions that are unacceptable to thern. This rnay lead them to 

36 In total 14 new members were admitted to the UN in September 1960; they were: 
Carneroon, Togo, Malagasy, Somalia, Upper Volta, Ivory Coast, Chad, Republic of 
Congo (Brazzaville), Republic of Congo (Leopoldville), Dahomey, Niger, Gabon, Central 
Afiican Republic and Cyprus. DEA file 5475-DW-70-40, pt. 2, Vol. 104. 



downgrade Assembly recornrnendations. [The Arnericans] are 
therefore looking for some issues likely to be on the agenda of the 
next session on which the new members might be persuaded to vote 
with the West. Examples they have in muid are: the presidency of 
the General Assembly; financing of UNEF; and ~orea ."  

In the same telegram Ritchie suggested that Canada had a definite role to play in 

encouraging the more moderate members to vote for the existing Western position. 

Those middle and srnaller powers associated with the large Western members, but stiil 

able to pursue an independent policy, "could provide a sort of raiiying point" for those 

"Who do not always wish to go along with their group but would not othenvise have 

anywhere to go ."38 In the spring of 196 1 as it offered a post-mortem of the 

Organization's 1960- 196 1 budget, the Canadian delegation noted that these new members 

would do little to reduce the UN'S financial problems and pressures. Not only would they 

pay the most minimum of assessments, 0.04 percent, but they would make great dernands 

on the organization's agencies dedicated to econornic aid. 

Canada has supported, in general, the caii for assistance to these 
newly independent states. Since Canada has welcomed the 
applications for membership of the new states as they become 
independent, it presumably agrees to provision of the necessary 
facilities for them at headquarters. Canada will undoubtedly 
recognize, therefore, that the costs of the United Nations and the 
specialized agencies will continue to rise for some time and that 
there wiU be no significant body of opinion objecting to this rise in 
costs, at least for the present tirne.'' 

37 Charles Ritchie to DEA, March 3, 1960, in DEA file 12684-40, Vol. 340. 

38 Ibid.. 

39 PERMISNY to DEA, May 27, 1960 in DEA file 5475-AY-40, pt. 17, Vol. 97. 
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It remained to be seen what position the new Member States would take towards the 

financing of large-scale peacekeeping operations and how much innuence, if any, the 

Western and Eastern blocs codd exert on these emerging nation states. 

The UN'S h c i d  woes and the accompanying political squabbles over ONUC 

began almost as soon as the new session started. The Security Council, which created the 

Congo force, had agreed to spend $15 million for start up costs. Before long, however, 

Hammarskjold told the Advisory Cornmittee on Budgetary and Administrative Questions, 

which advised the Fifth Committee on the budget and other financial expenditures, that he 

would require an additional $25 million to run the operation for the last two months of the 

year. Not only was the cornmittee opposed to the spending of such huge surns of money, 

it also disapproved of the power bestowed on the Security Council to expend the initial 

dollars. Although it granted the Secretary General's requested for additional funds, the 

Committee passed a resolution prescribing that even if the Secunty Council approved of a 

new commitment related to the maintenance of peace and security, the General Assembly 

would have final Say over any consequent expenditures in excess of $10 In 

addition, the cornmittee approved a Canadian resolution which called for "a thorough 

discussion at the sixteenth session wginnùig in October 1 96 11 of the administrative and 

budgetary procedures of the Organization with a view to their irnprovement in meeting the 

peacekeeping costs of the United ~at ions? '  

40 Review of the Resolution relating to Unforseen and Extraordinary Expenses, 1 960- 1 96 1 
in the Final Report on the Fifieenth Session of the United Nations, Work of the Fifth 
Cornmittee. DEA file 5475-AY-40, pt. 19, Vol. 98. 

41 Ibid.. 



Our resolution was put fonvard when it became evident that the 
sentiment at the resurned [fifieenth] session was for continuhg to 
deal with the costs of the Congo operation on an ad hoc basis. Our 
object was to ensure that this approach would not be continued 
indefinitely and that serious consideration would be give to more 
permanent solutions to the Organization's financial difficulties at 
the sixteenth session."* 

The Canadian govemment and its UN representatives at the UN were not surprised by the 

discord over the h c i n g  of O W C ,  and indeed they welcomed the challenge of affectkg 

change in the organization. Howard Green, in particular, saw an opportunity to rnake his 

mark on the United Nations. While Pearson and the Liberals had made history as the 

creators of large-scale peacekeeping efforts, they had never succeeded in rnaking the 

financing of these operations the collective responsibility of all Member States. If Green 

and the Conservatives could succeed where their political rivals had failed, they would be 

seen to continue the legacy that had begun in 1956 with the Suez operation. Furthermore, 

the Conservatives would show thernselves to be as dedicated and committed to the UN as 

their predecessors, and by steering the organization f?om the precipice of financial 

disaster, they would raise the level of Canadian do-goodism to new heights. The DEA 

also shared in this idealism because Canada had become synonymous with international 

peacekeeping after 1956. The failure of ONUC, especialiy because of insolvency, might 

tamish the gleam of Canada's international jewel. Furthermore, public opinion, which 

supported Canadian participation in the Congo mission, might tum against the govemment 

if it were perceived not to have done enough to salvage the operation. Thus, the DEA 

42 Ibid.. Note that the fifteenth session began on September 20, 1960 and ran until 
December 20. It resurned on March 7,196 1 and ended Apnl2 1. 



believed that Canada's image as a peacekeeper and middle power rested on its efforts and 

ability to convince Member States of the necessity of collective responsibility. 

While sharing his enthusiasm for fuiding a solution to the UN'S problerns, Green's 

closest advisors understood the formidable obstacles around which they would have 

manoeuvre. ONUC was being hanced by the old hand-to-mouth rnethods that had 

proved inadequate for Suez and the Canadians would have to use al1 of their resources and 

powers of persuasion to change this. The Canadians wanted to establish a place for 

ONUC and fùture peacekeeping missions within the UN'S regular budget so that 

peacekeeping could become the responsibility of the collective membership. This way, 

funds could be appropriated quickly and without worry as to the Organization's financial 

stabiiity. 

Central to the Canadian proposa1 was a detemiined effort to convince non-aligned 

Member States that peacekeeping expenses were no different from the expenses of the 

organization under its regular budget. This was the message the Canadian delegates were 

instructed to hammer home whenever and wherever they could find an audience.43 Time 

and tirne again the delegates would argue that the separation of the costs of peacekeeping 

fiom the rest ofthe budget would make it easier for collective responsibility to fail. With 

few exceptions, the delegates voted a g a k t  resolutions that called for the financing of the 

43 This w a ~  something Charles Ritchie complained about bitterly in his memoir Di~lornatic 
Passport (Toronto, 1981). He noted that it was easy for Ottawa to hand down 
instructions without the faintest clue as to the difficulty the UN delegates faced in 
performing their tasks. He was particularly critical of the insensitivity of the DEA when it 
came to g a t h e ~ g  support for a particular resolution that was k ing voted on in one of the 
cornmittees or in the General Assembly. See entry November 22, 196 1, pp. 180- 1 83. 



Congo mission on anything but a collective and regular scale basis. 

The DEA looked for any and every opportunity to preach to the unconverted. In 

the late summer of 1960 Canada accepted membership on the Secretary General's 

Advisory Committee for the UN force in the Congo." The committee was to act as a 

sounding board for the Secretary General and would keep him abreast of the opinion of 

the membership at large.4s 

But despite their efforts, ONUC was in serious trouble by the end of the year. 

When the first part of the fifieenth session ended on December 20, both the withholding of 

national contingents and a lack of money posed great threats to ONUC. Of the two, the 

growing financial cnsis was the most serious, as it affected not only peacekeeping, but the 

UN as a whole. On December 16, 1960, Charles Ritchie remùlded his coileagues in the 

Fifth Cornmittee that ONUC had been conceived in the best interests of the Congolese 

people and those of the future of UN peacekeeping. 

In the Canadian view, what is at stake in the Congo is not only the 
future of that unhappy country, important though that is, but the 
continuing validity of the most effective machinery for preserving 
international peace in the nuclear age which the international 
cornrnunity has yet k e n  able to devise. We run grave nsks in 
failure to support, or acting to destroy, what has k e n  built up at 
such cost. It may be that the tirne has corne in this particular crisis 
in the Congo to consider how the machinery which we have 
developed so far needs to be changed and adapted. However 
much this may be desirable, rny delegation would wish to affirm in 
the strongest possible terms its belief that this process should not be 

Prime Minister's Office ?O Charles Ritchie, PERMIShY, August 24, 1960, in DEA file 
6386-C-40, pt. 3, Vol. 147. 

45 Norman Roberston to Diefenbaker, August 24, 1960, and DEA to PERMISNY, August 
26, 1960, both in Ibid.. 



initiated by drastic steps which rnight attack the foundations 
thernselves of what the whole United Nations, acting together over 
the past 15 years, has rnanaged to create? 

Canada was not alone in its desire to see the operation succeed, both fiom a 

logistical and financial point of view. Since the inception of the operation the United 

States had gone to great lengths to ensure ONUC's hancial stabiiity by contribut ing 

planes for troop and supply airlifts and then turning d o m  the rebate oEered by the 

~r~anizat ion.~ '  The Kennedy administration believed it extremely important that its allies, 

especially Canada and Great Britain, follow the example set by Washington. By refusing 

the rebates the allies would allow the Organization to keep the $50 million to $60 d i o n  

it would have othenvise paid out for these expenses. This meant that the arnount assessed 

to each Member State for ONUC would then be significantiy reduced, particularly for the 

lesser developed nations whose opposition to collective responsibility was based in part on 

pleas of financial hardship. Such generosity would also reflect weU on the West and 

poorly on the Eastern bloc, whose members were already making noises about the legality 

of the ~ p e r a t i o n . ~ ~  The urgency of the operation's money problems became evident on 

October 7 when the Canadian delegation reported that ONUC would require between $57 

" From PERMISNY to DEA, December 16, 1960, in Ibid.. 

47 On October 28, 1960 the Americans announced that they would forego rebates on the 
$15 d o n  owed to them by the UN for airlift costs for 1960. See PERMISNY to DEA, 
October 28, 1960 in DEA file 6386-H-40, Vol. 150. 

48 CANDELNY to DEA, Sept 23, 1960, in Department of Finance File 8204-13-2 Pt. 1, 
Vol. 3855. Additional assessments were expected to be between $80 and $90 million for 
1961. 
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million and $65 million for the first half of 196 1 and that costs would continue to escalate 

if the force was maintained at full manpower." It was clear that unless some govemrnents 

paid their dues in advance, the Secretary General would be forced to borrow fYom 

Member States or fkom private banks? 

There was no doubt that Canada and the United States saw eye-to-eye on the 

importance of saving ONUC fiom financial min. Where they differed, however, was on 

how hard the West should push the non-aligned nations to accept collective responsibility, 

and how many carrots and sticks could be used to curry their favour. The Arnericans 

argued that while collective responsibility was a good idea in p ~ c i p l e ,  it would be 

impossible to irnplement unless iarger powers contributed more than their share of 

peacekeeping costs. This would ease the burden on less developed nations and they 

would be more forthcoming in their financial support of the Organization. This in turn 

might force the USSR and its aUies to reconsider their position of not paying for 

peacekeeping. The USSR already owed more than $2 million for the UNEF operation, 

and its representatives in the Fifth Cornmittee and elsewhere had publicly stated that their 

govemment would not pay any assessrnent for ONUC because the operation was a 

smokescreen for the Western powers who were trying to control newly independent and 

emerging nations in Afiica.'' To the Canadians however, the generosity of some Member 

49 CANDELNY to DEA, October 7, 1960, in DEA file 5475-AY-40, pt. 17, Vol. 97. 

50 New York Times, October 1 1, 1960. 

" CANDELNY to DEA, November 23, 1960 in Department of Finance file 8201-13-2, pt. 
1, Vol. 3855 and New York Times, December 7, 1960. 
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States would not lead to greater financial responsibility on the part of others. Instead, 

they argued, Member States had to be convinced that they could not rely on one power to 

finance UN endeavours. When the Americans gave the UN a $20 million advance in 

November, thus enabling it to continue its operations until the end of the year, the 

Canadian delegation was publicly appreciative, but complained to the DEA that they were 

king undemined in the attempts to force other members to recognize their financial 

respon~ibilities.~' 

The Canadian and American discord over collective responsibility was based in 

part on their respective perceptions of the United Nations. While the Canadians saw the 

survival of ONUC as that of the Organization, the US regarded the UN quite differently. 

The United States saw the Congo, and other newly independent Afi-ican nations, as 

vulnerable to Communist infiltration. The US had several rnilitary and econornic 

objectives in Central M c a ,  but the administration did not want to pursue these goals 

~nilaterally.'~ Thus the UN becarne an important instrument in kmerican plans to thwart 

Soviet attempts to create a political or even strategic bridgehead in the Congo. While the 

USSR repeatedly expressed opposition to ONUC, the US offered both the mission and the 

Organization its full support; this included single-handedly pulling the UN f?om the 

precipice of bankniptcy on more than one occasion during ONUC's existence. 

This disagreement between the two delegations continued for sorne t h e .  The 

52 CANDELNY to DEA, December 1, 1960 in DEA 61e 6386-C-40, pt. 8, Vol. 147. 

53 "Statement of US policy toward South, Central and East Afi-ica", NSC 600 1, January 
19, 1960 in Foreign Relations of the United States, (hereafter FRUS) 19%- 1960, Vol. 
XIV. 
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Americans could not understand Canada's holier-than-thou attitude, particularly when the 

UN was in such due need of an injection of cash. The Canadians could not understand the 

US delegation's cavalier attitude toward the Organizat ion's long term financial stability. 

Although not a sticking point in Canadian-Amencan relations generaiiy, the differences in 

attitudes and approaches to the hancial cnsis did have sorne effects on the association 

between representatives at the UN. 

We were close to the Amencans, but their generosity, 1 think 
sometknes womed some of us, particularly those interested in 
finance. What if US generosity made us look bad? We weren't 
overly giving in terms of overcontributions, but this rnight lead to 
pressure for us to ante up. This particularly irritateci the Canadian 
financial advisors &e Sidney Pollock, who was the Department of 
Finance advisor at the UN. He was always trying to give us DEA 
types the ABCs of UN financkg and he was very concemed about 
the US actions.54 

While the Canadian government and the DEA were willing to make certain 

additional payrnents towards ONUC, it was understood that such a measure would act 

more as a band-aid than a permanent cure to the organization's tinancial sickness. Based 

on its expenence with UNEF, the Canadian delegation recognized that it would be difficult 

to convince many of the lesser developed member States to contribute to the costs of the 

operation based solely on the regular scale of assessments. First, the sheer enormity of  the 

financial implications would rnake poorer nations reluctant to contribute to the costs of 

ONUC. Furthemore, UNEF, which had already been in the Middle East for four years, 

did not have a set t e r e t i o n  date, adding to the concem that "once an emergency force 

" Interview with Geoff Murray, March 26, 1996. 



is established it seerns to be rnaintained in the area indefinitely."55 This made these 

member States even more reluctant to contribute to the mission because they might be 

paying for it for rnany years to corne. 

There appears to be a good possibility therefore that the financial 
support for ONUC will be even less widespread that the financial 
support for UNEF; moreover if the costs of UNEF and ONUC are 
ever covered it will probably be rnainly by US and to a lesser extent 
UK and perhaps also Belgium. Such a situation might undermine 
the prestige and collective authority of UN and lend support to the 
repeated Soviet contention in the 5th C[od] t t ee  and elsewhere 
that UN is acting as an a m  of NATO? 

Despite the on-going concem of the delegation in New York and the Department 

of Finance, the DEA was detemiined to gain Cabinet support for Canada to decline its 

share of rebates on airlift costs for 1960. As the department prepared a memorandurn to 

Cabinet encouraging the govemment to follow the Amencan lead, a Department of 

Finance officia1 expressed his scepticism that the contributions would encourage less 

developed countries to pay their share for ONUC?' The concem that the DEA was too 

willing to tag along with the US foreshadowed the divisions that the two departrnents 

would experience throughout ONUC's existence. While the DEA insisted that 

peacekeeping was the jewel in Canada's international crown and had to be rnaintained and 

supported though a combination of rhetonc and voluntary cash contributions, the 

" CANDELNY to DEA and Department of Finance, October 20, 1960, in Department of 
Finance file 8204-1 3-2, pt. 1, Vol. 3855. 

Ibid.. 

57 D. Hudon to Plurnptre, October 28, 1960 in Department of Finance file 8204-1 3-2, pt. 
1, Vol. 3855. 
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Department of Finance insisted that Canada could not afford to bear the burdens of the 

UN'S peacekeeping missions. Thus the clash between idealism and pragmatism saw the 

two departments vying for the support of Cabinet members and prime ministers. 

As the battle to influence the direction of govemment policy was fought in the 

corridors and comrnittee rooms in Ottawa, the Canadian delegation at the UN waged its 

own war against those opposed to collective responsibility. It was already November, and 

with time running out on the first part of the session, it was irnperative to sow the seeds of 

collaboration for harvest when the session resumed in the spring. It was proposed that 

countnes contributing troops to UNEF and ONUC lobby extensively to persuade rniddle 

and srnail powers that the principle of collective responsibility served their interests 

because the organization's financial problems could soon affect programmes of technical 

assistance and econornic developrnent.'* The delegation first considered approaching the 

Latin Arnencans who "tend to place a very much higher value of the econornic assistance 

role of [the] U N  than on the peace-keeping r~le." '~ The Latin Arnencans, who claimed to 

rely on the Organization of Arnencan States (OAS) for protection and thus peacekeeping, 

argued that peacekeeping should be hanced through voluntary contributions and not 

through the regular budget. The Canadians womed that the Latin Arnencan position 

would gain support from other countries in the Fifth Cornmittee and in order to curb such 

influence the Canadians proposed their own draft resolution that promoted ONUC as a 

59 CANDELNY to DEA and Department of Finance, November 3, 1960 in Department of 
Finance file 8204- 13-2, pt. 1, Vol. 3855. 



normal expense of the Organization. The resolution avo ided any distinct ion between 

peacekeeping and other activities financed in the UN'S regular budget. It recognized that 

some states were too poor to pay their dues in 1960 but did not place specific 

responsibility for the financing of ONUC on any state or group of states, specifically 

Belgium and the five permanent members of the Security Council. Funhermore the 

resolution placed the blame for the Organization's financial dficulties on the Soviets and 

their decision to defauk6' 

We believe this resolution is to be preferred to other compromise 
proposals we have heard suggested, eg h c i n g  on a purely 
voluntary basis; establishment of a separate scale of assessments for 
peace and security activities, the revision of the existing scale of 
assessrnent to remove the per capita principle and the ceiling and 
floor provisions; or a resolution related soley [sic] to ONUC costs, 
similar to that passed last year for UNEF (Resolution 144 1 

By placing the fuli costs of ONUC in the regular budget the Canadian delegation accepted 

that Western European countries and some members of the Cornrnonweatth would be 

assessed larger  contribution^.^' While the DEA agreed with the resolution in principle it 

insisted that the delegation convince other Member States to create a general formula for 

paying for all peacekeeping operations, rather than one that was specific to ONUC. 

Our main preoccupation is that such compromise as might be put 
forward must attract not only approval but payment of the costs by 
as large a majority as possible of the rnembers. If a more classical 
formula for the payment of the costs with little or no concession 

Ibid.. - 

6' y Ibid.. 

62 - Ibid.. 



will attract just as much support as one containing new formulae, 
the delegation should, of course, work for its ad~ption.~'  

The urgency of finding some formula to deal with the Organization's financial 

consequences was magnified on November 2 1 when the Secretary General told the Fifth 

Committee that the UN's coffers were virtually empty. Even without ONUC's costs, the 

UN faced 196 1 with a $2 million deficit? In addition to the costs of ONUC, at about $10 

million a month, the UN required about $5 million a month for day-to-day operations and 

another $1.5 d o n  for UNEF. Already facing the new year with $3 1 million in unpaid 

assessments fiom member states it was clear that the organization would be forced to rely 

on selected members to pick up the tab? 

The Canadian delegation and the DEA were still determined to attempt to make 

peacekeeping part of the UN's regular budget. The DEA made it clear to the delegation 

that it should support any formula that promoted this even if it entailed an additional 

burden on more developed countries, including Canada. 

Unless the Member States are prepared to meet crises as they arise, 
the principal value of the UN is seriously called in question. To this 
end, it must the financing of peace-keeping undertakings must be 
arranged with two main points of view: (A) that the necessary costs 
of operations are met adequately; (El) that expression is given to the 
principle that all members have a stake in this peace-keeping 
h c t i o n  of the organization. The precise formula by which point 
(B) is met is of lesser importance than their recognition by the 

63 Norman Robertson to CANDELNY, November 9, 1960 in DEA fie 6386-H-40, Vol. 
150. 

" New York Times, November 22, 1960. 



The DEA wanted the delegation to rnake clear to members opposing collective 

responsibility that the failure of the General Assembly to include the costs of peacekeeping 

in the regular budget would force "an undiie share of the peace-keeping costs of 

UN... onto a few countries", including Canada, and that this additional burden wouid make 

it difficult for these countnes to support the aid programmes upon which these opponents 

relied so hea~ily.~' 

Despite these none too subtle threats, and repeated statements by the Secretary 

General that the Organization would have to withdraw fkom the Congo to avoid 

bankruptcy, the Arab, Asian, Afican and Latin Amencan states flatly opposed the 

inclusion of these costs in the regular budget, even with the promise of substantial 

rebates? As the Fiflh Cornmittee continued to debate the issue of finance, the Canadian 

representative, Brigadier J.H. Price, made an impassioned plea for cooperation on the 

issue of financing the Organization's operations. He noted that although the Charter 

called for the involvernent of Great Powers in matters of peace and security, that 

responsibility had fallen increasingly on a growing number of smali and middle powers, 

who were supplying much of the personnel, equipment and facilities for these operations. 

DEA to CANDELNY, November 25, 1960 in Department of Finance file 8204-13-2, pt. 
1, Vol. 3855. 

CANDELNY to DEA and Department of Finance, November 25, 1960 in Department 
of Finance file 8204-13-2, pt. 1, Vol. 3855 and CANDELNY to DEA, November 28, 
1960 in DEA file 5475-AY-40, pt. 17, Vol. 97. 



There are those who have witnessed this unfolding pattern not with 
satisfaction but with al= They have seen it as a growing obstacle 
to the promotion of selfish national interests. They have attempted, 
and are attempting, to distort the pattern and disnipt the process 
while it is still developing. One of the means which they have used 
to hinder or destroy what the majority of rnembers have been trying 
to create, is to withhold the necessary financial support. The 
question which all of us engaged in this debate much face and 
which we must decide is whether the important machinery for 
keeping peace, which the UN has devised to rneet urgent needs, is 
to be allowed to function s r n o ~ t h l y . ~ ~  

Price went on to suggest that the costs of warfare would far outweigh the costs of keeping 

the peace. "1s $20 million a year, for example, an exorbitant sum to pay for the calm and 

stability which UNEF has brought to the Middle East? Would $100 million a year in the 

Congo be a vast sum to pay to bring about stability in that important part of Afnca? 1 

Price called for the creation of a formula that encompassed the Member States' 

responsibility under Article 1 7 of the Charter while taking into account the practical 

difficulties lesser developed countries would face if the costs of peacekeeping were 

assessed under regular rates. Ultimately, Price said, the cornmittee and the General 

Assembly "'must find a workable financial compromise which is wholIy consistent with the 

strong reaffirmation of its political support for the collective decisions to keep the 

peace."' ' 

" Speech by Brigadier J.H. Price in the Fifth Comrnittee, November 29,1960 in DEA file 
5475-AY-40, pt. 17, Vol. 97. 
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But such speeches had Little effect on the Latin Arnencan, Asian and Afican 

Mernber States, many of whom regarded the Canadian position as unrealistic and a bit 

hypocritical. While Western economies continued to grow in the decade folIowing the 

Second World War, Third World nations continued to struggle to make ends meet. For 

them, peacekeeping was important UN function, but its financing was impracticai. The 

Xndians were a mgging thom in the side of those supporting collective responsibility, 

because they continuously promoted the creation of special accounts to pay for the 

Organization's peacekeeping operations as an alternative to collective responsibility." 

The Indians have not spoken in debate but in various arguments in 
private. They use the financial argument that if ONUC costs appear 
Ui a section of the regular budget on the understanding that the 
assessments of some member states in respect of this section wilI be 
substantially reduced by voluntary contributions; next year 
voluntary contributions may not be forthcomùig and al1 membsr 
states will have to pay thek full assessment. [The] Nigerian 
del[egate] told [the] Irish del[egate] that India argued that although 
it was important that funds be found to cover ONUC expenses 
(including reimbursement to Afican and Asian troop suppliers) , 
Aficans and Asians should take care to avoid k ing  forced to pay 
at some later date for an operation they strongly disapproved of7' 

While the Canadians had various theories about India's activities, their main concern, 

which was also shared by the Americans and the British, was to head off Afican and 

Asian support for the Indian proposals. The Canadians and their most powerfùl aily, the 

United States were cleariy at odds over how to achieve this. The Americans, led by 

Alfied Bender, suggested a compromise under which a separate account for ONUC, as 

'* CANDELNY to DEA, December 2, 1960 in DEA fde 5475-AY-40, pt. 17, Vol. 97. 

73 - Ibid.. 



with UNEF, would be established. Furthemore, the expenses for ONUC would be 

assessed with a 50 percent rebate formula. The catch was that the resolution would be 

required to contain a preamble stating that ali members had a binding legal obligation to 

pay their dues. "The intention would be to word this paragraph in such a way that member 

States would consider themselves as obliged to contribute to this special account as they 

would to contnbute to the budget of the ~ r g ~ t i o n . " ~ ~  The Canadians were not happy 

with such a proposa1 and regarded it as a "defeat for our position."75 

The frst part of the fifteenth session ended on December 20 with Little progress on 

the issue of financing ONUC. In its final report the Canadian delegation suggested that 

the greatest obstacle to solving the UN'S financial crisis was the willùigness of the General 

Assembly to postpone senous discussion of the issue." The Assembly also refùsed to set 

a precedent in ONUC for the financing of future missions by passing resolutions that 

recognized the legal and binding obligations of aU members to the costs of such missions. 

Instead, the resolution that was passed at the end of the session was regarded by the 

Canadians as a weak compromise; it recognized that the costs of ONUC for 1960 were 

"expenses of the Organization" but the wording was ambiguous leading the delegation to 

wony that it could be interpreted as an ad hoc decision regarding that year only.77 The 

75 Ibid.. 

"Financing the UN Military Operations in the Congo (ONUC) for the financial year 
1 96OW, in Final Report of the Canadian Delegation to the Fifteenth Session (Part 1) of the 
UNGA, in Department of Finance file 8204-03-2, pt. 1, Vol. 3855. 

77 - Ibid.. 
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report concluded that there was much work to be done before the session resumed the 

following March. Recognizing that the battle lines between those supporthg and opposed 

to collective responsibility had k e n  M y  established, it was also understood that many 

Member States had yet to declare their aiiegiance to either side. Furthemore, many 

rnembers rernained ambivalent about peacekeeping, as they saw no benefits to thei 

countries. The creation of a peace and security fund and permission for the Seeretary 

General to borrow fkom pnvate institutions had been flatly rejected, teaving the Secretariat 

with few options and empty coffers. For the Canadian delegation and the DEA, the 

challenge of the resurned session was to Save the Organization fiom financial min through 

the continued pursuit of collective responsibility. By doing so, the DEA hoped to 

maintain, if not enhance, Canada's status and reputation, both at the UN and in the public 

eye. 

The fifteenth session was the first real opportunity for Member States to state their 

positions on the financing of ONUC after its creation in the surnrner of 1960. For the 

Canadian delegation and its allies it was an opportunity to drum up support for CO llect ive 

responsibility. But the divisions created by UNEF were not to be soon forgotten and 

ONUC only served to firm up the divisions between those Member States favouring 

collective responsibility and those opposed to the principle. It was becoming evident that 

the international enterprise of peacekeeping relied not on good intentions, but on douars 

and cents. Udess the membership could corne to grips with this important fact, the entire 

operation would be forced to grind to  a halt. Whether or not the entire Organization 

would suffer was a conceni for many delegations, and was an issue that would begh to 



dominate discussions over h c i n g  in the near future. 



CHAPTER THREE 

BUDDY, COULD YA SPARE A 

HUNDRED MILLION? 



1 cm get no rernedy against this consumption of the purse; borrowing only hgers  and 
lingers it out, but the disease is incurable. 

William Shakespeare, 
Henry IV, Part II 



The battle hues on the issue of financing peacekeeping becarne more clearly drawn 

during the first four months of 196 1, necessitating even more compromise on the part of 

those supporting collective responsibility. Added to the &cial difficulties, Member 

States continued to withdraw their troops irom ONUC citing poor treatment by the 

Congolese. Thus, the UN'S presence in the Congo was doubly threatened; not oniy did 

the Organization lack the necessary funds to maintain the operation, it coiild no longer be 

assured that it would have the troops necessary to maintain a presence in the region. 

Despite this tumtoil, ONUC continued, and at the same tirne, the bills continued to pile up. 

In New York, the Canadian delegation's efforts to find solutions to the hancial 

crisis met with little success. Progress towards financial stability and collective 

responsibility was almost negligible leading to greater exasperation and fnistration for all 

parties. The Canadians, recognizing the urgency of the crisis, repeatedly attempted to 

place financuig fiont and centre in any cornmittee meetings or private discussions with 

other Member States. They believed that 1961 would witness a breaking point in the 

success or failure of ONUC and with it the survival of the UN as a whole. 

The Canadian govemment rnaintained its support for ONUC throughout this 

period, as did its allies, but the Conservatives were becoming slightly uncornfortable with 

canying so much of the financial burden associated with large-scale peacekeeping 

operations. This was due in large part to the Department of Finance, whose members 
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insisted on iujecting a dose of reality into the proceedings, much to the consternation of 

their colleagues in the DEA. This rift would become increasingly Wible over the course 

of ONUC, and would ultimately influence the Diefenbaker administration's decision- 

rnaking regarding the UN. 

The new year opened with a round-table discussion by Afiican leaders on how best 

to deal with the situation in the Congo. The Casablanca conference offered several 

suggestions on resolving the growing conflict in the nation, but the t aks  did not result in 

any concrete resolutions.' Katanga continued to be a major sticking point to the 

restoration of peace and stability in the region. A few days after the conference ended, 

North Katanga declared its independence from Katanga as a whole, thereby creating the 

possibility of rnilitary conflict within the region in addition to an al1 out civil war between 

forces loyal to President Joseph Kasavubu, Prime Minister Patrice Lumumba and Colonel 

Joseph Mobutu, the head of the Congolese National h y ,  for control of the area. In the 

meantirne, UN representatives in the Congo were trying to confirm that Lumumba had 

been irnprisoned in Katanga after being captured by Mobutu forces. By the end of January 

there were widespread nimours that he was dead, having suffered serious rnistreatment at 

' Embassy in London to DEA, January 6,  196 1 in DEA file 6386-C-40, pt. 9, Vol. 148. 
The greatest sticking point was that both Morocco and Ghana employed foreign rnilitary 
personnel, whom the other a c a n  nations wanted to dispense with before creating any 
khd of unified Afican High Command. Morocco and Ghana refiised and so the taiks 
came to a standstill. 



the hands of his captors? They also attempted to deal with the continuing ill trcatment of 

UN troops at the hands of the Congolese as an increasing number of participating States 

threatened to remove or withdrew their troops fiom the operation.' By the end of January 

196 1, Morocco had withdrawn ds contingent of 3,240 men and other Member States, 

including Indonesia and the United Arab Republic publicly announced plans to repatriate 

tbeir peacekeepers, t o t a h g  2,388 soldiers. As the Secretary General scrarnbled to fil1 this 

void by requesting additional troops 60m India, Iraq and Senegal, Canadian peacekeepers 

were becoming increasingly vocal about their dissatisfaction with ONUC's high command 

led by Indians Rajeshwar Dayal and Indaqit Rikhye, whom they considered too 

incompetent and rneddk~g.~ Despite these obstacles and problems, Harnmarskjold insisted 

that the Congo would be worse off if the force was removed altogether. While expressing 

concems for the number of nations withdrawing their forces, he prornised to do all he 

could to replace them so that the existing force would be sufficient in number to defend 

itself Xit was caught in a civil war.' 

Reports fiom the Permanent Mission in New York said that Lumumba was seen k i n g  
beaten and dragged from a plane on January 23, although there was no indication as to 
what happened to hirn thereafter. See PERMISNY to DEA, January 24, 196 1 ,  in Ibid.. 

' The United Arab Republic, Guinea and Morocco al1 announced their complete 
withdrawal within the first two months of the year. London to DEA, January 6, 196 1 in 
DEA file 1 1953-A-40, Vol. 299. See also CANDELNY to DEA, Febmary 5, 196 1 in 
DEA file 6386-C-40, pt. 9, Vol. 148. 

Ernbassy in Leopoldde to DEA, January 18, 196 1 in Ibid.. 

' Hammarskjold to Security Council, February 2, 1961 quoted in DEA file 6386-C-40, pt 
10, Vol. 148. 
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The Secretary General received strong suppoa f?om the Americans who caIled for 

the c'reinvigoration'y of the force which would help to restore order and democracy to the 

W c a n  nation which was on the brink of political ~ollapse.~ The Canadians, who 

regarded the potential for alienating their NATO allies Belgium and France as a minor 

risk, agreed with the Arnerican "let's stick together" approach, because it would both 

lessen tensions in the Congo while strengthening the UN.' Furthemore, the DEA's own 

assessrnent of the situation in the Congo was bleak, suggesting that the existing force was 

having little or no effect on political stability in the country. The report called the Congo a 

"Pandora's box" and blamed the disiinity of UN policy for making the Congo the problem 

it was. Indeed, the report argued, if the UN members continued to play games rather than 

setting down a viable policy, the organization would corne out the biggest loser at the end 

of it au.* 

The threat of civil war becarne very real when it was announced on February 13 

that Patrice Lumumba and two of his aides had been killed after escaping fkom a Katanga 

jaii. In New York the incident sent shock waves throughout the UN and Comrnunist and 

western diplomats scrambled to blame each other for 

From Embassy in Washington to DEA, February 4, 
Vol. 146. 

Toronto Star, Febniary 8, 196 1. 

* DEA Confïdential Memorandum, February 7, 196 1 
148. 

the former leader's d e m i ~ e - ~  The 

1961, in DEA fie 6386-C-40, pt. 10, 

in DEA Ne 6386-C-40, pt. 13, Vol. 

The Toronto Star, February 



Soviets and their supporters took the latest events in the Congo as an opportunity to 

m e r  entrench their opposition to ONUC, both politically and financially. The Soviet 

representative blamed Lumumba's murder on Hammarskjold and threatened to withdraw 

fkom the UN altogether. 'O The Canadians quickly leapt to the support of the embatt led 

Secretary Generai and urged other small and middle powers to do the sarne. Marcel 

Cadieux wrote Norman Robertson that: 

It seems to me that the real issue is not whether the Secretary 
General is adequate or not and whether a collegiate system should 
be introduced in the structure of the United Nations, but whether it 
is not in the interests of small, medium and uncommitted countries 
to take imrnediate and energetic action to salvage what c m  be 
salvaged of existing UN rnachinery for independent action to 
sustain peace and security in the world. If Hammarskjold is 
cornpelled to resign and the United Nations in general is 
discredited, it seems to me that there will be a tendency to deal with 
international problems on a naked power basis and that this wiu 
increase the dangers of war and reduce the potential role which 
middle and uncornrnitted countries can play in the preservation of 
peace. ' ' 

While offering support to the Secretary General, the DEA also hope to shifi the emphasis 

for UN activities on to the Member States where it ultirnately belonged. This would 

strengthen the position and office of the Secretary General by forcing UN rnembers to 

realize that they had certain responsibilities. The alternative, the DEA concluded bluntly, 

'O From DEA to Embassies, February 15, 196 1, in DEA file 6386-C-40, pt. 10, V. 147. 

" Marcel Cadieux, Memorandum for the Under-Secretary, February 16, 196 1 in DEA file 
6386-40, pt. 17, V. 143. 
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might "destroy either the Secretary General or the Organization."" Around the world 

violence erupted in reaction to Lumumba's death as young people protested outside 

Belgian and Arnerican embassies. Demonstrators and guards clashed inside the Security 

Council and outside the Organization's New York headquarters resulting in injuries and an 

increased security presence.13 Although Hammarskjold promised a thorough and impartial 

investigation of the event, Katangan officials refùsed to cooperate and would not even tell 

UN officials where Lumumba and his aides had been killed or where they were buried.I4 

The UN was now caught in the middle of a situation that desperately required a 

solution. Unfort~nately~ the main players, both in the Congo and in New York, were 

detemiined to pursue thei own goals rnaking compromise nearly impossible. 

Hammarskjold, convinced that UN forces needed more clout in the region, requested that 

soldiers be allowed to use force to prevent a civil war in the Congo. On February 2 1, the 

Security Council, meeting until the early moming hours, rejected a Soviet call for 

Hamrnarskjold's resignation. Instead, the Council gave the Secretary General vast new 

powers, including the authonty to use force, if necessary, to stop a civil war in the Congo. 

The resolution also called for an increased UN presence in the Congo and urged those 

countries already supplying troops not to withdraw them The session was highlighted by 

'* "Elements of an Approach to the critical situation in the Congo and in the United 
Nations Generaily" in Ibid.. 

l 3  The New York Times, February 17, 196 1. 

" The Toronto Star, February 14, 196 1. 



angry exchanges between the Soviet representative, Valerian Zorin, and the US 

representative, Adlai Stevenson." Later that day Norman Robertson noted in a memo to 

Howard Green that by taking a fïrm stand in support of ONUC, the United States 

convinced the Afican and Asian rnembers of the Council to support both the Secretary 

General and the continued UN presence in the Congo. 'Y he Afnca-Asians were made to 

realize that, if both the Soviet Union and the United States meant business, the Congo 

would not only become a battleground in the Cold War, but perhaps the scene of actual 

fighting involving the Great Powers." This fear united the f i c a n s  and Asians in an effort 

to preserve the UN presence.16 

Throughout the first four months of 196 1, as UN peacekeepers struggled to 

maintain some semblance of order in the Congo, representatives of the Organization's 

Member States continued to argue over whose responsibility it was to keep the operation 

afloat. The new year opened with the threat of a severe financial cnsis loorning over the 

UN. On January 5, Hammarskjold noted that the question of financing ONUC required 

"urgent consideration" at the resumed fifieenth session of the General Assembly, which 

was scheduled to open in early March. Having depleted the Working Capital Fund of $25 

million and having borrowed a further $6 million fiorn the UN'S Special Fund and the 

Special Account for technical assistance, neither of which was directly related to 

I5 The Toronto Star, February 2 1,196 1. 

'' Roberston to Green, February 21, 1961 in DEA file 6386-C-40, pt. 10, Vol. 147. 



peacekeeping, the Secretary General's ability to find expedient h c i n g  was senously 

weakened. l 7  Blamuig those Member States who continued to avoid their financial 

responsibilities, he stated that accounts normaily reserved for civilian and technical 

programmes would be depleted shortly if the Organization did not h d  the h d s  to cany 

on its activities in the Congo. 

On the basis of the pattern of payrnent of assessed contributions 
over the past few years the Organization can expect to coilect 
during the first three rnonths of the year only about 10 per cent of 
the amount assessed on Member States for the year and we must 
therefore anticipate that the total amount that it wilI be necessary to 
borrow may reach $40 million by 3 1 March 196 1. The problem of 
the repayment of such an amount must obviously be of major 
concem to alI.18 

To the Canadian govemment, the money problems created by ONUC le fi the UN 

resembhg the Titanic steaming towards an iceberg. Thus, the challenge between January 

and March was to steer the Organization away fiom destruction and to navigate it ùito 

calmer waters. l9 

It was a question of t h e  before SECGEN would run out of 
financial expedients. Govemrnent would sooner or later have to 
decide on political grounds how to keep the UN going. Either a 
general measure of political agreements had to be achieved or some 

I7 "Financing of United Nations Activities in the Congo", a Note by the Secretary General? 
Januaty 5, 1961 in Department of Finance nle 8204-13-2, pt. 1, Vol. 3855. 

l9 G.S. Murray, UN Division to Finance Division, January 18, 1961 in DEA file 6386-H- 
40, pt. 1, Vol. 150. 



member governments had to assume the burden of salvaging the 
UN. Rutledge (the Secretq of the Fifth Cornmittee) thought that 
these govemments would either make loans to the UN or come up 
with voluntary contributions. An alternative could be to devise a 
new scale of assessments or to drop the principle of universality 
with respect to financial contributions. Whatever way was found to 
keep the UN afloat, it had to come soon. Otherwise the SECGEN 
would be driven into the necessity of presenting the UNGA with 
the imrnediate prospect of bankniptcy or a drastic cut in UN 
activities.'* 

It was clear to the Canadian delegates that no financial plan would be sound so long as the 

deep political divisions between UN members remained. 

In order to prepare itself for this challenge, the DEA sought the views of the 

Canadian delegation in New York. Clearly the acceptance of collective responsibility, the 

method to which the DEA held steadfastly, continued to be the most hstrating aspect on 

the h c i n g  issue. White the battle lines between those supporthg collective security and 

those opposed to it were becoming more firmiy estabikhed, the Canadian delegation and 

its allies also recognized that many Member States had yet to declare their allegiance to 

one side. Furthexmore, there were many nations who regarded the whole issue with 

cornplete ambivalence, believuig that the chief function of the UN to be economic 

development. On Febniary 10, 196 1 the Canadian delegation met with representatives 

fiom ten other Member States for a strategy session on financing the Congo mission. The 

American representative, Alfked Bender, announced that his govemment had given 

20 PERMISNY to DEA, February 9, 196 1 in DEA file 6386-C-40, pt. 10, Vol. 147. 



Harnmarskjold almost $20 million of which $4 d o n  was a voluntary contribution 

towards ONUC. Despite this injection of cash, the Organization would continue to carry 

a $20 million deficit as most of the money would go towards reimbursing the special funds 

fiom which the Secretary General had been forced to make withdrawals." 

The American offered several suggestions at the meeting for ways to alleviate the 

financial woes of the organization, including deferring payment on certain bills and inviting 

voluntary contribut ions. Bender also suggested that the Secretary General consider 

borrowing fiom commercial banks who would consider it prestigious to lend rnoney to the 

UN. On this issue the meeting was most divided; the Irish opposed borrowing of any 

kind, while the Indians and Tunisians considered loans Erom banks to be "inconsistent with 

UN dignity"; both Britain and the Netherlands, on the other hand, considered the approach 

to be a pragmatic one, particularly since the UK would not rnake any advances to the UN. 

Canada seemed to agree with the suggestion arguing that it would ailow the üN financial 

stability without relying on any single g~vernment.~' 

The delegates agreed that the UN'S cash position would steadily deteriorate in 

196 1 and that a resolution covering the organization's expenses at least until September 

would have to be tabled promptly at the beginning of the resumed session. Fu.rthermore, 

2' PERMISNY to DEA, February 10, 1961 in DEA file 5475-AY-40, pt. 17, Vol. 97. 
Attending the meeting were Canada, the US, Great Britain, India, Australia, New Zealand, 
Tunisia, Columbia, Ireland, the Netherlands and Sweden. 



since most delegates would be unable to pay their 196 1 assessments until early 1962, the 

resolution had to give the Secretary General the right to send out assessrnent statements 

immediately. Those who could afford to pay earlier would do so as quickly as possible. 

The members were also divided on the issue of creating a special scale of assessments for 

peacekeeping operations. The disagreement was over whether such a scale would 

encourage lesser developed countnes to pay their share or whether some countnes would 

apply to be exempt from such responsibility altogether." The meeting closed with an 

agreement to meet again before the start of the resumed session and the Canadian 

delegation encouraged the DEA to offer advice and guidance so that it could make some 

firther contribution to the discussions. 

It was difficult to judge whether or not the Security Council's decision on 

February 2 1 to strengthen ONUC's presence in the Congo would have any immediate 

impact on the financing of the operation. 

On the one hand, delegates who had lost faith or confidence in UN 
operation in Congo rnay now be impressed with urgency and 
importance of strengthening UN and rnay therefore be disposed to 
show a greater degree of cooperative spirit in the search for an 
adequate hancing formula. On the other hand, the increase in the 
strength OYNUC (sic) proposed as a result of the Security Council 
action will mean according to Secretariat an increase in the financial 
estimates for 1961 of the order of dollars 35 million over the 
previous figure of dollars 100 million. The financial burden to be 
shared w u  therefore be made heavier by the Security Council 
decision and will make the problem of working out a fair and 



adequate h c i n g  formula more difficult." 

The delegation was also certain that the Security Council's move to strengthen ONUC 

would not change the rninds of some Member States who opposed k ing  burdened with a 

bill for a mission that was of little or no direct interest to them This would make 

convincing these members of the necessity of collective responsibility as difficult as ever." 

While the delegation and the DEA continued to press their govemment for total 

financial cornrnitment as a means of encouraging collective responsibitity, they were 

discovering dissension fkom within t heir own administration. The Department of Finance, 

under Donald Fleming's cautious direction, attempted to foi1 the eee-spending ideas of the 

DEA with an ideology that preached restraint. During the Meteen-sixties the department 

was still small relative to other areas of the governrnent, but its control over key elements 

of spending such as international trade made for acrimonious relations with the DEA at 

the best of tir ne^.^^ The charge against the DEA's spending habits regarding international 

peacekeeping was led by Assistant Deputy Minister A.F.W. (Wynne) Plurnptre, who was 

not afiaid to challenge the DEA's authority over UN affairs. Plumptre was not opposed to 

supporting the UN per se; he was, however, detemiined that Canada should not shoulder 

24 PERMISNY to DEA, March 1, 1961 in Department of Finance file 8204-13-2, pt. 1, 
Vol. 3855. 

Interview with Alan Hockin, former head of the econornic analysis division for 
international aid in the Department of Finance, April2, 1996. 



too much of the financial burden when it came to ONUC. 

I am confident that there is agreement in Ottawa on the need for 
preserving the solvency of the United Nations and that concerted 
efforts should be made to isolate the Soviet Bloc in order to 
accomplish this objective. At the same t h e ,  1 do not think that it is 
in the interest of the United Nations to be dependent on a few of its 
more conscientious members for financial support. Our continuing 
objective should be to create a clunate of opinion in which the 
stigma of continuing default would be greater than most countries 
would wish to accept? 

Plumptre was highly critical of the Western deiegations' inability to rally support against 

Soviet obstruction. He was particularly concemed that not enough had been done to 

make the lesser developed countnes play a greater role in creating a clirnate of financial 

stabiiity. AAer ail, he noted, these countries made up the largest voting bloc in the 

General Assembly, and they were the most likely to benefit fiom the UN'S aid 

programmes. Why couldn't the Western nations, including Canada, convince them that 

collective responsibility was indeed in their own self intere~t?*~ What was required, in 

Plumptre's opinion, was a new approach and a new set of tactics that would shift the 

financial burdens of peacekeeping fiom the shoulders of the few to the membership as a 

whole. He suggested that the Canadian delegation, along with the Americans and the 

British, introduce a resolution cailing for the reduction in expenses of  other parts of the 

" A.F. W. Plumptre to the Under-Secretary of State, DEA, March 2, 196 1 in Department 
of Finance file 8204-05-1, pt. 1, Vol. 3855. 

28 Ibid.. - 



organization so as to aileviate cash deficiencies. 

1 recognize that such a resolution would be opposed vigorously by 
the USSR and that it would be difficult to secure support of the 
underdeveloped countnes. Ho wever, the de bat e would at least 
underline the interdependence of the budget of the organization, 
focus direct attention on the impact of Russian arrears, and perhaps 
demonstrate to the underdeveloped countries the possible 
consequences of a failure to remedy the present sit~ation.'~ 

Another suggestion involved placing a limit on the amount the Secretary General could 

spend. Although this might limit his ability to take imrnediate action in future 

emergencies, ''this risk seems preferable to the current situation in which provision of 

financial support is largely divorced from the Organization's political decisions." The 

Organization would be less likely to have to iunp fiom one financial crisis to the next 

'kiwith consequent loss of prestige and with the threat of complete insolvency and 

impotence in prospect."30 

Plumptre's suggestions came only a day before France formally announced that it 

would not contnbute to the cost of 0NUC.3' This made a total of four States who had 

officially refused to pay for their share of ONUC.~' At the same time the press reported 

renewed fighting in the Congolese capital, including skirmishes between Canadian troops 

30 - Ibid.. 

" PERMISNY to DEA, March 3, 1961, in Department of Finance file 8204-1 3-2, pt. 1, 
Vol. 3855. 

32 CANDELNY to DEA, March 10, 196 1 ,in DEA file 5475-AY-40, pt. 10 1. Vol. 99. 



and Congolese fighters. Even more troublesome to the Organization was that UN troops 

had been forced out of key areas including the country's two major ports.33 Reports fiom 

embassies in Leopoldville described the atmosphere as jumpy and unpredictable and 

warned that further casualties and iU-feehgs would result if the UN and the rebel ANC 

party did not patch up their differences." 

France's declaration left the Organization scrambiing for its hancial iife. Many 

Western States feared that other Member States would follow the French lead, given that 

ONUC was having Little success in creating political stability in the Congo. Without 

Amencan intervention the UN would have run out of money before July, and the Canadian 

delegation estimated that the Organization would be short some $55 to $65 million by 

December. 

While Arnerican action was desperately needed to keep the UN afloat, Canadian 

representatives feared that such donations would only create future dependency, thus 

defeating their efforts to rnake other delegates recognize their responsibilities. 

I3 Toronto Star, March 4 and 7, 196 1. 

34 Embassy in London to DEA, March 7, 196 1, in DEA file 6386-C-40, pt. 12, Vol. 149. 
Two days later the DEA told the Canadian delegation that fighting between the UN and 
ANC at the port of Matadi, which involved Canadian soldiers, broke out after the arriva1 
of the Sudanese on March 5. The Sudanese had been asked to send one guard to the 
Canadian cornpound, but instead, a fully armed group of soldiers set up a defence position. 
The ANC set up a sùnilar position and before the Canadians could explain the mistake or 
rectiw the situation, firing broke out. The two sides exchanged fie late into the night and 
the next day and although there were no senous casualties the Canadian compound was 
badly damaged. From DEA to PERMISNY in DEA file 5475-AY-40, pt. 101, Vol. 99. 



The apparent eagemess of USA to bail out the organization 
financially reduces the atmosphere of urgency and makes it more 
difficult if not impossible to bring successfùl pressure to bear on 
others, eg [sic] by pointing out that the failure of the organization 
to provide adequate financial support for peace keeping operations 
may threaten the financing of the economic and social aspects of the 
UN, as well as the continuation of the peace keeping ope ration^.'^ 

The DEA put the Canadian Embassy in Paris to work in an attempt to understand why the 

French were refusing to pay their share. The Arnbassador quickly coocluded that Charles 

de Gaulle was behind the action and that the French President was unconvinced that the 

French default would reduce the hope of isolating and p r e s s u ~ g  the Soviets to reverse 

their  action^.'^ 

The French argument is that as they did not vote for the resolution 
making contributions to ONUC expenses rnandatory, they see no 
reason why they should pay up bearing in rnind their 
conviction ... that the UN is not a suitable instrument to settle the 
Congo problem In answer to the proposition that by defaulting 
they would lead other to do so also, the French authorities observe 
that a number of States have stated that they will not pay and thus 
wiii not, while others who have agreed to pay will certainly be 
found to be in default in the long 

" CCANELNY to DEA, March 10, 196 1 in Ibid.. At least one DEA officer seemed 
unconcemed by Arnerican action. In a handwritten note at the bottom of a DEA telegram 
the Permanent Mission was told not to discourage the US fkom bolstering the UN because 
it would avoid a showdown with the Soviets until the 16th session. This would give 
Canada and its aliies tirne to shore up their position and to encourage others to foliow. 
The note is not signed and there is no indication of the author. 

36 From Embassy in Paris to DEA, March 1 3, 1 96 1, in DEA file 5475-AY-40, pt. 1 7, Vol. 
97. 

37 Ibid.. 



Recognizing that their influence on de Gaulle was limited, the Canadians encouraged 

Amencan representatives both in Paris and at the UN to voice their concems over the 

French decision. Despite several conversations between senior oficials France stood firm 

and the Canadians feared that other French-speaking nations would soon follow in 

France's foot~teps.'~ 

That all of this activity took place before the resumption of the session in New 

York did not bode weii for Member States pushing for collective responsibility. With the 

UN receiving desperately needed transfusions of cash fiom the US, the Canadian 

delegation was still determined to do its part by empbasizing "the need for preserving the 

principle under which all rnember States share equitably in the costs of the Organi~ation."'~~ 

In particular lesser developed countries had to be convînced that the financial stability of 

the Organization was in their best interests. In the long run, however, something much 

more permanent would have to be created in order to deal with peacekeeping missions 

that were of an indefinite duration. Should the Security CounciI be forced to seek 

approval firom the General Assembly for the creation and implementation of peacekeeping 

forces for such missions? Would the creation of a Peace and Security fimd help to ensure 

payrnent for such peacekeeping missions or would it further the risk of peacekeeping 

- -- 

38 Ibid.. - 
39 DEA to CANDELNY, March 13, 196 1 in Ibid.. 



activities as being regarded as 'clique' operations where those who could most aEord to 

pay would direct the activities of the Organization? 

It is also clear that many members, including Canada, are becoming 
increasingly aware that, without a souder financial basis, not o d y  
will the Organization be in jeopardy but they will be forced into the 
uncornfiortable position of having to decide whether or not to 
accept a disproportionate share of onerous United Nations 
expenses. There may be no alternative in the coming months to 
acceptance of some long tenn procedural arrangements whereby (a) 
the Secretary-General [sic] wiii have generous but no unlimited 
aliotment of fûnds to be expended at this own discretion and (b) the 
General Assembly will be asked to make provision for additional 
finances required for the continuation and completion of costly 
ope ration^.^^ 

The Canadian delegation's telegram of March 15 seemed to indicate that the resumed 

fifteenth session would not produce much in the way of agreement on financial rnatters. 

Instead, it suggested that a concerted effort be made by themselves and Ue-minded 

nations to encourage as many members to pay or at least to promise to pay their 

assessments for the 1960 and 196 1 costs of ONUC. 'The campai@ rnight be directed no t 

only a prospective defaulters but at the dangers inherent in any undue fuiancial dependence 

on USA.'"' In addition, the Canadians asked that Canadian representatives in Washington 

make the Kennedy administration aware of the problems associated with Amencan 

" Memorandurn to Office of the Prime Minister, Secretary of State for the DEA, Under- 
Secretary of the DEA, and Liaison SeMces from O.A. Chistoff and R.H. Jay, UN 
Division, DEA, March 14, 196 1, in DEA file 5475-AY-40, pt. 18, Vol. 97. 

41 CANDELNY to DEA, March 15, 1961 in Department of Finance Ne 8294-05-1, pt. 1, 
Vol. 3855. 



willingness to shoulder an unduly large share of the UN's burden4' 

The other suggestion was the use of the "carrot and stick" method to convince 

members of the necessity of their contributions to ONUC. If voluntary funds nomially 

used for economic and technical aid programmes had to be diverted to hancing peace and 

security operations then lesser developed countries wodd suffer. On the other hand, 

countnes might look towards the expansion of these h d s  with favour if they knew that 

the generd membership was taking on greater financial responsibility for the 

Organization's other p r ~ j e c t s . ~ ~  At a meeting with American and British officials, it was 

suggested that ambassadors and other representatives of the three countries rnight make 

the perilous condition of the UN's financial problems known directly to the governrnents 

of those nations expressing reluctance to take on their responsibilities. 

Our concern at the default of certain European members of UN, 
including NATO members, should be expressed at forthcoming Dag 
[Hammarskjold] meetings as part of the whole question of the 
reaction of donor countnes to efforts to hamper UN either actively 
or by default. This might be discussed on the basis of cnsis of 
whole multilateral concept. If the UN as a peace-keeping 
instrument aiming at furtherance of rule of law in world is 
destroyed, or becomes increasingly client of one country or small 
group of countries, it must have implications on the other side of 
multilateral coin, the economic aid aspect. We should not be 
prepared to consider any supplementary assistance to UN Congo 
operation or ro UN economic aid programmes until reaction of 
membership to hancing operation in 196 1 has k e n  carefùliy 

" - Ibid.. 

43 - Ibid.. 



The DEA did not respond to these suggestions until the end of March. Any representation 

by its embassies, it argued, would be a waste of tirne as it was already clear that even 

countnes fiendly to Canada would not be paying their shares of ONUC. A general 

dernarche rnight be more appropriate closer to the beginning of the sixteenth session 

where long-texm approaches would likely be discussed. Nevertheless, the DEA 

understood that the support of the lesser developed nations rernained up for grabs; the 

department asked the Canadian delegation to do whatever was necessary to bring about a 

recognition of responsibiiity without alienating these countries. It feared that if forced to 

choose between support for economic programmes and peacekeeping operations, the 

lesser developed nations would oppose continuation of ONUC and other peacekeeping 

missions. "We believe, therefore, that the question of fuiancing ONUC and the other 

economic assistance activities of the UN including the establishment of the capital 

developrnent firnd should be treated largely on their respective merits and we should try to 

avoid a situation where they are treated as competing a l t e r ~ t i v e s . ' ~ ~  In addition the 

Canadian delegation was instructed not to make statements which might rnake the US 

Congress uncornfortable about appropriating fimds towards UN activities. While the 

" C N E L N Y  to DEA, March 24, 196 1 in Department of Finance file 8204-05- 1, pt. 1, 
Vol. 3855. 

45 From DEA to CANDELNY, March 3, 196 1 in Department of Finance fiie 8204-05- 1, 
pt. 1, Vol. 3855. 
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DEA understood the delegation's discornfort, it remhded its representatives that "USA 

assistance is most welcome on practical grounds in the immediate circumstances of the 

Congo operation.'* 

While the Canadian govemment supported American generosity regarding 

overcontributions to ONUC, its unwillingness to follow its ally's lead would be put to the 

test at the end of March. The US and Great Britain pnvately told the Canadian 

representatives that their governrnents were prepared to contribute an additional $75 

million towards O N U C . ~ ~  The US representative, Phiiip Klutznik, told the Canadian 

representative, Senator Frederick Blois, that Congress would be reluctant to appropriate 

the funds unless the administration could demonstrate that other countnes were helping 

the United States.48 The US encouraged the Ottawa govemment to contribute up to $15 

million dollars including a waiver of its $2.10 million for airlift costs. Blois was reluctant, 

citing Canada's recent generous contribution in December over and above its regular 

assessment, and concluding that it would be better to determine how other countries 

would respond to the loorning financial crisis before acting. Klutnik then tried to force 

47 The US offer would be in the form of a waiver for airtift costs and a voluntary 
contribution in addition to its regular assessment. The UK said it would pay its regular 
contribution of $1 05 miilion and then rnake a vo luntary cash contribution of up to $1 5 
million. CANDELNY to DEA, March 28, 1961 in DEA file 5475-AY-40, pt. 17, v. 97. 

48 Blois was appointed part of the Canadian delegation by Extemal Affairs Minister 
Howard Green who believed that including senators on the delegation was of benefit to 
the delegation as a whole. See Hilliker and Barry, Comin~ of Arre, p. 154. 



the issue by indicating that his country would not publicly offer to pay any more than its 

assessed share (32.5 percent) until Canada promised to make a voluntary 

overcontnbution. 'The implication was that USA generosity was dependent on CDN 

generosity," Blois wrote the DEA. 

We doubt very much that CDN inability to made a voluntary 
contribution now will in fact lead USA to refuse to rnake enough 
voluntary contributions to secure passage of a financial resolution 
similar to that passed last fall. We see no reason to change Our 
recomrnendation that CDA give no supplementary financial 
assistance to ONUC until after fifieen session and when reaction of 
membership to financing of ONUC in 196 1 has been carefuily 
assessed. We could, however, indicate to USA that CDA would be 
prepared to consider supplementary financial assistance (whether a 
gant  or advance) at a later date, provided that there is first a 
concerted effort to reduce the number of defa~l ters .~~ 

His intuition paid off on March 3 1, when the United States publicly announced its 

intention to rnake a "sizable" contribution to help out the 

In his Ikst speech to the Fifih Cornmittee at the resumption of the fifieenth session, 

Blois ernphasized Canada's continued cornmitment to collective responsibiiity. 

We have seen, quite clearly, that to regard the outlays of funds for 
peace-keeping operations as anything but parts of the regular 
expense of the organization merely hampers the activities paid for 
under the regular budget and the extension of these activities in the 
economic and social field financed by voluntary h d s .  My 
Delegation, therefore, is more than ever convinced that the only 

49 CANDELNY to DEA, March 28, 196 1 in Ibid.. 

Philip Klutznick in the Fifth Committee, March 30, 1961, Department of State Press 
release in Department of Finance file 3805- 13-2, pt. 1, Vol. 3855. 



realistic way to deal with peace-keeping costs is to treat them as 
regular expenses of the organization, perhaps under special sections 
of the budget. What is bdamental, however, is the collective 
responsibility of alI members for paying something toward the costs 
of ail the expenses of the organizati~n.~' 

Blois was extremely critical of the General Assembly's tendency to use stop-gap measures, 

such as the creation of special accounts and attempts to create separate formulas for 

sharing the costs of peacekeeping operations. This was merely postponing the "day of 

reckoning." In order to end the dependence on ad hoc measures Blois recornrnended a 

five step programme which included the reduction of  the nurnber of nations in arrears and 

"some kind of negotiating machinery to work towards an improvement in the 

Organization's cash position. "52 

While the Canadian delegation could take cornfort in its well-meaning 

pronouncements, they were still preaching only to the converted. On March 28, 196 1, the 

day of Blois' speech, ody  four Member States had paid any part of their assessments 

towards ONUC. Austraiia, Ireland, the Netherlands and the United States had contributed 

almost $17 million which amounted to a Little more than one-third of the 1960 Congo biil. 

Hammarskjold had earlier k e n  given the authority to spend $24 million on ONUC for the 

first three months of 1 96 1, but wit h tirne ninaing out he would have to return to the 

Statement by Senator F.M. Blois in the Fifih Cornmittee on March 28, 196 1 in Ibid.. 

52 - Ibid.. 
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General Assernbly with his hat in his France had not helped the Canadian cause 

any by publicly announcing its refusal to pay for its share of ONUC for 1960 and 196 1. 

Furthemore, the Latin Amencan nations, represented by Venezuela's Carlos Sosa- 

Rodrîguez, made it clear that the majority of ONUC costs should be borne by the five 

permanent mernbers of the Security Council." In addition Sosa-Rodriguez suggested the 

creation of two additional categones to pay for peacekeeping; the first would consist of 

countries with economic or political interests in the area in which the UN presence was 

deemed necessary, and the second would include ail members so as to maintain the idea of 

coilectivity. He did not offer any percentages or divisions, nor did he explain how 

members would be placed ioto either of these new categories. 

The Canadians were not discouraged by the Latin American position, and were 

quick to recognize that any proposal or resolution put forward during the resurned session 

would have to reflect Latin American interests. As a bloc the Latin Americans were an 

essential pari of any voting procedure and they represented an important and powerful 

element in the battle a g a k t  the Soviets and others opposed to collective re~ponsibility.'~ 

53 New York Times, March 28, 196 1. Hammarskjold's authonty was extended to April 
2 1, 196 1 by the Fifth Cornmittee on March 30, 196 1. DEA file 6386-H-40, pt. 2, Vol. 
150 and United Nations, Resolutions adopted bv the General Assemblv during its Fifieenth 
Session, Vol. II, April3, 1961. 

54 Toronto Star, March 29, 196 1 and CANDELNY to DEA, March 29, 196 1 in 
Department of Finance file 8204-13-2, pt. 1, Vol. 3855. 

55 CANDELNY to DEA, March 29, 196 1, in Ibid.. On March 30, 196 1 it was reported 
that Sosa-Rodriguez suggested that the Security Council pay 70 per cent white those 
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They asked for permission to support the Latin Amencan resolution, particularly because 

it did include the element of collective re~ponsibility.~~ 

In response to the growing crisis, the Diefenbaker governent paid its assessments 

for both UNEF and ONUC on March 30. The cheque, t o t a b g  about $3.4 million, came 

at the sarne tirne as Great Britain's emergency payment of $3,768,000 to cover its share of 

ONUC costs.'' This was followed up by a strong statement by Canadian representative 

Wailace Nesbitt in the Geoeral Assembly on April4 in which he criticized many members 

of the Assembly for theu dispassionate view and for the lack of response against Soviet 

cnticisms about HamrnarskjoId's ability to deal with the continuing crisis. He also 

questioned whether the Congo operation would succeed if the UN'S members were not 

prepared to back it h c i a l l y .  

There were no immediate indications that Nesbitt's speech had affected or 

influenced representatives who did not share Canada's ideas about ONUC. However, the 

Canadians learned that some Afncan nations who supported collective responsibility were 

trying to get other Afiican and Asian members to support a new resolution on Congo 

countnes with hvestments of more than $1 million pay 25 percent, but this appears to be 
specific to the Congo operation. DEA fiIe 6386-H-40, pt. 2, Vol. 150. The full resolution 
is in 6386-C-40, pt. 1 1, Vol. 148. 

56 PEE2MISNY to DEA, March 30, 196 1 in Department of Finance file 8204- 13-2, pt. 1, 
Vol. 3855. 

s7 There is some confusion over the exact Canadian donation: The Toronto Star reported 
on March 30 that the Canadian governrnent would provide %3,398,9 12 but the New York 
Times gave the figure of $3,470,743. 



financing which included some recognition of their responsibility towards UN 

peacekeeping operations. What concemed the Canadian delegation was that such a 

resolution rnight include some statement blaming the Belgians for the Congo's problerns, 

and as a fellow member of NATO, it was unlikely that tne Canadian governent wished to 

be seen as being critical of its Belgian allies." 

In Ottawa, both the DEA and the Department of Finance decided that the time had 

corne to try and consolidate various opinions on UN financing so that Canada could 

present a clear and concise point of view at the General Assembly and in UN cornmittees. 

During the aftemoon of April6, officials fiom both departments and the Department of 

National Defence met to discuss the govemment's position on voluntary contributions, 

ciraft resolutions and rebatesSs9 Prior to the gatherïng, the DEA's UN Division 

encouraged George Ignatieff, who would represent the department, to seek approval for a 

voluntary contribution towards the costs of ONUC. 

Should the Congo operation fail through the unwillingness of 
members to meet the costs of peacekeeping operations, the future 
effectiveness of the United Nations in dealing with emergency 
situations involving peace and security will be jeopardized. The 
loss of confidence in the United Nations' ability to fulfil one of its 
primary functions will inevitably be re flected in other fields of 
United Nations activities. The cumulative could be that the United 
Nations might become totaiIy discredited as a body dedicated to co- 

" PERMISNY to DEA, April5, 1961 in Department of Finance file 8204-1 3-2, pt. l ,  Vol. 
3855. 

" United Nations Financin~, Meeting heid in Large Conference Room, East Block, April 
6,  196 1, in Department of Finance fie 8204-02-1, Vol. 3855. 



operat ive international actiodO 

The UN division couched its suggestions in terms of Canada's histoncal and diplornatic 

obligations to the UN and its Mernber States. As one of the founding members of the UN, 

Canada had an important role to play in ensuring its s u ~ v a l ;  the government was also 

obliged to assist the United States whose financial generosity was helping the 

Organization run fkom one day to the next. Canada had touted cotlective responsibility as 

the o d y  solution to the Organization's financial woes, and it was important that she act in 

partnership with the Arnericans so that no one could accuse the US of acting alone. The 

memo suggested that a straight cash contribution would probably be rejected by the 

Department of Finance; the two other options were foregoing reirnbursement for all or 

part of Canada's $2.1 million airlift costs or foregoing reimbursement for part of the $100 

per month special allowance received by Canadian soldiers serving in ONUC. The memo 

argued that either of these would reduce the UN'S deficit and would increase the Working 

Capital Fund as any reirnbursement that was refused would go directly into that Fund. 

The meeting once again brought to the forefkont the fundamental differences in the 

approach of the DEA and the Department of Finance. Ignatieff made it clear that the 

DEA wanted to rnake some kind of contribution in addition to the country's regular 

assessrnent and suggested that it would be advantageous for Canada to waive any rebate 

" G.S. Murray, UN Division to Ignatieff, Confdential Memorandum, April6, 1961, in 
DEA file 5475-AY-40, pt. 21, Vol. 98. 
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to which it might be entitled. Plumptre, who spoke for the Department of Finance, argued 

that financial contributions were not enough. The real problem, he asserted, was that 

several countries were still defaulting on their obligations, a problem which would 

continue if a smail nurnber of countries continued to foot all of the UN'S bills. Plumptre 

suggested that the Canadian delegation should try to convince the Assembly of the need to 

utilize Article 19 so that countnes in arrears for more than two years would lose their 

voting pnvileges in the General ~ssernbly? Sidney Pollock, who regularly attended UN 

sessions on the Finance Department's behalf, echoed Plumptre's arguments and insisted 

that the Canadian delegation engage in some intense behind-the-scenes negotiations to 

convince defaulters that their actions would inevitably lead to the downfall of the 

Organization and, more importantly to the lesser developed nations, the collapse of 

economic aid programmes. Ignatieff, while acknowledging that the Finance point of view 

was valid, considered the suggestions impractical in the short term and too harsh if the 

plan was to convince other mernbers of the need to accept their share of the iinancial 

burdens. 

He did not think we would get anywhere by threatening the 
coilapse of aid programmes. As it is, the West is k ing  accused of 
trying to re-establish Beigian control in the Congo and any threat to 
cut of aid unless the Congo operation were maintained might be 
interpreted as confirmation of this for a large number of members?' 

6' - Ibid.. 

62 %id.. 
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Before making further voluntary contributions, the Finance representatives suggested that 

the Secretary General be requested to prepare a report indicating the exact financial 

position of the Organization, including its Special Funds, Working Capital Fund and 

Technical Assistance accounts. DEA representatives objected to this, arguing that such a 

request might be misconstrued as a critickm of the Secretary General's handhg of the 

hancial aspect of OMJC. 

The meeting concluded with few accomplishments: the issue of UN financing as a 

whole would be left to the sixteenth session; and Canada would not take advantage of any 

rebates but it would not rnake any irnmediate voluntary contributions until it could be 

detemiined whether or not other members would pay thek assessments. It was also 

suggested that since President Kennedy would travel to Paris after meeting Diefenbaker in 

Ottawa, that the two leaders might discuss France's refusal to contribute to the costs of 

ONUC. 

These suggestions were put into a memorandum for the Cabinet on April 13. It 

was also recomrnended that Cabinet approve Canada's support for the costs of the ONUC 

operation for 196 1 (some $120 rniliion); that Canada announce that she was foregoing any 

rebates of her assessed share of these costs; that any additional voluntary contributions 

would be reviewed at a later stage and that the Canadian delegation rnake a concerted 

effort to encourage others to accept their financial responsibilities." 

63 Mernorandun for the Cabinet, United Nations Financing, April 10, 1961 in Department 
of Finance file 8204- 13-2, pt. 1. 



In New York the Canadian delegation was already laying the groundwork for a 

resoiution calling for a comprehensive review of UN finances at the beginning of the 

sixteenth session in October. The plan was to present a counter proposa1 to Latin 

Arnerican demands that the bulk of ONUC's costs be divided arnongst the permanent 

members of the Sec* Council and those States with vested financial interests in the 

Congo. The Canadian representatives told the DEA that the Latin Americans were willing 

to go along with the new proposai so long as it included some reference to their own 

res~ lu t ion .~~  

Getting support for the resolution was one thing, but the Fifth Cornmittee's 

leisurely attitude towards the issue of financing ONUC dimmed the possibiljty that it 

would ever corne to a vote befcre the end of the resumed fifieenth session.65 The DEA 

syrnpathized, but could do little but encourage the delegation to use the tirne remairhg to 

lay the groundwork for discussion at the next session which was slated to begin on 

October 2 1 .66 

On April 15 the Pakistanis and Tunisians put forward a resolutio~ on ONUC 

hancing which appropriated $100 million for the UN'S operations in the Congo fkom 

January to October 1961. In addition to calling on the Permanent Mernbers of the 

CANDELNY to DEA, April6, 196 1, in Department of Finance file 8204-05- 1, pt. 1, 
Vol. 3855. 

65 CANDELNY to DEA, April 12, 196 1, in Ibid.. 

66 DEA to CANDELNY, April 12, 196 1 in Ibid.. 



Security Council to rnake sizeable voluntary contributions, the resolution cailed on 

Belgium to do the same, arguing that its governent was chiefly responsibie for the 

Congo's current problems. These voluntary contributions would be used to reduce the 

assessments of other Mernber States, particularly those who received assistance from the 

UN'S economic  programme^.^' Since the General Assembly would not meet again until 

October, the resolution was designed to maintain some level of hancial solvency so that 

the Organization could continue its operations until that the." 

Blois offered Canadian support for the resolution in a Fifth Cornmittee meeting on 

April 18, but made it clear that this blessing was reluctant. He argued that the resolutioii, 

while containhg many important elements, was once again an ad hoc or temporary 

arrangement; the resolution contained no permanent mechanism for ensuring the financial 

security of future UN peacekeeping operations. In particular, the reliance on voluntary 

contributions troubled the Canadian representative as "it would be unwise for us to base 

Our assessrnent scale on the expectation of such contributions ... We do not consider that 

this sort of financing is, in principle, sound or desirable." Blois objected to the singling 

'' Reductions would be made as follows: up to 75 percent for members receiving 
assistance during 1960 and whose contribution to the regular budget ranged fiom -04 
percent to .25 percent; by up to 75 percent for those members receiving assistance and 
whose contribution ranged fi-om -25 percent and 1.25 percent; by up to 50 percent for 
those receiving assistance and whose contribution ranged fiom 1.25 percent and those 
assessed at the next highest percentages until the total amount of the voluntary 
contributions had been M y  applied. CANDELNY to DEA, April 15, 196 1, in DEA file 
6386-H-40, pt. 2, Vol. 150. 

New York Times, April 17, 196 1. 



out of Belgium as it put the concept of financing peacekeeping in a political light, rather 

than king based on a country's ability to pay. 

The Canadian delegation will support the Tunisia-Pakistan draft 
resolution provided it is not amended so as to take it even further 
£kom Our position. We believe this resolution as it is now worded 
offers the best possible solution - what we might cail a balance of 
dissatisfaction - under the present circurnstances. We accept it, and 
1 wish to make this very clear, o d y  as an interirn solution, and we 
do not wish Our acceptance to be construed in any way as an 
acceptance of any part of the resolution as a p ~ c i p l e  for future 
res~iu t ions .~~ 

Blois then introduced the Canadian resolution c a h g  for more thorough discussions and 

analysis of the finances of the Organization at the start of the sixteenth session. The 

resolution called for the examination of two main issues: the first dealt with the costs of 

peacekeeping operations of a kind for which special or ad hoc accounts had been created 

and the second examined the creation of new budgetary procedures and their relationship 

with peacekeeping and the existing procedures of the organization. He also called for the 

creation of a special working group to examine these issues. This group would examine 

administrative and budgetary procedures and methods of assessing members and would 

recommend changes to both the General Assembly and specific committees during the 

Statement bv Senator F.M. Blois to the Fifth Cornmittee, April 18, 1961 in Final reDort 
of the Fifteenth Session (resumed). Agenda Item 50, Chapter 7-5, Annex II, in DEA file 
6386-H-40, pt. 2, Vol. 150 FP. 



sixteenth ses~ion.'~ 

A group of Latin Amencan delegates responded to the Canadian resolution with 

demands for some amendments. They wanted to lay more of the blarne for the UN'S 

hancial problerns on administrative procedures rather than Iooking to the membership for 

responsibility. The DEA suggested that some of their ideas coutd be incorporated into the 

resolution but stressed that it was not beneficial to iay the blame totaliy on this element. 

The DEA had more objections to a second amendment which called for the identification 

of costs for peacekeeping as "diflerent in nature" fkom expenses in the regular budget. 

The DEA argued that these expenses were different only because they were so large, and 

wanted the Canadian delegation to negotiate with the Latin Amencans so that the 

particular paragraph of the resolution would reflect this." This way the Canadians could 

be ensured that peacekeeping expenses could not be separated fiom the rest of the budget 

therefore allowing members opposed to collective responsibility to make excuses for not 

paying. The DEA also had several comrnents on a revised Tunisian-Pakistani resolution 

which did not include any mention of members' binding legal obligations to pay for the 

'O - Tbid.. That same day the United States announced it would fùrther bail out the UN by 
taking on a h o s t  50 percent of ONUC's costs for the first 10 months of 196 1. In addition 
to its regular assessrnent of $32.5 million, the government pledged an additional $15 
million in vo luntary contributions. See New York Times, April 1 9, 1 96 1. 

'' DEA to CANDELNY, April20, 196 1, in Department of Finance file 8204- 10- 1, pt. 1, 
Vol. 3855. 



costs of peacekeeping operations7' 

On the last d a y  of the session, as rnembers of the Fifth Committee made h a 1  

statements on the Tunisian-Pakistani draft resolution, Wallace Nesbitt, Vice-Chairman of 

the Canadian delegation, reminded his coiieagues that "if this resolution fails to pass, the 

whole Congo operation falls to the ground."73 WhiIe the delegation voted in favour of 

that resolution it was forced to disavow its own resolution when the Latin Arnericans 

insisted on the inclusion of the two paragraphs discussing budgetary procedures and 

distinguishing ONUC expenses fkom those regular expenses of the Organization. In 

particular the Canadians objected to the emphasis on one particular mission rather than the 

operations and expenses of the Organization as a whole, which was the gist of the 

Canadian resolution in its original fonn 'We did not wish to single out this or that 

activity of the Organization for particular study," Blois stated, "We sought ody  to lay the 

whole problern before a working group in the fist instance, and later the General 

Assembly at the sixteenth session."74 By including the two paragraphs Blois argued that 

the Working Group would already be forced to prejudge the operation and would not then 

be as objective as was necessary in order to address the issues. Blois then asked that the 

Fifth Comrnittee be required to vote on the additional paragraphs separately; if they did 

72 DEA to CANDELNY, April20, 196 1, in Ibid.. 

73 Statement by Wallace B. Nesbitt in the Fifth Cornmittee, April2 1, 196 1, in DEA Ne 
6386-H-40, pt. 1, Vol. 150 FP. 

74 Statement by Blois in Fifth Committee, April2 1, 196 1, in Ibid.. 



not receive the necessary support the resolution would then be voted on as the Canadians 

originally planned it. 

The Tunisian-Pakistani resolution passed in Cornmittee by a vote of 43 (including 

Canada) to 26 (including the USSR and the Latin Amencans [except Uruguay and 

Guatemala], Belgium, Portugal and  pain)? The Canadian resolution also passed by a 

slim margin but it included the amenciments to which the Canadian delegation was 

opposed. The delegation then disassociated itself kom the resolution and abstained fiom 

the final vote.76 

The Fifteen Session of the General Assembly came to a close at 5:30 a.m on April 

22 when a financing resolution for ONUC was finally passed. Voting began the previous 

evening, but did not receive the necessary two-thirds rnajority. During a bnef recess in the 

early moming hours, the Latin Amencans approached the Americans with a proposa1 that 

the rebate be increased from 75 to 80 percent. AAer some discussion the Arnericans 

agreed but the CO-sponsors of the original resolution (Tunisia and Pakistan) could not find 

anyone to move this amendment and the resolution was defeated yet again. During 

another break the Pakistani delegation finally agreed to move the amendment at which 

75 CANDELNY to DEA, April2 1, 196 1 in Department of Finance file 8204-05- 1, pt. 1, 
Vol. 3855. 

76 The Cornrnittee did agreed to the creation of a Working Group made up of the 
following Member States: Permanent members of the Secwity Council, two Africans, two 
Asians, two Latin Amencans, two Western Europeans, one Eastern European and one 
from the Commonwealth. CANDELNY to DEA, April2 1, 1 96 1 in Ibid.. 
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point the Argentine delegation proposed that the rebate be increased to 90 percent. This 

was defeated when the Americans said they could not finance such a rebate. The final 

resolution included the 80 percent rebate and was passed by a vote of 54 to 15.~' 

The resurned fifteenth session, the longest in the UN'S history, was not a 

resounding success. In the Congo, the UN'S peacekeeping efforts were harnpered by civil 

unrest and the death of Patrice Lumumba under suspicious circumstances. In New York, 

Member States continued to squabble over the h c i u g  of peacekeeping missions as the 

UN'S deficit rose to $20 d o n .  France joined the Soviet Union in refùsing to pay for 

ONUC and Hammarskjold was forced to contemplate borrowing from private banks in 

addition to taking rnoney from the Organization's civilian and technical funds. 

Both the Canadians and Americans tried various tactics to bring the lesser 

developed nations on side to support collective responsibility. The Latin Americans 

proved to be their toughest customers, but the Af?o-Asian bloc was also determined to 

have its way by gaining lower assessments for peacekeeping operations. The Canadian 

delegation and the DEA were both willing to consider such concessions, a policy t hat le fi 

the Department of Finance uncornfortable and concerned about the growing burden king 

placed on the shoulders of middle powers like Canada. 

Try as they might, Canada's success in irnplementing collective responsibility was 

limited. Instead of moving closer towards a consensus, it seemed that Member States were 

77 CANDELNY to DEA, April22, 196 1 in Department of Finance file 8204- 13-2, pt. 1, 
Vol. 3855. 
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becoming more and more cornfortable with the idea of relying on one or two rnembers for 

the financing of peacekeeping operations. Furthemore the Canadians found t hernselves 

uncornfortable with Arnerican generosity, but, recognizing the Amencan bailout as a 

necessary evd, did nothing to prevent it. As the resumed session ended, the DEA and its 

representatives in New York wearily licked their wounds and tried to gear up for a new 

and more vicious battle in the corning session. 

Indeed, the next six months would be even worse than the fist part of the year. 

Not only would Dag Hammarskjold die, plunging the Organization into disarray, but the 

on-going financial crisis would worsen, forcing the General Assembly to seek outside 

assistance in order to solve its problems. AU in all 196 1 would be one of the UN'S darkest 

years, and many observers were left wondering if there was any light at the end of the 

tunnel- 
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When Member States reconvened in New York for the United Nations' sixteenth 

session on September 19, 196 1 they did so with heavy hearts. Twenty-four hours earlier, 

Dag Hammarskjold had died in a plane crash in AiÎica. In his last days he made one h a 1  

attempt to bring the political situation in the Congo under control. He did not achieve his 

goal, and the troublesome situation in Katanga continued to undermine ONUC's efforts to 

fiilfil its mandate. 

Hamrnarksjold's replacement, U Thant, was equally competent and talented in the 

garne of diplomacy. But, as skilfùl as he was, he did not possess the capabilities to make 

the Organization's fuiancial difficulties disappear at the wave of  his hand. For a bnef 

period, perhaps inspired by Hammarskjold's sudden and untimely death, Member States 

made a real effort to create resolutions to solve the UN'S money troubles. In the end, 

however, they could not and would not overcorne their political and ideological 

differences, and this made compromise virtually impossible. Instead, the General 

Assembly found itself forced to seek out the International Court's opinion on the matter, 

hoping that an objective voice would put the Organization back on the right track. 

The fifteenth session had ended without much optimism over Katanga. 

Hammarskjold regarded the renegade province like a balluon so full of air it could burst at 

any moment. He was also concemed that if the UN did not act decisively, the door would 

be opened for the various Comunist  and Western-backed factions to move in and take 

over.' This would be disastrous because it would lead to further instability in the region 

Ali of these factions were in fact groups of soldiers of the Congolese National Army 
(ANC); one group consisting of about 7,000 men was loyal to Joseph Mobutu, who had 
replaced Kasavubu and Lumumba with a govenunent of college students; another group 
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and either force the UN to withdraw without achieving its goal of uniting the country, or 

force it to stay on indefintely until a negotiated settlement could be reached. The 

Secretary General found neither of these options palatable, and spent much of the summer 

of 1961 devising ways to prevent the escalation of tensions between the different players. 

In particular, Hammarskjold sought the advice of the Congo Advisory Cornmittee, created 

the previous year as a sounding board for the operation and a gauge of the general 

temperament of the Organization on issues related to the Congo and ONUC. As relations 

between UN troops and soldiers loyal to Tshombe deteriorated, and with a rise in physical 

attacks on non-military personnel, Harnrnarskjold becarne increasingly convinced that 

ONUC forces had to deliver a swifi and decisive blow that would prevent a large-scale 

civil war and end Katanga's sece~sion.~ Hm~narskjold and the committee debated the 

ments of seizing key structures such as airfields, ports and railway tefininals. But 

Hammarskjold did not want a bloodbath; he did not want UN soldiers killing members of 

the Congolese army, and he certainly feared for the safety of UN troops who were 

of about 6,000 remained loyal to the pro-Cornmunist Antoine Gizenga, who had set up his 
own pseudo-government in memory of Lumumba; another three thousand had pledged 
their allegiance to Albert Kalonji who had earlier declared South Kasai as independent 
f?om the rest of the country; in Katanga, soldiers under the leadership of Belgian 
commanders and a group of mercenaries supported Tshombe. 

There were reports throughout the summer of 1961 of troops king shot at by Katanga 
forces. There were also reports of non-military personnel, including technical advisors and 
secretaries who were beaten, robbed and raped by Tshombe's forces. See for example, 
DEA file 6386-C-40, pt. IO, Vol. 148 for a series of reports regarding the situation in 
Katanga. See also The Toronto Star and The New York Times March 1-7, 196 1 for 
reports on Katangan attempts to drive UN soldiers out of their established positions. 



outnurnbered everywhere in the   on go.^ 

The Secretary General was coming under fire even fkom his supporters and the 

stress was taking its toll on a usualiy calm and serene i~dividual.~ 

Apart fkom the constant strain of the Congo involvement, both the 
Soviet boycott of the secretary general [sic] and the persistent 
public carnpaign in the West againsr his policy in Katanga-especially 
from the far right in the United States and Europe were vastly 
debilitating. There was also a new tendency to question 
Hammarskjold's activities in all kinds of other rnatters, including 
the administration of the United Nations.' 

Hammarskjold continued to mu11 over his dilemma throughout the sumrner. In August it 

seemed as though the LN'S troubles over Katanga were finally ending. The Congolese 

parliament met outside Leo po ldville and unanimously approved Cyrille Adoula as Prime 

Minister. Adoula was a moderate and Hamrnarskjold believed that under his leadership 

peace and stability were real possibiiities in the Congo. On August 24 the new 

govemment ordered aU foreign mercenaries out of the country, and asked that ONUC 

assist it in this endeavour. Four days later ONUC troops rounded up many these soldiers 

for hire, and it seemed that Katangan secession rnight corne to a peaceful end.6 

Hamrnarskjold departed for the Congo on September 12 on invitation of the 

Brian Urquhart, A Life in Peace and War, (New York, 1 98 7), p. 1 62. 

Geoff Murray said he had lunch with Hammarskjold prior to the attack on Katanga. "1 
didn't recognize him He had lines al1 over his forehead like he had been doing a lot of 
fiowning. He was a bit paranoid [and so were] his advisors." I n t e ~ e w  with Murray, 
March 26, 1996. 

Bnan Urquhart, Rabh Bunche: An Amencan Life, (New York, 1993), p. 34 1. 

Ibid., p. 342. 



Congolese Prime Minister. He wanted to bring Adoula and Tshombe together for 

discussions so that Katanga could be brought back into the Congolese fold. Instead, by 

the tirne he h d e d ,  the situation in Katanga had deteriorated, and he found hunself trying 

to salvage ONUC and the UN'S reputation. Harnmarskjold died for his efforts, and both 

the peacekeeping operation and the UN itself were plunged into crisis and confusion. 

The events leading up to Harnmarkskjold's death are the subject of much debate 

and finger-painting. Most of the latter is directed towards Conor Cniise O'Brien, who 

was in charge of the UN'S operations in Katanga. O'Brien mistmsted Tshombe whom he 

regarded as rnanipulative and dishonest. Despite promises that he would cooperate in the 

roundup of mercenaries, O'Brien suspected that Tshombe was still hiding about 100 

foreign soldiers after the August roundup. According to O'Brien's version of events, four 

battalions of ONUC soldiers were ordered to surround Tshombe's palace in Elisabethville 

in the early hours of September 13.' The plan, named Operation Morthor, was to arrest 

key cabinet mernbers, occupy the post office and the main radio station, raid security 

offices and then persuade Tshombe to give up his seces~ion.~ The plan was put into place 

without Harnmarskjold's knowledge or permission; although he had agreed to the plan, he 

expected everyone to wait for his &val in Leopoldville and assumed that he would have 

the final Say in whether it was implemented. 

' According to O'Brien the order came fiom Mahmoud K h i w  the senior UN officer in 
Leopoldville. See Conor Cruise O'Brien, To Katanga and Back: A UN Case Studv, (New 
York, 1962). 

Stanley Meisler, United Nations: The First Fifb Years, p. 125. See also O'Brien, 
Katanga and Back. 



The operation feu apart as soon as it began. One battalion, made up of Swedes, 

was supposed to work with two others made up of Indians; neither understood the other's 

Enghh and this breakdown in communication scuttled attempts at taking the palace. 

Instead, Tshombe's troops engaged the ONUC battalions in gun fights that spread to 

other parts of the city. Indian soidiers attempting to take over the post office using 

antiquated World War One rifles were fired upon by a roof top sniper. This led to an 

hour-long battle between UN and Katanganese troops. The radio station was destroyed 

by mortars and automatic rifle shots. A panicking Tshombe phoned O'Brien and promised 

to make a radio broadcast declaring the secession over; despite his previous feelings 

towards the renegade politician, O'Brien took Tshombe at his word. He announced to 

gathered reporters that the secession was over and that Katanga was once again a 

province of the Congo. This was nothing but wishful thinking. Instead of making the 

broadcast, Tshombe hid in the British conssl's house and then fled to Northem ~hodesia.' 

As the day wore on, white civilians began to take up a m  against the UN forces, and 

mercenaries used planes to bomb the UN'S headquarters in Elisabethville and the Irish 

troops' garrison at nearby Jadotville. The peacekeepers were impotent against such force 

and were forced to surrender five days later." 

Meisler, pp. 125- 126. 

I o  In officiai reports the UN insisted that only two of its peacekeepers were killed. 
However, the Amencan Consulate in Elisabethville insisted that there were many more 
casualties. "Eyewitness accounts teU of attack on and destruction of two tmcks filled with 
Swedish soldiers and another attack on an Irish convoy by Katangan armoured vehicles 
mamed by Europeans." William C. Canup, US Consul at ELisabethviiie, to Department of 
State, September 14, 196 1 in Foreim Relations of the United States, (hereafter FRUS) 
Volume XX, (Washington, 1994), pp. 212-213. 



Hammarskjold, upon learning of  the fighting during a fbeliing stop in Ghana, could 

only imagine th5 conniptions in the world's capitals as a result of this latest debacle. He 

did not have long to wait. Both London and Washington were incensed and alarmed at 

the turn of events. Now, the Secretary General had to deal with fiayed tempers on two 

continents. In a telegram to Ralph Bunche, one of his closest advisors and the UN'S 

undersecretary for political affairs, he urged the major powers not to overreact until aU the 

facts became clear. But he was particularly angry with the US reaction which 

Hammarskjold perceived to be supportive, not of the UN, but of those mercenaries who 

were makiog peace and stability so difficult. ' ' 
In an effort to silence his cntics, Hammarskjold decided on September 17, 196 1 to 

travel to Northern Rhodesia where Tshombe was reported to be hiding out. It was the 

last decision he would make. His plane, a DC-6, took off fiom Leopoldviile at 4:30 pm 

that day; it crashed on approach to the Ndola airport and there were no survivors. " 

The mood in New York over the next several weeks was sombre and depressing. 

" Harnmarskjold to Bunche, September 14, 1961 quoted in Urquhart, Ralph Bunche, p. 
343. See also Dean Rusk, Secretary of State, to Embassy in the Congo, September 15, 
196 1 in FRUS, Volume X X ,  pp. 2 16-2 17. 

" For years there was speculation that Harnmarskjold's plane had been blown up but never 
any proof of this. On August 19,1998, Dumisa Ntsebeza, the head South Africica's Tmth 
and Reconciliation Commission, released two documents that "point to the possible 
involvement South Afica's former apartheid govemrnent, British intelligence and the US 
Central Intelligence Agency in the death of Mr. Hammarskjold ...." The documents discuss 
the sabotaging of Hammarskjold's aircraft with twenty-seven kilograms of explosives 
hidden in the wheelbay of the aircraft. The commission insisted that it had not 
authenticated the documents. Brian Urquhart insists that the documents "make no sense." 
He continues to believe that the crash was caused by "human error." See The Globe and 
Mail, August 20, 1998. 



Bunche and Andrew Cordier, another of Hammarskjold's advisors and close colleagues, 

were inconsolable. l 3  Despite this the Soviets, who seemed the l e s t  broken up by the 

Secretary General's death, used the opportunity to demand that the Hammarskjold's 

position be done away with and replaced by a troika of Western, Soviet and neutral 

representatives.I4 The United States and its ailies, including Canada, insisted that the 

membership had to follow the d e s  laid down in the UN'S Charter which said that the 

Organization had to consist of a Secretary General appointed by the General Assembly on 

recommendation of the Security Council." The United States recommended that an 

interirn Secretary General be appointed until a suitable permanent replacement could be 

found. They were concemed that any permanent appointment would be vetoed by the 

Soviets in the Security Council. The Amencans suggested, arnong others, Mongi Slim, 

the popular T unisian delegate and U Thant, the quiet understated Burmese representative. 

Slirn was unlikely to accept the appointment, however, because he was already President 

l 3  Interview with Geoff Murray, March 26, 1996. Murray was in New York with DEA 
minister Howard Green. "1 fell asleep with the television on and awoke to hear that 
Hammarskjold had died in the crash. Cordier and Bunche held a press conference that 
morning and Cordier came out of it with tears streaming down his face. Bunche, weil he 
had those big brown eyes, and he just looked blank and devastated. The three of them 
(Harnmarskjold, Bunche and Cordier) were cailed the troika and they were extremely 
protective of Harnmarskjold; they worshipped him and their lives were dedicated to 
helping him The whole mood at the UN was just awfil that day and for days afterwards." 

l4 Toronto Star, September 19, 196 1. 

'' CANDELNY to DEA, September 20, 196 1 . A Canadian delegation, including Charles 
Ritchie and Marcel Cadieux, called on Dean Rusk in New York. In DEA file 6386-C-40, 
Pt. 16, Volume 5223. See also Charter of the United Nations, Chapter XV, Article 97 for 
details on Secretariat. 
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of the General ~ssernbly. '~ The DEA and the Canadian delegation were keen on U Thant, 

because of his "responsible attitude towards the problem of succession and his own role in 

it-w17 

In the meantirne, the issue of Katanga loomed large on the agenda of the sixteenth 

session of the General Assembly. Norman Robertson outiined the UN'S predicament in a 

memo to the Prime Minister. Although ONUC forces were acting on a request £fom the 

Congolese goverrunent for their assistance in removing foreign mercenaries out of 

Katanga, he noted, "they [the Force and the Secretariat] left themeives open to criticism 

by appearing to use force to brbg about a political solution in favour of the Central 

Go~enunent."'~ The loss of the Secretary General had placed both the UN and ONUC in 

a sort of legal vacuum, because there was no one to provide clear instructions on how the 

operation was to proceed. Furthemore, "the influence of the extremists around both 

Adoula and Tshombe has been strengthened. This means that the pressure for secession 

on the one hand and the reunification of the Congo by force on the other hand are likely to 

ïn~rease."'~ The Canadian Consul General in Leopoldville, Maurice Gauvin, echoed 

Robertson's concems, insisting that it was up to the UN to make Adoula, and especially 

Tshombe, feel that they could trust the Organization and its representatives in the Congo. 

l 6  CANDELNY to DEA in Ibid.. 

" DEA to PERMISNY, September 23, 196 1 in DEA file 5475- 1-40, part 4, Volume 85. 

'' Robertson to Diefenbaker, September 20, 196 1, in DEA file 6386-40, pt. 26, Volume 
144. 
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The first step was to dismiss both O'Brien and DayaI, who had ceased to serve UN 

purposes. "1 know the UN does not want to give the impression of giving in to 

Tshombe," the arnbassador wrote, "but it seerns to me that its airn wouId be better 

attained with people who are trusted by [the] other side."" 

Back in New York however, Sture Linner, who was in charge of ONUC at LTN 

headquarters, insisted that the UN had the upper hand against Tshombe. In a meeting 

with the Congo Advisory Cornmittee Linner insisted that "Tsombes [sic] position in 

Katanga was detenorating, that his support was deciining and that conditions were forcing 

him to seek an accommodation with the central government.'"' Furthemore, the 

econornic situation in Katanga was unstable and Tshombe was ninning out of allies, both 

Afican and non-AWcan, to whom he could tum for fuiancial or moral support. But he 

admitted that the problem of foreign mercenaries rernained and cautioned that any rash 

moves in arresting those who remained in Katanga would lead to a resumption of 

hostilities.12 The Canadian delegation, either unaware of its government's assessrnent of 

the Congo situation, or uncertain of how to handle Linner's predictions, expressed 

"admiration for Linner, ONUC and the Congo govemment for ski11 and patience which 

they have shown in a difficult sit~ation."'~ 

20 Michel Gauvin to DEA, September 25, 196 1 in Ibid.. 

'' Linner quoted in telegram fiom PERMISNY to DEA, October 27, 196 1 in Department 
of Finance file 5204-13-2, Volume 3855. 

2' - Ibid.. Linner said the mercenaries Were without scruple and itching to resume 
fighting." 



On November 3 the General Assembly appointed U Thant as interim Secretary 

General. The 52-year-old career diplornat would have received Hammarskjold's blessing 

had he been alive, for the former Secretary General had considered hirn as a possible 

succe~sor .~~  In rnany ways, however, U Thant was a popular choice arnongst the Member 

States because he was the very antithesis of Harnmarskjold. 

He was simple and direct where Hammarskjold was compiicated 
and nuanced; a man of few words where Hammarskjold was 
irnmensely articulate; a devout conventional Buddhist where 
Hammarskjold was inclined to a persona1 brand of mysticism; a man 
of imperturbable calm where Hammarskjold could be highly 
emotional about his work; a modest and unpretentious middlebrow 
where Hammarskjold was unapologetically intellectual; a taker of 
advice where Harnmarskjold almost Uivariably had - and stuck to - 
his own opinion." 

But like Hammarskjold, U Thant had courage and conviction and on rnany occasions he 

was outspoken especialiy to representatives of the two superpowers. 

Anyone who has examined statements made by Thant [sic] before 
November 3, 1 96 1 can only marvel at the ease with which he was 
accepted by the five permanent members of the Security Council. 
After four years as Burma's permanent representative, his views 
were known to ail. Some of them obviously could not have been 
pleasing to one or another of the big powers. His acceptance by the 
Soviet Union must have been especiaily difficult in view of Thant's 
outspoken opposition to the Kremlin's efforts to neutralize the 
office of the Secretary-General [sic]. Thant had vigorously 
defended Hammarskjold against Soviet attacks and had fùlly 
endorsed Hammarskjold's concept of "quiet diplornacy" as well as 
the right of the Secretary-General [sic] to take diplornatic initiatives 

24 Urquhart, Ralph Bunche, p. 349. 

" - Ibid.. 



without prior authorization by other United Nations organs? 

One member of the DEA who got to know U Thant when he was the Burmese delegate 

said he was a delightful person, except for the fact that he smoked foul-smelling cigars. 

"He wanted the UN out of the Cold War and the Cold War out of the UN. He was a true 

believer in the neutrality of the The DEA welcomed the appointment nothg that U 

Thant's flexibility, willingness to delegate authority, command of Afro-Asian support and 

confidence and his understanding of both the Congo and Katanga problerns made hirn a 

good choice to lead the beleaguered Organi~ation.~~ Later that month a bemused 

Canadian representative noted that U Thant was taking to his job weU, except that he had 

expressed horror that "the Secretariat expected him to emulate Harnmarskjold by working 

on weekends and rnaking decisions on mountains of ~ a p e r . " ~ ~  

U Thant's first order of business in his new position was to guide the UN through 

the chaos created by the disorder in Katanga. On November 17 the Secunty Councii met 

to debate the UN'S continuing presence in the area and its role in the central govenunent's 

attempts to end the province's secession. The Council had to choose from three options: 

first, UN troops could be instructed to actively assist the Adoula govemrnent in its military 

26 Andrew Cordier and Max Harrelson, eds. Public Papers of the Secretaries-Generai of 
the United Nations, Vol. VI, U Thant, 1961- 1964, (New York, 1 W6), p. 5. 

" InteMew with Geoff Murray, March 26, 1996. 

28 W.M. Woods, Afiica and Middle East Division, to Robertson, Undated, in DEA file 
5475-1-40, pt. 5, Volume 85. 

29 NO Author, to DEA, November 25, 1961 in DEA file 6386-40, Volume 125. 



conquest of Katanga; second, troops could do nothing and ailow the Central Govemment 

to do whatever it wanted in order to end secession; and third, UN soldiers could be used 

as a buffer between the forces of the two sides. 

Basicaily the main problem facing the Security Council and all 
member countries is whether, and to what extent, the UN should 
side with the Central Governent in its quarrel with Katanga. 
Since the United Nations is committed to the unity of the Congo it 
clearly must give moral and political support to the Central 
Government on the issue of secession. It would not, however, in 
our view be appropriate for the United Nations, whose purpose is 
to serve the cause of peace, to engage in offensive military 
operations with the Central Govemment forces against Katanga.3o 

The Security Council also had to contend with a new round of violence against UN troops 

by the Congolese army. On November 16, a UN spokesrnan reported that thirteen Italian 

peacekeepers had been shot and hacked to death by a group of dnink ANC soldiers who 

mistook them for Belgians. Furthemore, Antoine Gizenga, the pro-Comrnunist political 

heir to Patrice Lumumba, was agitating troops to rebel against the Adoula govemment.3' 

At the meeting, two resolutions were put forward, one by Afro-Asian members 

and the other by the United States. Both called for the strengthening of the UN mandate 

and authorized U Thant to use force if necessary to apprehend foreign mercenaries who 

remained in the Congo. They differed on the issue of assisting the Central Government in 

a military operation against the rebels in Katanga. While the Afi-O-Asian resolution said 

nothhg on the subject, the Amencans wanted the resolution to cover solutions for 

'O Norman Robertson to Howard Green, November 10, 1961 in DEA füe 6386-40, pt. 27, 
Vol. 144. 

'' Toronto Star, November 16, 196 1. 
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potential West  throughout the country, and not just in Katanga. The Amencan resolution 

calIed on the UN to help the ANC by creating a small air force, which was something the 

Central Govemment had been requesting for some tirne. The US feared that if members 

did not respond positively that Adoula and his ministers would look elsewhere for 

After severai sessions, the Security Council adopted a resolution which b'though 

weaker than most members would have preferred, stiil significantly strengthens [the] 

United Nations to deal with mercenaries and secessionist attempts in the  ong go."^^ 

Arnerican attempts to strengthen the eo-Asian  resolution were "ruthlessly vetoed" by 

the Soviets, who stood alone in their attitudes.j4 But the Americans had an aily in U 

Thant. In his first statement to the Council as Acting Secretary General, he assured 

members that he would deal with mercenaries in Katanga with "determination and 

vigour". Furthemore, he insisted that the UN had a duty and responsibility to  maintain 

Iaw, order and security throughout the Congo, particularly since the recent actions of the 

Congolese army had called into question the govemment's ability tu carry out this 

function. 

Assistance must be given to the central govemrnent in maintenance 
of law and order. Everything possible must be done to avert civil 
war even my employment [sic] of force should this prove necessary 
as a last resort. This 1 believe necessarily implies a sympathetic 

R.E. Collins, Afican and Middle Eastern Division, to Basil Robinson, Diefenbaker's 
External Affairs liaison, Novernber 1 7, 196 1 in Ibid.. 

" No Author, to Afrcan and Middle East Division, November 25, 196 1, in Ibid.. 

34 - Ibid.. 



attitude of a part of ONUC towards efforts of [the] government to 
suppress all armed activitiew [sic] againçt [the] central government 
and secessionist ac t i~ i t ies .~~ 

In Katanga, UN troops continued to face opposition and obstruction from Tshornbe's 

government and his mercenaries. On December 5, the Katangans set up a roadblock 

between ElisabethviUe and the local airport. After hours of futile taiks with various 

rninisters, the UN decided to use force to clear it. Although successfùl, the incident 

involved fighting between UN and Katangan troops. U Thant then ordered the 

peacekeepers to use wbatever force was necessary to maintain keedom of movement. He 

requested that additional battalions be airiifted to Katanga and aut horized Indian 

jetfighters to destroy Katangan aircraft and airfie~ds.'~ The latter action caused a great 

deal of constemation in Great Britain when it was discovered that the government was 

supplying the UN with the bombs dropped on the Katangan planes and airfields. 

The passions and special interests which have given British policy in 
[the] Congo an element of equivocation have k e n  aroused and the 
vehemence with which views are expressed in [the] press, in 
let[ter]s to the editor and in [the] House are reminiscent of 
atmosphere of Suez. [The] govt [sic] faces a revolt of a small but 
influential group of backbenchers ... for its decision to perrnit use of 
bombs. On the other hand the opposition is equally determined that 
British support for the UN shail be a reality." 

35 Acting Secretary General U Thant to the Security Council, November 25, 196 1 in DEA 
file 6386-40, pt. 28, Vol. 144. 

36 Norman Robertson to Howard Green, December 6, 1961 in DEA file 6386-40, pt. 3 1, 
Vol. 144. 

" From Ernbassy in London to DEA, December 12, 196 1 in Department of Finance file 
5204-13-2, Vol. 3855. 



As the British govemment attempted to explain this apparent dichotomy in its Congo 

policy, UN forces continued to battle Katanganese soldiers for control of the province. 

On December 15 ONUC soldiers bitterly battled their opponents near the capital of 

ElisabethviUe. The previous evening US President John F. Kennedy had called for a 

ceasefire, after receiving a surprise telegram fkom Tshombe. In it the Katanganese leader 

promised to enter into negotiations with the central govemment and in addition to calling 

for the ceasefire, Kennedy also appointed Edmund Guilion, the American ambassador to 

the Congo, to arrange a meeting between the two sidesSJ8 

The Canadian govemment and its UN representatives offered public support for 

the Organization's action in Katanga, but privately criticism of the operation and the lack 

of clear goals or plans abounded. In an interna1 memo, the DEA saw Little hope that 

negotiations would lead to a peaceful settlement and feared that any atternpt to round up 

mercenaries would be mistaken for a "witch hunt with an anti-white b i a ~ . " ~ ~  

The United Nations rnilitary operation in Katanga must achieve 
quick success. This meam primarily that the immediate military 
airns should be limited and that they should be clearly enunciated. It 
seerns desirable that, in the process of achieving these a b ,  the 
United Nations should ensure that the gendarmerie and the 
mercenaries are effectively brought under control so that they are 
unable to regroup in future for another armed contest. Some other 
means than direct eviction by the United Nations m u t  be found to 
eliminate or reduce the threat fiom rnercenarie~.~' 

'13 Toronto Star, December 1 5, 196 1. 

'' No Author, Undated, but text indicates a kind of oveniew of events in 196 1 with 
regards to Katanga, in DEA file 6386-C-40, pt. 17, Vol. 5223. 



Above au, the memo continued, the T L I N  had to restore its prestige in the Congo and Afnca 

for failure to do so would ultimately affect its reputation around the world. 

It could be very serious for the United Nations if there should 
develop, because of the present fighting in Katanga, a sharp debate 
which would bring to the surface the doubts, differences and 
disagreements about the conduct of the Congo operation. It would 
be especially serious if major countries in Western Europe took 
sharp issue with the Acting Secretary General, with the Afncan- 
Asian States and possibly with the United States as weN. The 
Soviet Union would benefit fiom rifts of this kind; the Western 
powers would probably suffer severely; and the United Nations 
might be dangerously weakened, aii this at a time when the 
Organization is desperately trying to raliy support for financing 
methods urgently needed to meet peace-keeping costs? 

The Canadian objective was to influence U Thant to define UN objectives in Katanga and 

the Congo generaiiy. Every effort had to be made to rninunize the bloodshed resulting 

£tom UN action, and to protect Canadian soldiers serving in the operation. Furthemore, 

fiom the political point of view, both Adoula and Tshombe had to be convinced that face- 

to-face negotiations were necessary to end the conflict once and for all. It was also 

necessary to assure the Katanganese army and Tshombe that they would not be punished 

and economicaily isolated either by the central governent or the UN'S technical and 

econornic programmes in the fbh~re.~' 

W e  encouraging a reasonable settlement to the problerns in Katanga, the 

Canadian government also had to deal with the growing rift between its two major allies, 

Great Britain and the United States, over the changing role of the UN in the Congo. The 

- -  

4'  - Ibid.. 
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British were becoming increasingly vocal about their opposition to a stronger UN position 

in the Congo, fearing that this would encourage the Afro-Asian bloc to develop and 

promote an agenda that was both "reckiess and irre~ponsible.'~~ The hericans, on the 

other hand, fully supported a strong UN presence in the AWcan nation, and wanted the 

rights of srnaller nations in the determination of UN activities to be fuily recognized by ail 

powers. Representatives of both powers met in Washington in early January, but could 

not corne to any agreement on the Organization's future role in peacekeeping and in the 

stabilization of newly emerging nations." Although the Canadian government was largely 

silent on taking sides, newspaper editoriak strongly urged it to support the Amencan 

position, arguing that the UN, despite its shortcornings, was "still the most effective and 

use fùl instrument for po king world peace Furthemore, American support for 

Adoula's govemment seerned to be paying off. First, the Premier successfully sunived a 

Leftist attempt to topple him Second, he had broken the hold of Antoine Gizenga, his 

main rival and had done so within the statutes of Congolese law. He was also moving 

towards the creation of a stable m y ,  who, afier receivhg proper training &om the UN, 

would replace the existing rabble who had little real experience in dealing with civilian or 

43 Foreign Secretary Lord Home, speech in Berwick Scotland, December 28, 196 1, quoted 
in The Toronto Star, January 12, 1962. 

" The Canadian govemment received a full record of the discussions thanks to the British 
government. UN representatives were instmcted to tell Ottawa that this was to be kept 
secret and that Canadians were not to mention anything contained in the discussions. See 
PERMISNY to DEA, January 23, 1962 in Department of F k c e  file 8203-0 1, pt. 1, Vol. 
3855. 

45 Toronto Star, January 15, 1962. 
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military authority? Adoula also had the support for many Afncan nations, including some 

who had initially supported Gizenga's attempts to set up his own government. This left 

the Soviets rather isolated, but many recognized that this would not stop them fiom 

attacking the Organization and the Tecretary General, and, more importantly, it would not 

lead to more responsible behaviour on the part of the government in Moscow. 

The Canadian govemment did not expect any great strides in stabilizing 

peacekeeping operations and fully expected the showdown between the Arnericans and the 

Soviets over the Congo to continue. Despite the optirnism about developments in the 

Congo at the beginning of 1962, Canadian representatives at the UN continued to 

advocate caution. Their pessimism was not unfounded. Despite prompting nom both the 

US and the UN, discussions between Tshombe and Adoula over the future of  Katanga 

made little progress into the spring. Tshombe wanted to maintah intemal control of 

Katanga, while Adoula insisted that Leopoldville be able to assert its authority over the 

province. By late April Tshombe had returned to Elisabethville, but had indicated his 

willingness to resurne talks in the near future. The Canadian govermnent womed that 

Adoula was under great pressure to solve the Katanga problem and that he, or l is  

advisors, might blame the UN for the lack of a breakthrough in order to deflect cnticism 

on his government. The Premier also sent letters to several Afi-ican and Asian countries 

asking them for assistance in re-integrating Katanga. While some saw this as a pressure 

tactic against Tshombe, Canada wondered what would happen if some countries decided 

to intervene independently. Even if their intentions were good, "the position of the UN 

David Halberstam, New York Times, January 2 1, 1962. 
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and the West would be a difficult one and the opportunities for Soviet trouble-making 

great.'"'7 The solution to the problem lay with the Congolese themselves. The 

Organization was in no position to force a political solution on the Congo, but if the 

Adoula-Tshombe talks broke down, the UN might corne under strong pressure to resolve 

the crisis. In these circumstances, U Thant would have to go to the Secunty Council 

seeking a new mandate, during which t h e  the situation could fürther deteriorate. Canada 

was strongly opposed to this because it would lead to a further division between Eastern 

and Western Member States, each of whom would accuse the other of promoting a 

specific agenda which did not reflect the best interests of the Congolese people. 

By July U Thant was becorning increasingly concemed about the lack of discussion 

between Tshombe and Adoula and the resulting pressure on the UN to rnake the next 

move. He was especialIy anxious to bring the UN presence in the Congo to an end 

because even with the proceeds f?om the bond purchase, there was only sufficient money 

to keep ONUC operating until January 1963. While on a European visit to London and 

Oslo, U Thant asked Belgiurn and Great Britain to use econornic sanctions against 

Katanga, particularly in the area of mining, to force Tshombe to make some concessions. 

The Belgian govemment, while supporthg the idea, was reluctant to implement it 

worrying that it would be unpopular with Belgian businesses. The British were opposed, 

arguing that it would lead to violence against UN soldiers and the sabotaging of British 

and Belgian controiled rnining operations, power plants and the railroad, which was 

47 NO Author, ''NATO Ministerial Meeting - May 1962- Draft Notes", Apd 27, 1962 Ui 
DEA file 6386-40, pt. 30, Vol. 144. 



British owned. Instead, the British continued to press for a constitutional solution which 

would guarantee Katanga some autonomy and preserve Tshombe's prestige. They also 

feared that if Tshombe was overthrown, "the economy of Katanga will coiiapse since there 

is no one else who can maintain law and order in the ares?' U Thant insisted that d e s s  

talks between the two Congolese leaders resumed, he would have to retum to the Security 

Council to obtain a new mandate, one that was more forcefbl about the Organization's 

role in retumiDg Katanga to the Congolese f01d.~~ 

In an effort to avoid a fùrther codontation with the Soviets in the council, the 

Arnericans, British and Belgians came up with a plan for national reconciliation which 

cailed for the creation of a loose federal structure and an equitable division of Katanga's 

mining revenues. The proposa1 was passed on to U Thant with the hopes that it would 

eventually make its way to both Adoula and Tshombe and that negotiations would then 

r e s ~ m e . ~ ~  The proposa1 also laid out contingencies in the event that Tshombe refused to 

accept within ten days of the proposa1 king put to him These included economic 

48 N o m  Robertson to Howard Green, July 1 1, 1962, in DEA fde 6386-40, pt. 32, Vol. 
145. 

49 Ibid.. Note that at the bottom of the memo Green wrote 'ive should make it clear we 
are against (his emphasis) any use of force in Katanga." 

Robertson to Green, August 15, 1962 in Ibid.. The proposa1 contained eight main 
eiernents for national reconciiiation. They were: a national constitution in which powers 
wouid be divided between the central and provincial govements; sharing of foreign 
exchange and other revenues to be worked out on the advice of the International 
Monetary Fund; fifty-fifty sharing of mining rights; new fiscal law to be drafted by 
September 1; IMF would integrate currencies over a one-year period; integration of the 
'Katanga gendarmerie into the National army over a one-year period; amnesty for Tshombe 
and no punitive action against Katangan authonties; offer of three ministries in the 
National govemment to representatives of Tshombe's party, the Conakat. 



sanctions against the importation of copper fiom Katanga and other measures to be 

detennined by the Ame~cans, the British and the ~elgians.~ '  

During the past few days the State Department has been calhg in 
representatives of a number of countnes with forces in the Congo in 
an effort to rally support for the proposals and to impress upon 
them the importance the US attaches to moving ahead with the 
presentation of the proposals to Adoula and Tshombe as soon as 
possible and with as much collective determination as possible. The 
State Department fear [sic] that if Adoula's sense of fî-ustration and 
Tshombe's continuhg resistance to re-integration are allowed to go 
unchecked there is a real danger of a fragmentation and a possible 
renewal of violence. Such a debacle would deal a grave blow to the 
financial position and the prestige of the United Nations." 

The Canadian govermnent supported the plan but syrnpathized with the British position 

against economic sanctions even though Canada did not import any goods f?om Katanga. 

It instructed its UN representatives to remain silent on the issue and not to give the 

impression that it supported the idea. 

Both Adoula and Tshombe reacted favourably to the initial proposa1 but the DEA, 

remembering Tshombe's reaction to previous overuires for reconciliation, remained 

pessimistic. If progress was not made, there was a real possibility that U Thant would 

request permission to end the UN operation in the Congo, because of the political 

deterioration in the country, and the UN'S financial Limitations in dealing with this turn of 

events. This would be a serious blow to the reptation of the UN and its mernbers, 

" Ibid.. - 
" - Ibid.. 



particularly the Western bloc, who would be seen to have failed in the Congo." 

Thus, as the Member States prepared for the beginning of a new session, they were forced 

to adopt a wait-and-see attitude regarding the situation in the Congo, which tumed out to 

be a double-edged sword. On the one hand there was cause for hope that the stailed talks 

between the goverment and the rebeiiious province might be jump-started and fuially lead 

to a real and practical solution to their dinerences. On the other hand, the helplessness of 

the UN soldiers in the face of a new round of violence in the Congo, coupled with the 

inability and unwillingness of their govemments to help them either by providing with a 

stronger mandate or a political solution that would allow them to withdraw, left rnany 

members wondering whether the Organization had reached a point in its existence where 

some serious examination of its purpose and future was necessary before it camied on. 

As the political and military situation in the Congo seemed to corne to a head 

during the sixteenth session, so too did attempts to find solutions to the Organization's 

lackiustre financial situation. At the end of the fifieenth session, a Working Group on 

Administrative and Budgetary Questions was set up to " h d  long-tenn ways and means of 

dealing with the chronic financial crisis and laying down principles and procedures which 

would avoid similar crises in the future."54 The group held a series of meetings between 

July 12 and July 25 which allowed members to reiterate their govemments' positions on 

UN finaocing, but offered no solutions for the Organization's existing ailments. What was 

53 No Author, August 24, 1962 in Ibid.. 

" No Author, "Working Group on Administrative and Budgetary Procedures" in 
Department of Finance file 8203-15-2, pt. 1, Vol. 4285. Although there is no author this 
appears to be a draft for a potential speech to the Working Group. 



clear, a confidential Canadian memorandurn noted, was that the Organization would have 

to change the methods of interaction between the Security Council and the Generai 

Assembly with regards to peazekeeping missions, particularly those involving the use of 

force. 

The Organization cannot continue to function on the basis of 
adopting politicai decisions which are later questioned as to their 
legality and which later involve the Organization in very large debts 
for which financial resources are no t forthcoming. This suggests 
that the rules of procedure dealing with financial implications of 
decisions should be strengthened. In particular, the General 
Assembly should be required to consider these financial implications 
as soon as possible after the Security Council has taken a de~ision.~* 

For the Canadian govemment and its representatives in New York, some course of action 

was necessary because Canada had played a leading role in the creation of the Working 

Group. Canadian representatives would be expected to rnake proposals that would have 

some chance of obtaioing general support. "This means a) devising a proposa1 which 

could with compromise be acceptable to extreme positions within the Western group and 

b) pressing for necessary compromises in positions."56 To this end, the Department of 

Finance created a proposa1 to be advanced by the Canadian representatives to the Working 

Group. The main component of the proposa1 was a vigorous defence of the principle of 

collective responsibility, with concessions only to underdeveloped countries. It also 

included a recomrnendation for a ceiling on peacekeeping expenditures for any given year. 

55 NO Author, 'Vnited Nations Working Group on the Examination of Administrative and 
Budgetary Procedures", August 1, 196 1 in Department of Finance File 8204-05- 1, pt. 1, 
Vol. 3855. 

56 NO Author, Undated, Draft of "Notes on UN Financing" in Ibid.. 
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"Such a ceiling is probably necessary to  satisQ the underdeveloped countnes that they will 

not be exposed to excessive financial commitments. They would ... also safeguard Canada 

and others a g a k t  contributing excessively to operations with which we may not be in 

~~mpathy."~'  Neither the DEA nor the Department of Finance was optimistic that the 

proposa1 would receive majority support in the Working Group. For one thing it insisted 

that despite their refusal to pay, both the Soviets and the French were as responsible for 

the costs of peacekeeping as any other Member State. Second, as long as the United 

States was willing to fill in some of the financial gaps through voluntary contributions, 

there was no real incentive for xnemben opposed to collective responsibility to re-think 

their po~ition.'~ 

Geoff Murray made the proposa1 to the Working Group on September 5. 

Although interested in the Canadian governrnent's position, it quickly became clear that 

rnany members of the group regarded their meetings and the entire exercise of the 

Working Group as useless. That sarne day Murray met with representatives fiom the US 

and Great Britain and learned that both powers were leaning towards putting the question 

of financing peacekeeping missions to the World Court, a suggestion fist proposed by the 

Latin Arnerican bloc. 

This would mean that the main juridical question would be 1eft 
aside for consideration by the court and that in the meantirne the 
Assembly could adopt a practical f o n d a  for dealing with peace- 
keeping [sic] costs. USA and 'CK officials in New York were 

57 Sidney Pollock to A.F. W. Plumptre, September 1, 196 1 in Department of Finance File 
8204-05-1, pt. 1, VOL 3855. 



persuaded that a ref [sic] to the court could do no h m  since it was 
most desirable to cut short prolonged and complicated debate 
which had occupied the Fiflh Committee in recent years. Whatever 
rnight be the courts [sic] opinion on the financial obligations, the 
situation would be no worse than at present and it could be greatly 
improved if the Court was able to produce a clear-cut opinion.59 

Both the Bntish and the Arnericans agreed that lesser developed corntries receiving 

technical assistance nom the UN should be offered greater relief but they concluded that 

the ceiling of $250 million for peacekeeping operations per year as suggested in the 

Canadian proposa1 was too high and thought that $125 million was preferable. 

Furthemore, any operations involving the use of amed forces should have its first $10 

million in expenditures included in the regular budget to be financed under the regular 

scale of assessments. By doing so, the Secretary General would have a set arnount to 

commit to any peacekeeping project without having to seek a special formula or scale of 

assessments for collecting this money." 

The two representatives were most opposed to the Canadian proposa1 that other 

nations be assessed an additional arnount to fill the gap created by reducing the financial 

obligations of the LDCs; the Americans argued that their Congress was already becomhg 

concemed with the endless requests fiom the White House for appropriations for the UN 

and the Bntish representative was adamant that he was under strict instruction not to 

accept any proposa1 which would involve an increase in his goverment's assessment. 

" PERMISNY to DEA, September 6, 196 1 in Department of Finance file 8204-05- 1, pt. 
1, Vol. 3855. 
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Murray agreed to re-draft the proposa1 to include some of these concem. Once it 

met with the approval of the Americans and the British, Canadian representatives would 

discuss it with other members, including some whose governments were opposed to 

collective responsibility. It was hoped that the proposa1 would give the Workmg Group 

some incentive '90 rnake concrete recornrnendations to the Assembly and in effect head off 

the confused and, in many ways, irrelevant debate of the past few years.'"' In addition, 

Murray feared that if Canada did not press ahead with a proposal, the Working Group 

would be forced to "admit failure to anive at any usefbl conclusions" in its report to the 

General Assembly. 

The revised proposal was distributed to the Workiog Group on September 8. 

Although members were divided over its content, they agreed to consider it at a meeting 

the following ~ e e k . ~ ~  While Murray and the rest of the DEA were optimistic about the 

revised recornmendations, members of the Department of Finance expressed dismay and 

anger over the po tential financial repercussions for the Canadian governrnent . In 

particular they objected to a formula included in the proposa1 which reduced by 60 percent 

the assessments of lesser developed countnes while apportionhg other members 

according to the regular scale. Any gaps would be financed solely through voluntary 

Ibid.. What is interesthg is that someone in the DEA reading this telegram did not 
share with New York's enthusiasrn The last paragraph of the telegram begins, "Once we 
have agreed with UK and USA.. . "; the last five words are underlined and in the rnargin is 
written "Automatically doorns the proposal." 

62 PERMISNY to DEA, September 8, 196 1 in Department of Finance File 8204-05- 1, pt. 
1, Vol. 3855. 



In brief, it means Canada is instrumental in formalizing a UN 
position which recognizes abatement of the financial responsibility 
of the underdeveloped countries while setting aside entirely the 
question of h c i a l  responsibility of the developed countries in 
respect of the abatement. This puts us in far worst [sic] a position 
that were [sic] vis-a-vis the US., U.K and other Western countries 
and promises nothing in the way of firm financing. We can be sure 
the underdeveloped countnes wiU not contribute before the 
developed countnes have finiçhed squabbling each time on how 
they are going to apportion their share. As protagonists of this 
situation we wili be expected to take the lead in making voluntary 
 contribution^.^ 

What angered the department most was that Murray had tacitly accepted the American 

and British positions outside the reah of the Working Group. This "not only avoids them 

having to compromise in any way but has the effect of putting the Canadian stamp of 

approval on their positions." Including the Amencan and British positions in the revised 

proposa1 not only enjoined Canada to their points of view but made it more difficult for 

the group as a whole to influence a compromise in the US and UK positions.65 

Sidney Pollock responded by firing off a letter to Murray which while civil in its 

tone made clear that the Department of Finance was unhappy and even taken aback by the 

revised proposal. Pollock expressed concem that the shortfall resulting fiom reduced 

assessments to lesser developed nations would have to be med through increased 

63 PERMISNY to DEA, September 8, 196 1, Copy of Canadiari proposa1 circulated to the 
Working Group as UN Document A/AC 1041Working Paper No. 2, in Ibid.. 

C.L. Read to Sidney Pollock, September 12, 1961, in Ibid.. 

'' Ibid.. 
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voluntary contributions, and not by assessments a g a k t  all other members. He had tùlly 

expected opposition eom the Arnencans and the British to the latter, "but we had never 

contemplated that we would give forma1 recognition to their approach in proposais we 

would advance." He then expressed reluctance to infonn Finance Minister Donald 

Fleming that "Canada Û identified with a proposa1 which will not ordy require us to pay 

Our assessed share of the cost but may, also, lead to pressures at some later stage to fill the 

gap.'* He insisted that the Canadian delegation announce that the revised formula for 

dividing peacekeeping costs be withdrawn and redrafted along the lines of the original 

pr~posal.~' 

Pollock's letter also reflected the growing division between his department and the 

DEA over UN matters. As director of international programmes and contributions, he 

expected to be kept informed about the progress of UN tinancial rnatters. But, he noted, 

he did not even receive a copy of the revised proposa1 until September 1 1, a full three days 

afier it was presented to the Working Group. He noted that the proposa1 had been revised 

and presented without any consultation with his office, and insisted that the DEA do 

everything in its power to restore the original proposal. 

Pollock's concerns and complaints were quickly put aside when the news of 

Hammarskjold's death reached Ottawa? Despite the tragedy and focus on finding a new 

66 Pollock to Murray, September 14, 196 1 in Ibid.. 

Murray finally replied to Pollock on October 10. He insisted that the formula for 
financing contained in the drafi paper was not binding on Canada. Murray ùisisted that 
the formula was merely an atternpt at a compromise and Canada would be able to fall back 



Secretary General, news of the growing UN deficit meant that financial rnatters could not 

be put on hold for long. During the last week of September the Working Group agreed to 

a Canadian proposa1 that a sub-committee of five members be created to create a drafi 

report for the cornmittee's consideration. It held meetings between September 27 and 

October 4, and focussed on eight specific issues that required consideration and inclusion 

in che Working Group's final report.69 None of  the issues highlighted for discussion were 

new to the UN agenda, and the report reflected the lack of consensus between members of 

the sub-cornmittee and the awful truth that they were stuck in a rut so deep, it would be 

difficult to make any real progress. On October 1, the Secretariat announced that the 

Organization's unpaid bills arnounted to more than $100 million, nearly three times the 

amount owed the previous year." That same week the Fifth Comrnittee met to deal with 

the problerns head-on and to detennine the budget for the comuig year. On October 9, the 

Canadian representative on the comrnittee reminded his colieagues that their duty was to 

on its original position. Geoff Murray to Sidney Pollock, October 10, 196 1 in Ibid.. 

69 No Author, "Report of the Sub-Cornmittee of Five", Undated, but based on a letter 
fiom Geoff Murray to Sidney Pollock on October 10, the report was drafted soon afier 
final meeting of the sub-cornmittee on October 4, 196 1. Department of Finance file 8204- 
05- 1, pt. 1, Vol. 385 5. The issues targeted for discussion and inclusion in the final report 
were: Sources of Authority for Peacekeeping, Collective Responsibility, Applicability of 
Article 17 (which deals with the responsibility of the membership with regards to expenses 
of the Organization), Sources of Funds, Apportionment of costs of peacekeeping 
operations, safeguards and Limitations of collective responsibility, Methods and Procedures 
o f  Budgetary Arrangements, and a request for an opinion f?om the International Court of 
Justice. 

'O New York Times, October 2, 1961 and Report of the Secretarv General, October 20, 
196 1, Document A1493 1 in United Nations General Assemblv: Official Records, Session 
16, 1961-1 962, Annexes, Volume II. 
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make sure that the Organization had sufficient funds to carry out the obligations placed 

upon it. To that end, the Canadian representative continued, it was of utmost importance 

that the discussions of the committee not dissolve into political bickering which had so 

hampered the progress and decision making by its members in the p s t .  He then reminded 

his colleagues about the importance of collective responsibility, the continuing deplet ion of 

the Working Capital Fund which had been created to deal with the question of late 

contributions and the necessity of borrowing from the reserves of special funds, including 

that of UNICEF, to pay for peacekeeping missions. He also warned that govemments 

would k d  it increasingly difficult to the UN'S aid programmes if the membership as a 

whole refbsed to participate in its mandatory obligations for peacekeeping operations. 

"Should this happen," he concluded, "the whole organization wiU be diminished in Our 

eyes. "' ' 
The reputation of the Organization was the Iast thing on the minds of the 

committee after leamhg that the $100 million appropriated by the General Assembly for 

ONUC the previous April would be spent by the end of the month. Controller Bruce 

Turner noted that a fiutber allotment of $20 miilion would be necessary to cover expenses 

until the end of the year. He proposed that the committee pass a resolution agreeing to 

the expendinire, and Albert Bender, the legal adviser to the Amencan delegation, 

immediately took it upon himself to create a draft to continue Congo expenditures at a 

" Officia1 Records of the General Assemblv, Sixteenth Session, Fifth Comrnittee, 
Summary Records of Meetings, 20 September 1961 to 22 February 22, 1962 and 
CANDELNY to DEA, October 6, 196 1 in Department of Finance File 8203- 15- 1, Pt. 4, 
Vol. 4456. 



rate of $10 million a month and to continue borrowing money fiom the special funds 

under the power of the Secretary ~eneral.'' Not surprisingly, the Soviet representative 

Alexei Roschin strenuously objected to the resolution, arguing that it perpetuated the 

coqiracy between the Secretariat and the Western powers whose sole purpose was to 

subjugate the Congolese and to deny them the opportunity to rnake political choices 

fkeely. Furthemore, he argued, the Fifih Committee had taken up the issue without the 

express approval of the Secwity Council, whose responsibility it was to deal with au 

matters of peace and security. Both the United States and Great Britain accused the 

Soviets of raising irrelevant and controversial issues in an effort to obscure their 

goveniment's refusal to pay its share of the costs of ONUC. In the end the drafi 

resolution was accepted by the Fifth Cornmittee on October 24 and was passed by the 

General Assembly on October 3 0 . ~ ~  

The election of U Thant as Acting Secretary General brought a new sense of 

urgency to the matter of financing peacekeeping. Where Dag Hammarskjold had believed 

that the money to maintain these operations would corne from somewhere and regarded 

the problem as somewhat secondary, his successor made it one of his central goals to put 

7' CANDELNY to DEA, October 17, 1961 in Department of Finance File 8204-1 3-2, pt. 
1, Vol. 3855. 

73 Drafi Resolution A/CS/L677 was passed by the Fifth Cornmittee October 24, 1961 at 
its 863rd meeting. See also Interim Report of the Fifih Committee, Document Ai4943, 
October 30, 196 1. It becarne Resolution 1633 (XVI) and was passed by the Cornmittee 
by a vote of 69 to 10. It was passed by the UNGA at its 1044th meeting on October 30, 
1961. See Officia1 Records of the General Assemblv, Sixteenth Session, FiRh Committee, 
Surnrnary Records of Meetings 20 September 196 1 to 22 February 1 962 and Annexes, 
Vol. II. See also CANDELNY to DEA, October 3 1, 1961 in ibid.. 
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the Organization and its operations back on the track to financial health. 

For both the Canadian delegation and the Department of External AfEairs, the issue 

of financing the Congo mission was at a make or break point. With so Little consensus and 

negiigible progress towards a sound formula for paying for peace, it was similar to k i n g  

on a never-ending ride on a meny-go-round. What was even more frustrating was that 

the Minister for External Mfairs did dot understand the intricacies of UN diplornacy and 

did not want to fûlly accept that Canada could not force other members to see thuigs her 

way 

1 liked Mr. Green, but 1 had a hard time explainhg the UN to hun 
He would Say "Geoff, it's just like the House [of Cornons] really; 
you get up there and you to talk to your colleagues and then you 
have a vote." 1 said, 'Nothing could be farther fiom the tnith, 
because the UN assembly is not a parliament in any stretch of the 
imagination. This is not some collection of individuals; most people 
are there nIling positions that have k e n  fixed long in advance and 
they wiil vote the party line no rnatter where they came kom. If 
you want to get them on side you have to talk to them and persuade 
them that there is something in it for them You can't do that 
overnight ."74 

Nor did he understand that these discussions were ofien done in the hallways and 

comdors of the UN building either before or afier meetings; that they were done with a 

degree of privacy and on a strictly one-to-one basis was another aspect which escaped the 

minister's comprehension regarding the delicate skill of nego tiating. Every year Green 

went to New York to participate in some aspect of UN business and every year he wanted 

an initiative invented that could be presented by hirn and pushed on members of O ther 

74 Interview with Geoff Murray, March 26, 1996. 
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delegations. At e s t  he was satisfied with confining this to one committee; then he insisted 

on broadening this to ail of the UN'S major cornmittees including the one on fiDance and 

administrative issues. Despite GeoffMurray's advice, Green travelled to New York with 

a large delegation of assistants and advisors, all of which made the Minister a source of 

some amusement for other delegate~.~' Throughout 196 1, Green was determined that the 

"bloody business of h c i n g  UNEF and ONUC had to be straightened out because we 

had taxpayers who were anteing up the money for this and we had to explain to them that 

something was being done and it was king properly fi~nded."~~ While he supported the 

creation of the Working Group and its mandate, it was clear that he wanted the Canadian 

representatives to do more to bring contrary-minded delegations into line. To appease 

him, the delegation proposed that they target Latin Amencan nations since t hey shared 

Canada's support for peacekeeping operations in principle, although they were miles apart 

where financing was concemed. While Canada supponed collective responsibility, the 

Latin Arnericans argued that peacekeeping operations were a special fûnction of the 

Organization and must be kept separate fiom the regular expenses of the Organization. 

Furthermore the Latin American delegations were adamant that they wo uld no t pay for 

any peacekeeping operations whose assessments were based on the regular ~cale. '~ 

75 Ibid.. "He would go down with a whole bunch of people, including the press guy and his 
special assistant and he liked to wander around with this group. 1 stayed as far away ftom 
them as 1 could so that 1 would not be associated with them. This was easy because the 
old guy [Green] was tall so you could see him standing in the middle fiom a block away." 

" CANDELNY to DEA, November 22, 1961 in DEA file 5475-AY-40, pt. 20, Vol. 98. 



Instead, they wanted ali peacekeeping costs apportioned on a scale based on three criteria: 

first, the special position of the five permanent members of the Security Council; second, a 

greater burden on States who were either responsible for or who might benefit fiom a 

peacekeeping operation; and third, although certaidy not as important as the other two, 

some collective responsibility for at least part of the costs of these operations. The fist 

two elements of the proposal had already proved thernselves to be unrealistic; France and 

the Soviet Union, two of the five permanent members on the Council had already refused 

to pay for ONUC, and a third, China, was already in arrears for up to two years in most of 

its contributions. Objections to the second part were based on the m E F  expenence, 

where the Member States most responsible for the confict refused to shoulder the lion's 

share of the burden for the peacekeeping effort. Canada rejected the Latin Arnerican 

proposal because it rnight antagonize countnes into refùsing to pay any part of their share 

for such operations. 

Apart for the Latin Arnencans, opposition to a common scale has in 
the past been scattered has been based upon political rather than 
legal and constitutional arguments. For this reason, a shift in the 
Latin Arnerican position to one of support for a formula such as 
those used in recent years to finance UNEF and the Congo 
operations would weaken considerably the position of those tacitly 
withholding their contributions and would Iead to a desirable end of  
isolating of isolating the Soviet bloc.78 

The delegation proposed a divide and conquer strategy whereupon each delegation would 

be approached individually, for aithough they attempted to present a united fiont, pnvate 

conversations with the representatives had revealed a diKerence of opinion on certain 



issues within the rank~. '~  

If Green was appeased by this plan of action, the Department of Finance was n ~ t . ~ '  

There was growing concem that the DEA was not providing the Canadian delegation with 

adequate instructions on how to handle potential requests for additional financial 

contributions. Rather than focussing on the Latin Americans, a departmental 

memorandum noted indignantly, the Canadian delegation should find out what the 

Americans were up to particularly in the area of voluntary contributions and reduced 

assessments for lesser developed nations. If they pushed for a resolution reducing 

assessments by up to 80 percent for developing Member States, a demand would also be 

placed on Canada and Great Britain to make voluntary contributions. This was a request 

that Canada should refuse to comply with, because it went against the principle of 

collective responsibility and did little to pave the way for a stable and secure method of 

financing future missions. " 

On November 28, the UN'S controller, Bruce Turner, announced that the 

Secretary General was contemplating ksuing UN bonds of up tc $200 million in order to 

79 Ibid.. 

'O The DEA voiced its approval for the delegation's approach to the Latin Amencans on 
the same day it was proposed by New York. In a draft telegram to the Permanent 
Mission, probably written by Robertson, the DEA expressed the hope that Canadian views 
would be presented "dispassionateIy in the hope that Latin Americans will fhd it possible 
to join us in t-g to arrive at mutuaiIy agreed basic principles for financing peacekeeping 
operations on basis of which discussions on more technical question of apportionment 
might be conducted." DEA to PERMTSNY, November 22, 1961 in Ibid.. 

" Patrick Reid to C.L. Read, November 23, 1961 in Department of Finance file 8204-05- 
1, pt. 1, Vol. 3855. 



mise desperately needed revenue for the Organization's operatiom. The bonds wou!d pay 

two percent interest amually and would be repaid over a twenty-year period. The money 

couected from bond sales would be used like the Working Capital Fund, whose original 

purpose it was to tide the Organization over until it could coliect assessments. The money 

would be used to repay all outstanding loans to voluntary programmes for which the 

Secretary GeneraJ had been forced to borrow, and with sufficient sales, there rnight be 

enough money left over to obviate the necessity to borrow even more.*' At the same time, 

the Working Group was continuing discussions on the possibility of referring the whole 

financing problem to the International Court of Justice. Many delegates attending these 

meetings agreed that a referral was "the only way of breaking political deadlock on [the] 

question of liability." 

Our fiiends are largely of [the] opinion that [a] referral to Court 
contains more poitive [sic] benefits than pitfalls. In first place there 
is wide belief that court will render an opinion favourable to Our 
point of view; in second place whatever opinion of Court UN will 
be able to take opinion as a point of depamire for any future 
activities which it rnight wish to undertake; l ady  there appears to 
be no other way of breaking deadlock of M y  held opinions 
although some countries which are not paying, mainly Latin 
Americans, are essentially well disposed to idea of peace-keeping 
operations on political plane.83 

On November 30, the Working Group drafted a resolution calling on the ICJ to render an 

opinion based on the following question: 

82 CANDELNY to DEA, November 28, 1961 in DEA file 6386-H-40, pt. 2, Vol. 150. 

83 CANDELNY to DEA, November 30, 196 1 in DEA file 5475-H-40, pt. 2, Vol. 150 and 
Department of Finance file 8204-05-1, pt. 1, Vol. 3855. 



Are expenses ùicurred by [the] UN in comection with peace- 
keeping operations involving the use of armed forces directly by the 
Organization - such as those authorized in UNGA Resolutions 1583 
(XV) and 1619 (XV) relating to UN operation in the Congo an 
those authorized in UNGA resolutions 1089 (XI) 115 1 (XII) 1337 
(XII)  144 1 (XIV) and 1575 (XV) relating to UN Emergency Force 
- expenses of the Organization within the meaning of para[graph] 2 
or Art[icle] 17 of [the] Charter." 

It was hoped that if the committee requested the General Assembly's approval of the 

question before the Christmas break, then the issue could be put before the court early in 

the new year. That would allow the court to give its opinion in the late spring or early 

summer, in good time for the beguinulg of the seventeenth session.85 

In the meantirne, the Secretary General began canvassing the membership 

regarding the bond issue. ALmost irnmediately the United States administration agreed to 

purchase fifty percent of the issue, a promise they would regret making given 

Congressional reaction when it became public. U Thant decided to begin the issue on July 

1, 1962; not o d y  did this coincide with the beginning of the Amencan fiscal year, it also 

meant that the Secretariat could "sell" more Member States on their purchase as they 

would be related to UN hancing generally and not specifically to peacekeeping 

ope ration^.^^ He believed that this would make a purchase more attractive to countries 

" PERMISNY to DEA, November 30, 196 1 in Ibid.. 

The DEA expressed reservations about the wording of the question. First, there was 
concern that a question relating to specific peacekeeping operations would be insufficient 
precedent value for future missions. 

86 CANDELNY to DEA, December 5, 1961 in DEA fiie 5475-AY-40, pt. 20, Vol. 98. 
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opposed to collective responsibility, such as France and the USSR, and that they might be 

willing to buy some of the bonds if they felt confident that the money was king used to 

finance the activities of the Organization as a whole. The Secretary General also hoped to 

reduce the size of ONUC and UNEF in the coming year, resulting in reduced costs for 

both missions. The Canadian delegation cautioned that this was merely an optimistic 

prediction, and that the Fifth Committee and the General Assembly would have to pass 

financing resolutions allowing ONUC and UNEF plenty of money." The problem of 

where that money would corne fiom might be partially alleviated by the bond issue, but it 

was in no way any kind of final solution, because there was no parantee that ail $200 

million could be sold, and that the Organization would not suffer a further and larger 

deficit in the coming year. 

But U Thant saw Little alternative, and regardless of the outcome he asked the 

Fifth Committee to officially propose the bond issue to the General Assembly so the UN 

could reestablish its financial solvency and have the necessary financial resources to carry 

out its on-going respon~ibilities.~~ He concluded his statement with a warning that the 

Organization would face imminent banlauptcy if the UN could not raise enough rnoney to 

settle its outstanding debts, improve its cash position and provide the necessary funds for 

'' CANDELNY to DEA, December 5, 196 1 in Ibid.. 

U Thant to the Fifth Cornmittee Preceding a Proposal for a Bond Issue, December 1 1, 
196 1 in Cordier and Harreison, eds., Public P a ~ e r s  of the Secretaries-General of the 
United Nations, Vol. VI. (New York, 196 l), p. 45. 
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its on-going activitiesmg9 The Soviets were opposed to the issuing and sale of bonds, 

arguing that it would change the character and nature of the Organization. "The 

proposal," Alexander Roschin no ted, "would be tantamount to mortgaging the 

Organization and would place the 'shareholders' in a position to influence its policie~.'*~ 

He accused the United States of engineering the issue and of "springing it on the Fifth 

Cornmittee" without advance ~a rn ing .~ '  This was, of course, posturing by the Soviets 

who knew full well that it was U Thant's plan and that he had issued memos and discussed 

the idea with several delegations at Iength before the Committee met to discuss it. 

U Thant wanted the bond issue resolution to be CO-sponsored by members fiom a 

broad geographical and political spectrum Both he and the US representative urged 

Canada to act as the North Amencan sponsor given Canada's continuing support for the 

Organization. Geoff Murray could only see positive results from the support and passage 

of the resolution. As he pointed out to the Prime Minister, the bond issue might be the 

only way for the government to get back the more than $4 million it was owed by the U N  

for its two major peacekeeping operations. 

From the Canadian point of view, the bond issue provides the 
prospect of obtaining reimbursement for equipment and other bills 
owing the governent for both UNEF and Congo operations. In 

89 CANDELNY to DEA, December 1 I,  196 1, in DEA file 5475-AY-40, pt. 20, Vol. 98. 
Part of the outstanding debts included money owed to govements for contributions to 
peacekeeping forces. The Canadian Department of Defence estimated that it was owed 
ahos t  $2 million fiom ONUC and UNEF for 1961 alone. See D Army Budget, 
December 13, 1961 in DEA file 5475-AY-40, pt. 20, Vol. 98. 

Cordier and Harrelson, Public Papers, p. 45. 

9' Ibid.. 



the present financial situation, Canada cannot hope to achieve 
repayrnent and wiil inevitably be faced with pressure to waive 
reimbursement. if the United Nations has on hand cash fiorn the 
bond issue, it can present its billings to the full extent with the 
expectation of king paida9' 

However, Murray was concemed that by sponsoring the issue, Canada might also be 

pressured into purchasing more than an arnotint equal to her regular assessment. Despite 

these reservations, Canada would eventually act as a CO-sponsor to the res~ lu t ion .~~  

The sarne day it was consideniig the bond issue, the Committee passed the draft 

resolution of the Working Group asking the World Court for its opinion on the financing 

of peacekeeping missions. The resolution passed by a vote of 3 1 to 10 with 20 

abstentions. After the vote, some mernbers continued to complain about the nature of the 

question and its potential impact on the Organization. Some argued that the question was 

too narrow and any resulting opinion might not applicable to future peacekeeping 

operations. Others argued that the articles to which the question referred were too limited 

and should be expanded to include anyparts ofthe Charter related to finance. Still others 

were concemed that it was not the place of the Group to decide how the question should 

be worded and that this issue should be put in fiont of the Sixth Cornmittee whose job it 

was to deai with legal issues. Both the French and Soviet representatives compiained that 

'' Murray to Diefenbaker, December 15, 1961 in DEA file 5475-AY-40, pt. 2 1, Vol. 99. 

93 DEA to CANDELNY, December 18, 1961 in Ibid.. Price, the Canadian representative 
on the Fifth Committee announced Canada's CO-sponsorship of Resolution 
AlC.5/L.706/Rev. 1. at the Cornmittee's meeting that day. See Fifth Committee, Summary 
ofMeetings, 20 September 1961 to 22 February 1962 in Officia1 Records of the General 
Assemblv, Sixteenth Session. 



the question had been formulated too quickly and that not enough time had been given for 

delegations to corne up with alternatives? 

With the question to the World Court out of the way, the Committee pressed on 

with the bond issue, hoping to present the General Assembly with a resolution to go hand- 

in-hand with the one on the International Court. Although some smalier nations expressed 

reservation about their obligations whether they purchased bonds or not, most of the 

debate over the draft resolution consisted of the usual mud slinging between the United 

States and the Soviet Union and their allies and was divided between the thernes of fiscal 

irresponsibility on the one hand, and complicity on the ~ t h e r . ~ '  

The resolution eventually passed the Committee phase and was presented to the 

General Assembly on December 2 1. Before considering the bond issue, the Assembly 

dealt with the International Court opinion. Once again, both the French and the Soviets 

repeated their opposition to the question, arguing that Yhe question put to the Court does 

94 Fifth Committee, 899th Meeting, December 1 1, 196 1, Document A/C.5/SR.899 in 
UNGA, Officia1 Records of the Sixteenth Session, Vol. II. 

9s Evidence of the division between the two sides can be found at every Fifth Cornmittee 
meeting on the issue. The French delegate, Viot, insisted that his govemment would not 
purchase any bonds and would not support any resolution on their issue, because such a 
plan was neither feasible nor sound. Some srnalier Eastern European nations, such as 
Bulgaria and Romnia, opposed the resolution because it did not acknowledge the 
expenses of UNEF and ONUC as "extraordinary" and thus out of the scope of the regular 
budget. But the greatest amount of t h e  taken up by representatives at these meetings 
was for the on-going ideological quarrel between the Soviets and the Amencans. At every 
opportunity the Soviets accused the Americans of masterminding a plan to subjugate the 
Congolese and this accusation was, naturally, refuted by the Amencans, who in tum 
accused the Soviets of weakening the Organization and the Secretariat. See for example, 
Fifth Committee, Meetings 908-9 10, 18-2 1 December, 196 1 in UNGA, Official Records, 
Sixteenth Session, Annex II. 
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not enable [it] to give a clear-cut opinion on the juridical basis for the financial obligations 

of Member States or on the United Nations constitutional problems underlying them''96 

The French then attempted to add an amendment to the question in an effort to further 

broaden its scope. They requested a ruling on whether or not the Assembly resolutions 

conceming the financing of ONUC and UNEF were in conformity with the Charter. 

"OrtIy thus, if the rnatter Û referred to the Court, will it be done in such a way as to take 

into account the scope and nature of the problems raised in the proposa1 to request an 

opinion," the French delegate insisted." Many delegations immediately expressed either 

reservation or outright opposition to the proposed amendment. The British argued that it 

would b'complicate the clear and exact question for submission to the Court.," Price, the 

Canadian delegate, wamed that the amendment "clearly c a k  into question every 

resolution which this body has passed on these two operations over a penod of five 

years." The United States also rejected the amendment and reminded the Assembly that 

French attempts to confuse the issue put before the court was a reflection of its refusa1 to 

cooperate with the Organization's attempts to place ONUC on sound fmancial footing. 

After rejecting the amendment, the Assembly then passed the resolution c a h g  for the 

Court's opinion by a vote of 52 to 1 1 with 32  abstention.^.^^ Not surprisingly, the Soviets 

voted against the resolution, arguing that it was the responsibiiity of the Security Council, 

96 Miilet, (France) at General Assembly Meeting 1086, December 20, 196 1 in UNGA 
Officia1 Records of the General Assemblv. Session 16. 196 1-62, Vol. II, Plenary Meetings. 

97 Amendment Afi.378 in Ibid.. It was rejected by a vote of 47 to 5 with 38 abstentions. 

98 Resolution A/5062 in Ibid.. 



not the General Assembly and not the International Court, to determine how the 

Organization would handle rnatters of peace and security. The Soviets considered this to 

be a violation of the UN'S Charter and refused to support either the operation as a whole 

or any resolutions pertaining to its upkeep? This included the selling of bonds to finance 

peacekeeping activities which the delegate flatly stated his govemment would never 

support. 

The financing of United Nations activities by other rneans, for 
example by contracting loans, is not covered by the Charter and is 
contrary to most important provisions of the Ctsarter. Not only is 
the contracting of loans contrary to the provisions of the United 
Nations Charter but it also clearly contlicts with the general 
principles on which the United Nations is based. The activities of 
the Organization, which is based on the principle of the sovereign 
equality of its Members, rnay be financed only by its Members, only 
by the Members of the organization. The United Nations cannot 
become financklly dependent on institutions and associations in a 
position to grant loans. A bond issue creates a situation in which 
the bond holders will acquire certain rights with respect to the 
United Nations and will be able to exert pressure and influence on 
the political orientation of its activities ... As a result of the bond 
issue, the Organization wili in fact become the hostage of the bond 
holders. The bond holders will obtain certain rights over all 
property and assets. As a result of the bond issue, there would be a 
real danger of the Organization taking a new course, or its changing 
its character and becorning an instrument and weapon of policy in 
the hands of those who finance its activities through the bonddm 

Despite the objections of the Soviet representative, the resolution passed on December 2 1, 

99 Roschin in Ibid.. 

I W  Roschin in Ibid.. 
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just as the first part of the sixteenth session came to a close.'0' For the first tirne in a long 

time, the Assembly and its committees could feel a sense of accomplishrnent, for although 

neither of the resolutions offered a definitive solution to al1 of the Organization's woes, 

they represented a step out of the quicksand that had k e n  threatening to pull the UN into 

the depths of oblivion. 

It was no wonder then, that the Member States greeted the new year with a more 

positive morale. U Thant was rnaking his mark on the Organization, and his wihgness to 

expand his staff and to seek a consensus when rnaking decisions had a rnarked and 

constructive effect on the membership, with few exceptions. But as usual, this energy and 

enthusiasm did not always work its way into direct action. While there was plenty of 

movement on the issue of financing ONUC during the first six months of 1962, the wedge 

between the existing political blocs was slow to close. 

For the Canadian government the first move of the new year was to purchase just 

over $6 million of UN bonds, an amount of the issue equal to the percentage of Canada's 

regular budget asses~rnent. '~~ The purchase would lead to further divisions between the 

DEA and the Department of Finance, particularly when other nations purchased amounts 

over their regular assessments. Many in the DEA believed that Canada should follow this 

lead, but the policy &ers in Finance believed that this would add to the burden that 

'O1 Gefieral Assembly, Resolution 1739 (XVI), December 2 1, 1961 in UNGA, Officia1 
Records and Yearbook of the United Nations 196 1, (New York, l962), pp. 568-569. 

' O 2  A.F.W. Plumptre, Assistant Deputy Minister of Finance, to Norman Robertson, 
January 4, 1962. Canada agreed to purchase 66,240,000 in bonds or 3.12 percent based 
on the regular assessment. In DEA fde 5475-AY-40, pt. 2 1, Vol. 99. 



Canada was already shouldering in unpaid reirnbursements and overcontributions. 'O3 

Wynne Plumptre, the Assistant Deputy Miniçter of Finance, was adamantly opposed to 

purchasing more bonds, and his case was strengthened somewhat when it was revealed 

that American efforts to convince the British to oversubscnie on the bond issue were 

~nsuccessful. '~~ The Americans wanted the British to purchase $25 million, but on 

January 30 the government agreed to purchase up to $12 m a o n ,  but only if other nations 

agreed to meet their h c i a l  obligations to the Organization. 'OS 

Britain's reiuctance to parallel Amencan largesse represented a major blow to the 

Kennedy administration's attempts to bring partners on side on the bond issue. Having 

promised to purchase half of the issue, or $100 million worth, the administration now had 

to convince the Congress to appropriate the necessary funds. Kennedy and his advisors 

were weil aware that they faced an uphill battle. Congress had become increasingly 

'O3 Interview with Alan Hockin, former Department of Finance advisor on International 
Organizations, Toronto, April2, 1996. In a telegram to the DEA, the Permanent Mission 
noted that as of January 15, 1962 Canada had paid just under $2 million for its regular 
assessments and more than $2.5 million to UNEF and ONUC for the period November 1, 
196 1 to June 30, 1962. PERMISNY to DEA, January 15, 1962 in DEA file 5475-AY-40, 
pt. 25, Vol. 98. A DEA telegram noted that Canada subrnitted bills of approxirnately $2.5 
million to the UN early in 1962 for reimbursable expenditures for ONUC and UNEF. This 
did not include certain reimbursable expenditures incurred during the last quarter of 196 1 
which had not k e n  completely processed. It was estimated that these would amount to 
$1 -5 million. Canada received payrnent of $1.2 million relating to 1960 and 196 1 in 
Ianuary 1962. See DEA to Washington, Feb. 13, 1962 in DEA file 5475-AY-40, pt. 22, 
Vol. 98. 

'04 The Arnericans tned to convince the Bntish to purchase $25 million of bonds. This 
was, in the words of British representatives at the Anglo-American talks on the UN in 
Washington on January 1 1, "very unrealistic." PERMISNY to DEA, January 23, 1962, in 
Department of Finance fle 8203-01, pt. 1, Vol. 3855. 

' O 5  New York Times, January 30, 1962. 



concerned about the UN'S growing deficit and increasingly reluctant to pay out huge sums 

of money to prop up the ailing giant.'06 More importantly, for ali of its handouts, the US 

representatives at the UN had never succeeded in convincing other Member States that 

they too were responsible for the Organization's financial health, particularly when it came 

to peacekeeping operations. Whiie publicly rnaintaining that the US was purchasing the 

bonds to demonstrate its 5x-m commitment to the UN'S survival, the President and his 

foreign policy advisors pnvately womed that Congress would balk at appropriating 

further millions ifit could not be demonstrated that other countries were at least 

attempting to share in the burden. Britain's refusa! to purchase more than her regularly 

assessed percentage of the bond issue left the Kennedy administration with few options 

other than to convince the Congress of the benefits of acting alone. 

The Senate Foreign Relation Committee began hearings on the bond issue on 

February 5, 1 962. Committee members included J. William Fulbright, Hubert Hurnphrey, 

Mike Mansfield, Albert Gore and George Aiken. Kennedy sent in his big guns to convince 

the cornmittee of the necessity of the $100 million expenditure. Secretary of State Dean 

Rusk was the first of many witnesses who insisted that the issuing of bonds was a one- 

'O6 As early as 1959, Senators Mike Mansfield (Democrat, Montana) and Bourke B. 
Hickenlooper (Republican, Iowa) complained that : "Year afier year, at meetings of the 
General Assembly, there is a ntual of cornplaint over the nsing costs of United Nations 
operations. But year after year, member nations, by the resolutions which they pass in the 
General Assembly go on c a h g  for costly new seMces and resisting efforts to end or to 
curb existing services. Year after year, the Secretary General h d s  his staff burdened with 
more and more duties, while, at the same tirne, he h d s  it hcreasingly difficult to collect, 
not only voluntary contributions, but even regular assessments." See "Observations on the 
United Nations", Senate Document 26, (86-l), ApriI 30, 1959 in Proceedin~s of the 
United States Senate, Session 86, Vol. 1 Serial number 12 169. 
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time atternpt at revenue raising. The administration made every attempt to assure the 

cornmittee that the purchase would not set a precedent for future and even greater 

dernands for cash han do ut^.'^' Rusk was followed by Adlai Stevenson, the UN 

representative, and Harlan Cleveland, the Assistant Secretary of State for International 

Organization, among   th ers.'^^ Despite their attempts to put a positive spin on events, the 

committee's griiiing ofien placed the President 's representatives in a defensive position. 

Many Senators, both Republican and Democrat, womed that Arnencan generosity would 

encourage fbrther fiscal irresponsibility among rnembers already in arrears. Senator Aiken 

was particularly vocal in his opposition and wondered why the US was pledging three 

tirnes its normal assessrnent in bonds when other countries, including Canada and Great 

Britain, were only purchasing amounts equal to their regular assessments?' The 

Committee finished its hearings in Febniary and sent a drafi bill to the full Senate on 

March 9. It was passed on A p d 6  by a majority of 70 to 22, but the legislation severely 

restricted the administration's purchasing power. Instead of giving Kennedy the $100 

million he was seeking, the Senate Lunited the outright purchase of bonds to $25 million 

and then insisted that the administration couid purchase up to an additional $75 million 

'O7 "Purchase of UN Bonds", Hearings before the Committee on Foreign Relations of the 
US Senate, February 6,  -February 19, 1962, Senate Document 2768 in Proceedings of the 
United States Senate, 87th Congress. See also New York Times, Febniary 7, 1962. 

'O8 See hearings for February 7 and 9, 1962. 

'O9 Ibid.. 



provided that other Member States purchased an equal a m o ~ n t . " ~  The bill was then 

passed on to the House of Representatives, who would not hand down a verdict on the 

bond purchase until the faU. ' ' '  
As the Senate and other foreign govenunents contemplated purchasing bonds, U 

Thant made a persona1 appeal to the permanent representatives of all Member States in 

arrears. He asked that the representatives request that their governments promp tly settle 

t heir outstanding accounts, because the Organization was in an increasingly difficult 

financial p~sition."~ As of January 1 the unpaid contributions for prior years arnounted to 

a h o s t  $93 d o n  of which $54 million related to ONUC, $26 million to UNEF and $13 

million to assessments for the regular budget.") The plea had little impact on countries 

Like France and the Soviet Union, whose govemments continued to refuse to pay for their 

share of the peacekeeping operatiom. 

While keeping a close watch on the progress of bond sales, the Canadian 

governent began to develop a strategy for dealhg with the World Court. In early 

"O Biil S2768 passed April6, 1962 in Senate Reports on Public Bills, 87th Congress. See 
also New York Times, March 9 and April6, 1962. As of March 14, only three countries 
had actually paid for the bonds they had purchased: Noway, Finland and Denmark had 
purchased and paid for %5,780,000. In addition, 17 other countries had pledged 
subscriptions, pending governmental approval, of up to $43,735,000. See LJ Thant, Press 
Conference at UN Headquarters, March 27, 1962 in DEA file 5004-AT-40, pt. 1, Vol. 8 1. 

'" Hearings in the House Committee on Foreign Relations took place June 27-29, July 2, 
7, 17-20, 23-24 and July 26,1962. It should be noted that by the time the bill went to the 
House, at least countries, including China, had agreed to buy bonds. 

Il2 U Thant, Press Release by UN Public Information Office, February 6, 1962 in DEA file 
5004-AT-40, Vol. 8 1. 



February it was learned that Canada would be joined by ten other Member States in 

rnaking a case for collective responsibility in fkont of the World Court.'14 

The Canadian case was presented by Marcel Cadieux, a forcehl lawyer whose 

tendency to see things in black and white did not endear hirn to every member of the DEA 

or the govemment as a whole, for that rnatter. But Cadieux had a way with words; while 

the US and British written submiçsions to the ICJ were long and rather tedious in their 

legal jargon, Cadieux's 2 1 pages succinctly laid out the question posed to the Court and 

precisely exarnined the application of the UN'S Charter to the creation, maintenance and 

financing of peacekeeping missions. ' lS The Canadian argument was very similar to that 

presented by many Ue-minded governments; that collective responsibility was consistent 

with the responsibilities of ali Member States as was laid out in the UN Charter. As long 

as the majority had approved the creation of ONUC and UNEF then based on the Article 

17 of the Charter, they were responsible for paying for these ope ration^."^ 

The Soviets were even more to the point. In a five page memoranduiï the 

govemment indicated that it was not obliged to pay for peacekeeping because the 

I l 4  In addition to Canada, the countries making written ancilor oral presentations to the 
Court were: Australia, Ireland, Italy, Denmark, the Netherlands, lapan, Liberia, Pakistan, 
the United States and the United Kingdom. PERMISNY to DEA, February 9, 1962 in 
DEA file 5004-AT-40, pt. 1, Vol. 8 1. 

I l 5  Govemment of Canada, '9n the Matter of the Request by the United Nations General 
Assembly for an Advisory opinion conceming the Financing of United Nations Operations 
in the Congo (ONUC) and the United Nations Emergency Force (UNEF), Submission of 
the Govemment of Canada" in DEA füe 6386-40, pt. 30, Vol. 144. 

'16 - Ibid.. See also International Court of Justice Pleadings, Certain Expenses of the United 
Nations (Article 17 ~aragraoh 2 of the CharterL (The Hague, 1962) for a verbath 
collection of all submissions to the Court on this matter. 



expenses were unique and did not apply to the Article 1 7. Furthemore, the Soviets 

continued their chorus that both ONUC and UNEF were improperly created based on the 

rules and regulations of the Charter and maintained that they were not responsible for 

maintahhg either. The memo came on the heels of an announcement that for the first 

tirne in history, the Soviet Union was in arrears on its payments to the UN'S regular 

budget. As of January 3 1 the UN was owed over $1.5 million for 1961 alone, although no 

explanation was forthcoming either fiorn the Soviet representatives in New York or from 

the Kremlin. ' l 7  Taking into account the other nations that made up the Soviet Union as a 

whole, the total arrears on the regular budget and the two large peacekeeping operations 

came to just over $40 million."8 The next day Valerian Zorin, the Soviet representative at 

the UN, promised that his govemment would pay its regular budget assessment as soon as 

possible and blarned the delay on "technical difficulties." He accused the American press 

for creating an image of delinquency on the part of the Soviets and t heir allies. ' l 9  

But, both the Secretary General and Member States knew that delinquent 

payrnents to the regular budget were not the cause of the UN'S financial malaise. At the 

end of 196 1,  73 States were in arrears on UNEF and 78 were in a similar situation on 

I l 7  New York Times, February 26, 1962. 

l 8  This included the Ukraine and Byelonissia. The to ta1 arrears for the Soviet bloc, made 
up of Albania, Bulgarïa, Huogary, Poland and Rumania for 196 1 was $877,728. Hungary 
also owed just over $100,000 for 1960. See Ibid.. 

' l9 New York Times, February 27, 1962. Zorin insisted that the Soviets and the republic 
of Byelorussia had made payments towards the2 196 1 assessments in December. The 
Soviets paid their 196 1 budget assessment on March 9, 1962. See New York Times, 
December 10, 1962. 
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ONUC. ' 'O The Soviets had paid nothing for either operation and France had paid nothing 

for ONUC. These two nations alone owed $3 1.4 million for peacekeeping costs."' This 

raised the possibility of penalties for arrears through the implementation of Article 1 9 of 

the Charter. It stated that any Member State in arrears for the amount of the contributions 

due fiom it for the preceding two full years could lose its vote in the General Assembly. It 

was highly ualikely that two major powers, both permanent rnembers on the Security 

CounciI, would lose their votes in the Assembly, but Geoff Murray believed it was 

something to explore when the sixteenth session resumed in  une."' 

In the meantirne, Marcel Cadieux continued bis efforts to convince the 

International Court that the financing of peacekeeping was the responsibility of all UN 

members. On May 14 he made an oral statement to the court in which he fûrther stressed 

the argument that the costs of UNEF and ONUC were part of the UN'S regular budget as 

interpreted by Article 17. He also attempted to refùte Soviet contention that the 

operations had not been properly sanctioned by the Security Council by chronologically 

analyzing the council's role in the development and implementation of specific resolutions 

relating to the situations in both the Middle East and the Congo. He also highlighted the 

differences in the roles of the council and the General Assembly with regards to matters of 

120 G.S. Murray, March 8, 1962 in DEA file 5004-AT-40, pt. 1, Vol. 8 1. 

12' The Soviets owed between $2 d o n  and $2.5 million for UNEF annually and for 
ONUC $6.5 million for 1960 and $13.5 million for 196 1; France owed $3 million for 1960 
and $6.3 million for 1961 for the ONUC operation. See Ibid.. 

'" - Ibid. and Interview with Murray March 26, 1996. The skteenth session was to resume 
the fist week of June in order to discuss the impending independence of Ruanda-Urundi 
fiom Belgiurn in July. This was the only business of the resumed assembly. 



peace and security and the creation of budgets, of which peacekeeping had become an 

important part. In his concluduig statement, Cadieux noted that the Court was, in a sense, 

being asked to consider a question much broader than that of the application of Article 1 7 

to the financing of UNEF and ONUC. 

This is, in effect, whether the UN has k e n  vested with the 
necessary powers under the Charter of the UN to carry out the 
great responsibilities which have been placed upon it. It is the 
fervent and shcere belief of my Govenunent that the Charter has 
indeed given the UN the necessary powers to discharge effectively 
these responsibilities. If the Court answers the question which has 
been put to it concerning the UNEF and ONüC operations in the 
a f h t i v e ,  a giant stride wiil have k e n  made in confirrning the all 
important role the authors of the Charter intended and mankind 
now expects the UN must play in finding a solution to the world's 
problerns, the greatest of aLi of these being the devising of ways and 
means of preserving international peace and sec~rity."~ 

Cadieux's statement was the first of nine to court and these did not end until May 21 at 

which time the judges retired to make their recommendation~.'~~ Both the British and 

Amencan presentations continued on the themes highlighted by Cadieux and rerninded the 

court that the question put before it was deliberately narrow. Sir Reguiald Manningham- 

Buller, the British representative, noted that despite some attempts by other States to 

broaden the question, "the Court is not asked by the General Assembly io consider the 

12' Marcel Cadieux, "Expose oral de M-Cadieux aux audiences publiques des 14 et 15 Mai 
1962." Cadieux's presentation was entirely in French. Original version in International 
Court of Justice Certain Expenses of the United Nations, pp. 289-309. Transfated version 
in DEA file 6386-40, pt. 30. Vol. 144. 

Iz4 In addition to Canada, the countnes rnaking oral statements were: The Netherlands, 
Italy, the United Kingdom, Nonvay, Australia, Ireland, the Soviet Union and the United 
States. The Amencans were the last to speak on May 2 1. 



validity and legality of any of the resolutions referred to in the question and should not 

embark upon that task."I2' The Soviet and American presentations were given on the last 

day and were both predictable in their bravado and rhetoric. The Soviet representative, 

Tunkin, suggested that those in favour o f  financing UNEF and ONUC through Article 17 

were sacrificing the existence and future of the UN for a solution to a current problem 

1 would like to invite your attention to a very dangerous tendency 
which can be seen throughout the written replies of some 
Govemments and also the statements of the representatives ... Thiç 
tendency consists of opposing the so-called effectiveness of the 
United Nations to the provisions of its Charter. Roughly speaking, 
according ro this conception, it is necessary to strive for the so- 
calied effectiveness of the United Nations, disregardhg the 
provisions of its Charter and in accordance with the principle: "The 
end justifies the rnean~.""~ 

The Amencan representative, Abram Chayes, made comparisons between the UN'S 

Charter and the Arnerican constitution, arguing that the creators of both documents set 

out to provide some guidance, but not an absolute blueprint, for their successors. Thus, 

the judges of the ICJ were compeiled to examine the question before them "in the light of 

the whole experience of the United Nations 0rganization."12' 

The Court is asked to ignore this history, to strike down the one 
method by which experience has shown the United Nations can 
effectively summon military forces to deal with threats of 
aggression and breaches of the peace. The Soviet argument would 
reject this method out of hand. It would confine the Organization 

12' Sir Reginald Manningham-Builer, Oral Statement to the ICJ, May 17, 1962 in 
International Court of Justice, Certain Emenses, pp. 335-350. 

126 Tunkin, Soviet representative, May 2 1, 1 962 in Ibid.. 

12' Chayes, United States representative, May 2 1, 1962 in Ibid.. 



exclusively to the Chapter W procedures which experience so far 
has shown to be sterile and useless. The French submission would 
accomplish the same result, not by prohibiting entirely the 
establishment and operation of United Nations forces outside the 
p u ~ e w  of Chapter VII, but by cutting off the possibility of 
financing such forces through assessments under Article 17. 

Overaii the Canadian govemment was satisfied with the presentations; they were 

especiauy happy that the Soviet argument had corne across as weak and that Tunkin had 

"failed to make any senous dent in the Western position."'" 

As Member States awaited the court's ruling, they also watched with interest as 

the Amencan House of Representatives wrestled with the Kennedy administration's 

request for money to purchase bonds. The 33-member House Committee on Foreign 

Relations began its hearings during the last week of June and these continued until the end 

of July. In aii 34 witnesses including politicians, diplornats and representatives fiom peace 

groups, religious organizations and the women's movement paraded in fiont of the 

cornmittee, each extolling the h u e s  of the UN and championing the American role in 

preserving global peace and sec~rity."~ In its final report the committee recognized the 

importance of the UN as an essential part of Amencan foreign policy, but concluded that 

"outstanding indebtedness should neither be reduced nor forgiven as a consequence of any 

lZ9 Embassy in the Hague to DEA, May 23, 1962 in DEA file 6386-40, pt. 30, Vol. 144. 

13*  House of Representatives, "Purchase of UN Bonds" Hearings before the House of  
Representatives Committee on Foreign Affairs, 87th Congress, 2nd Session, June 27-29, 
July 2, 7, l%îO,23-24 and 26. 



financial assistance extended by the United States.""' The United States had never 

purchased an organization's bonds as a means of lending money, and in order to ensure 

that no precedent was set, the House bill referred to the appropriation as a "loan" and 

therefore an interim measure of  financing. The House bill then authorized the Kennedy 

administration to purchase up to $100 million in bonds, but oniy when other nations had 

committed to purchase an equal amount. It justified this limitation stating that "[we] are 

convinced that any test, such as the distribution of the world's population, resources or 

wealth, does not justify the consurnption of more than 50 percent of the costs of 

alleviating the current United Nations crisis.""* 

As the Cornmittee was hearing the various arguments in support of the purchase, 

the International Court handed down its ruling. On July 20 in a vote of 9 to 5 the court 

agreed that both UNEF and ONUC had been legaliy financed based on the UN'S Charter. 

Canadians at the Hague and at the UN were ecstatic. They believed that the niling 

exerted pressure on those refusing to pay, and furthemore legitimized the right of the 

Organization to dernand that all members share in the costs of peacekeeping operations. lJ3 

Furthemore, it ailowed the UN to apply Article 19 against defaulter when they feu 

sufficiently behind in their payments. 

One-by-one other nations expressed their opinions on the ruling, and it was clear 

''' House of Representatives Report No. 2 176, 87th Congress, 2nd session, September 1 5, 
1962. 

'32 - Ibid.. 

13' Embassy in the Hague to DEA, July 20, 1962 in DEA file 5475-AY-40, pt. 23, Vol 98. 



that it was going to have a minimal eefect on h c i a l  responsibility. First, sorne countries 

had stipulated as early as 1946 that they were not bound by any opinion handed down by 

the court. Second, the ruling was merely an advisory opinion, and was not meant to be 

binding on Member States. '34 

The first step then, for those nations supporting the ruling, was to get other nations 

on side. A resolution would have to be drafied for presentation at the seventeenth session 

that would gain a two-thirds majority support; this would mean vigorous Io bbying on ali 

fionts including the UN itself The United States advked Canadia. representatives at the 

UN that an immediate reference to Article 19 might be detrimental to the cause, but that 

the General Assembly would have to provide some waming to delinquent members based 

on both the niling and the Charter.'35 The Americans believed this was particularly 

essential if those supporting collective responsibility were going to seek the support of the 

Latin Arnerican~."~ In discussions with the British Foreign Office, Canadians received 

assurances that the govemment would support the ruling but it was unclear in the early 

days after the advisory opinion that its representatives would rush to convince others to do 

'34 See New York Times, July 20 and 2 1, 1962. The countnes with a self-judging 
reservation on ECJ rulings were: Mexico, South Afiica, Liberia, Pakistan, Sudan and the 
United States. 

13' PERMISNY to DEA, August 1, 1962 in Department of Finance file 8204-05- 1, pt. 1, 
Vol. 3855. 

'36 They were correct. In a telegrarn fiom the Permanent Mission on September 12, less 
than a week before the opening of the new session, the Latin Americans were quoted as 
promising support for a resolution dealing with the ICJ ruling so long as it did not make 
any reference to Article 19. PERMISNY to DEA, September 12, 1962 in DEA file 5475- 
AY-40, pt. 23, Vol. 98. 
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the same."' A few weeks after the ICJ ruling was handed down, U Thant had already 

presented the 1963 budget to the Fifth Cornmittee, and it called for a $4.5 million increase 

in spenduig over the previous year. Unless somethuig was done to bring in more revenue, 

he wamed, the Organization would face certain bankniptcy. 13' 

The UN'S sixteenth session had been one of the rnost disastrous in the 

Organization's history. Not only did it lose its Secretary General, but its Member States 

seemed to lose control of the Organization as a whole. In the Congo the political 

maelstrom created by the continuhg secession of Katanga placed ONUC peacekeepers in 

a difficult and vuherable position, making it nearly impossible for the operation to 

succeed. 

The Organization seemed to be taking a turn for the better with the election of U 

Thant as Acting Secretary General. He brought to the Secretariat a sense of practicality 

and a less idealistic vision of the UN'S role in international peacekeeping and the means 

necessary to deal with the Organization's imrnediate crises. This was reflected in his 

dealings with Katanga and in his determination to see the UN fulfïli its mandate of 

maintainhg law, order and security in the Congo. Despite his concerted efforts and good 

intentions, neither Cyriiie Adoula nor Moise Tshombe entertained any serious thoughts of 

conciliation until the United States, Great Britain and Belgium threatened to impose 

economic sanctions against the break-away province. By the late surnmer of 1962 there 

was still little optimism that a truce could be brokered between the two sides before the 

'" Embassy in London to DEA, August 3, 1962 in Ibid.. 

New York Times, August 23, 1962. 



country further detenorated into political and military chaos. 

The election of U Thant as Dag Hamrnarskjold's temporary replacement brought 

little relief to the Organization's on-going financial difficulties. Much of the problem lay 

with the membership's unwillingness to face the crisis head-on or  to reach a compromise 

between those supporting collective responsibility and those opposed to it. This was 

evident in the failure of the Working Group on Administrative and Budgetary Questions to 

reach a consensus on long-term solutions to the Organization's rnoney woes. Rather than 

seeking answers, the Group decided to pass on the responsibility to the International 

Court of Justice. This decision reflected the widespread belief that the UN was no longer 

capable of dealing with the problem its Member States had cornrnitted. 

The election of a new Secretary General did, however, usher in a new attitude 

to wards the financing of peacekeeping in the Secretariat. Harnmarskjold, the romantic and 

idealist, who M y  believed that Mernber States would never allow the UN to be 

destroyed, was replaced by U Thant, a realist and a pragmatist, who believed that it was 

his job to ensure the Organization's survival. This new outlook would have an immediate 

effect on ONUC and, in the long run, the methods used by Member States to fuiance 

future large-scale peacekeeping operations. 

The Canadian government did its level best to put on a brave face in spite of its 

failure once again to convince members of the importance of collective responsibility. 

During the sixteenth session, as it had in previous sessions, the Canadian delegation 

attempted to gain support for a resolution balancing coliective responsibility and the 

concem of the lesser developed countries who baked at paying their fidl shares of 
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ONUC. Not only did they fail to realize this goal in New York, but the DEA's position on 

financing peacekeeping served to deepen the rifi between it and the Department of Finance 

whose position it was that Canada was giving in to larger and smaller powers at the nsk of 

increasing the burden on middle powers such as Canada. 

As the sixteenth session drew to a close, and as the UN sturnbled f?om one threat 

of banhptcy  to the next, the General Assembly passed two resolutions in an atternpt to 

stabilize the shaky Organization. The first resolution, which called for the issuing of UN 

bonds, was designed to help relieve some of the UN'S imrnediate money problems. The 

second, which requested an advisory opinion from the ICJ, was a means to putthg the UN 

on the nght track so that it would never again suffer such severe trials and tribulations. 

Neither of these resolutions came to be a silver h g  in the dark cloud which had 

descended on LM headquarters in New York. The United States Congress, which had 

become increasingly opposed to the Kennedy administration's blank cheque policy with 

regards to assisting the UN, refùsed to allow the purchase of half the bond issue as the 

administration had originally prornised. Other Member States were also reluctant to buy 

more t h a .  their required shares, leaving observers wondering how the Secretary General 

would pay the UN'S bills. 

Both the French and the Soviets opposed the Assembly's decision to seek the 

ICJ's opinion and both announced that they would not abide by any recommendation 

which concluded that peacekeeping was the financial responsibility of all UN Member 

States. When the Court handed down its ruling in July 1962 in favour of collective 

responsibility it quickly became clear that the decision would do Little to ùnmediately 
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change attitudes towards the sharing of the costs of operations such as ONUC and UNEF. 

Thus the UN faced the new session with anticipation and hesitation. It was no 

closer to solving the political and financial problems that plagued the Organization and it 

was unclear that any solution would corne about just because of the Court's ruling. 

Furthemore, as the session began nimours circulated that U Thant was so fed up with the 

entire situation, he was considering his resignation rather than seeking to remove "Acting" 

fiom his role as Secretary General. What was clear to the Canadians was that the UN was 

at a point of no return. If it did not resolve to become stronger then it would disintegrate 

and potentially suffer a fate worse than that of the League of Nations. 



CHAPTER FIVE 

THINGS FALL APART 
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On July 20, 1962 the International Court of Justice mled that expenses related 

to United Nations peacekeeping feu under the realrn of Article 1 7 of the UN Charter, thus 

making them the responsibdity of the general rnembership. Supporters of collective 

responsibility were publicly elated with the decision and hailed it as a milestone and a great 

moral victory for the United ~ations. '  The Kennedy administration began to take action 

against some members in arrears almost as soon as the decision was made public. UN 

representatives made plans to caU on countries such as Yemen, Bolivia, Guatemala and 

Paraguay to remind them that they were already two years in arrears and would 

autornatically lose their votes in the General Assembly under Article 19 of the ~ h a r t e r . ~  

In Ottawa, the euphoria was tempered by the sober reality that the n i h g  would be 

a hard seil for those attempting to use it to rnake real changes to the methods of financing 

UN peacekeeping. First, the advisory ruling, by its very nature, was non-binding on the 

general mernbership. This meant that the Court could corne to the same conclusions a 

hundred times over and it would mean little or nothing to many Mernber States. Second, 

although they had little comment following the announcement of the Court's decision, it 

' The n i h g  led to a great deal of academic debate. Several articles were published in 
international Iaw joumals in which constitutional and international law experts pondered 
the relevance and consequences of the ruling. For the most part they reserved judgement 
on how effective the ICJ's decision would be on the financing of peacekeeping. See for 
example, James Ferguson Hogg, "Peace-Keeping Costs and Charter Obligations - 
Implications of the International Court of Justice Decision on Certain Expenses of the 
United Nations" in Columbia Law Review, November 1962, Vol. 62, No. 7. 

New York Times, July 21, 1962. Article 19 States that any member in arrears for an 
mount of its contributions due fiom the preceding two years would lose its vote in the 
General Assembly. 
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was expected that France and the Soviet Union would vociferously oppose any attempt by 

the General Assernbly to accept the ruling during the seventeenth session.) In order to 

offer a spinted fight, the Canadian and Amencan delegations agreed that vigourous 

lobbying to foreign govemments and to delegations in New York would be essentiai 

weapons in the battle to obtain at least a two-thirds Assembly support for a resolution 

embodying the Court's r~ l ing .~  "Although WS delegate Albert] Bender is hopefbl that we 

can do better he recognizes possibility that in order to get a good vote it might be 

necessq  to settle for 'noting' opinion," the Canadian delegation wrote Ottawa, addhg, 

' k e  would try to add a para[graph] to give resolution more positive tone, calling upon 

States which have not done so to pay up their arrears."' The British Foreign Office 

supported these efforts and encouraged the Canadians to put pressure on the Latin 

Amencan delegations for support, not only because they were known to respect the 

decisions of the Court, but also because one of the judges supporthg collective 

responsibility was himself Latin ~rnericad 

In August, U Thant made public the UN'S 1963 budget which calied for a 

spending increase of $4.5 million over the previous year. Even with increased spending 

) See Ernbassy in the Hague to DEA, July 20, 1962 in DEA file 5475-AY-40, pt. 23, Vol. 
98, New July 2 1, 1962 and PERMISNY to DEA, August 1, 1962 in 
Department of Finance File 8204 -05-1, pt. 1, Vol. 38 15. 

PERMISNY to DEA, August 1, 1962 in Department of Finance File 8204-05-1, pt. 1, 
Vol. 3855. 

Embassy in London to DEA, August 3, 1962 in Ibid.. 



and the proceeds fiom the sale of UN bonds, he informed some delegations that ONUC 

could not be financed beyond January of the following year d e s s  a quick solution was 

created.' This made collective responsibility an even greater necessity if the Organization 

was to avoid further borrowing fiom special h d s  to finance its peacekeeping activities? 

The Canadian delegation prepared for a new session, which would begin 

September 18, with a sense of purpose and determination but also with a resigmtion that 

the Court's decision had made each side in the debate over the financing of ONUC even 

more determined to have its way. Even more troublesome was the fact that some 

supporters of collective responsibility were beginning to question their commitment to this 

doctrine. Alrnost two weeks before the opening of the new session, the Canadian High 

Commission in Wellington warned that the New Zealand govemment "had been initated 

by the fact that part of the memibership was bearing the whole burden" and had expressed 

a reluctance to pay up its last peacekeeping assessrnent. Although it had previously 

supported the UN'S peacekeeping efforts, the administration in W e h g t o n  was beginnuig 

to question whether collective responsibility was more than a pipedrearn. The High 

' The budget totalled alrnost $90 million for 1963. See UN Document Al5 187 "Report of 
the Secretary General" in United Nations General Assembly. Officia1 Records, 
Seventeenth Session, Vol. 10. Also, Confidential DEA Memo, No Author, August 24, 
1962 in DEA file 6386-40, pt. 32 Vol. 145. During the seventeenth session, when the 
budget was king debated in the Fifth Committee, the Canadian delegation was hstnicted 
to "withhold support fiom items which it believes have been increased disproportionately 
or are unwarranted during a t h e  of financial stringency." This included lirniting the 
number of meetings and conferences to which the UN would send its staff and limiting the 
arnount spent on travel. See G.S. Murray to Marcel Cadieux, October 11, 1962, in DEA 
file 5475-AY-40, pt. 24, Vol. 98. 

* New York Times, August 23, 1962 and United Nations. Official Records, Sixteenth 
Session, "Anaual Report of the Secretary General". 
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Commission womed that New Zealand's UN representatives might lïnd it hard to 

convince their govenunent to support and endorse the Court's ruling which they doubted 

would be enf~rceable.~ Such cracks in the overail unity of the Western powers could 

potentially weaken their position and it was Mperative to maintain a consensus even if 

only to pass a resolution in support of the ICJ decision. 

With this in mind, the DEA instructed the Canadian delegation before the start of 

the seventeenth session to fhd "a constructive approach to the future of fhncing 

peacekeeping missions with the objective of establishing a general procedure which might 

operate in a relatively routine and non-controversial fashion in the The General 

Assembly's acceptance of the Court's decision was the first and essential step in achieving 

this goal. 

The delegation should immediately establish contact with a wide 
circle of like-minded delegations so as to ensure the Assembly wiil 
endorse the advisory opinion. The timing of the move may be very 
important to its success. The Delegation should take the view that 
it is unquestionably desirable to secure an endorsement which wiil 
have the strongest possible persuasive effect on member 
govements. At the same tirne, the Delegation must carefùlly 
weigh the realities of the actual position at the seventeenth session 
and be alert to head off any "cold war" or other clurnsy tactic which 
rnight lead to the failure of the manoeuvre. The Canadian objective 
continues to be to replace the ad hoc financial practices by a 
reasonabiy efficient set of arrangements, acceptable to the greatest 
possible number of member States which can serve as a basis for 

both by the Organization and by Member 

High Commission in Wellington, NZ to DEA, September 5, 1962 in DEA fde 5475-DW- 
82-40, Vol. 108. 

I o  DEA to PERMISNY, September 12, 1962 in DEA file 5475-AY-40, pt. 23, Vol. 98. 



States. ' ' 
Ultimately, the DEA wanted the delegation to put the Court's decision hto practice by 

way of a resolution that would apportion each member some percentage of the costs of 

peacekeeping missions with a special scale for developing nations." Most important, the 

DEA insisted that any resolution include provisions for a spending Mt of $200 million on 

any new peacekeeping operation and for the General Assembly to consider the costs of 

any peacekeeping activity before it was launched. This element of responsibility would be 

especially useful when deciding on very expensive missions similar to ONUC whose costs 

were weU above the proposed limit. This way the Assembly would be adequately 

prepared to face the excessive costs that large-scale missions could bring. l3 

If the Canadian governent was deterrnined to use the Court's m h g  and Article 

17 of the Charter, which stated that regular expenses of the UN were the responsibility of 

ail members, to develop a stable mode1 for financing peacekeeping, it was less enthusiastic 

about using Article 19 to punish Member States who refused to comply with the ruling. 

The Canadian delegation advised Ottawa that pushing the article would be "counter- 

productive to our overall goal of conwicing members of the desirability of collective 

" - Ibid.. The DEA suggested a resolution along the following hes:  up to a maxirnum rate 
of $200 million according to a scale specifically designed for peace and security 
operations, with a special dispensation for developing nations, or up to $100 million 
divided according to the regular scale of assessments with costs over $100 million but not 
more that $200 million to be borne by the developed nations in accordance with their 
regular scale of assessments. 



responsibility and getting a resolution supporting the Court's decision through the 

A~sembly."'~ The delegation was also concemed that the Arnericans and British would 

undermine their efforts to get as many members on side for a resolution supporting the 

ruling. Both delegations were pressing for the implementation of  Article 19, particuiarly 

because any loss of voting by the Soviets, who were in danger o f  having the article applied 

to them because of their fdure to pay up for ONUC and UNEF, would represent a grave 

embarrassrnent to the super power. l 5  

The Soviets seemed unconcemed with their precarious position in the Assembly. 

Indeed, their first public statement at the seventeenth session involved yet another attempt 

to eliminate the Secretariat and replace it with a troika of Western, Eastern and non- 

aligned representatives. l6 U Thant was himself decidedly unenthusiastic about becoming 

Secretary General; his term as Acting Secretary General was to end the following Aprïl, 

but he uisisted that he would place the needs of the Organization before his own before 

making a decision about his future." Privately, however, he questioned the sanity of 

l4 PERMISNY to DEA, September 12, 1962 in DEA file 5475-Y-40, pt. 23, Vol. 98. 
Also interview with Ross Campbell, March 25, 1996. 

l6 This despite a relatively successful visit by the Acting Secretary General to Moscow 
during the last week of August. The Canadian Embassy there noted that during U Thant's 
six-day trip the Soviets made a special effort '%O give atmosphere [sic] of visit warmth and 
cordiality and to show that Russian hosts were favourably disposed to their distinguished 
guest." U Thant refused to divulge publicly what had been discussed between himself and 
Khnishchev nor would he elaborate on his election as Secretary General. See Embassy in 
Moscow to DEA, August 3 1, 1962 in Department of Finance file 8203-0 1, pt. 1, Vol. 
3855. 

l7 New York Times, September 18, 1962 and The Toronto Star, September 18, 1962. 



accepting the position given the hstration that accompanied it and toid the Americans 

that he would resign if the political situation in the Congo was not resolved quickly. '' 
During the first rnonth of the session, whiie actively supporting U Thant and 

encouraging him to seek the position of Secretary General, the Canadian delegation 

concentrated most of its efforts on creating a resolution incorporating the ICJ's ruling into 

the financing of ONUC and UNEF. The Canadians had strong support from their 

Amencan colteagues whose govemment was now king forced to give up on king the 

Organization' s financial saviour. 

Congressional opinion in recent months has hardened against the 
United Nations and [it is] very desirable for the United States 
govemment to counteract this by trying to develop in the UN 
membership a more responsible attitude toward financial problems 
and in particular toward the current financiai crisis. l9 

The Americans were ais0 determined to create a "psychological atmosphere" in the Fifth 

Cornmittee and in the General Assembly to convince the Soviets to change their ideas 

about collective responsibility. 

By mobilizing a strong opinion in favour of accepting the Court's 
opinion and at the same tirne working constructively for a basic 
formula for fïnancing peace-keeping which involves collective 
responsibïlity, the United States hopes to demonstrate that most 
members favour sound financial methods and that the Soviet Union 
is more or less isolated in its po~ition.'~ 

l 8  Interview with Geoff Murray, March 26, 1996. See also undated rnemo in Foreign 
Relations of the United States Vol. XX, p. 595. 

l 9  G.S. Murray to Nor- Robertson, October 1, 1962 in DEA file 5475-AY-40, pt. 2, 
Vol. 98. 



It quickly becarne clear that the general membership was divided into blocs with regards to 

the ICJYs advisory opinion. Not surprisingly, these divisions reflected each bloc's position 

on the issue of collective responsibility generally. There were those who supported or 

opposed the ruling outright; the other two groups were divided into those who believed 

the opinion to be "doctrinarily wrong" but who did not wish to see the Organization 

destroyed financially, and those who supported the opinion in principle but feared its 

consequences on their economies and voting r ight~.~ '  It was on the latter group that the 

Western powers decided to concentrate their efforts. On October 1, a meeting attended 

by the delegatiom of the United States, Canada, Great BritaKi, Norway, Ireland, Australia 

and New Zealand, concluded with an agreement to put a collective effort into convincing 

these member states of the advantages of collective responsibility withour playing the 

political card. Above all else, the Western powers were encouraged to refrain firom 

placing the tioancing issue within a Cold War context and were asked to "ternain passive 

and not react to [a] probable Soviet baiting. If we snapped at bait, Aeo-Asians might see 

question [as a] Cold War issue and abstain on vote."22 

The initial meetings of the Fiith Cornmittee in October brought Little progress and 

much deadlock on how best to deal with the fbncing of peacekeeping missions, the 

apportionment of contributions and the regular budget. That so many irnportant issues 

" CANDELNY to DEA, October 2, 1962 in DEA file 5475-AY-40, pt. 24, Vol. 98. Of 
these two remaining groups, smaller European countries including Spain and Portugal feu 
into the former while the Afio-Asian and Latin Americans fell Uito the latter camp. 

22 - Ibid.. 



had to be dealt with all at the same time made many members of the committee 

uncornfortable, particularly since the matter of electing a Secretary General still loomed 

ahead in the near future. Ultimately the session was taken up with debating three major 

resolutions regarding the acceptance of the ICJ ruling and the apportionment of the costs 

of peacekeeping missions. The first two resolutions were put fonvard at the end of 

October by the United States with the support of the Canadian delegation among others. 

The first requested the general acceptance of the Court's opinion, and the other asked for 

the recreation of the Working Group of Fifieen, originally created in 196 1, to consider a 

speciai formula for apportionhg the costs of peacekeeping missions. It would be 

responsible for examùiuig the curent scale of contributions and reporting to the Assembly 

on its findings and recomrnendations no later than April 1 of the following year." 

Although these were two separate resolutions, they were clearly comected, but separathg 

them gave the appearance that accepting the Court's decision would not then 

autornatically lead to financial burdens, particularly for the lesser developed nations. 

During the last week of November, U Thant was formally elected Secretary 

General of the United Nations. He accepted the position after his supporters prornised 

hirn that they would work diligently to resolve the Congo crisis once and for all. There 

23 The working group was now increased to 21 members; fifieen original members which 
included Canada and six to be selected by the President of the General Assembly. The 
working group was originally conceived by F.M. Blois, the Canadian representative to the 
Fifth Cornmittee on April 18, 1961. The purpose of the committee was to examine 
budgetary procedures and to report back to the General Assembly. See Chapter Three for 
fiuther detail. See UN Documents A/CS/L.760 and A/C.S/L.761 in United Nations 
General Assemblv Official Records, Seventeenth Session, Vol. IO, Annexes. See also 
Yearbook of the United Nations 1962, p. 542. See also G.S. Murray to Marcel Cadieux, 
November 3, 1962 in DEA file 5475-AY-40, pt. 24, Vol. 98. 
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was a level of satisfaction and relief that the four-year appointment would ease some of 

the problerns created by the absence of a permanent head to the Organization and would 

free U Thant fkom some of the limitations to his power that he had experienced when he 

was the Acting Secretary General. In his first statement to the Fifth Cornrnittee after his 

appointment, U Thant encouraged the coITLznitîee to "follow the the-honoured tradition 

whereby each principal organ or the United Nations respected and upheld the views, 

resolutions and decisions of other principal organs in their respective field of 

~ompetence."~~ To do othenvise would not only be a departure from this tradition, "but 

also a blow at the authority and standing of both the Court and the Assembly in a matter 

vital to the future of the United ~ations.'"' Both the Canadian and American delegates at 

the meeting agreed, noting that it was time for the Cornmittee to create measures to end 

the ad hoc nature of hancing pea~ekeeping.'~ Canada's delegate, Brigadier J.H. Price, 

insisted that the UN not be "cnppled by financial uncertainty", and rerninded his 

colleagues that the two new resolutions before the cornmittee would help to bring order 

and stability into the UN'S financial affairsZ7 But the Soviet representative, Pave1 

Tchemyshev, flatly rejected any of these pleas and stated his country's continued 

opposition both to the peacekeeping operations and the ICJ's ruling. He rnaintained that 

24 U Thant to the Fifih Cornmittee, 96 1 st meeting, December 3, 1962 in United Nations 
General Assernblv Seventeenth Session, Officiai Records, Document A/C.5/92. 

26 Ibid.. The Canadian delegate was Brigadier J.H. Price while Philip Klutznick 
represented the United States. 

27 Ibid. and The Toronto Star, December 4, 1962. 



the operations were illegal and that the Court's n i h g  had no basis in deciding what was 

best for the OrganYati~n.~~ The foilowing day Andre Ganem, the French representative to 

the Fifth Committee, announced that his government would also refuse to comply with the 

ICJ's mhg.  While insisting that this was not done out of disrespect to the Court, Ganem 

insisted that the issue ultimately boiled down to the fact that the Generai Assembly had no 

legal power to force Member States to con tn i t e  to peacekeeping operations If the 

Assembly lacked this authonty in the first place, he argued, the IC J did not have the power 

to suddenly and arbitrarily confer this capacity upon it.29 

During the early days, while anticipating opposition to the niiing, the delegations 

supporting collective responsibility had targeted the Latin Arnencan bloc as a potential 

counterbalance to their opponents. While supporting the Court's conclusions in principle, 

the nineteen Latin American nations developed their own draft resolution calling on the 

permanent members of the Security Council to shoulder the majority of the costs of any 

present and future opera t i~ns .~~ This was the third resolution which was actively debated 

in the Fifth Cornmittee over the course of the seventeenth session. The Canadian, Bntish 

and American delegations opposed this proposal, as they always had, because they 

28 P.M. Tchemyshev, Soviet representative in Ibid.. He also insisted that because the 
r u h g  was less than unaoimous that his delegation and government were not obiiged to 
comply with it. 

" Andre Ganem in Fifth Committee meeting No. 962, December 4, 1962 in United 
Nations General Assemblv Official Records, Document NC.YSR.962. 

M. Silveira Da Mota, Brazil's representative, formally introduced the draft resolution, 
A/CS/L763 on December 5, 1962 at the Fifth Cornmittee's 963rd meeting. See Ibid, 
December 5, 1962, Document A./C.S/SR 963. 



believed that it undermined the notion that peacekeeping was an equal responsibility." 

But instead of opposing it outnght, the representatives of the three countries agreed to 

make every attempt to reach a compromise with the Latin ~rnericans." As these 

negotiations took place, the wording and meaning of each of the three resolutions made 

for a iively debate in the committee. At the heart of this debate was an objection by 

several delegations to the use of the word "accepts" as opposed to 'Yakes note of' when 

dealing with the ICJ ruling. 

In support of this contention it was argued, among other things, 
that the Court's advisory opinions were not binding on Member 
States and that the Assembly therefore should not attempt, by 
means of a resolution, to impose them upon nations which did no t 
accept them Also, it was maintained, an "acceptance" resolution 
would be Likely to encounter a far larger number of negative votes 
than a "take note" resolution, and this in itself would lower the 
Court's prestige instead of protecting it.') 

i'hose rnembers supporting the inclusion of "accepts" in the resolution argued that "takes 

note" demonstrated an air of indifference towards the Court's ruling, and that it would do 

little to propel the UN towards financial solvency and a more responsible attitude 

regarding peacekeeping in general. Tirne and again, those opposed to using the word 

"accepts" in the resolution, attempted to add an amendment to the Amencan resolution 

" CANDELNY to DEA, December 6, 1962 in DEA file 5475-AY-40, pt. 24, Vol. 98. 

32 - Ibid.. They were joined by Liberia. 

33 Yearbook of the United Nations 1962, p. 544. Nine representatives voiced this general 
opinion about the wording of the resolution. 



but it was rejected by a rnajority of committee rnernber~.~' 

The American draft resolution was finally passed by the committee on December 

1 2 and by the General Assembly on December 1 9, but no t in its original for r r~ '~  First, the 

resolution accepting the Court's niling was just that; it was a one-he resolution which 

stated that the General Assembly accepted the Court's mling. It said nothing about any 

determination to implement it or its potential effect on future peacekeeping missions. The 

other significant change was in the second resolution which now called on the Working 

Group of Fifteen to take into account the special responsibility of the permanent members 

of the Security Councii, a point which further muddied attempts to define collective 

re~ponsibility.~~ The Canadian delegation was disappointed by the end result but 

supported the revised resolution nonetheless. Its members argued that they had weighed 

the possibility of gaining 16 to 19 Latin American votes for a watered down resolution 

supporthg the ICJ ruling, over having a stronger resolution rejected by the entire bloc. 

They also argued that a stronger resolution might have convinced the Ako-Asian States to 

abstain fiom voting altogether. They felt more secure with their decision based on the 

knowledge that the resolution could be strengthened based on the conclusions of the 

34 See Fifth Cornmittee Meeting No. 967, December 12, 1962 in UNGA. Officia1 
Records,Seventeenth Session. 

'' See UN resolutions 1854 A (XVI1)and 1854 B (XVII) in UNGA. Officia1 Records, 
Seventeenth Session, Resolutions of the General Assembiy, December 19, 1962. The first 
resolution notes the acceptance of the ICJ ruling. The second calls for the re-creation of 
the Working Group of Fifteen but with a .  additional six members as selected by the 
President of the General Assembly 

36 Yearbook of the United Nations. 1962, p. 542. 



Working Group and that Canada's mernbership in the group auowed them some room to 

manoeuvre and to fùrther work on Member States who remained unconvinced about the 

necessity of collective respon~ibility.~' 

The bond issue also continued to be a matter of disappointment to the Secretary 

Generai and many Member States. The Amencans, who originally offered to purchase 

halfof the $200 million issue, had to deal with new restrictions placed on the purchase by 

the House Committee on Foreign Relations. On August 9, the Committee announced that 

it would d o w  the K e ~ e d y  administration to purchase bonds equal only to the arnount 

purchased by other nations. In its final report the following month, the Committee 

recognized that the UN was an important element of American foreign policy, but 

concluded that "outstanding indebtedness should neither be reduced nor forgiven as a 

consequence of any financial assistance extended by the United  tat tes."" By the 

beginning of December only $102 million had been sold; this did not even equal the 

amount of money owed to the UN for the Congo and Sinai ~ ~ e r a t i o n s . ' ~  This meant that 

'' CANDELNY to DEA, December 18, 1962 in DEA file 5475-AY-40, pt. 24, Vol. 98. 
In an intewiew in 1996 with William Barton, who chaired the Working Group, he noted 
that the Fifih Cornmittee resolution needed more than just a simple majonty in order to get 
through the General Assembly. In the end, he lamented, the effort seemed wasted because 
the great powers were "too bloody minded about the whole thing." I n t e ~ e w  with 
Barton, March 26, 1996. 

'' House of Representatives Report No. 2 176, 87th Congress, 2nd Session, September 15, 
1962. This arnount would be limited to actual purchases by other nations, not just 
amounts promised at some later date. 

39 In total by December 4, the UN was owed $107 million for ONUC and UNEF; the bulk 
of this, $82 million was owed towards the Congo operation. See United Nations, General 
Assemblv Officia1 Records. Eighteent h Session, Document N5506, "Financial Report and 
Accounts for the year ended 3 1 December 1962". By the end of 1962 the total bonds sold 



neither operation could continue without additional funds either through voluntary 

contributions or by approval of the Assembly. On December 17, the cornmittee agreed to 

a request by the Secretary General to extend the sale of the bonds to the end of 1963. 

This might allow countries who had not taken advantage of the issue to do ~ 0 . ~ '  The 

foliowing day, the General Assembly authorized the spending of $1 O million per month on 

ONUC up to June 1963 and accepted the budget estimates proposed by the Secretary 

General . It also agreed to convene a special session of the Assembly before June of the 

following year in order to examine the Organization's financial situation in light of the 

Working Group's repo~-t.41 

What was evident by the end of the seventeenth session on December 20 was that 

despite the Court's ruling, the Organization was no closer to hancial stability than it had 

been before the issue was taken up by the Court. For Canada, this failure was 

amounted to just over $120 million. 

*O U Thant made this request as part of his budget submission to the cornmittee. The 
ACABQ had supported this request in their report on the budget. See Documents 
N5205, Budget estimates for 1963; N5207, ACABQ report on the Budget, A/C.5/963 
and N 5 3 8 5 ,  Secretary General's note and ACABQ report on extending the sale of the 
bonds; A/C.5/SR.979, FiRh Cornmittee's 979th meeting, December 17, 1962, in UNGA, 
Official Records, Seventeenth Session. 

41  CANDELNY to DEA, December 18, 1962 in DEA file 5475-AY-40, pt. 24, Vol. 98. 
For cost estirnates on ONUC see UN Documents A15352 and AE366 in UNGA, Officia1 
Records, Sixteenth Session. The costs for ONUC and UNEF were part of a three- 
resolution package introduced by Norway, Sweden and Denmark ; in addition to 
extending the financing for bo th peacekeeping operat ions, the third resolution called for 
the opening of a special session of the UNGA on peacekeeping in the folIowing year. See 
Fifth Cornmittee 982nd Meeting in UNGA. Officia1 Records, Seventeenth Session, 
Document AICS/SR. 982. The resolution were passed as 1 864(XVII), 1 865 (XVII) and 
1 866 (XVII). See also CANDELNY to DEA, December 2 1, 1962 in Department of 
Finance file 8204-05- 1, Pt. 1, Vol. 3855. 
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disappointing, but not altogether unexpected. The DEA now pinned its hopes on the 

Working Group, of which Cmda would be a member, but the department was now 

clearly moving towards a more inflexible position, perhaps as much a means of sticking to 

its principles, but also refiecting the realization that compromise was not always in its best 

in te res t~ .~~  

Resolving the Congo's internai political crises was also a top priority in months 

leading up to the beguming of the new session. The DEA and Canadian representatives to 

the UN were well aware that the strife and dissension within the Congo could not be made 

to disappear with a quick fix or the wave of a magic wand. "Little real headway can be 

expected on the Congo's administrative, economic and social problerns until the political 

issues are settled," a confïdential departmental merno stated, noting that Katanga's 

steadfast defiance of the Central Goverrunent continued to jeopardize the entire nation's 

position, both domesticaily and inter~t ional ly.~~ Lacking strong leadership and a 

disciplined and weli-equipped army, the Central Government could only rely on 

"persuasion and international pressure in order to bring the renegade province back into 

the fold. So far persuasion has not su~ceeded . '~  The UN'S main hopes rested with the 

" This is revealed in a memo from Geoff Murray the day after the end of the seventeenth 
session. In it he poses a series of questions about Canada's positions on issues such as 
voluntary contributions, a special scale of assessments for peacekeeping operations and 
the collection of arrears. In providing answers to these questions Murray insists that past 
attitudes should be rnaintained, although some flexibility is encouraged with regards to 
collecting dues, particularly as it applies to the application of Article 19. See Murray, 
December 21, 1962 in DEA file 5475-AY-40, pt. 25, Vol. 98. 

43 NO Author, Confidential Memo, August 24, 1962 in DEA file 6386-40, pt. 32, Vol. 14. 



reconciliation plan presented to Adoula and T shombe earlier in the year. While 

strengthening the position of the Central Govemrnent, the plan also O ffered Tshombe 

some face-saving compromises including an equitable division of Katanga's miaing 

revenues. The plan was presented with the understanding that it had to be accepted or 

rejected in its entirety. The threat of economic sanctions against Katanga was a senous 

pressure tactic and not aii of the plan's supporters, especialiy the British and the Beigians 

who had the most to lose economically, were enamoured of this aspect of the  proposa^.'^ 

While supporting the reconciliation plan as a whole, the Canadian govemment was advised 

by the DEA to reserve judgement on the sanctions, fearing that it would set a precedent, 

despite "the desirabiiity of having some effective pressure in reserve to avoid another 

endless round of negotiationd* 

The plan was accepted by Adoula on August 23 and by Tshombe on September 3. 

From there things seemed to move quickly; on September L O the two leaders were 

instructed to create measures for the plan's implementation. A deadline was set for a draft 

of a federal constitution as well as the submission to the Congolese Parliament of laws 

regarding revenue shariog. Tshombe and his associates, along with their army, were 

expected to pledge their allegiance to the nation as a whole while 

was expected to assign members of Tshombe's party positions in 

the Central Govemrnent 

govemment mini~tries.~' 

4s Confidential DEA memorandum, No Author, August 24, 1962 
32, Vol. 145. 

in DEA file 6386-40, pt. 

47 See Embassy in Leopoldville to DEA, September 17, 1962 in DEA file 6386-C-40, pt. 
21, Vol. 124. 
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Discussions also took place in Eiisabethviile to smooth the way for Katanga's return to the 

Congolese f d y ;  but as usual, Tshombe decided to have a change of heart, fkther 

delaying the progress ofrec~nciliation.~~ It was no wonder then that the threat of 

economic sanctions was maintained as a means of pressing Tshombe to follow through on 

his original cornmitment. After waiting things out for over a month, Prime Minister 

Adoula attempted to jump-start nego tiations by pointing out that he had done everything 

possible to ïmplement the provisions of the plan to the satisfaction of  the Katanganese 

leader. Adoula's support in the Congolese Parliarnent was waning due in large part to his 

inability to integrate Katanga to the Congolese fold. In Ottawa the DEA looked on, 

concemed that the pro-Western Prime Minister rnight be overthrown by a bloc w i t h  

Parliarnent which was more extreme and prepared to work with the Cornmunists to end 

Katangan secession by force.49 On Novernber 12, Tshombe accused the Prime Minister of 

sabotaging the negotiations by ignoring his instructions to Central Government 

representatives in ~lisabethville.'~ He also accused the Prime Minister and the Central 

Government of failing to properly present a federal constitution and then charged the UN 

of "looking for a pretext to justiv its use of force."" 

48 Tshombe decided he was not satisfied with provisions for revenue sharing and foreign 
exchange. Embassy in Leopoldville to DEA, September 30, 1962 in Ibid.. 

" Undated Memo, No Author. Top of page has a handwritten note "prepared for the 
PM'S Nassau meeting with Macmillan" Macmillan was the British Prime Minister at the 
t h e .  In DEA file 6386-40, pt. 35, Vol. 145. 

Yearbook of the United Nations 1962, pp. 72-73. 

*' Ibid., 



Throughout this penod Tshornbe did little or nothing to prevent his troops eom 

blockading UN soldiers and supplies. ONUC peacekeepers were routinely roughed up 

and sometirnes abducted by rebel soldiers without any reprimand fiom their 

 commander^.^^ Both the Secretary General and his advisors in the Congo became 

increasingly distressed with the growing intensity of harrasement against ONUC forces 

and UN civilian personnel in Katanga. ORen when LW representatives atrempted to 

discuss their logistical problems with Tshornbe, he was no where to be fo~nd . '~  

Despite this obstructive behaviour, Adoula and the UN'S representatives in the 

Congo did not give up on the possibility of reaching some understanding with Tshombe 

until December. Both U Thant and his representatives in the Congo repeatedly assured 

the rebel Katangese leader that force would not be used unless UN troops were attacked 

or were cailed upon ro prevent an attack." When further appeals for negotiations feil on 

deaf ears, U Thant asked the Belgian governrnent to intervene by warning that econornic 

sanctions would be imposed on Katanga if steps were not taken to formaily end the 

secessionist movement. He also asked several govemments to refuse shipments of 

Katangese copper until Tshombe agreed to further t a k ~ . ' ~  Even the British govenunent, 

52 Between September and November, five Tunisian soldiers were abducted and despite 
repeated requests for their unconditional release, Tshombe refused to do so. See 
Document S/5053 pts. E and F and h e x e s ,  "Report to the Secretary General £iom the 
Officer in Charge of ONUC" and Yearbook, p. 75. 

53 Yearbook, p. 75. 

Embassy in Leopoldville to DEA, December 2, 1962, in DEA tile 6386-C-40, pt. 21, 
Vol. 145 and Yearbook, p. 74. 

55 DEA memorandum, No Author. Undated, in DEA file 6386-40, pt. 35, Vol. 145. 



initially reluctant to consider sanctions, was now taking a harder h e  due in part to a 

realization that the Arnencans were detennined to end Katangan secession, regardless of 

Bitah's interests, and that the Belgians were also deeply committed to making the 

reconciliation plan work even if it meant losing money in the short The fear that 

economic sanctions would lead to renewed fighting in Katanga was not lost on the 

Secretariat or ONUC's military advisors, particularly when the Katangese arrny remained 

at 30,000 strong in comparison to the 18,000 UN peacekeepers stationed throughout the 

country. Shortly after his election as Secretary General in early December, U Thant 

ordered the reinforcement of the UN'S Katanga bases at Elisabethville and Kamina with 

troops stationed in other parts of the  ong go." UN representatives in Katanga had 

become increasingiy concerned with the buildup of forces and the growing influx of 

foreign mercenaries despite the Organization's attempts to prevent their participation in 

Katangan affairs and promises fiom Tshombe and his associates that these mercenaries 

were no longer an essential part of the fighting force.'* The mistreatment of UN personnel 

56 Ibid.. Indeed, the Arnericans were very determined to end the Congo Crisis one way or 
another. A memo to President Kennedy on Decernber 13, 1962 warned that the longer the 
crisis dragged out the more Nely the opportunity for the Communists to influence the 
entire country. It recomrnended that the US take every step to strengthen the Central 
Government and to encourage the build-up of UN troops to the point where "it would be 
clearly ridiculous for Tshombe's ... forces to challenge them" Memorandum to President 
Kennedy, written by William Buffum Deputy Director of the Office of UN Political and 
Secunty Affairs, Harlan Cleveland, Assistant Secretary of State for International 
Organization Affairs and Joseph Sisco, Director of the Office of UN Political and Security 
Affairs, December 13, 1962 in FRUS, Vol. XX., pp.729-733. 

" New York Times, December 4, 1962. 

The UN representatives had fkst expressed this concem back in February but Katangese 
officiais had atways denied the presence of mercenaries in their amy. The UN had a 



continued unabated and unpunished, including arrests and beatings and, in one instance, 

the death of a locally recruited ONUC employee after several hours of beatings and 

torture. The secessionist govemment also stepped up its campaign against the Central 

Govenunent and ONUC accusing both of attempting to "conquer" the province.s9 The 

Katangese army was also waging a constant battle against the Congolese forces in the 

northem part of the province where the ANC ( h e e  Nationale Congolaise) was 

appearing to gain the upper hand. 

U Thant, increasingly exasperated by Tshombe's actions, wamed that ONUC 

troops would be used if the civilian population was threatened. Things finally came to a 

head on Christmas Eve when UN and Katangese troops battled sporadicaiiy in the streets 

of Elisabethville for five hours. The Katangese also cornmandeered an unarmed ONUC 

helicopter after firing at its crew. One of the six men on board died of a gunshot wound 

hours later afier being denied medical care; his five colleagues were badly beaten. The five 

men were turned over to ONUC officials only after the UN threatened to use force if the 

men were not returned to its of fi ci al^.^" The fighting started al1 over again the following 

morning and continued despite attempts by local officials to bring about a ceasefire. UN 

difficult tirne proving the mercenaries presence because they usualiy wore civilian garb and 
were usually hted as civil servants. See "Report to the Secretary General fiom the 
Officer in Charge of ONUC", Document S/5053, Annexes and Secretary General. Annual 
Report on the Work of the Organization, June 16, 196 1 -June 15, 1962, Document A1520 1 
in UNGA. Officia1 Records, Sixteenth Session, Annexes. 

59 Canadian Embassy in Leopoldville, December 22, 1962, Toronto Star, December 2 1, 
1962 and Yearbook, p. 75. See also FRUS, Vol. X X ,  for the last week of December for 
further ad-UN rantings by Tshombe. 

" New York Times, December 26, 1962. 
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soldiers were also iostructed to prevent Tshombe or any of his ministers fiom leaving 

Eiisabethville. On December 27 Indian and Ethiopian troops were subjected to bombings 

and the sound of automatic gunfire outside their compounds. The troops did not f i e  

back. Tshombe was asked repeatedly to request that his soldiers stop firing at UN troops 

and that they remove roadblocks impeding ONUCYs ability to travel throughout the city. 

Tshombe gave verbal assurances but refused to sign hiç narne to any written guarantees. 

This led U Thmt to conclude that UN troops would have to take matters into their own 

hands. Between December 28 and 29, UN troops fired back at Katangese soldiers and 

successfÙ~y removed several roadblocks. This led to accusations by the Katangese t hat 

the UN had attacked their troops. Despite threats to blow up key installations, ONUC 

forces were effectively in control of the city and some of its surrounding neighbourhoods 

before the end of the y e d '  UN troops also extended their control of into the southern 

part of the province where they met littte resistance and a welcoming population. 

Tfiroughout December ONUC forces had suffered casualties of nine dead and 72 

wounded, not including the 40 or 50 civilian ca~ualties.~' 

By the end of the year Tshombe was ready to talk, but U Thant, no doubt 

savouring the upper hand, gave him a taste of his own medicine. He announced that the 

tirne for t a h g  with the r e k l  leader was over, and warned him that any action threatening 

the security of UN troops would be met with swift retaliation. Tshombe then called for a 

44scorched earth" policy involving the destruction and sabotage of mining operations, 

6' Yearbook, pp. 76-77. 

62 Ibid., p. 77. 



power plants and bridges.63 The Secretary General was unwilling to brush off these 

threats, given the capability of mercenaries in the province, and insisted that Tshombe 

provide hùn with certain assurances before he would entertain any direct discussions with 

the Katangese leader. First, he would renounce the scorched earth policy; second, he 

would stop insishg that the Katangese m y  fight the UN to the last man; third, he 

insisted that Tshombe make a concerted effort to implement the flan for National 

Reconciliation; finally he wanted assurances that UN troops would be allowed comptete 

fkeedorn of movement throughout Katanga. He wamed Tshombe that he would be held 

personally responsible for any acts of destruction anywhere in the p ro~bce .~"  

This was the last t h e  UN troops would battle Katangese soldiers in the break- 

away province. Despite attempts by Tshombe to blow up a mining project in southem 

Katanga early in 1963, most UN activity was focussed on the restoration of services and 

positive steps towards reintegration. This was the only bright note in an othenÿise 

uneventhl session in the UN'S history. Instead of achieving progress in the areas of 

financing ONUC and creating a stable political atmosphere in the Congo, the Organization 

was fùrther beleaguered and pushed even further into debt due to the continued 

intransigeme of its members and the Congo's political leaders. 

The seventeenth session taught the Canadian delegation some important Iessons. 

First, that collective responsibility was fast becoming a non-issue both in the Fifth 

Cornmittee and the General Assembly, despite the ruling of the International Court and the 

63 -y FRUS Vol. XX. See Documents for December 27-3 1, 1962. 

a Yearbook, pp. 77-78. 
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subsequent efforts by the various delegations. The divisiveness created within the Western 

bloc over the implementation of Article 19 meant that the only real way out of the 

fiaancial mess created by ONUC was through the Congo itsele if the UN was ever to 

progress towards financial stabiiity it would have to withdraw its forces fiom that place so 

far away kom the halls of the United Nations building where al1 decisions were made. 

Ali of this had a sigruficant impact on the Canadian position towards UN 

peacekeeping beginning in 1963. The growing indifference of the membership coupled 

with a new govemment in Ottawa that year would result in a ciramatic shift in the 

Canadian attitude and cornmitment to paying for peacekeeping. That shifi would impact 

not only on the new govemment but on future generations of administrations as well. 



CHAPTER SIX 

THE SOUND AND THE FURY 

SIGNIFYING NOTHING 



The United Nations will be as strong or as weak as its Member 
States wish it to be. If the Member States want a strong United 
Nations, I am sure it will be strong. If the Member States want the 
United Nations to be weak, it is inevitable that the Organization will 
remain weak. ' 

U Thant 

' Press Conference by the Secretary General, February 19, 1963, Kingston Jamaica, in 
Cordier and Harrelson, eds. Public Pa~ers  of the Secretaries General of the United 
Nations, Vol-VI, p. 3 16. 
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Afier bringing the seventeenth session of the General Assernbly to a close on 

December 20, 1962, Member States of the United Nations would not convene again until 

May 14, 1963 when they held a special session to discuss the hancial health of the 

Organization and its peacekeeping operations. The six months between these sessions 

would be among the most hstrating yet, particularly for the Canadian delegation which 

continued to press for collective responsibility and sorne element of stability for funire 

peacekeeping missions while struggling to maintain its own belief in these principles. 

Members of the DEA in Ottawa would also corne to liken the promotion of collective 

responsibility to the Working Group to banging their collective heads against an 

immovable ~ b j e c t . ~  ALI in all the rnonths between January and April, when the group 

handed in its final report, represented the contiming inability of the UN'S membership to 

overcome their political differences for the greater good of the Organization. 

While delegates in New York struggled to keep ONUC afloat, the blue-helmeted 

soldiers who made up the peacekeeping force were enjoying some iimited success in their 

attempts to restore order and unity to the nation divided by political violence. On Januaq 

14, Moise Tshombe, leader of the break-away proviace of Katanga, formally ended his bid 

for secession. This aliowed ONUC troops to move eeely within the province without risk 

of m e d  confrontation with the rebels and ailowed UN officials the opportunity to 

The Working Group of Fifteen was originaily established by Dag Hammarskjold on April 
2 1, 196 1 under Resolution 1620 (XV) and was made up of representatives fiom Brazii, 
Bulgaria, Canada, China, France, India, Italy, Japan, Mexico, Nigeria, Sweden, the USSR 
the United Arab Republic, the United Kingdom, and the United States. The General 
Assembly agreed to its re-establishment and the addition of six new members on 
December 2 1, 1962 by way of Resolution 1854 B (XVII). The new members were 
Argentha, Australia, Cameroon, Mongolia, Netherlands and Pakistan. 
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implernent the reconciliation plan which both Tshombe and Congolese Prime Minister 

C y d e  Adoula had accepted the previous faL3 Throughout January and February the 

Central Governent worked with provincial authorities and the UN to reintegrate the 

province into the Congolese nation. Officers in the Katangan m y  pledged allegiance to 

the country, paving the way for the integration of that force into the Congolese National 

h y .  Duricg this period the Central Government oEered amnesty to those who had 

part icipat ed in the secession movement and continued to encourage the Kat anganese 

people to work towards the reconstruction of the nation as a wholea4 Despite this, the 

threat of another attempt at secession was not unthinkable. ALmost all Katangan soldiers, 

excluding higher-ranking officers, had disappeared into the bush where they remained 

organized and weU-armed. There was also concem that weapons and aircraft had been 

smuggled across the border to Angola where they could be hidden until needed.' 

The situation in the rest of the Congo was also less than perfect. In Leopoldville 

food çhortages meant that many people could eat nothing but bread, and even this was in 

short supply. Teachers, many of whom were foreigners, went on strike for one week in 

early February protesting that they had not been paid for several months. The problem, as 

one Congolese newspaper editorial pointed out, was that the Central Government had 

promised foreigners 'neaven and eanh" but were no longer in any position to fblfill their 

No Author, Undated, "The End of Secession in Katanga", in DEA file 6386-40, pt. 37, 
Vol. 145. 

G. Mennen Williams, Assistant Secretary of State for Afncan Affairs to Dean Rusk, 
Secretary of State, March 7, 1963 in FRUS, Vol. XX, p. 843. 



 promise^.^ While their constituents suffered £kom a government lacking in organization 

and incentive and whose rninisters seemed to know little about the distribution of 

economic resources, government leaders led lives "far removed from the oft-proclaimed 

and unimplemented prograrnmed of austenty."' At a dinner party at the home of Joseph 

Mobutu, the Minister of Foreign Affairs, the Canadian embassy staff was served a lavish 

dinner complete with champagne, whiskey and beer all of which had been brought into the 

country iilegaUy fiom the French Congo. The beer alone cost more than the average 

worker's salary, per bottle. The Canadian embassy also noted that corruption was 

rampant and that some politicians had used their position to embezzle f ~ n d s . ~  The Central 

Govemment was ako facing opposition f?om some organized labour groups who charged 

that Prime Minister Adoula was not doing enough to solve the country's economic and 

Article quoted in a telegram fkom H.L. Weidman, Canadian Embassy in Leopoldvilie to 
DEA, Febniary 8, 1963 in DEA file 6386-A-40, pt. 2, Vol. 147. 

Ibid.. The embassy received this information £kom a letter sent to Prime Minister Adoula - 
from labour representatives. On March 19, 1963 the Canadian Embassy in Washington 
reported that it had spoken to Charles Whitehouse of the State Department's Congo desk 
about his views on Congolese corruption. "His reaction confirmed our assumption that 
United States officials were fùlly aware of the compt practices indulged in by leading 
Congolese, including members of the central and provincial governments." While Adoula 
was basically honest, most politicians were "all too ready to give in to the temptations 
offered by their positions of influence and power," although those in opposition would nor 
have that kind of influence any longer. Although resigned that this problem was not 
unique to the Congo, Whitehouse gave the impression that the American government 
wanted the govemment to be more politically and fuiancially responsible. The report 
concluded, "We would judge that United States officials are fully conscious of the dangers 
inherent in the present situation, and that withui the iimits of diplomacy they are 
encouraging Adoula in every way possible to eliminate corruption and establish greater 
control over the management of public funds." See H.B. Robinson, Canadian Embassy in 
Washington, March 19, 1963 in DEA file 6386-A-40, pt. 2, Vol. 147. 



social problems through a "moral house cleaning" of his cabinet? Without it, they stated 

in a letter to a local newspaper, the country would never develop and prosper.I0 

U Thant was weii aware that the end of Katanga's secession did not mean a quick 

r e m  to stability in the Congo. He was also aware that the Organization's hancial 

problems made the complete withdrawal of UN troops an attractive alternative to finduig 

ways to continue the operation's hand-to-mouth existence. Even though he could now 

ponder a reduction in UN troops in the Congo, he was quick to warn of the dangers of 

withdrawing the force altogether. The Organization stiîl had a mandate to assist the 

Central Govemment in maintahhg law and order and given that old tribal hatreds and 

rivalries could flare up at any t h e ,  he beiieved the UN would have to be a presence in the 

country for some time to corne." The Secretary General also appealed to Member States 

to contnbute to a $19 million technical assistance programme to help the Congo in its 

efforts to develop education, economic and health policies and to offer direct assistance 

and advice in these areas.'' The Americans were particularly enthusiastic about the 

technical fund and wanted several other nations to participate including Canada, Great 

Ibid.. - 

" Secretary General's Report to the Security Council, Febmary 4, 1963 in Officia1 
Records of the Securitv Council. 

'' United Nations, Press Release, January 2 1, 1963 in DEA file 6386-A-40-2, Vol. 147. 
See also Yearbook of the United Nations, 1963. U That asked members to contribute an 
immediate $8.6 million. The Congo government agreed to contnbute $6 million in 
addition to this. 



212 

Britain and ~elgium." It was their hope that a few years of international aid would lead to 

self-sufficiency and that this in turn would lead to econornic benefits, not only for the 

Congolese, but for those who had made the investment in the resource nch nation.I4 

Canada and the United States were also concemed about the short-term problerns which 

remained despite the relative calm brought on by the end of Katangan secession. Of great 

concern to the Arnericans was the fact that some Member States, including Ethiopia, 

Ghana and Sweden, were aiready announcing the withdrawal of their contingents Eom 

ONUC. 

If these unanticipated withdrawal should take place in addition to 
the anticipated cornplete withdrawals of the Tunisian and Indian 
combat troops, they might weii snowball into drastic withdrawals of 
other contingents. As the apparent threat of civil wax- recedes and 
major troops contingents are withdrawn, govemments that still 
have troop contingents in the Congo will find it increasingly 
difficult to justiQ their continued retention for many of the same 
reasons that brought US troops home fiom Europe at the end of 
World War II. ' * 

It was imperative that UN forces not be withdrawn fiom the Congo before the national 

m y  could be converted to a disciplined and reliable force. The withdrawal of too rnany 

UN soldiers could also lead to new troubles in Katanga where public order was most 

necessary. l 6  

" Dean Rusk, Secretary of State, to President Kennedy, February 2 1, 1963 in Foreign 
Relations of the United States (hereafter FRUS), Vol. XX, pp. 837-839. 

l 4  Williams to Rusk, March 7, 1963, in FRUS, Vol. XX, p. 844. 

l 5  Ibid., p. 84 1. 

l 6  Williams to Rusk, March 7, 1963 in FRUS, Vol. XX, pp. 839-840. 
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The Soviet Union, to no one's surprise, was completely against the continued 

presence of ONUC troops in the Congo. In a letter to the Secretary General on March 3, 

the govemment in Moscow made it clear that it expected the complete withdrawal of the 

force arguing that it had fulfilled its mandate and that its fùrther presence was "an 

inlingement on Congolese sovereignty."' ' 
The bickering over the continued presence of UN troops in the Congo was a 

sideshow compared to the ongoing controversy over the Organization's financial health. 

Unable and unwiliing to corne up with a solution to the financing of ONUC at the end of 

the seventeenth session, the General Assembly had reverted to the predictable tactic of 

refemhg the issue to a cornmittee whose job it would be to present Member States with 

practical solutions. In reality, however, the passing of responsibility fiom one UN body to 

another merely postponed an admission by both the Fifth Cornmittee and the Assembly 

that its members would not take on the financial responsibility that went hand-in-hand with 

the challenges of international peacekeeping. By the fa11 of 1963 the Secretary General 

would reverse his earlier position and conclude that ONUC's solvency lay not with a 

numeric formula created in comrnittee rooms, but rather in the complete withdrawal of 

UN forces ~ o m  the Congo, thereby ending the necessity to find a way to finance the force. 

The Canadian governent was also growing weary of ONUC, not only because of 

the cash drain but because the on-going financial cnsis and unwiiiingness of some 

members to accept their ONUC obligations would senously undermine the UN'S ability to 

'' UN document Ski249 in Official Records of the Securitv Council; see also FRUS, Vol. 
XX, p. 841. 
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carry out its other re~ponsibilities.'~ While the DEA was optirristic that the Working 

Group would corne up with some kind of a financing resolution, the Department of 

Finance contended that all of the issues and questions which had divided previous 

comrnittees would arise again. 'Tt is not surpriskg therefore that there should be a current 

of opinion which does not expect much to emerge f?om this second atternpt," Dudley 

Bignell, a senior department analyst, conc l~ded .~~  He maintained that the UN'S only hope 

lay in the United States agreeing to take on a much larger share of peacekeeping costs. 

But US representatives at the UN had already stated that in order for Congress to approve 

fùrther appropriations, "it would be essential that contributions of other major 

contributors should show upward movement no rnatter how ~light."'~ 

In the meanthe, the French and Soviet governments continued their hard line 

against the UN'S major peacekeeping operatiom. On January 27, French representat ive 

Roger Seydoux infixmed U Thant that his govemment would deduct from its payrnent on 

the regular budget the amount equivaient to its share of the interest owed on UN bonds. 

The arnount was small, less than $300,000 out of a total assessrnent of $5 million, but the 

action inspired concern and fear that other powers would follow, thereby jeopardizing the 

repayment plan." 

l 8  By December 3 1, 1962 unpaid assessments for ONUC totalled over $76 million while 
the total for UNEF was just over $27 million. See New York Times, January 28, 1963. 

l 9  D.C. Bigneil to C.L. Read, January 3, 1963 in Department of Finance file 8204-05- 1, pt. 
1, Vol. 3855. 

20 PERMISNY to DEA, January 23, 1963 in DEA Ne 5475-AY-40, pt. 25, Vol. 98. 

'' The New York Times, January 28, 1963. 
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The Canadian government 's response to the French announcernent was decidedly 

unimaginative. The DEA instnicted Canadian representatives in the Workkig Group to 

develop a plan that pushed for collective responsibility that would also act as a strong 

counterweight to the Soviets and the French. What the DEA seemed unwihg to 

recognize was that by 1963 collective responsibility was k ing regarded as a dead horse 

rather than a viable solution to the UN'S on-going problems. M e r  three years of trying, 

the Canadian delegation was no closer to changing the minds of those Member States 

opposed to an equitable sharing of the Organization' s peacekeeping costs. 

Instead of recognizing the fütility of yet another atternpt, the DEA insisted that the 

delegation press on with its goal of creating and implementing a financing resolution that 

included collective responsibility, both in the Working Group and in the General 

Assembly. In order to do this, the representatives were told to express sympathy for 

lesser developed countnes whose capacity to pay their fÙU share was Limited by their lack 

of money, particularly when the peacekeeping operation was large and expensive. In 

conjunction with this, the Canadian representatives were told to fashion a scale of 

assessments that would establish "several categories cornposed of members having various 

capacities to pay based on national income and income per capita."" At the same time 

however, the delegation was to refrain fiom making special arrangements for the payment 

of arrean by nations who had the money but were lacking in the motivation to deal with 

their responsibilities. The representatives were also encouraged to avoid and divert 

attention away from 'WeU-wom arguments about the legal issues" and to circurnvent 

22 DEA to PERMISNY, February 7, 1963 in DEA Ne 5475-AY-40, pt. 25, Vol. 98. 



pursuit of the application of Article 19 to those nations in a r r e a r ~ . ~ ~  In other words, the 

DEA was abandoning the most obvious and perhaps simplest weapon in its fight against 

financiaily irresponsible Member States, choosing ùistead to play a nurnbers game that was 

both complex and perhaps more open to manipulation by those who wished to avoid 

paying their debts. 

Most important to the DEA was that the Working Group establish a method of 

paying for peacekeeping that was exclusive to that function. 

We do not wish this to be regarded as precedent for financing other 
UN activities, in particular capital technical assistance programmes. 
We are also concerned about the possibility that adoption of peace- 
keeping [sic] scale will tend to undermine factors which serve to 
determine the regular scale. This suggests that Our arguments in 
favour of a peace-keeping scale should be carefùlly framed." 

The delegation carried out its instructions and incorporated the DEA's ideas into a 

working paper submitted to the group on February 7. The paper reiterated Canada's 

support for collective responsibility and the reasoning behind this stand. The paper 

repeated the well-wom argument that because all mernbers had a stake in maintenance of 

peace and security, so too ail members should share in the cost of that job." At the same 

tirne, the representatives of Argentina, Brazil and Mexico subrnitted a joint report 

suggesting that ali operations outside the realrn of the UN'S regular budget be paid for by 

24 - Ibid.. 

25 "Working Paper subrnitted by the Delegation of Canada",United Nations Document 
AIAC. 1 1 3/2, February 7, 1 963 in United Nations General Assemblv. Officia1 Records, 
Fourth Special Session, Annexes. See also DEA nle 5475-AY-40, pt. 25, Vol. 98. 



a special method of financing sirnilar to any applied to peacekeeping operations if they 

cost more than $2 million per year. In addition, the report suggested, peacekeeping 

operations which entailed heavy expenditures, such as ONUC and UNEF, should be 

apportioned among Member States by a different formula, one which took into account 

the obligations of the permanent members of the Security Council, the special 

responsibility of those powers most affected by the operations and the individual financial 

capacities of each member.26 The paper concluded that Latin American nations were not 

alone in this thinking and that whiie the authors accepted their responsibilities towards 

United Nations peacekeeping operations, "in view of the economic situation in the world, 

the same efforts cannot be required of aU Members of the United ~at ions."~ '  The Latin 

Amencans were pessimistic that a workable solution could be found by April 1, when the 

Group was required to subrnit its report. They were equaily cynical that any measure 

could really make ONUC solvent. 

The Soviets and the Americans were also at loggerheads, both inside and outside 

the Working Group. The United States suggested that a permanent committee on 

financing m a j ~ r  peacekeeping efforts be struck, consisting of 17 members, five of whom 

wouId represent the permanent members of the Security Council. The other 12 would 

corne fiom broad geographical areas and would be equally balanced between those nations 

paying more than .5 percent and those paying less. The committee would advise the 

26 "Working Paper submitted by the delegations of Argentina, Brazil and Mexico", UN 
document NAC. 1 1 3/3, February 7, 1963 in Ibid.. 

'' Ibid,. 



Secretary General on operations costing more than % 10 million in any calendar year and 

could also advise on scales of assessments for projects other than those covered in the 

regular budget -28 Francis Plirnpton, the Amencan representative to the Working Group, 

ais0 suggested that each peacekeeping operation was different fiom another and, 

therefore, no set formula for financing such operations could apply. He also argued that 

ONUC and UNEF were somewhat unique in terms of UN peacekeeping and should be 

treated ~epara te ly .~~ The Soviets argued that the question of financing ONUC was directly 

linked to a broader political issue centering on the cornpetence of the Security Councii's 

powers and role in matters of peace and sec~ri ty. '~  By circumventing the Council, whose 

role it was to determine whether an international crisis warranted the creation and 

implementation of an peacekeeping force, the United States and the other Western Powers 

had used 'Yhe United Nations flag. ..as a cover for acts which had nothing to do with 

international peace and security."" The Soviets supported these aliegations by quo ting 

fiom Conor Cruise O'Brien's tell-aU book about his experiences in the Congo and in the 

United Nations generally. O'Brien, who bore the brunt of the blame for the Katmgan 

28 'Working Paper by the delegation of the United States of Arneri~a'~, UN document 
NAC. 113/5, February 8, 1963 in Ibid.. See also PERMISNY to DEA, Februay 8, 1963 
in DEA file 5475-AY-40, pt. 25, Vol. 98. 

29 PERMISNY to DEA, February 8, 1963 in Ibid.. This is a separate telegram fkom that 
cited in the previous footnote. 

'O Statement by the representative of the Union of Soviet Socialist Republics at the third 
meeting of the Working Group, Febmary 13, 1963 in UNGA, Officia1 Records of the 
UNGA, Fourth S~ecial Session, Annexes, Document NAC. 1 1315. 



fiasco that neariy led to a civil war the previous year, had held nothing back in his 

damnation of the Organization and its hierarchy. The Soviets gleefdly insisted that 

O'Brien "knew the whole 'inside story' as to how decisions were taken by the then 

Secretas, Ger~eral."~' 

This is what O'Brien says in this comection ..." if there was any 
'Cabinet' for the Congo operation it was not the Security Council 
but the highiy infomed ...' Congo Club' within the Secretariat itself. 
The Congo Club, then, consisted ... of an inner core of Americans 
around Mr. Hammarskjold ..." We know what ali this led to in 
practice. For it was on the instructions of the American Cordier, 
... that the Congolese Prime Miniçter, Patrice Lumumba, was 
isolated at the crucial moment by United Nations troops, who 
deprived hirn of any opportunity to speak on the radio, to get 
help 

AAer accusing the Arnencans and their allies of Lumumba's rnurder and condemning them 

for prolonging the political crisis in the Congo, the Soviet representative finally arrived at 

the heart of his statement. Why, he asked, should countries who were not responsible for 

the Congo crisis and its consequences be made to pay for peacekeeping efforts in that 

country? Was the Organization suffering from near banhptcy  or was this a detiberate 

manipulation of the tmth by Western powers? In answering his own questions, the 

representative argued that the United States and its allies were avoiding having to admit to 

their own culpability by fabricating a financial crisis and then trying to make the hancing 

" - Ibid.. The Soviets were quoting from To Katanga and Back which was published early 
in 1963. 

33 - i d  The Soviets were quoting frompages 50 and 56 of O'Brien's book. 



of OMJC compulsory and equitable among aU Member  tat tes." To the Soviets, the 

solution to the UN'S money problerns was simple; since ONUC was the creation of 

specific interests, then these interests should foot the entire bill. This was the only way to 

ensure "a tnumph for the principles of the Charter of the United Nations and ... help to 

enhance the authority of the Organization as a force capable of upholding the cause of 

peace and security of peop le~ ."~~  

The western powers responded to these diatribes with proposals that they claimed 

were both viable and realistic. The Bntish offered a two-part programme for financing 

peacekeeping activities, the first part dealing exclusively with ONUC and UNEF in 1963 

and the second dealing with future missions. Their approach was not novel, but it 

demonstrated a certain unity and consensus within the bloc.36 In an effort to provide 

35 - Ibid.. 

" The Bntish proposed that for ONUC and UNEF the f is t  $10 million of each operation 
be h c e d  by all Member States in accordance with the regular scale of assessments. The 
next $15 million would be apportioned based on a special scale with additional reductions 
going to underdeveloped nations. Furthermore, for this $1 5 million the percentage 
apportioned to each country would be "demonstrably fair" in relation to each country's 
capacity to pay. Any additional costs would be financed through voluntary contributions. 
Future missions would be financed based on the recommendations of a committee similar 
to the one suggested by the US on February 7 with some exceptions. First, any 
recornmendations of the Cornmittee would have to be passed by the General Assembly 
with a two thirds majority; second, any recommendation providùig for compulsory 
assessment (regardless of the scale upon which the assessment was detemïned) over $25 
million would have to be approved by the permanent members of the Security Council. 
'Without such assent," the proposal stated, "the Cornmittee could only recommend that 
funds in excess of $25 million be raised by voluntary methods." The proposa1 reasoned 
that this would provide the French and the Soviets with the oppominity to rnake 
contributions without cornplaints that they were k ing forced into participating. The 
Bntish insisted that both parts had to be considered together. See PERMISNY to DEA, 



another alternative, some middle powers Wce the Netherlands argued that a compromise or 

balance had to be struck between the two extremes presented by the major powers of the 

eastem and western blocs. With this in rnhd rnany of these Member States encouraged 

acceptance of the Canadian plan whereby the regular budget scale of assessment would be 

used to finance a predetemhed level of spending for each future operation They also 

continued to press for the reduction of payrnents for underdeveloped nations with the 

burden king shifted to those nations who could afford to pay more." But the entire 

process was completely thrown off balance by the United States when Plunpton flatly 

rejected the idea that lesser developed nations should only contribute a "token" or 

"symbolic" amount to peacekeeping operations. He then announced that the Congress 

would not accept any atternpts to increase the United States' assessment above thirty three 

and a third per~ent. '~ 

In connexion with the major United Nations peacekeeping 
operation, that in the Congo, only the United States has made 
voluntary cash contributions in excess of its assessed percentage. 
Even though those voluntary contniut ions brought the United 
States total percentage of the costs of this operation close to the 50 
percent Ievel, not a single other State has seen fit to make a 
voluntary cash contribution in response to the General Assembly's 
appeal. This has meant that the United States has borne the entire 
extra burden of keeping the operation a going concem. For this 
reason, the United States will now be required to study very 
carefully any proposa1 for tinancing these operations which involves 

February 18, 1963 in DEA file 5475-AY-40, pt. 25, Vol. 98. 

" See for example the statement by the representative of the Netherlands at the Working 
Group's seventh meeting on Febmary 19, l963,Official Records of the United Nations 
General Assembly, Document AIAC. 1 1 3/ 13. 

38 PERMISNY to DEA, Febmary 27, 1963 in DEA file 5475-AY-40, pt. 25, Vol. 98. 



voluntary contributions. Moreover, for the United States to give 
senous consideration to any such proposal, solid assurances would 
be needed that a sizeable number of nations will rnake sizeable 
contributions along with us." 

Fmhexmore, he stated to a stunned audience, the United States would cut back on its 

current payments to peacekeeping operations unless there was a drastic improvement in 

the paymenr of assessments by other Member States. 

There remains the possibility of h c i n g  UNEF and ONUC for the 
balance of 1963 by some combination of assessed and voluntary 
contributions. We are prepared to explore this possibility wit h 
other members of the Working Group. However, the contribution 
of anything - even a srnall amount - more than its regular share by 
the United States will depend on whether in the next several 
months, the membership demonstrates the will to give this 
Organization the financial support which is absolutely essential to 
its survival. Until deeds cm dernonstrate that this support is 
forthcoming, the United States will have to reserve its position.40 

Plunpton's statement to the Working Group revealed the extent of the Arnerican 

goveniment's exasperation with the Mernber States of the UN, both fiend and foe. Fed 

up with the lack of progress within the Group, he reiterated his recommendation that its 

participants abandon the notion of a universal method for financing peacekeeping 

operatiom. Instead,. he urged the Assembly to "deal with the method of financing each 

peace-keeping operation and when that operation occurs, learning fiom each expenence 

what rnight be desirable for the future and adjusting each solution to the particular facts of 

39 Francis Plimpton to the Working Group of 21 at its ninth meeting, March 7, 1963, in 
Officia1 Records of the UNGA, Fourth Special Session, Document A/AC. 1 1 3/ 1 7. 

40 - Ibid.. 



each case.'*' 

We believe that this approach is the only sensible and practical one 
for this Working Group to follow at this tirne, given the present 
financial piight of the United Nations, the present deep political 
dflerences between Member States, the unpredictable character of 
any fùture peace-keeping operations, and the virtual impossïbility of 
our now agreeing on any one single foxmula or any one single set of 
principles or criteria to govem unknown operations yet to be begun 
- even if such a pattern could ever be considered practicable." 

PLunpton's speech was surprising not only because of its timing but also because of its 

brutal honesty. By waming his colleagues in the Working Group that the United States 

would no longer be a cash cow for the milking by the rest of the UN'S rnembership, 

Plimpton was past the point of politely requesting that collective responsibility be adopted 

as organizational policy. By refusing to be tied down to a specific formula, he demanded 

the flexibility necessary for the United States to follow through on its refusa1 to pay more 

than its allotted assessrnent for any peacekeeping operation. Finally, his statement said 

what others had only had the courage to hint at - that the Working Group was a waste of 

time in terms of compromise and consensus because clearly there was none of either 

within its membership. 

The Working Group adjoumed for almost a week to consider the repercussions of 

PLimpton's statement. Almost irnrnediately the New Zealand govemment amounced that 

it would not make another payment towards ONUC, nothg that it was finally somebody 

41 - Ibid.. 

42 Ibid.. 
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else's turn to take on that re~ponsibility.~~ The Canadian delegation looked on at these 

sudden changes in the ranks and decided that it was worth the effon to make one last push 

to create a cornmon position on financing despite the growing divisions within the West. 

The United States, however, stood firm in its opposition to any proposa1 that depended on 

it contributing more than its regular share." Unless this position changed, the Canadian 

delegation noted, its only satisfaction would corne in ensuring that Canada's views were 

duly noted in the Working Group's fmal report which would be presented to the General 

Assembly in two months ti~ne.~* 

As the Working Group wound down its discussions and set about the task of 

writing its final report, the British representative, Cecil Hodges, tried to find a compromise 

so that ONUC and UNEF could be financed for the last six months of the year. Under the 

British proposition $40 million of peacekeeping costs would be raised through regular 

assessments with lesser developed nations receiving a 50 percent reduction on further 

costs provided they paid their share prompt~y.46 The difference would be made up by 

" Consulate General in Wellington to DEA, March 8, 1963 in Department of Finance file 
8204-13-2, pt. 1, Vol. 3855. 

" The Arnerican delegation suggested that any shortfàlls for ONUC be financed by 
miscelianeous incorne, although t h  was never defined. It is no wonder that a DEA 
official, upon reading this suggestion, wrote in the margin of the telegram 'USA grasping 
at straws?'See Ibid.. 

45 Ibid.. 

46 S tatement by the Representative of the United Kingdom and Northem Ireland at the 
fourteenth meeting of the Working Group, March 25, 1963, in United Nations General 
Assembly, Officia1 Records of the General Assemblv, Fourth Special Session, Annexes, 
UN Document AIAC. 1 13/20. 
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contributions from industnalized nations. Hodges deliberately presented his proposa1 as a 

short-term solution to immediate financial problems in an effort to have some good come 

out the Working Group's meetings. Although he also submitted an additional proposa1 for 

financing future missions, he recognized that it was complicated and would need 

additional t h e  for consideration and ana~ysis .~~ 

The twenty-one members of the Working Group were not prepared to entertain 

any new ideas about financing any current or fume peacekeeping operations. That they 

agreed to disagree was about the ody element of consensus within the group and it was 

clearly reflected in the final report presented to the Secretary General and the General 

Assembly on March 29, 1963. In essence, the members collectively agreed to hand back 

the issue of financing peacekeeping to the General Assembly because they could not come 

to any agreement amongst themselves. Rather than promoting a united fiont, the final 

report was a recap of each of the proposais presented at the meetings, and it highlighted 

the different positions of rnany of the group's members, further demonstrating the lack of 

so lidarity . 48 

In his h l  statement to the Working Group Francis Piimpton acknowledged that 

"despite the great efforts which have been made, and the fact that we have achieved a 

much better understanding of the dimensions of the problem before us and have narrowed 

47 - Ibid.. The second proposal divided peacekeeping missions into stages and called for 
different formulas for financing each stage. 

48 ''Report of the Working Group on the Examioation of the Administrative and Budgetary 
Procedures of the United Nations", United Nations Document A6407 in United Nations, 
Officia1 Records of the UNGA, Fourth Special Session, Annexes. 



our differences, an agreed solution is not yet at hax~d.'*~ 

The question then was how a solution could be found. Those rnembers supportkg 

collective responsibiiity finally had to address the issue of applying Article 19, which 

would prevent the Soviets and the French fkom voting due to their accumulated arrears. 

On April8, as if challenging the General Assembly to foliow through on this threat, 

representatives fiom both nations pubiicly balked at accepting any financial consequences 

of the two peacekeeping operations including their share of the payments on the principal 

and interest on the UN bonds.50 Thus, as the 110 members of the General Assembly 

prepared for the special session, the Organization continued to barely balance itself on a 

precipice, knowing that the struggle between its rnembers during the new session could 

spell either its sunival or death. 

On April8 the financing of UN peacekeeping was not on the minds of many 

Canadians- They were busy voting in a general election that would usher in a new era in 

Canadian politics dominated more by nuclear weapons and relations with the United 

States than the survival of the United ~ations." The campaign between John Diefenbaker 

and Lester Pearson had k e n  a nasty one and had taken its toU on both leaders. Central to 

the debates between Liberals and Conservatives was the nation's ability to rernain distinct 

49 Statement by Francis PLimpton to the Working Group, April 1, 1963, UN Document 
MAC. 1 13-26 in Ibid.. 

New York Times, April9, 1963. 
\ 
\ 

There are several excellent works on the 1963 election. These include, John English 
The Worldlv Years: The Life of Lester Pearson. 1949- 1972; (Toronto, 1992) and Jack 
Graoatstein, Canada 1957- 1967: The Years of Uncertaintv and Innovation, (Toronto, 
1986). 
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fiom its superpower neighbour whose dernands that Canada accept nuclear weapons and 

toe the American line on the Cold War were perceived as a direct threat to the nation's 

very independen~e.~~ Using the new "political technology of poils, focus groups and 

media consultants" to defeat Diefenbaker's folksy, grass-roots approach to voters, Lester 

Pearson became Prime Minister with a minonty govenunent of 129 ~eats . '~  

After almost seven years of dealing with an indecisive and dithering Prime 

Minister, the DEA welcomed Pearson's nse to power. While its members had corne to 

respect Howard Green to some extent, Pearson's appointment of Paul Martin as the 

Minister responsible for External Affairs was greeted with great satisfaction in the offices 

and halls of the East Bloc. Martin, who had been in politics since 1935, had a strong 

background in international law and international studies and had often participated in UN 

affairs as part of the Canadian delegation when he was a member of Louis St. Laurent's 

cabinet." Given his background and interests, it was fully expected that the Prime 

Minister would also have a hand in shaping Canada's foreign policy over the course of  his 

terni in office. But as Prime Minister, Pearson Limited his meddling in DEA business, 

S2 John English, The Worldlv Years, Chapter 8. Walter Gordon, one of the party's chief 
strategists, considered Pearson's foreign policy expenence to be a detriment in a carnpaign 
dorninated by domestic issues and Diefenbaker's indecisiveness. See John Hilliker and 
Donald Barry, Canada's De~artment of External Affaus: Volume Two 1 946- 1 968, 
(Montreal, 1999, pp. 249-250. 

53 English, p. 265. 

" Hilliker and Barry, pp. 252-253. 



giving Martin considerable Liberty in the making and implementation of strategys5 This 

fkee rein would be reflected in subtle changes to some elements of Canada's external 

intetests and more marked diversions in others. 

Martin and Pearson shared an attachment to the principles on which 
post-war Canadian external policy had been based, and those who 
worked closely with the minister were aware that he, too, was 
sensitive to the importance of adaptation to meet new dernands. 
But as the member of the cabinet with day-to-day responsibility for 
foreign affairs he had constantly to face the constraints upon change 
as well as the opportunity for change? 

With regards to the United Nations, Martin sought the advice of his more experienced 

colieagues for the fkst few months of his tenure, including Norman Robertson who 

continued as Under-~ecretary." 

For the Canadian delegation at the UN it was business as usual despite the 

changing ofthe guard in Ottawa. OnMay 3, Iess than two weeks before the opening of 

the special session, Francis Plrmpton called a meeting of the western delegations who had 

participated in the Workùig Group to reiterate his govemment's opposition to a general 

funding formula for ONUC, UNEF and funire large-scale peacekeeping operations. He 

SS Arthur Andrew, The Rise and Fall of a Middle Power:Canadian Diplornacv fkom King 
to Mulroney, (Toronto, 1993), pp. 72-73. This is not to Say that Pearson did not influence 
foreign policy at all. He remained committed to the organizations he had helped create, 
inciuding NATO and the UN. "His rnind was open to the need to take account of 
changing circumstances," DEA histonans Hilliker and Barry note. "He therefore was 
inclined to innovation, both in developing long-term objectives and in dealing with sudden 
crises." Hilliker and Barry, p. 250. 

56 Hjliiker and Barry, p. 253. 

" Ibid., p. 74. See also Confidential Memo fkom Robertson to Martin, Aprii 25, 1963 in 
DEA file 5475-AY-40, pt. 26, Vol. 99. 



asked his colleagues to convince the underdeveloped countries that any formula assessing 

the United States in excess of thrty-three and a t h d  percent "would result in a 

cofiontation between the UN and the USA Congress which could have most serious 

effe~ts."'~ He also repeated his proposals for the fïnancing of ONUC and UNEF for the 

remainder of the year and stated that his govemment would be willing to make some 

voluntary contnbutions "provided that a number of other countries will do likewise and 

provided sharing is fair and reasonable. "59 The Canadian delegation syrnpathized wit h 

Pùmpton's predicament and prornised not to put forward any resolutions that would 

increase the Amencan assessment .60 

PERMISNY to DEA, May 3, 1963 in Ibid.. 

Plimpton said that for the period July 1, 1962 to June 30, 1963 the costs of UNEF and 
ONUC should be paid for from UN cash resources including bond sales and that no 
additional assessments should be tabled to cover this period. For the remainder of the 
year, the two operations were to be financed by separate resolutions rather than a common 
formula. If the costs of UNEF could be held to $5 million for the remainder of 1963 there 
was every possibility that the regular scale could be implemented (with reductions to 
LDCs) to pay for the operation. For ONUC, the first $10 million would be financed using 
the regular scale with a 50 percent reduction for LDCs, provided that they showed some 
willingness to pay and that they paid their arrears by June 30 1964 equal to that due for 
the second haIf of 1963. Plimpton defined LDCs as follows: Latin Arnerica; ali of Afirica 
except South Afkica; ail of Asia except Japan; Iceland, Ireland, Greece, Spain and 
Portugal. He defined '%oluntary contributions" as cash or waivers of reimbursements of 
costs by govemments who had provided services and materiel to the Congo or UNEF 
operations. See Ibid.. 

" PERMISNY to DEA, May 3, 1963. DEA file 5475-AY-40, pt. 27, Vol. 99. On May 7, 
Plunpton offered a forma1 resolution for financing ONUC for the second half of 1963. 
The resolution requested that each Member State write a letter to the Secretary General 
prornising prompt payment for any unpaid assessments as well as those for the second half 
of the year. The breakdown of the costs was similar to other resolutions with the first $1 O 
million assessed to al1 members based on the regular scale and the rest based on a 
reduction for LDCs provided they stated in writing their intention to pay some amount 
towards the costs of ONUC and that other States make voluntary contributions to make 
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A week later another meeting of the western powers concluded with a decision to 

hold face-to face negotiations with the lesser developed nations (LDCs) with Canada's 

William Barton acting as the chair of the negotiating team Barton was a natural choice 

for the position because he was well k e d  and tmsted by the representatives of the LDCs. 

"It was just one of those situations where individual personalities seemed to help to move 

things along, and we felt that we could use our position to moderate the two sides," he 

noted later with some modesty6' Ultimately ten delegates, five representing LDCs and 

five representing developed nations, would deliberate informally for almost a month, even 

as the Special Session was takùig place, so as to ensure that the session was not a 

complete waste of These negotiations were held in two phases. The first, where 

resolutions were developed and then taken back to the respective larger groups, took 

place between May 10 and May 3 1. The second, which ran fkom June 1 to June 19, dealt 

up for any shortfalls. This draft resolution was presented to members on May 10, 1963. 
See PERMISNY to DEA, May 7, 1963 in Ibid. and PERMISNY to DEA, May 10, 1963 
in DEA file 6386-H-40, pt. 3, Vol. 150. 

Interview with William Barton, March 26, 1996. But Chadwick Alger who acted as an 
observer of the Special Session later wrote that Barton was instrumental in the creation of 
the resolutions that would eventually be accepted by the General Assembly. See 
Chadwick Alger, 'Wegotiating a Consensus on Peacekeeping Finance: The United Nations 
Special General Assembly Session of 1963" in Johan Kauham, ed., Effective 
Neeotiation: Case Studies in Conference Diolomacv, (Netherlands, 1 9 89), Chapter 1. 
Barton had been with the DEA since 1952 and in 196 1 he took over from Charles Ritchie 
as Deputy Minister at the UN. He was in charge of the Canadian delegation at the Fifth 
Cornmittee until Paul Tremblay took over in 1963. 

62 For the LDCs the negotiating tearn was made up of Argentha, Brazil, India, Nigeria and 
Pakistan; for the developed nations Canada, the Netherlands, Sweden, the UK and the US. 
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with the re-working of the resolutions after they were rejected by the Afro-Asian bloc.63 

At several stages the negotiations almost broke down, leaving Barton to wonder, "how 

long can this performance go on?" 

Barton's concerns left the DEA wondering if the best they could hope for was a 

short term formula to cover the costs of ONUC and UNEF to the end of 1963. The 

United States was preparing a resolution along these lines and the Canadian delegation 

was hopeful that the Arnericans would take the lead in convincing the rest of the General 

Assembly of its timeliness and advantages? The delegation had given up hope of 

changing attitudes on the part of the Soviets the French and other Member States who 

refbsed to pay their assessments because "the basic cause of this attitude is not susceptible 

to a solution since a political compromise on the United Nations role and responsibility for 

peace-keeping is not likely in the immediate I ù t ~ r e . ' ~  

In a memorandum to Cabinet on May 8, Martin revealed his pragmatic side in 

discussing the special session. W e  maintahhg that Canada should "seek to promote an 

improvement in the United Nations' financial position in general," he also encouraged a 

harder iine on the nation's fuiancial cornmitment, specifically any additional burden the 

63 Alger, p. I 1. 

64 Interview with Barton, March 26, 1996. 

65 NO Author, "Background Paper on United Nations Finances: Fourth Special Session of 
the United Nations General Assembly", May 8, 1963 in DEA fde 6386-H-40, pt. 3, Vol. 
150. 



government should agree to for the second half of the year." Although the Canadian 

delegation should support acceptable Western resolutions to cover the costs of 

peacekeeping, he insisteci that ali Member States, even those lesser developed countnes, 

demonstrate "financial responsib iiity... especiauy as regards prompt payrnent of 

assessrnents and arrears?' He also insisted that reductions to the assessments of the 

LDCs be as low as possible. He instructed the delegation to offer kee air transportation 

or to waive certain reimbwseable costs so long as this was acceptable to the Department 

of National Defence. 

The Cabinet accepted these recommendations a few days later. For ail of his 

bravado about holding the line on reductions to LDCs, Martin knew that there would be a 

considerable shortfali in fùnds for ONUC and UNEF for the latter part of the year. U 

Thant had already announced that ONUC alone would require more than $83 million to 

operate for the rest of the ~ e a r . ~ ~  In a memo written the week after the Cabinet approved 

bis plans, Martin admitted that Canada would have to make some kind of voluntary 

contribution over and above its offer of RCAF aircrafL7O He estimated that the shortfall 

67 Paul Martin, "Memorandum to Cabinet", May 8, 1963 in Ibid.. 

69 The exact amount was $83,745,000 of which $68,645,000 was for operating costs to be 
incurred directly by the UN and $15,100,000 representing amounts to be reimbursed to 
govemments providing contingents to the operation. See United Nations, Office of the 
Secretary General, "United Nations Operation in the Congo: costs estimates for 1963" 
Document A/5416 and Annexes, in Official Records of the General AssembIv, Fourth 
Special Session. 

'O Paul Martin, undated memorandum to CANDELNY and PERMISNY, in DEA file 
6386-H-40, pt. 3,  Vol. 150. 



might range between $4 and % 10 million and that Canada's share could be between 

%240,000 and $600,000 although he assurned that with the offer of transportation the 

Canadian share would not exceed $500,000 .'' 

The cash contribution had not been an easy sen, particularly to mernbers of the 

Department of Finance whose deternination to hold the ihe on Canadian generosity had 

not dulied after the change in government. In particular Wynne Plumptre and Dudley 

Bignell were deeply concerned that the donation was being given to show the Canadian 

public that the governent was cornmitted to helping the Organization continue the 

peacekeeping tradition begun by the curent Prime Minister. But both men womed that 

this gesture would set a dangerous precedent in the UN, leading some Member States to 

believe that in future Canada could be counted on to pay more than its regularly assessed 

percentage of peacekeeping costs." 

My feeling is that before our Delegation makes any grand gesture it 
should ascertain definitely what the USA intends to offer. Also it 
should take into consideration what the British, Italians, Japanese 
and others are prepared to give. This would seem to be a fair 
approach, don't you think, in the light of our contemplated airlift 

7' - Ibid.. Martin instructed the delegation at the UN to offer airlift facilities in the form of 
six RCAF North Star and C 130 aircrafi and 250 personnel in the Congo for the period 
July 1 to December 3 1, 1963. The cost of flying alone, based on flying hours over the six 
month period was over $1 million; the cost for the personnel was approxirnately $300,000. 
He also agreed ta a cash donation not exceeding $500,000 "for the purpose of defiaying 
the shortfall resulting fkom reductions offend to less-developed countnes." See also 
PERMISNY to Geoff Murray, May 22, 1963 in DEA file 6386-H-40, pt. 3, Vol. 150. But 
the Department of Defence insisted that these estimates were too low; its figures 
suggested that providing the UN with RCAF planes would range fkom $2 to $2.9 million. 
See Paul Hellyer to Paul Martin, May 3 1, 1963 in Ibid.. 

72 Bignell to Plumptre, Undated, in Department of Finance file 8204- 13-2, pt. 1, Vol. 
3855. 



offer and our past steadfast support of ONUC and UNEF, not to 
mention UN activities in general? There appears no need to feel 
any compulsion to display an overly generous attitude which could 
create for us a difficult precedent when future UN peacekeeping 
operations arise and when perhaps our sympathies rnay be less 
aroused. 73 

Neither the DEA nor the Department of Finance knew just what to expect when the 

Special Session convened on May 14. With the exception of the opening and closing 

pienaries, all of the discussions for the session took place within the Fifth Cornmittee. 

That morning U Thant announced in a report on the Organization's finances that the UN 

had a deficit of $93.9 million, an increase of aimost $20 million fiom the previous 

December. He projected that the deficit would increase to over S 100 million by the end of 

June based on the costs of the two major peacekeeping operations and the outstanding 

assessments owed by certain members." The Secretary General noted that sorne 

inprovernent had been made shce the beginning of the year on the collection of arrears, 

but that sixty-nine members stiU owed the Organization over $100 million in past dues for 

both regular budget and peacekeeping asses~ments.~~ He also reported disappointhg bond 

73 - Ibid.. After this last paragraph Plumptre wrote "Yes. I agree with these points." 

" Office of the Secretary General, "United Nations financial position and prospects", 
Document NC.5/974 in UNGA, Official Records, Fourth Special Session. 

75 U Thant noted that arrears had been received from thirty-eight Member States totalling 
$15,480,302. This amount was broken d o m  as follows: $11,302,299 for the regular 
budget for 1962 and prior years; $298,254 for UNEF; $3,863,006 for ONUC and $16,743 
for the balance due to the Working Capital Funding during 1962. Of the $106,206,765 
still owed to the UN by the sixty-nine members, $72,353,883 was due to ONUC by sixty- 
four members and $27,349,58 1 was due by fifty-three members to UNEF. See Ibid.. 
Bolivia, Cuba, Hungary, Paraguay and the United Arab Republic paid part of their 
overdue assessments the day before the start of the special session so that they would 
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sales and requested that the General Assembly extend the deadline for their purchase to 

the end of the year." 

The Fiflh Committee's was asked to evaluate and assess the Working Group's 

final report. All Member States would have the opportunity to put forward their positions 

on the report and the issue of financhg generally through oral and written statements to 

the cornmittee members who would then relate their findings back to the Assembly within 

two week~.~'  But the session's work was quickly thrown into disarray when the head of 

the Soviet delegation, Nikolai Fedorenko, announced that his govemment would not pay 

its share of any expenses assumed by the LIN that were ''unianlawfully voted by the General 

Assernbl~."~~ In addition to the costs of ONUC and UNEF and the principal and interest 

payrnents on the UN bonds, Fedorenko stated that it would not contribute to the 

Commission for the Unification and Rehabilitation in Korea, the UN Truce SupeMsion in 

Palestine and the UN'S field services. While the Soviet Union agreed to participate in 

technical assistance activities by sending its own experts to developing nations, it would 

not finance the sending of experts ftom other nations, particularly the United States. He 

retain their voting privileges in the Assembly. The Haitian delegate paid part of its 
governrnent's debt at 3 p.m on May 14 when the session began. See The New York 
Times, May 14, 1963. 

76 - Ibid.. See also Statement by U Thant to the Fifth Committee at its 984th meeting, May 
15, 1963 in Officia1 Records, Fourth Special Session. 

77 Resolution 1854 B (XVII) in Ibid.. See also Chadwick Alger, Wegotiating a 
Consensus on Peacekeeping Finance", p. 15. 

'* Nikolai Fedorenko to Fifth Committee, May 22, 1963, 986th Meeting, in Officia1 
Records, Fourth Special Session. 



wamed that "no threat or attempts at blackmail could succeed in changing the Soviet 

Union's attit~de."'~ 

The West was dumbfounded by the announcement. Meetings of the Fifth 

Committee disintegrated into Cold War rhetoric as Francis Plimpton repeatedly accused 

the Soviets of attempting to b a n h p t  the Organization and undermining the success of 

ONUC.*~ He cailed the Soviet statement "a cracked phonograph record played so many 

times ... one has no difficulty in remembering the old word~."~'  The war of words between 

the two nations continued for the rest of the week, forcing the Canadian delegate, Paul 

Tremblay, to remind his colleagues of the purpose of the meetings. 

The Committee must resolve two problems. On the one hand the 
urgent financial needs of the United Nations must be met; on the 
other hand, certain fundamental principles must be formulated to 
govern the equitable apportionment of the costs of fiiture 
operations. If we, as members of the United Nations, are unable to 
resolve Our basic differences over a financiaily sound and equitable 
method of  insuring the Organization of the necessary fûnds, 
including the prompt payrnent of previous assessments, the United 
Nations stands in real danger of becoming no more than an 
expensive shell around a rnarble podium for the delivery of polite 
speeches which set out national positions, but rnake no real 
contribution to the advancement of the aims of the ~har ter .~ '  

Tremblay concluded, "1 sincerely hope that those rnembers for which the United Nations 

Ibid.. - 

" - Ibid.. 

82 Paul Tremblay to the Fifth Cornmittee, May 29, 1963, 989th meeting, in Ibid. and 
Department of Finance file 8204-03-2, pt. 1, Vol. 4284. 



represents a living and dynamic reality on the modem international scene, will consider 

with smpaathy the financial difficulties threatening to paralyze Our Organizat ion.'"3 

As these meetings progressed, so too did the informal discussions within the 

smailer group of LDCs and developed nations. Although there was debate over the 

wording of some of the main issues, the ten members did arrive at four principles which 

would evennidy work their way into resoiution~.~ These principles included a 

recognition of collective responsibility, the willingness of industrialized nations to take on 

a greater share of the costs of large-scale peacekeeping operations, the necessity of 

voluntas, contributions, and the special responsibilities of the permanent members of the 

Security C o ~ n c i l . ~ ~  Just getting to this stage had been difficult, particularly since the 

United States "tended to convey an attitude of moral superiority in discussions with the 

LDC that at tirnes seemed to the LDC to border on condescen~ion."~~ Both the US and 

Great Bntain wanted to hold a firm h e  on concessions to the non-industrialized Member 

84 PERMISNY to DEA, May 3 1, 1963 in DEA N e  5475-AY-40, pt. 27, Vol. 99. See ako 
Chadwick Alger, 'Wegotiating Consensus.. .", p. 19. The biggest problem lay in the 
wording of a resolution that would deal with '%ctims" and "aggressors" and the financial 
responsibilities of the latter. This would not be resolved until June 1 2 when the Afro- 
Asian group accepted a two part clause which read: "That special consideration be given 
to the situation of Member States which are victims of events which led to a peacekeeping 
operation" and 'When the General Assembly determines that a Member State or Member 
States are responsible for acts which led to a peacekeeping operation, it should give the 
rnatter appropriate consideration." See Alger, p. 27. 

8s Alger, p. 19. 

86 Ibid., p. 2 1. Barton said the US was "too bloody-minded about everything." Interview, 
March 26, 1996. 



States and this stubbomness led to delays and f?ayed tempers on both sides of the 

negotiating table.87 

While the representatives of the two groups presented these prlliciples to their 

respective blocs, meetings of the Fifih Committee continued and were shaped to some 

extent by the knowledge that the outcome of the negotiations in the smaller group would 

have a profouad impact on the committee proposais to the General Assembly. In an effort 

to push things along, fifteen Member States, including Canada and the United States, 

publicly agreed to contnbute almost $4 million to make up for the deficit created by 

offering LDCs a fifty-five percent reduction in their ONUC and UNEF asses~rnents.~~ 

But many f i c a n  and Asian members were not impressed and insisted that they be given 

even greater reduct ion~.~~ Furthemore, they insisted that some provision be made within 

the resolution to ernphasize the responsibility of those nations whose actions necessitated 

87 Interview with Barton, March 26, 1996. Based on the principles arrived at through 
these negotiations, the US would have to pay $2.2 million in voluntary contributions, 
which Plimpton argued was $200,000 more than its acceptable share. This caused 
irritation arnongst the other developed nations because it was the US that had pushed so 
hard for voluntary contributions in the f is t  place. The State Department claimed while 
the President could take $2 million from his emergency h d ,  he could not appropriate the 
extra money without Congressional approval. Many of the developed nations did no t 
believe this story. See also Alger, p. 23. 

New York Times, June 4, 1963. 

89 The bloc wanted a sixty-five percent reduction. This reduction was to take effect after 
the first $3 million for ONUC and the first $2.5 million for UNEF had k e n  raised using 
the regular budget assessment method. See Fifth Committee meetings, June 6- 1 1, 1963, 
994th-997th meetings, in UNGA, Officia1 Records, Fourth Special Session, Documents 
A/C.5/SR.994 - A/C/SR.997. 



the creation of a peacekeeping force in the first place.w The bloc also proposed the 

creation of a peace fùnd on which the UN could draw to pay for future operations. Alex 

Quaison-Sackey, the Ghanian representative on the Fifth Committee, suggested that the 

fûnd would be made up of voluntary contributions, not just fï-om Member States but also 

fkom private individuals and o r g ~ t i o n s  who were interested in the maintenance of 

peace and security9' 

The Soviets also insisted on getting in as many statements opposing any 

resolutions and even threatened to boycott the session if any resolutions un ONUC and 

UNEF were passed. While the Kennedy administration received this news calmly and 

brushed it off as an idle threat, it recognized that such beüicosity could be used to the 

Western advantage if oniy to further isolate the In order to do this, however, 

the US and its allies would have to convince France to reverse its position on ONUC and 

this was highly unlikely. In the weeks leading up to the special session, the French 

representative in the Fifth Cornmittee, Roger Seydoux, had steadfastiy adhered to his 

government's position that the General Assembly was not a world govemment and could 

Ibid.. - 
9 1 Alex Quaison-Sackey to Fifth Committee, June 6 ,  1963, 994th meeting, in UNGA, 
Officia1 Records, Fourth Special Session. 

E.L.M. Burns to William Barton, June 10, 1963 in Department of Finance file 8204-05- 
1, pt. 1, Vol. 3855. Burns wrote the memo f?om Geneva where he was part ofthe 
Canadian delegation to the d i s m e n t  conference. He based his thoughts on a 
conversation with Richard Gardner the American Deputy Assistant Secretary of State for 
International Organization Affa~s.  See also New York Times, June 7 and 8, 1963 for an 
assessment of the Soviet position. 



not force any member to accept a position it did not agree ~ i t h . ~ ~  

The smaller working group was finally able to cobble together a tentative 

agreement on how to raise the money necessary for the operation of the two peacekeeping 

forces. On June 17, just ten days before the close of the special session, the LDCs agreed 

to the original fifty- five percent reduc t ion in exchange for concessions regarding their 

demands that "aggressor nations" be required to pay a larger share of the costs of these 

operations? In ail there were five draft resolutions put forward to the Fifth Cornmittee 

and Canada acted as a CO-sponsor for each one.95 In announcing his government's 

support for the resolutions, Paul Tremblay noted that "the adoption of these resolutions 

will not perhaps provide a final solution to the financial difficulties besetting Our 

Organization. However, they do give us the hope that we are corning closer to such a 

93 Roger Seydow to Fifih Cornmittee, June 14, 1963,998th meeting, in UNGA Officiai 
Records, Fourth Special Session, Document A/C .S/SR.998. 

94 New York Timeq June 18, 1963. 

95 Canada was one of thirty sponsors for each of the resolutions. These resolutions 
included two separate resolutions on ONUC and UNEF, a resolution on the payment of 
arrears, one layuig down the principle of collective responsibility in peacekeeping 
operations and one extending the sale of UN bonds to the end of 1963. The third of these 
resolutions, the one calling for collective responsibility, provided that the more 
economically deveioped countries and the p e m e n t  members of the Security Council pay 
a larger proportion than the i  assessrnent to the regular budget while the LDCs should pay 
less. See draft resolutions AIC.SK.782-L.786, June 20, 1963, 999th meeting, in UNGA, 
Officia1 Records, Fourth Special Session, Document AIC.5/SR.999. Two resolutions 
were added later; the first called for an investigation into the creation of a peace fùnd 
whiie the other called for a continuation of the Workiog Group's study to find a new scale 
of  assessments. See draft resolutions A/CS/L. 787-788, June 25, 1963, 1004th meeting, 
in Ibid.. 



solution.'*6 Adlai Stevenson, the chief Arnerican delegate to the session, called the 

meeting a ''landmark'7 occasion and applauded the change in attitude h m  desperation to 

confidence within the ~ommittee.~~ 

The Committee passed ail of the resolutions on June 25, two days before the end 

of the special session. They were then given to the General Assembly which passed all of 

them at the last meeting of the session on June 27.98 Publicly its rnembers were in a self- 

congratulatory mood, but in tmth there was little to celebrate. The United States had 

corne to the session insisting that it had abandoned its blank cheque policy and dernanding 

that alI Member States, including those less economically developed, play a greater role in 

sharing the burden of peacekeeping costs. By the end of the session, however, it was still 

overcontributing to these costs and LDCs had Iittle reason to fear that this position would 

change. While the Assembly had passed resolutions on the financing of ONUC and 

UNEF, there was no guarantee that the UN'S delinquent Member States would suddenly 

accept their responsibilities, resulting in the quick replenishrnent of the 0rganVation7s 

coffers. Furthemore, with the Soviets and the French still refusing to pay their share of 

the peacekeeping bill, it was iikely that the UN'S financial woes would continue for some 

96 Paul Tremblay to the Fifth Cornmittee, June 2 1, 1963, 1 O0 1 st meeting, in Ibid.. See also 
DEA file 6-1 963/14, Vol. 3468 for department copy of the speech. 

97 Adlai Stevenson to Fifth Committee, June 21, 1963, 100 1st meeting, in UNGA, Oficial 
Records, Fourth Special Session, Document A/C.S/SR. 100 1. 

98 Resolutions 1874 (S-IV)-Resolution 1880 (S-IV) in "Resolutions adopted on the report 
of the Fifth Committee," at the General Assembly's 1205th meeting, June 27, 1963 in 
UNGA, Official Records, Fourth Special Session, Plenary Meetings, Agenda Item 7. The 
vote was the last piece of business conducted by the Assembly at the session. 
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tirne to corne. The resolution calhg peacekeeping a collective responsibility was, not 

surprisingly, deliberately vague, and by emphasizing the obligations of industrialized States 

and the permanent members of the Security Council, the ernphasis was less on equality and 

collectivity and more of the continuhg economic gap between the have and have-not 

nations of the UN. Furthemore, and perhaps most irnportantly, both the deriberations of 

the working groups and the special session revealed that the West lacked a strong leader to 

guide its position on the financhg issue. With the United States theoretically and 

principally opposed to paying more than what it perceived to be fair, the other developed 

nations, including Canada, could only take a wait-and-see attitude in the hopes that the 

State Department and the Congress would change their minds. 

The limited success enjoyed by ONUC peacekeepers in the Congo was the only 

bright spot for that mission in 1963. In New York, the special session on the h c i n g  of 

peacekeeping revealed the continuhg divisions between Member States and their 

unwillingness to overcome their differences for the sake of the Organization's financial 

sunival. The Working Group abandoned any hope of finding a solution to the problem 

and the Canadian delegation's futile attempts to press for collective responsibility fell on 

deaf ears. Separate discussions between the developed nations and LDCs resulted in some 

progress towards a better understanding of each side's position, but did not lead to any 

long terrn resolutions that would ensure that future large-scale peacekeeping operations 

would have a healthier existence than the one provided to ONUC. 

Surveying the damage fiom a more objective point of view, Secretary General U 

Thant h U y  decided to take rnatters into his own hands. He was fed up with the lack of 
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progress and the hand-to-mouth method of feeding ONUC to ensure its sumival. On July 

13, 1963 he announced that UN forces would pull out of the Congo regardless of the 

political situation in the Afican state by the end of the year. That date would eventually 

change to the summer of 1964, but there was no doubt that the UN presence in the Congo 

would corne to an end one way or the other within the near future. What the General 

Assembly, and particularly its western members had refused to acknowledge, U Thant was 

willing to accept - that the UN had failed in its attempts to finance a large-scale 

peacekeeping operation not so much because of its inability to raise the necessary funds, 

but because of its membership's unwillingness to overcome its political difierences to act 

as united nations in peacekeeping operations. 



CHAPTER SEVEN 

NO HAPPY ENDINGS, 

NO NEW BEGINNINGS 



The bewildering advances made by modem science and technology, 
and the far-reaching and largely unforeseen polit ical changes which 
have corne about in the world, ever since the Charter of the United 
Nations was signed, have as their consequences that the fate of 
mankind today is at the mercy of physical and political forces of a 
scale and magnitude hitherto unknown in history. To harmonize 
and control these forces in the interests of peace and the bettement 
of humanity as a whole is the primary purpose and the solemn duty 
of the United Nations. That the United Nations should fail in that 
task or ignore that duty is to us unthinkable. It would rnean that 
the world community would thereby forfeit its brightest, and 
perhaps its last, hope of establishing an effective control over its 
own future destiny. No sacrifice or obligation which membership 
of the United Nations could possibly involve for any of us could 
ever just* so foolish and short-sighted a betrayal of our larger 
interests. 

Sean F. Lemass, Prime Minister of Ireland 
to the General Assembly, October 1 7, 1963 ' 

It seems to me that our concems fa11 broadly under two headings: 
first, how to provide for the fùture; and second, how to take care of 
the past. Perhaps the order should be reversed, since failure to take 
care of the past may not leave us with much of a fùture. 

Secretary General U Thant to the Working 
Grou p' 

' Sean F. Lemass, in Michael Prosser, ed., Sow the Wind. Reap the Whirlwind, p. 100. 

U Thant, Statement to the Working Group of Twenty-One, September 9, 1964 in 
Cordier and Harrelson, eds. Public Paoers of the Secretaries General, Vol-VI, p. 648. 
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On June 30, 1964 the last UN peacekeeper lefi the Congo, thus ending the most 

expensive peacekeeping mission in the UN'S nineteen year history. The operation had 

been a noose around the Organization's neck ahnost kom its inception, and its 

repercussions would be felt for decades to come. The termination of ONUC did not allow 

the UN any great breathing room because it continued to suffer f?om huge debts and 

unpaid assessments. By the end of the year U Thant, the stoic and personable Secretary 

General, would be hospitalized with an ulcer, caused in part by the stress of his position." 

Although he publicly continued to suppon peacekeeping as a major fünction of the 

Organization, those around him noted a sad resignation that history would judge his tenure 

as the head of the UN with mixed emotions? 

The nineteenth session of the United Nations General Assembly was as 

unsuccessful at creating solutions to the Organization's financial crisis as those previous to 

it. As U Thant stniggled to rnake ends meet, he received little support, either financial or 

moral fiom those upon whom he had come to rely. The General Assembly's failed 

atternpt to solve the UN'S money problems the previous summer was yet another 

indication that Mernber States remained deeply divided over hancial responsibility and 

At the time DEA officials publicly stated that a Canadian soldier was the last ONUC 
personnel to leave the Congo. This, they implied, demonstrated Canada's absolute 
cornmitment to the operation nght to the bitter end. However, the New York Times 
published a pho tograph of General Aguiyi Ironsi of Nigeria boarding an aircraft with the 
caption noting that he was the last soldier out of the Congo. See Department of External 
Affairs, External Affairs, September 1964 and New York Times, July 1, 1964. 

U Thant was hospitaiized for several days following surgery on the ulcer. See New 
York Times, December 9, 1964. 

InteMew with William Barton, March 26, 1996. 



obligation to the Organization. 

Although the Canadian govenurient rernained committed to the continuation of 

ONUC into 1964, the Prime Minister and his DEA advisors pnvately lamented the UN'S 

precarious financial position. Neither Pearson nor his governrnent could influence events 

at the UN during ONUC's final phase, and paying its bills on time and in fuli did not aRord 

Canada any greater role or abiiity to set the Organization on the path to financial health. 

Indeed the UN was simply too sick for a middle power like Canada to have much effect on 

its condition; it required a collective effort by all Member States, particularly those whose 

assessments constituted a large percentage of the UN'S budget, to accept their 

responsibilities and acknowledge that the creation of a peacekeeping effort went hand-in- 

hand with its financial upkeep. Instead, many Member States chose to put aside this 

responsibility, preferring to leave it to other nations. The end result was a United Nations 

that could not fùlfil any of its roles effectively, and whose weakened state made it a shell 

of its former strength and influence on the international stage. 

Nineteen-sixty-four would see the beginning of a new and very different 

peacekeeping operation, this tirne on the island of Cyprus in the Meditenanean Sea. The 

creation of this mission brought with it some hope that a determined effort could be made 

to devise a formula to pay for peacekeeping, but the eighteenth and nineteenth sessions 

saw Little in the way of progress in this area. Instead, the two superpowers in the UN, the 

Arnericans and the Soviets, moved even further away f?om supporting the Organization 

leaving some to wonder if it had any hope of swviving into the next decade. 

The latter part of 1963 saw political stability in the Congo taking a tum for the 



worse. The Congolese economy continued to be plagued by low wages, soaiing pnces 

and a lack of foreign currency. The governrnent lacked fiscal direction and seemed 

incapable of stopping the iilegal smuggling of valuable goods Like diamonds and coffee out 

of the country6 While politicians voted themselves salary raises the average worker 

continued to struggle to make wages sufficient for basic swival.  The Congolese 

governent requested assistance fiom several countries, including Canada, in training its 

army. Defence Minister Paul Hellyer was reluctant to have his soldiers participate in such 

a venture because he thought it too expensive and a detriment to Canada's other rnilitary 

On September 30 President Joseph Kasavubu dissolved parliament because it had 

failed to draft a new ~onstitution.~ An independent commission was asked to take over 

the task but was given little more than four months to create the document before it was 

to be voted on by the Congolese people in a referendum. This would be followed by 

' New York Times, October 13, 1963. 

' NO Author, Merno to Paul Martin, July 23, 1963 in DEA file 6386-N-40-1, Box 15 1. 
Belgium, Israel and the United States had also been approached and had agreed to provide 
assistance. Italy had k e n  asked but had not made a h cornmitment. Hellyer also 
objected because the Congolese specifically requested Canadian assistance in the area of 
communications and the Defence Minister argued there was already a shortage of qualified 
French-speaking personnel. Hellyer was also reluctant to send a Brigadier to CO-ordinate 
the training programme; he doubted that the officer would be able to exercise much 
authority given the preponderant role of the Belgians. The author of the memo 
recognized the political implications of Canadian participation in the programme. "If 
Canada, Norway and Italy do not provide assistance, the training rnight be le fi to Belgium 
and Israel, thereby creating an even more controversial situation which could open the 
door to some form of great power involvement such as led to the original United Nat ions 
intervention in the Congo." Martin wro te "1 agree" in the rnargin of the memo. 

New York Times, October 1, 1963. 
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general elections in the spring of 1 964.9 Several thousand soldiers once loyal to the 

breakaway Katangan govenunent were stiu roaming the bushes of that province and to 

most citizens the ANC ( h e e  Nationale Congo Iaise) was seen as more of a threat than a 

protector fiom violence and unrest. l0 The unwillingness of many Katangan soldiers to 

integrate thernselves into the ranks of the ANC Ied to concem about the resurgence of 

the secessionist movement and there was growing fear that the withdrawal of ONUC 

forces fkom the province would lead to hirther mercenary activity.' ' The Secretary 

General, weighing the importance of the Organization's financial problerns with a 

continued presence in the Congo, reluctantly decided to reduce ONUC's strength to a 

total of 5,474 officers and soldiers before the end of the 1963. 

It was no wonder then that Premier Cynlle Adoula requested the continuation of 

ONUC into the fist six months of 1964. The elections were expected to be non-violent, 

but it was hoped that the presence of the troops would have a calming effect on the 

population for the period leading up to and shortly after the vote. The lack of a stronger 

economy coupled with continued political instability left many observers wondering 

whether the continued UN presence would do anything to stem the Congo's continuhg 

detenoration. The Secretary General opposed a further extension of the force's tenn, 

Embassy in Leopoldville to DEA, October 7, 1963 in DEA fiie 6386-H-40, pt. 24, Vol. 
99. 

'O  New York Times, October 13, 1963. 

" Yearbook of the United Nations, 1963, Chapter One. 
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arguing that it "would provide no solution to the remaining problerns of the Congo."" He 

insisted that the Congolese had to take responsibility for their intemal politicai problerns 

whose origïns lay "in the absence of a genuine and sufficient ly widespread sense of 

national identity among the various ethnic groups" making up the population. " He 

offered some assurance that the UN would not abandon the Congo completely by 

highlighting the various cidian operations and technical assistance programmes that were 

in the process of k i n g  implemented pnor to the depamire of the peacekeepers.l4 

If the political and military fiascos of ONUC were elements of the peacekeeping 

mission that Member States would soon rather forget, many diplomats feared its hancial 

stranglehold on the UN would be felt for many years to corne. Neither the West nor the 

lesser developed countries (LDCs) were entirely satisfied with the outcome of the special 

session which had been held during the sumrner of 1963. The West had pushed for a high 

figure for the base amount of peacekeeping costs to be apportioned according to the 

regular budget scale, but the LDCs had baiked at this suggestion. In turn the LDCs had 

demanded extremely high reductions, up to 65 percent, for the costs of large-scale 

missions which the West had opposed. Both sides reIuctantly agreed to a 45 percent 

l 2  U Thant's report to the Security Council on the UN Operation in the Congo, July 1, 
1964 in United Nations Security Councii, Officia1 Records, Nineteenth Session, Document 
S/5682. 

l4 These operations included developing the Congolese education and economic 
conditions, the creation of a public administration, postal services, telecomrnunications 
and other elernents involved in cornrnunity development. See United Nations Yearbook, 
1963, pp. 7- 13 for details. 



reduction for LDCs, but this gave the West little room to manoeuvre and left them 

carrying a heavy financial burden.I5 In its report on the special session, the Canadian 

delegation noted that U Thant would probably be convinced to continue ONUC into 1964 

and "therefore further ad hoc financing arrangement may have to be nego tiated between 

the Western countries and the lesser developed co~ntries."'~ This would force the 

Canadian govermnent to decide wbether it would be willing to make voluntary 

contributions to make up for the expected shortfall caused by the continuation of the 

mission. " 

In offering advice on how to proceed at the eighteenth session, which was 

scheduled to begin on September 17, the delegation concluded that peacekeeping boiled 

down to a question of principle. 

In short, to what degree are national governments prepared to 
accept some form of international authority for the maintenance of 
peace which tends to impinge on national sovereignty. Events at 
the special session seemed to indicate that, with their voting 

l 5  CANDELNY to DEA, "Final Report of the Fifth Cornmittee at the UNGA Fourth 
SpeciaI Session", in DEA file 5475-AY-40, pt. 28, Vol. 99. 

l 6  - Ibid.. Cyrille Adoula, the Congolese Prime Minister had requested the continuation of 
the force for an extended period. The United States suggested continuing ONUC until the 
summer of 1964 on August 23, 1963. See PERMISNY to DEA, August 23 and August 
27, 1963 in Department ofFinance file 8204-13-2, Vol. 3855. 

" - Ibid.. The report reminded the readers that the eighteen nations who had agreed at the 
special session to make voluntary contributions for the costs of ONUC and UNEF for 
1963 still had not reached any firm agreement on how the shortfaU was to be divided. 
"The questions was purposehlly left vague for the tirne being, on the understanding that 
each country would endeavour to rnake a fair and proportionate contribution in order to 
share equitably the amount required, to the best of its ability to do so. During the coming 
months Canada will have to detennine what proportion of the shortfall it is prepared to 
accept and, to decide upon the most appropriate method of rnaking its contribution." 



strength, the Afko-Asians favour placuig responsibility for peace- 
keeping operations in the hands of the General Assembly. 
However, most Afro-Asians are not prepared at this tirne to take 
action which would alienate the Soviet bloc which believes that 
peacekeeping is the responsibility of the Security Council. Instead, 
they prefer to hope for some vague and au-defined sort of 
compromise arrangement conceming responsibility for peace- 
keeping [sic] which would be acceptable to both the USSR and the 
Western countries and which would enable the United Nations to 
fblfill its responsibilities as the Afko-Asians see them.18 

These hopes were not out of sync with the aspirations of the other Western nations, and 

although the Soviets had rejected all previous avenues of compromise, the delegation 

insisted that the search for new ideas continue for as long as was necessary.I9 

On August 22, Congolese Premier Cynlle Adoula, with encouragement ûom the 

United States, requested the continuation of ONUC for the first six months in 1964. The 

re-training of Congolese soldiers and personnel had not progressed to the point where it 

could ensure stability within the nation, and since general elections were scheduled for the 

spring of 1964 it would be necessary for the nation to have a force that could keep the 

peace during that e~en t .~ '  On August 30, the United States requested Canada's support 

for a proposa1 to continue ONUC untïi the summer of 1964 with a force of 3,000 

peacekeepers. The fioancing of the mission would be similar to that for the last half of 

l9 - Ibid.. The report suggested that the search for a compromise during the eighteenth 
session was necessary because the issue of Article 19, which caUed for the suspension of 
the General Assembly vote of those nations in arrears for more than the equivalent of their 
two year assessments, would not be discussed until the nineteenth session in 1964. 

20 PERMISNY to DEA, August 27, 1963 in DEA file 6386-C-40, pt. 25, Vol. 101. 



1963 with the hopes that such an arrangement would be acceptable to the Afro-Asian 

bloc." However, some m c a n  representatives expressed concem about the future of the 

mission and wondered aloud if their governments could not consult with the Congolese to 

find a solution to the on-going problems in that nation. Paul Tremblay, who acted as the 

Canadian representative in discussions with the Arnericans, advised that Ottawa side with 

the US in opposing any prematute withdrawal of the force fiom the Congo, but that any 

proposa1 put forward to the General Assembly have the full support of all African states." 

If this support was obtained then Ottawa should agree to help pay for the force in a 

method similar to that of the last bar of 1963.13 

A week before the beginning of the new session, U Thant acknowledged that "it is 

not reasonable to anticipate the cornplete withdrawal of United Nations military forces 

from the Congo by the end of 1963.'44 He rnaintained that at least 6,000 men would be 

" Paul Tremblay to DEA, August 30, 1963 in DEA file 5475-AY-40, pt. 28, Vol. 99. 

22 Ibid.. 

Even though the Special Session had resulted in an agreement to finance ONUC and 
UNEF through a combination of the regular budget assessments and voluntary 
contributions, arrears for UNEF as of June 30, 1963 amounted to $27.3 million and $72 
million for ONUC; the UN itself was operating at a deficit of $1 14 d o n .  U Thant. 
"Introduction to the Eighteenth Annual Report", August 20, 1963, in UNGA, Officia1 
Records, Eighteenth Session, Document A/5494. 

24 U Thant, Press Conference, September 12, 1963 Andrew Cordier, ed., in Public Papers 
of the Secretaries-GeneraL p. 445. The Secretary General would later tell Paul Martin 
that he felt considerable pressure to continue ONUC whether he liked it or not. He 
blamed the 1960 Secwity Council resolution which led to the creation of the force because 
''under this resolution all Adoula had to do was request continuation of ONUC which the 
UN would then find difficult to refuse." He made these rernarks in response to Martin's 
comment that "ONUC could go on indefinitely." See PEIZMISNY to DEA, October 2, 
1963 in Department of Finance file 8204- 13-2, pt. 1, Vol. 3 855. 



required to adequately discharge the UN's obligations there." 

I will not have a cent to spend ... beyond December 3 1, 1963 ... If 1 
am to proceed with the military operations in the Congo beyond 
1963, I would need a £inancial authorization very quickly, in any 
case not later than the first week of October this year, because 1 
have to readjust the supply pipelines and 1 have to readjust the 
logistics. If 1 am authorized very late in the year - for instance, in 
November or December - the pipelines have to be restored at 
tremendous expense. 26 

In his report to the Sec- Council the Secretary General estirnated that he would need 

at least $25 million to maintain the force fiom January to June 1964.'~ 

In its instructions to the delegation the DEA reminded its representatives that it 

was imperative that a financing resolution for O W C  be passed without postponement . 

Furthemore, since the US was leading the charge to have ONUC contùiued into 1964 it 

seemed k e  an opportune time to press for a peacekeeping scale based on capacity to pay 

wit hout any "ceilings" or "floors" regarding minimums or maximums. *' T hese instructions 

reflected Lester Pearson's own rnisgivings and uncertainties about the UN's financial and 

political position. A few days before giving a speech to the GeneraI Assembiy at the 

'' Report of the Secretary General on the costs estimates for ONUC in UNGA, Officia1 
Records, Eighteenth Session, Document AiC.5/983. 

These suggestions acnially came f?om the Department of Finance whose advice was 
sought by the DEA. No Author, handwritten memo, September 19, 1963 in Department 
ofFinance file 8204-13-2, pt. 1, Vol. 3855. The memo referred to ONUC as "very iffy 
business". Indeed the Fifth Cornmittee would devote 18 of its 53 meetings during the 
eighteenth session to the question of fhancing peacekeeping. See Extemal Affairs, Vol. 
16, No. 2, February 1964 (Ottawa, 1964), pp. 62-63. 



opening session in September, he admitted in an i n t e ~ e w  that the UN would require "a 

g e a i  deal of adjustment," if it was to retum to its former position of strength and 

influence. The sense of collective responsibility was largely absent and rnany members 

used their votes "irresponsibly" because they initially supported UN action but refused to 

take further re~ponsïbility.~~ Pearson's retum to the haii which had made him 

international& farnous was greeted with enthusiasm and c u n ~ s i t y . ~ ~  The Canadian press 

believed his election would lead to greater prestige for the Canadian delegation and its 

policies both in the Assembly and in the v ~ o u s  cornmittees in which Canada was a 

regular parti~ipant.~' In his speech Pearson r e a h e d  "Canada's strong and continuhg 

support for Our world Organization and Our desire to do what we can to help to realize the 

ideals of its ~harter."'~ This included ONUC which ' k a s  a test which this Organization 

had to accept and a duty which it could not ~hirk."~' The Congo mission, the Prime 

Minister noted, was an experiment in peacekeeping which had now "become a practical 

necessity in the conduct of international affairs, and should be provided for as ~uch."'~ 

Before any such provisions could be made, however, he insisted that the Organization had 

29 The Toronto Star, September 1 7, 1963. 

'O The Toronto Star, September 18, 1963. 

" See for example, The Toronto Star, September 24, 1963. 

" Lester Pearson, September 19, 1963 in UNGA, Officia1 Records of the General 
Assemblv, Eighteenth Session, Plenary Meetings, Document NPV. 1208. 

33 Ibid.. 

34 Ibid.. 



to put its own house in order, particularly its finances. 

The United Nations also serves us ail. It provides the only world 
assembly to protect and advance human rights and eeedoms and 
human welfare, to reduce and remove the causes of conflict. It can 
lead us out of the post-war wasteland into greener pastures of a 
creative and secure peace. It cm. But whether it does, whether it 
discharges that great role and ful filis its great responsibilit ies, 
depends on us. When the United Nations fails, its Member 
Govements  fail. When it succeeds, aU the plain and good people 
of ail the world s~cceed.~ '  

In his concluding rernarks, Pearson reminded the assembiy that the UN was eighteen years 

old and recailed the situation when the League of Nations, the UN'S predecessor, 

celebrated the sarne anniversary in 1938. 

That was the year of appeasement, of unawareness, of failure of 
heart and nerve. The eighteenth year of the United Nations opens 
in a climate of greater hope. We can make it the beginning of the 
end of the situation where a man c m  cornmunicate with a missile a 
million miles away, but not with another man whom he watches 
warily over a curtain of fear and suspicion.36 

He cailed the eighteenth session 'the Assembly of opportunity" and asked that Member 

States also rnake it "the Assembly of action for pea~e."~' 

The UN seemed to move in that direction regarding ONUC in late September 

when the US put forward a plan to continue the operation in 1964 which was supported 

by Western and African nations. The Secretary General agreed to a force of 5,000 men 

35 - Ibid.. 

36 - Tbid.. 

37 - Ibid.. 



and promised to do his best to keep costs for the operation between $18 and $20 million.38 

The only way to do this, however, was to reduce the costs of UNEF at the same tirne so 

that the total peacekeeping budget would be considerably lower than previously expected. 

But the DEA was very sceptical about the US idea "of sugaring the ONUC pill" by way of 

UNEF because that was a completely different operation, and its logistics could not be 

accommodated as quickly as those of O N U C . ~ ~  UNEF was an ongoing operation, and 

neither the Advisory Cornmittee on Addst ra t ive  and Budgetary Questions (ACABQ) 

nor the Fifth Cornmittee could be expected to suddenly and swifily make changes to it 

until a proper examination of the effects of such actions could be ana ly~ed .~~  This, it was 

expected, could not take place until mid-October at the latest "by which tirne the ONUC 

item will, presumably, have been dealt with in the Fifth Cornmittee.'" Of greater concem 

to Ottawa was the assumption by the US that the Afio-Asian bloc would agree to repeat 

the formula used for the last half of 1963. There seemed to be no consideration for what 

might happen if they refused. The Canadians failed to take into account the reaction of 

3 8 New York Times, September 25, 1963. When U Thant presented his cost estirnates for 
ONUC for 1964 he suggested that a minimum of 5,350 men would be required for the 
force to have an effect on the maintenance of peace and secunty in the Congo. He 
estirnated the cost to be $19.2 million. CANDELNY to DEA, September 27, 1963 in 
Department of Finance file 8204- 13-2, pt. 1, Vol. 3855. 

39 DEA to PERMISNY, September 30, 1963 in Ibid.. 

" The DEA reminded the Canadian delegation that the government was deeply cornmitted 
to UNEF not only because of its peacekeeping role but because 'îve are impressed with its 
continuhg usefulness as a source of trained personnel for peacekeeping ventures in the 
Middle East and elsewhere. Our assumption is that UNEF's mandate would remain the 
same even though its methods of operation might change." Ibid.. 



the other s d  nations, particularly the Latin Arnencans, who had been less than CO- 

operative with regards to financing peacekeeping on previous occasions. The failure to 

create a strategy for any opposition fiom this quarter would later lead to some confusing 

and tense moments within the Fifth Cornmirtee. Although the US agreed to maintain its 

voluntary contributions for ONUC for the first six months of 1964, there was concern that 

the other Western powers, includùig Canada, would not be so forthcorning in making up 

yet another s h ~ r t f a l l . ~ ~  

We support in pruiciple the continuation of ONüC for the first six 
months of 1964. We could respond favourably to AWcan desire to 
have ONUC continued. We should emphasize however that the 
financing formula should contain a maximum amount assessed at 
regular budget rates and a minimum amount of reductions to the 
LDcs .~~  

At the end of September there was a bnef luU in the funding controversy when it was 

announced that Canada, the United States, Great Britain and other western powers had 

agreed to provide $1.3 d o n  in voluntary contributions towards the maintenance of 

42 - Ibid.. At the end of 1963 Canada had vent  $1 L,92,520 to maintain a presence in the 
Congo. This figure included air Lifi costs, transportation of personnel and supplies. Of 
this just over $6 million was reùnbursable although Canada had waived some of this over 
the previous years in order to assist with the UN'S ongoing hancial cnsis. As of February 
1964, the government was stiU awaiting payment of a h o s t  $850,000. See House of 
Commons, Debates, 1963-1964, Vol. 1, March 4, 1964, p. 5 13. 

43 DEA to PERMISNY, September 30, 1963 in Department of Finance file 8203- 13-2, pt. 
1, Vol. 3855. Dudley Bignell wrote at the end of this telegram "The Afio-Asians don't 
seem to have any objections to contiming the financing formula adopted at the 4th [sic] 
Special session. Could it be that they have received some pnvate assurances fio the US 
that offsetting reductions will be make in UNEF?'This comment is dated October 3, 
1963. 
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ONUC for the first six months of 1964." The Congolese govemment prornised to pay 

$3.2 million towards the costs of rnaintaining the force, thereby further reducing the 

amount to be provided by the  UN.^' The United States had also agreed to help rnake up 

any additional shortfalls with a special donation over and above its regular and voluntary 

 contribution^.^^ Based on the 1963 formula, the cost estimates provided by the Secretary 

General and taking into account the contributions of the Congolese and Amencan 

govemrnents, the delegation estirnated that Canada's share of ONUC would be $500,000 

based on the regular budget and $80,000 in voluntary contn%utions." Armed with this 

support U Thant privately told some representatives that he would give the Assembly until 

October 12 to reach a decision on financi~g.~~ 

Now the problem was that there was little t h e  for a legitimate and detailed 

discussion in the Fifth Cornmittee. The pressure was on to push forward a resolution to 

the General Assembly and this did not sit well with some Member States, particularly the 

Latin Americans, some of whom were opposed to maintainhg the formula developed in 

44 New York Times, October 1, 1963. 

4' Cynlle Adoula hformed U Thant of bis nation's intentions on September 25. See 
CANDELNY to DEA, September 27, 1963 in Department of Finance file 8204- 13-2, pt. 
1, Vol. 3855. He later repeated his promise in a statement to the General Assembly on 
October 8, 1963. See New York Times, October 9, 1963. 

46 New York Times, October 1, 1963. The US contniution of $772,700 was subject to 
Congressional approval. 

47 PERMISNY to DEA, October 2, 1963 in Department of Finance file 8204- 13-2, pt. 1, 
Vol. 3855. 

48 - Ibid.. 



the Special Session.49 In addition, Canadian delegates complained, few speakers in the 

comrnittee seemed adequately prepared to discuss the issues and there was confusion 

about the state of potential drafi resolutions and whether all delegations would be able to 

get their hands on them before the sessions began the following dayS5O Their fears were 

confirmed when the fkst FZth Committee meeting of the new session lasted ten minutes 

because no draft resolution was available and no speakers indicated an interest in 

providing a starting point for the discussions.'' The delegation admitted, however, that 

despite the objections of the Latin Americans, the wide support for the continuation of the 

funding formula applied for 1963, would mean that negotiations for financing the first six 

months of 1964 might not be neces~ary.'~ Furthermore, although the ACABQ had 

suggested in its report that ONUC's costs be fbrther reduced to $18.2 million, it was 

49 PERMISNY to DEA., October 1, 1963 in Department of Finance fle 8204-13-2, pt. 1, 
Vol. 3855. Argentins, for exarnple, was opposed to any resolution based on the formula. 
Its delegation wanted an assessrnent of less than $50,000 which could be accomplished 
through economies in the operation, reducing the force levels, asking the Congolese to 
pay more than $3 -2 million and continuing ONUC for l e s  than six rnonths. See 
CANDELNY to DEA, October 2, 1963 in Department of Finance file 8204-13-2, pt. 1, 
Vol. 3855. 

Ibid.. 

" CAMDELN'Y to DEA, October 2, 1963 in Ibid.. 

'* - Ibid.. However, there was already conceni about the potential for trouble if ONUC 
continued past June of the following year. The US attempted to allay these fears by 
insisting that the formula only applied to the frst six months of 1964 and that it was 
anticipated by all members that the force would not continue for longer than that period. 
The Fifth Committee met again the following day but only to hear the Soviets expound on 
their traditional opposition to ONUC as a whole. Paul Tremblay did not expect to speak 
until the following week and his statement was expected to voice support for the 
continuation of the operation and its willingness to make a voluntary contribution. See 
PERMISNY to DEA, October 3, 1963 in Ibid.. 



assurned that the Fifth Cornmittee would accept U Thant's original cost e s t h t e s  to avoid 

fiinire shortfak." Indeed, the Nigeria delegate, Chief Adebo, introduced the text of a 

draft resolution based on the Secretary General's estimates to the cornmittee on Ocrober 

4." But the ACABQ's report had already found favour with the Latin Americans, even 

those who had originally supported the existing formula, and who now dernanded that the 

advisory cornmittee's suggestions be taken seriously and incorporated into the hancing 

resolution that would end up in ftont of the General ~ s s e r n b l y . ~ ~  According to the 

Canadian delegation, the Latin American strategy "is to provoke negotiations with [the] 

Western group and possible other LDCs in the hope of negotiating larger percentage 

reductions for LDCs without having to subrnit formal am end ment^."^^ It was necessary 

for the West to avoid a tabling of such arnendments which would be irresistible to other 

LDCs because they provided greater reductions to peacekeeping costs than the original 

formula. 

This tum of events put the developed nations into something of a bind. With 

53 The ACABQ's report was issued on October 2 but the Canadian delegation referred to 
its cost reduction suggestions as a "pious hope." See Ibid. and "Report of the Advisory 
Committee on Administrative and Budgetary Questions", Document A/5 560, in UNGA, 
Officia1 Records, Eighteenth Session. 

" Draft Resolution NC.5L.793 and Add. 1 and Corr. 1 presented to Fifth Cornmittee, 
10 10th Meeting, October 4, 1 963 in UNGA, Officia1 Records, Eighteenth Session. 
Document A/CR./1010. 

" PERMISNY to DEA, October 4, 1963 (the sender forgot to put the exact date on the 
telegram but this is assumed to be the correct one based on previous telegrams and 
meetings of the Fifih Cornmittee) in Ibid.. 
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pressure mounting to corne up with a resolution, the Western group decided to take a hard 

line by opposing any fùrther reductions to LDC percentages. Furthexmore, they 

threatened that any resolution supporthg additional reductions would not receive the 

necessary two-thirds majority vote as rnany Westem powers would either vote against it 

or simply abstain from the vote altogether." If any resolution sopporting reductions was 

passe4 the developed nations would simply refuse to rnake up any shortfalls with 

voluntary contributions leavbg the Secretary General without the necessary finds to 

continue ONUC. Still, the Canadian delegation expressed a great deal of concem that the 

United States and others might cave in to pressures fiom the LDCs if the continuation of 

the Congo mission was threatened? Thus, the consensus in the Westem camp was shaky 

at best and as previous events had shown, the LDCs had the upper hand in forcing a 

change in the Westem position. 

Fortunately for the West, the Afio-Asian bloc did not take the Latin Arnerican bait. 

The Latin Amencan bloc then proceeded to water down its demands and asked that the 

resolution incorporate the ACABQ's assessrnent that only $18.2 million be spent on 

ONUC during 1964 and that reductions to LDCs be calculated at a maximum of 45 

percent.59 It seemed that sorne compromise was expected as both the Westem and Afko- 

57 Ibid,. 

59 CANDELNY to DEA, October 10, 1964 in Department of Finance file 8204-13-2, pt. 
1, Vol. 3855. See also Drafi Resolution A/CS/L.793/ Rev. 1 introduced and discussed at 
the 10 16th and 10 17th meetings of the Fifth Cornmittee in UNGA, Officia1 Records, 
Eighteenth Session, Documents A/C.5/ 10 1 6 and 10 1 7. 



As& blocs and the Secretary General agreed that they could tive with a budget of $18.2 

million for the ~peration.~' The Latin Americans were not happy with the final outcome 

and vowed to "cooperate [sic] closely with the Afio-Asians in developing a new and 

'more equitable' formula" for financing UNEF, the other major UN peacekeeping 

operation, for 1964!' 

On October 11 the Fifth Committee approved a resolution calling on U Thant to  

spend $18.2 million for the purpose of continuing ONUC into 1964.~' As expected the 

General Assernbly concurred with this when it passed Resolution 1885 on October 1 8.63 

While the resolution provided some breathuig room for the operation, U Thant, in a 

statement to the Fifth Committee, rerninded its delegates that continuing arrears in 

assessments made the situation "far fkom reassuring." He asked that members owing 

Ibid.. - 
6' CANDELNY to DEA, October 15, 1963 in Dep 
1, Vol. 3855. 

ance file 8204-1 3-2, pt. 

62 Resolution A/C.5L.793 Add. 1 and 2 passed at the Fifth Cornmittee's 1016th meeting 
on October 12, 1963. See Report of the Fifth Cornmittee in UNGA, Officia1 Records, 
Eighteenth Session, Document N5567. The Soviets, represented by Aleksei Roschin, 
voted against the resolution while the French, who now owed $16 d o n  in arrears on 
ONUC abstained. The latter move was a surprise considering that the French bad 
traditionally vo ted against ONUC resolutions. 

63 Resolution 1885 (XVIII) adopted by the UNGA at its 1247th plenary meeting on 
October 18, 1963. The resolution included a statement that June 30, 1964 was the 
absolute cut off date for ONUC. This was done not only to reassure members that the 
costs of the operation would not continue indefinitely but also as a warning to the 
Congolese government that it had to be prepared to keep peace and order after that date. 
As Chief Adebo, the Nigerian representative said afier the resolution was passed, "After 
30, June 1964 the destiny of the Congo will lie squarely in the hands of the Congolese 
themselves." See Ibid., Document APV. 1 247. 



money should consider paying up quickly and that govements consider purchasing the 

$50 million of unsold UN bonds? 

With ONUC reprieved, Member States spent the final two months of the session 

dealing with other issues pertaining to resolutions passed during the Special Session. In 

particular they tned reaching a consensus on the UN'S Peace Fund, whose creation had 

k e n  suggested as a subject for study in JLUI~.~' The majonty of Latin Amencan and M o -  

Asian States supported the idea "since they regard it as the one means by which the costs 

of United Nations peacekeeping operations could be defiayed without severely weakening 

the principle of coliec tive responsibility .'& This would also give countries support h g  a 

particular peacekeeping operation the opportunity to contribute as much as they saw fit 

and might even lead to private contributions by Western instit~tions.~' The West, 

includhg Canada, was opposed to the creation of the fûnd 'due to administrative and 

procedural problems which its creation would raise as weil as problems of control which 

U Thant to the Fifth Committee, October 16, 1963 in Public Pa~ers  of the Secretaries 
General, p. 347. By this time France owed $16 million and the Soviets were in arrears for 
almost $37 million. See New York Times, October 12, 1963. 

65 The idea of establiçhing a peace fund was passed in the General Assembly on June 27, 
1963 as Resolution 1979 (S-IV) and requested the Secretary General to consult Member 
States and others on the establishment of such a fund through voluntary contributions. 
See UNGA, Officia1 Records, Fourth Special Session and No Author, Report on the 
Eighteenth Session, Item 65(b) of the Fifth Committee in Department of Finance file 
8204-05-1, pt. 1, Vol. 3855. See also UNGA, Official Records, Nineteenth Session, 
Document A/5490 in which several countnes outline their support or opposition to the 
creation of the Fund. 

66 NO Author, Report on the Eighteenth Session, Item 65 (b) of the Fifth Cornmitee in 
Department of Finance file 8204- 15-1, pt. 1, Vol. 3855. 



would arise in the use of the fimd.'d8 More impcrtant, the Western powers would Likely 

be the o d y  contributors to the fund but would have little Say on how the money would be 

~ s e d . ~ '  

The reaiization that ONUC had been aliowed to faiI because of the fiscal 

irresponsibility of Member States lefi some wondering if UNEF would eventually suEer 

the same fate. Unlike ONUC, the Sinai mission did not appear to have a terminal date. but 

the on-going fiaancial crisis meant that Member States had to give serious consideration to 

reducing its size for the sake of econ~rny. '~ U Thant made several suggestions for cost 

cutting without 'iinduly increasing the risk of a resumption of warfare along the Lue."" 

The problem with these suggestions, however, was that it would be virtually impossible to 

reach a consensus on their implementation." The ACABQ suggested reducing the force 

by 500 men so as to decrease UNEF's costs by just over $1 -2 million.73 

It was no surprise that the Fifth Committee accepted the Advisory Cornmittee's 

70 Office of the Secretary General, Annual Report in LTNGA, Officia1 Records, Eighteenth 
Session, Document AC. 5 /  100 1. 

71 - Ibid.. These included lengthening the rotation of the various contingents, unifying rates 
of reirnbursable pay and allowances and by reducing civilian and logistical services. 

72 Report of the ACABQ, December 5, 1963 in Ibid., Document N5462. The ACABQ 
noted that the f h t  two suggestions, those of rotations and reimbursements, would be the 
two most contentious issues but encouraged Member States to continue discussions on a 
possible compromise. 

73 - Ibid.. The reduction would leave UNEF estimates at $17.75 million for 1964 rather 
than $18.95 million as suggested by the Secretary General. 



recornmendations without much debate." However, the Canadian delegation CO- 

sponsored a revised version of the resolution incorporating the Advisory Committee's 

ideas which while maintaining the same amount for the peacekeeping operation also 

further reduced the assessment to the LDCS? The new rate of assessment was lowered 

fiom 45 percent to 42.5 percent. in doing so the Canadian delegate reminded his 

colieagues that the financing of UNEF remained on an ad hoc bais and that a continuation 

of this practice would senously erode the principle of collective responsibility towards all 

peacekeeping missions.76 The revised resolution was accepted after some debate and was 

passed on to the General Assembly for its approval on December 16. The following day, 

as the last order of business before the end of the session, the Assembly passed Resolution 

1983 breathing new Life into UNEF.77 

Throughout the eighteenth session the Working Group on Budgetary Questions, 

which had been revived at the Special Session, endeavoured to find some comrnon ground 

upon which future peacekeeping missions could be created and adequately fimded. The 

Group had never succeeded in hding a cure to the UN'S fulancial as, since its members 

" The Committee put forward Resolution A/C.5/L.8 18 to the General Assernbly on 
December 6. See Fifth Cornmittee, 1052nd meeting, December 6, 1963 in UNGA, 
Officia1 Records, Eighteenth Session, Document A/CS/SR. 1052. The Canadiau 
delegation then CO-sponsored a revised version of the resolution (AIC.5lL.8 18IRev. 1) on 
December 1 2. 

75 See Fifih Committee, 1056th meeting, December 12, 1963 in Ibid., Document 
A/C.5/SR. 1056. 

77 Resolution 1983 (XVIII) in Ibid., Annexes, Agenda Item 19, December 17, 1 963. 



had spent most of their t h e  at meetings squabbling over ideological differences. This 

t h e ,  the Assembly Kistructed the Group to place special ernphasis on the sharing of 

assessments for peacekeeping including criteria mentioned in previous resolutions 

regarding the costs of ONUC and UNEF.~~ These specifications inciuded the special 

financial responsibility of the members of the Security Council and the degree of economic 

development of each Member   ta te.'^ The Group was also asked to recommend ways for 

collecting arrears "within the letter and spirit of Charter arrangements.. . having in minci the 

relative economic positions of member s t a t e ~ . " ~ ~  From the Canadian point of view the 

Group represented a "now-or-never" opponunity to rnake things right. But by its very 

definition, the nght thing for the developed states was the wrong thing to the LDCs in the 

Group and in the membership at large. For the Canadian delegates, the nght thing was 

collective responsibility and not just some half-hearted implementation of the principle. 

[The] principle of collective responsibility applies to each and every 
member. To say that some member states whether pem[anent] 
members of the Security Council, "guilty parties" or having 
particular interest (economic or otherwise) in an trouble area 
invofved have a special responsibility for or interest in peace- 
keeping operations is to introduce an unjustified qualification in 
application of this principle. No member state has a special interest 
in the maintenance of peace and secunty. This interest and 
responsibility is comrnon to all and costs should be shared by ail? 

- 

" PERMISNY to DEA, Undated, in DEA file 5475-AY-40, pt. 25, Vol. 98. 

79 - Ibid.. See also Resolutions 1 854, 1 6 1 9 and 1 73 2 in UNGA, Official Records, Fourth 
Special Session and UNGA, Official Records, Seventeenth Session. 

Ibid.. - 

" - Ibid.. 
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Once again the Canadian delegation was attempting to stand fum by taking into account 

only those factors "Which normally enter into [the] calculation of [the] scale of 

a~sessrnent."~~ This meant that aIl peacekeeping operations costing less than $10 million 

would have to be shared by all members according to the regular scale of assessment. 

Furthemore, aii operations costing more than this base amount would have to be 

apportioned based on a standard formula in which only those nations receiving technical 

assistance would be assessed a smalier percentage of their regular share of the budget.83 

The delegation's new determination was more than just an attempt to convince the 

UNGA or the Working Group of the legitirnacy of the Canadian position. Amidst the 

futility of yet another atternpt to create a blueprint for the h c i n g  of peacekeeping 

operations, specifically those as large as ONUC and UNEF, the delegation felt some 

obligation to have its voice heard, even if this voice feil on deaf ears. The failure of 

Member States to create a viable method for payhg for ONUC was something of a 

national afnont to the Canadian delegation at the UN; as the original crusaders for large- 

scale peacekeeping efforts, the delegates had draped themselves in an ideological cape 

made up of both the Canadian and UN flags. The belief that Canada could help smooth 

the way for some agreement on the financing of ONUC because of its past successes in 

the field of peacekeeping and because of its status as a rniddle power led its UN 

delegations to invest considerable tirne and effort in debates and discussions, both formai 

" Ibid.. 

83 - Ibid.. This applied to operations costing between % 10 million and $125 million only. 
Any operation exceeding this Maximum would require "special consideration by the 
UNGA at the tirne." 



and infonnal, on ONUC. 

Ultimately the belief that peacekeeping was fast becoming a major element of the 

Organization's f i c t ion  did not sit well with the membership as a whole, and even those 

who were prepared to accept this new role seemed unwilling to provide for its survival 

with cold hard cash. Thus, when it came to peacekeeping, it was clear that the world was 

divided into haves and have-nots, with the latter being convinced that the former should 

shoulder a greater financing burden for operations such as ONUC and UNEF and no 

amount of middle-power intervention or cajoiing could convince them otherwise. 

This attitude was evident in the response to U Thant's dire waming that the UN 

faced a critical shortage in funds for the coming year. Although his tone was not outright 

panic, his report to the Fifth Committee that the Organization was short $134 million due 

to unpaid bills and a slow response to the payments of regular budget assessments and 

peacekeeping operations, was tinged with considerable anxietyg4 Earlier in the session the 

Secretary General had estimated that the shortfall would arnount to about $1 12 million 

and the revised figures would require quick action by the Committee and the General 

Assembly before the end of the session. 

Cornrnittee members responded almost by rote. The UN'S continuhg financial 

crisis was nothing new to thern and agreeing to throw money at the problem, both in the 

way of a large expendinire and a large Working Capital Fund, was a sure way to avoid 

Report of the Secretary General, December 16, 1963 in UNGA, Officia1 Records, 
Eighteenth Session, Document NS638. 



putting theK own shortcomings under a rnicros~ope.~~ With the final report of the 

Working Group still pending, it was not difficult for the Committee to use the same 

rnethods for dealing with the Organization's problems. The Secretary General also played 

a role in determining how the Fifth Committee wouid respond to his requests for more 

money. He amounced the shortfa oniy one day before the session was scheduled to 

close thus forcing quick action on the part of the budgetary cornmittee and subsequently 

the General Assembly. By waiting until airnost the 1 s t  possible moment, U Thant showed 

himself to be something of a cunning operator because he recognized that the more time 

he gave the committee to debate the issue, the more time would be wasted on rehashing 

the sarne arguments, all of which could potentially deny him the results he sought. 

For nearly four years then, the United Nations had failed to stabilize its precarious 

financial position and had s u ~ v e d  by the skin of its teeth. The fajlure of Member States 

to force a solution during this time would corne back to haunt them on January 1, 1964. 

On that day the USSR, six of its East European allies and several other states fmally 

exceeded the arnount owed to the UN for the previous two years, allowing the General 

Assembly to consider applying Article 1 9 which would revoke voting prhdeges in the 

Assembly. This precipitated a showdown between the Soviets and the Americans which 

85 The Committee voted to spend just over $95 million in the first half of 1964 and 
recommended that the Working Capital Fund be maintained at a level of $40 million. The 
fund was created in the 1947 to finance expenditures pending the receipt of assessments 
ficm Member States. The cornrnittee ais0 recommended that the sale of UN bonds be 
extended to December 3 1, 1964 in the hope of s e h g  all of the $200 million issue. See 
Fifth Committee, December 16, 1963, 1059th and 1060th meetings, in UNGA Officia1 
Records, Eighteenth Session, Document N568 1. This was passed by the General 
Assembly on December 17 at its 1285th meeting as Resolution (XVIII) See "Resolutions 
adopted by the General Assembly during its Eighteenth Session" in Ibid.. 
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would have serious repercussions on the Organization as a whole for years to corne. 

The Soviet bloc now owed more than $85 million in unpaid assessments, of which 

more than $64 million had been incurred by the Soviets themselve~.~~ The new session of 

the General Assembly was not scheduled to commence untii September so both the East 

and the West presumed that there was plenty of tirne to jockey for position before the 

fireworks began. The West made the first move in March when the United States, 

supported by Canada and Great Britain, requested Soviet and French participation in the 

creation of "radical new procedures to govem the authorization and financing of future 

peace-keeping ~~erat ions."~ '  Included in this proposa1 was the suggestion that a new 

peacekeeping financing cornmittee be struck, one which would include the permanent 

members of the Security Council, those representatives whose nations had made major 

contributions to previous peacekeeping operations, and a geographically representative 

sample of the UN membership as a whole? The Soviets refused to consider this and 

announced that they would continue to deduct from its payrnents on the regular budget 

amounts it considered to cover "illegat" appropriations, including peacekeeping, the 

interest on UN bonds and the maintenance of the cemetery for UN personnel killed during 

86 New York Times, January 2, 1964 and Canada and the United Nations, 1964, (Ottawa, 
1965) p. 17. The Czechs did pay their overdue assessments of $1 million and even 
included an overpayment of some $90,000. They insisted however that this did no t 
demonstrate any support for the UN'S peacekeeping activities. See The Toronto Star, 
January 25, 1964. 

'' Canada and the United Nations, 1 964, p. 1 7. 

" Ibid, p. 18. 
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the Korean w d 9  France, which was in danger of exceeding the acceptable level of 

m e a s  the following January, also stood its gound. 

In the meantirne, s new international conflict, this time in the Mediterranean, 

necessitated another UN peacekeeping initiative. Cypms, an island just forty miles fiom 

the Turkish mainiand, had been granted independence fiom Bntain in 1960. The 

population of seven hundred thousand, of which eighty percent was Greek and the 

remaining twenty percent Turkish, had k e n  forced to iive in some semblance of harmony 

by way of a constitution that guaranteed political rights to its Turkish rninority. The Turks 

had been guaranteed the vice presidency and a percentage of the cabinet and parliarnentary 

seats, but in 1963 the Greek Cypriot president, Archbishop Makanos III, attempted to do 

away with these guarantees. This set ofFmonths of bloody communal fighting which saw 

the British, who had military bases on the island, atternpt to queU the agitation. Their 

presence failed to have any effect on the c n s i ~ . ~  Greece and Turkey threatened to go to 

war to protect each others populations on the island and the threat of a more wide-spread 

conflict caused alarm arnong Member States of the UN and NAT O.^' In March 1964 the 

British brought the problem to the Security Council who instructed U Thant to create a 

peacekeeping force. The Secretary General, who deeply resented having yet another 

"problem dumped in my lap," tumed to Ralph Bunche, the UN'S Under Secretary for 

Special Political Affairs, who requested the assistance of the Canadian govemment in 

*' New York Times, January 26, 1964. 

Stanley Meisler, United Nations: The First Fifiv Years, pp. 156-1 57. 

91  Toronto Star, December 26, 1963. 



creating the force." 

For Paul Martin, who had k e n  at the helrn of the DEA for almost a year, the crisis 

was a drearn corne true. "If only they had given him that bloody peace prize before he 

took office," some DEA advisors lamented as they Listened to the Minister yelling into the 

phone as he spoke to the heads of state of feilow NATO c o ~ n t r i e s . ~ ~  

He saw this as his o p p o h t y  to rnake a mark on the world stage. 
We all knew that. He was very much aware of Pearson's Peace 
Prize and he wanted that kind of reputation for himself, even 
though his initial reaction to the creation of the Cypms force was 
not that enthusiastic. Given Pearson's legacy it would be necessary 
to support and participate in these kind of operations. Besides, if 
Canadian soldiers weren't doing that much at home, why not send 
them outside and give them some expe~ience?~~ 

Lester Pearson agreed and on March 23 he requested that the House of Commons pass a 

motion allowing Canada to send 1,050 soldiers and officers and up to 1 00 Royal Canadian 

Air Force personnel to Cyprus. There they joined Fionish, Irish and Swedish troops in a 

force of blue helmets numbering just over 6,000.~~ 

Given the lack of success with the hand-to-mouth procedures for fmancing both 

92 Meisler, p. 157. 

93 InteMews with Mitchell Sharp, March 27, 1996 and William Barton, March 26, 1996. 
Martin was under the impression that one had to yell into the receiver when speaking to 
people overseas. He yelled so loud that people could hear him far down the comdors of 
the East Bloc Wing on Parliament Ha.  

94 Interview with Mitchell Sharp, March 27, 1996. 

95 Bunche jokiugly wamed Martin, "Once you get there, you will never get out." He was 
right. Canada did not withdraw fiom the operation until 1995 and UNFICYP is stiU in 
operation to this day. Interview with William Barton, March 26, 1996. 
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O W C  and UNEF, it was natural that both the Secretary General and Member States 

search for a new way to finance the peacekeeping operation in Cyprus. U Thant simply 

refused to deal with the headaches of collective responsibility ail over again and insisted 

that those members participathg in the operation would have to see to its f i~anc ing .~~  

The Member States were also unwilling to haggle over the costs of this new venture 

particularly since time and quick action were of the essence and nobody wanted an 

emergency session if it could be avoided. To tbis end a voluntary fund was set up into 

which the United States pledged $2 million and the United Kingdom $1 million in addition 

to agreeing to pay for the transportation of troops and the establishment of the force once 

soldiers reached their destination. The voluntary fund would cover the costs of the Irish, 

Swedish and Finnish contingents. The Canadian governrnent agreed to assume all the 

costs of its contingents in addition to the costs of transporting men and rnaterieL9' Thus, 

for the fist time in UN history a peacekeeping operation would be financed aimost 

, entirely by the blood and the treasures of those nations who mobilized their forces for the 

mission.98 This led John Diefenbaker, the leader of the opposition, to wonder if such a 

96 Later he would be thankful that he did not press for a consensus on the Cyprus mission. 
In July he visited Paris, Moscow and Washington and found that each government's 
position toward the problem "remains unchanged." See U Thant Press Conference, 
August 20, 1964 in Cordier and Harrelson, eds., Public Paoers of the Secretaries General, 
Vol. VI, pp. 641 -642. 

97 Lester Pearson, House of Commons, Match 13, 1964 in House of Commons Debates, 
1963- 1964, Vol. 1. 

'* John Diefenbaker, Leader of the Opposition in Ibid.. 



move would 'îveaken the purposes of the United ~ a t i o n s . ' ~  

By that I rnean that the United Nations is not operating as an 
organization in fumishing the membership of the peace keeping 
force, but members of the United Nations, willing to serve, are 
king placed in the position where only their voluntary service and 
their voluntary contributions to the costs make possible the carrying 
out of the objective of the United Nations. Whatever the 
desirability and the necessity of this action k i n g  taken, 1 am 
concerned with the life and prestige and authority of the United 
Nations in the years ahead ... we have been unable ... to secure a force 
which would be paid for by the United Nations rather than by those 
nations which voluntarily assumed their responsibility and who 
regard the matter so seriously as to be prepared to make a national 
sacrifice rather than endanger the peace of the world by refusal to 
act.'OO 

The opposition leader's thoughtful assessrnent of the state of UN peacekeeping reflected 

not only the current state of  affairs but also a sad acceptance of his own govemment 's 

failure to achieve its goal of collective responsibility for ONUC and UNEF. 

Larnenting the failure of ONUC and UNEF was not on the minds of the 

membership in New York. In April the Member States agreed to postpone the start of the 

new session f?om September to mid-November to allow for tirne to consider action 

regarding the Soviet position and to give the Working Group more time to present its 

report and ailow the membership the opportunity to absorb the recornrnendations before 

renirning to work. ' O '  

What transpired between April and the first day of the new session was a series of moves 

'O1 CANDELNY to DEA, A p d  25, 1964 in DEA file 5475-6-40, pt. 7, Box 85. 
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by the United States and the Soviet Union that resembled a garne of chicken. The object 

of  the game was to see who would blink first and whether the West could convince the 

non-aligned members to punish the Eastern bloc by way of Art icle 1 9. 

The game began with a Soviet memorandum to the Secretary General on July 10 in 

which it decr-ied the authority bestowed upon the General Assembly regarding peace and 

security issues despite the articles in the Organization's Charter. Why, it demanded, were 

the US and its allies "making a commotion about the so-calied 'United Nations financial 

crisis' and hputing responsib ility... to the USSR and other States which were complying 

with the Charter"?'02 The Soviet Union then warned that any attempt to drive it fiom the 

General Assembiy would result in its withdrawal Grom the United ~ a t i o n s . ' ~ ~  The Western 

response to this came in a memorandum fiom the United Kingdom on August 5. In 

typical British fashion the arguments made by the Soviets were disrnissed with polite 

conternpt. In a round-about rnanner they accused the Soviet bloc as a whole of 

"support[ing] the doctrine that any permanent Members of the Secunty Council had the 

right under the Charter whoily to prevent the United Nations fiom fulNling its peace- 

keeping r01e."'~~ The United States would not respond to the Soviet memorandum until 

October but at a fornial meeting of the Working Group in September its delegates 

'O2  Govemment of the USSR, "Regardhg Certain Measures to strengthen effectiveness of 
United Nations in safeguarding of international peace and security", UN Document 
N 5 7 2  1 (cuculated to the Member States as Document S/58 1 1) in UNGA, Officia1 
Records, Nineteenth Session and Yearbook of the United Nations, 1964. 

'O3 - Ibid. and New York Times, July 12, 1964. 

'United Kingdom reply to USSR memorandum on Untied Nations Peace-keeping 
operations", August 5, 1964, UN Document A5726 (circulated as S/5853) in Ibid.. 



repeated their request for the creation of a new and larger cornmittee to examine financing 

issues.'0s This was again rejected by the Soviets who argued that the West was again 

attempting to circumvent the authority of the Security Council on  peace and security 

issues.'" The French also rejected the plan, leaving it to die a quick death within the 

Working Group without any vote k ing  taken. None of the non-aligned nations of the 

Group were williog to vote on a proposal that might result in the withdrawal of either the 

French or the Soviets waiking out of the UN. Thus the Group recessed without having 

made single recornmendation to the Secretary General.Io7 It was then that Li Thant 

decided to postpone the opening of the new session to December 1 with the hope that this 

would buy t h e  and avoid an au-out East-West clash over Soviet-bloc voting rights.'08 

Once again then, the problem of financing peacekeeping and the application of 

Article 19 was dumped into the lap of the General Assembly whose members were split 

about the definition and interpretation of Article 19. The Soviets had argued that the 

article could not be applied to them or any Member State in arrears because they were not 

under any obligation to pay for ONUC or UNEF. The United States, on the other hand, 

insisted that the article be applied to the Soviets and the other delinquent nations because 

' O 5  The US response to the Soviet memorandum was nothing new in t e m  of its content. 
It accused the Soviets of wasting time repeating age old arguments and then proceeded to 
repeat the same arguments it had put forward since 1960. "Letter from the United States 
transmitting memorandum on United Nations financing crisis", October 8, 1964, 
Document Al5739 in Ibid.. 

l M  CANDELNY to DEA, September 13, 1964 in DEA file 5475-6-40, pt. 8. 

'O7 Canada and the United Nations, 1964, p. 19. 

'O8 Ibid.. - 



the International Court of Justice had ruled that these expenditures constituted "expenses 

of the ~rganization."'~ Unless the delinquent nations paid their overdue assessments the 

Assembly was obligated by the Charter to apply Article 19. 

Faiiure to apply it would be a vioiation of the Charter, a breach of 
faith with the ovenvhelming majority of Members which had met 
t heu peace-keeping assessments as binding obligations, and a 
repudiation of the International Court of  Justice and the mle of 
international law. Failure to apply it wodd also mean discarding 
the oniy sanction of the Organization in coilecting its debts. It 
would undermine the only existing mandatory power of the 
Assembly.. . to assess the expenses of the Organization, and it would 
encourage members to pick and choose which expenses they would 
or would not meet. Finally, failure to apply Article 19 to a great 
power, because it was a great power, would undennine the 
constitutional integrity of the Organization and could adversely 
affect the attitude of other Members in their support of the 
Organization and its operations and programmes in the peace- 
keeping, econornic and social spheres. ' ' O  

The memorandurn went on to remind Member States that the USSR was not the only 

country opposed to paying arrears for peacekeeping. But unlike the Soviets and their 

allies, other States holding a sirnilar ideological viewpoint had "met their arrears out of 

loyalty to the Organization, respect for the International Court of Justice and 

consideration for the ovewhelming views of the ~ e m b e r s .  "' ' ' 
It was evident that Amencan preaching about loyalty to the UN was beginning to 

'" "Letter fkom USSR transrnitting memorandum fiom Ministry of Foreign Affairs of 
USSR on question of financial situation of United Nations", September 11, 1964, 
Document NS729 (circulated as S/5964) and Letter fkom United States, Document 
A15739 in UNGA, Officia1 Records, Nineteenth Session. 

"O Yearbook of the United Nations, 1964, p. 14. 



ring hollow in Washington. Harlan Cleveland, the Assistant Secretary of State for 

International Organization AfEairs, had hinted early in November that his govement  

would carefülly assess all UN projects and financial needs and "might not pay for things 

we don't Like." This would include voluntary payments to technical assistance 

programmes to which the US had always k e n  a major contributor.'" This position was 

made official on November 16 when Franklin Williams, the American representative to the 

UN'S pledging conference announced that the Johnson administration would not rnake any 

new payments in support of these programmes. This led to accusations that the US was 

"blackmailing" the Organizati~n.~ l 3  

With the two superpowers so divided over the application of Article 19 it became 

a matter of choosing sides rather than making an educated and objective decision for the 

rest of the UN membership. The LDCs were convinced that this was a straightforward 

clash of wills between the two sides of the Cold War and were reluctant to fall into one 

camp or the other. Instead, the Assembly agreed to put off voting on the issue for the first 

few weeks of the session so that discussions on the payrnent of arrears could continue 

both formaily and inf~mially."~ The rernainder of the month was taken up with minor 

budgetary rnatters although the Soviet deiegations did take every opportunity to remind 

New York Times, November 8, 1964. 

New York Times, November 17, 1964. 

I l 4  T h  was cailed the "no objection procedure"; this meant that al1 procedures requiring a 
vote would be put off until the financing issue could be resolved. See General Assembly, 
1286th Plenary Meeting, Decernber 1, 1964 in UNGA, Official Records, Nineteenth 
Session, Document ARV. 1286. 



the Assembly that it was not participating in the financing of certain operations. 

Negotiations to bring the financing cnsis to an end now began in earnest. In the 

UN'S comdors, lounges and meeting rooms the discussions centred around the creation of 

a fund made up of voluntary contributions corn both defaulters and members who were in 

the black to nd the UN of its huge deficit. The United States agreed to contribute 

provided that defaulters made payments to satisîy the basic requirements to prevent 

Wlementing Article 19 before any return to normal business and before vo ting could take 

place on all other issues. The Soviets also agreed to the fund but insisted that members in 

arrears be allowed to vote, thereby breachuig Article 19. So determined was each side to 

stick to its guns that no agreement was reached. ' l5 By late January it was becorning 

evident that the Assembly had to take up voting procedures on certain items, particularly 

those relating to the UN budget. The Organization was fast nirining out of the cash 

necessary to carry out day-to-day operations including paying the salaries of its 

empl~yees."~ The Working Capital Fund was vimiaily ernpty owing to the fact that the 

money in it had to be used pending the receipt of payments. Replenishment of the Fund 

was of the essence if the Organization had any hope of meeting its inmediate hancial 

11s DEA files for this penod are somewhat incomplete, but the negotiations are well 

summarized in Canada and the United Nations, 1964, p. 20 and Yearbook of the United 
Nations, 1964, pp. 36-46. 

''' General Assembly, J a n u q  18, 1965, 13 15th Plenary Meeting, in UNGA, Official 
Records, Nineteenth Session, Document APV. 13 15. The UN needed at least $9 million a 
month for cash disbursements and only expected to take in $6 million to $7 million in the 
coming weeks. By this tirne the Organization was owed % 136 million in unpaid arrears 
including those for 1964. 



28 1 

obligations. ' " Typicdy the Member States did not respond with great haste. Fist they 

elected the Assembly's Vice Presidents and the Chairmen of the main cornrnittees and then 

they debated on how to proceed. ' l 8  U Thant recognized that little progress would be 

made as long as deep divisions remained over the implementation of Article 19. To that 

end he suggested that the session adjoum until September and put off voting on most 

rnatters until then. '19  In an effort to keep the Organization functioning, the Assembly 

approved a resolution requesting Member States to make advance payrnents to the UN of 

not less than 80 percent of their 1964 assessments.120 The same resolution authorized the 

creation of a Special Cornmittee on Peacekeeping Operations '20 undertake as soon as 

possible a comprehensive review of the whole question of peace-keeping operations in all 

their aspects, including ways of overcoming the present hancial difficulties of the 

~rganization."'~' The Special Cornmittee consisted of 34 Member States and despite the 

poor history of such groups, neither the Assembly nor the Secretary General could 

l 7  - Ibid.. The Organization had spent the $39.7 million in the Fund to finance 'past 
budgetary appropriations." 

' " General Assembly, 1 326th and 13 27th Plenary Meetings, January 27 and February 1, 
1965 in Ibid., Documents APV. 1326 and APV. 1327. 

I l 9  General Assembly, 1330th Plenary Meeting, February 18, 1965 in Ibid., Document 
APV. 1330. Resolution 2004 ()O which embodied these concepts was passed by the 
General Assembly at this meeting. 

"O Resolution 2006 ()O passed by the General Assembly on February 18,1965. See 
Ibid.. 



conceive of another way to deal with the ongoing probiem IU 

Throughout this period the Canadian delegation could do Little except observe and 

offer advice when asked. At the end of the first part of the nineteenth session the 

Canadian goverment could take srnall cornfort in king asked to participate in the Special 

Committee, but it had absolutely no hope that this undertaking would amount in any 

agreement between the Eastern and Western powers. Indeed at the last meeting before 

the recess the USSR made it clear that it had no intention of complying with any 

suggestions made by the Committee and having some of its allies as participants would 

ensure that cooperation and consensus took a back seat to circumvention and chaos. 

In the end, the nineteenth session ended with neither a bang nor a whimper - it just 

ended. That in and of itselfwas a reflection of what the United Nations had become, and 

it certahiy bore no resernblance to what its creators had envisioned in 1945. By 

implementing Article 19, the General Assembly might have sent a strong message not only 

to those who had failed in their financial responsibiiities to the Organization but to the 

public at large who wanted to believe that the UN represented the potential for peace and 

international tearnwork. Instead, the rnembership seemed to be haunted by the spectre of 

the League of Nations which had been tom apart by nations attempting to force each other 

into principles they did not support. The f h c i n g  of peacekeeping operations was an 

issue that rnany believed would lead to the same result. In an effort to avoid this and to 

'* Not that there had k e n  no other suggestions. One of the most practical of these was 
put forward by Brazil who recornrnended that a separate chapter be added to the Charter 
to deal with peacekeeping issues. Many Member States supported this in principle but 
nothing lürther was done with this proposal. See Yearbook of the United Nations, 1964, 
pp. 55-56. 



escape a deeper analysis of their own shortcomings, the General Assemblies of the 

eighteenth and nineteenth sessions chose to push the problem onto various cornmittees 

and working groups whose chances for success were about as iimited as their own. When 

these groups failed to arrive at a solution, the Assemblies sirnply gave up on hding  one 

themselves, Ieaving the Organization to snimble and weave its way fiom one financial 

crisis to the next. 

Stuck in the middle of ail of this was the Secretary General who regularly 

attempted to use his "good offices" to smooth the way for any agreement. Unfominately 

for him, his job required skilful mediation and a considerable degree of patience; not so for 

the Member States of the Organization. By 1965 the East and West were further apart on 

peacekeeping issues than ever before and as the United States became increasingly 

consumed with the war in Vietnam, its cornmitment to the United Nations, both financiaily 

and ideologicalIy, began to wane. This lefl the West further lacking in leadership as was 

shown in the eighteenth and nineteenth sessions, forcing middle powers such as Canada to 

reconsider their dedication to the Organization as well. This lefi the Canadian governrnent 

with a deep sense of disappointment and dissatisfaction towards its allies, adversaries and 

the Organization as a whole and would ultimately have a profound effect on the way the 

country regarded its role in the United Nations. 



CONCLUSION 
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When ONUC ended in June 1964, the United Nations was in debt to the tune of 

more than $100 million. What had started out as the continuation of a successfùl 

peacekeeping tradition had tumed into a nightrnare for an organization whose most 

important mandate it was to create an atmosphere for international cooperation to keep 

the peace. 

The starting point for the crisis that resulted fiom ONUC was not 1960 but 1956, 

when the UN becarne involved in the Suez Crisis. Canada's Lester Pearson, the father of 

large-scale multi-national peacekeeping operations, could not have envisaged the turmoil 

he would unleash when he frst suggested that the UN send peacekeepers to the Sinai. He 

was certainly not the one to blame for the ensuing debacle. Indeed, the membership as a 

whole, rushing to becorne a part of what was then perceived to be a revolution in 

international relations, did not stop to think about how they would pay for such an 

operation, particularly since there were no instructions in the UN'S Charter to guide them. 

By 1960, when the Congo crisis began in earnest, the Secretary General was already 

having trouble collecting dues for UNEF and it was no surprise then that rnany members 

balked at paying further millions for ONUC, even though they had expressed support for 

the creation of the operation. 

But why would the United Nations, whose mandate supported just this kind of 

activity, suffer such ignominy? Why did the sacred drama turn into a farce so quickly? 

The mwer Lies in an analysis of some of the broader issues affect ing international 

relations and foreign affairs in the early nineteen-sixties. First, the Cold War pitted eastem 

and western ideologies against each other, and the United Nations was not immune f2om 
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this conflict. The debates over who should pay for ONUC demonstrated that Cold War 

rhetonc and the pursuit of peace did not go hand in hand. Instead of laying the 

groundwork for a sound and permanent method for financing peacekeeping, the Member 

States spent more time arguing about who was most responsible for the Congo cnsis and 

who would benefit most fi-om the UN'S intervention. 

The second factor that adversely influenced the financing of ONUC was the way in 

which large and smaii powers regarded their roles and goals in the UN. In 1 960 the 

Organization welcomed many newly independent and lesser developed nations into its 

fold. This altered the makeup of the UN's voting blocs, and this change had a serious 

effect on the UN's ability to raise the necessary funds to pay for ONUC. Here the 

Organization found itself at the crossroads of internationaikm and nationalism; on the one 

hand, larger developed nations wanted to promote collective responsibility as a means of 

paying for peace because it reflected the international character of the UN. On the other 

hand, the LDCs regarded membership in the UN as a means of exercising their hard-won 

independence and as a means of getting fùnding and advice to build their economies. 

Peacekeeping was of no real interest to them, and although several Afncan nations 

participated in ONUC, they did so more to establish their status in the Organization than 

as an act of benevolence towards another Member State. From their point of view, paying 

for peace should be the responsibility of the developed nations and not that of the 

collective. These new members were not afiaid to assert their opposition to collective 

responsibility, much to the surprise and chagrin of the larger powers. Indeed as they came 

to recognize the power of theü voting bloc in financing issues, they were determined to 
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lower their share of the ONUC burden to as little as possible. This forced other Member 

States, particularly the US, to shoulder an even greater share of the peacekeeping burden. 

Ultirnately, the US Congress balked at signing yet another bl& cheque to keep the UN 

afioat, thus forcing the administration in Washington to abandon the sinking ship. This 

had a direct effect on other Mernober States, including Canada, who by 1964 were 

reassessing their roles in the UN. 

The financial crisis that resulted nom ONUC also had roots in the UN'S Charter 

and its mechanisrns for paying for large-scale peacekeeping operations The Charter did 

not spec* how the Organization was to maintain global peace and security, and its 

authors could not have envisioned that the UN would employ thousands of soldiers fiom 

many different nations to prevent conflict between nations. UNEF changed the definition 

of peacekeeping but the Organization's members were ill-prepared for this change. By the 

time the Congo crisis began, the UN was already having difficulty collecting money for the 

Sinai operation, and thiç did not bode well for ONUC which was five to six tirnes more 

expensive than UNEF. The UN'S Charter did not lay down any ground rules for paying 

for peace and members seerned content to employ the same hand-to mouth methods for 

ONUC as had been developed for UNEF. 

The Organization's h c i a l  problems, and its Member States response to them, 

were also shaped to no small degree by the Secretaries General who held office between 

1960 and 1964. Dag Hamrnarskjold was not interested in the financial crisis; even up to 

his death, when the UN was facing dire straits, he continued to believe that the money 

necessary to sustain ONUC would corne fi-om somewhere. His goal, indeed his passion, 
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was two-fold: first, to see UN peacekeepers successfully complete their mandate of 

rnaking and keeping the peace in the Congo, and second to give the smaller Member 

States every opportunity to have a Say in UN affairs, ùicluding large-scale and expensive 

peacekeeping operations to which they could contribute Little financially. He refused to 

acknowledge that the Organization needed huge injections of cash in order to sustain the 

ve r -  operations upon which it was building its reputation. 

U Thant, Hamrnarskjold's successor, possessed none of the romantic notions 

about peacekeepiug that had hampered his predecessor's activities. He placed special 

emphasis on the UN'S financial health, and tried different methods, including the seiiing of 

UN bonds to offset the growing financial crisis resulting from ONUC. When none of his 

efforts met with success, he asked for and received permission fkom the UN Security 

Council to puil the plug on ONUC in 1964. That same year, as the crisis in Cyprus 

enipted, he refused to drag the Organization into yet another costly and endless 

peacekeeping operation and Uisisted that UNFICYP be financed by a Limited nurnber of 

Member States. Historians have generally been unkind to U Thant, focussing most of 

th& attention on his actions during the Six Day War in 1967. Contemporary students of 

UN affairs must re-examine his tenure as Secretary General in a difierent Light. Indeed, U 

Thant succeeded where Dag Hammarskjold had not; first, he reduced the costs of the UN 

by ending ONUC, and second he succeeded in getting the UN out of a peacekeeping 

mission whose success was limited and whose life could have been prolonged indefinitely, 

thereby creating even more of a financial fiasco for the Organization. 

For the Canadian government, first under the leadership of John Diefenbaker and 
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then Lester Pearson, the Congo peacekeeping mission was a dismal failure. Diefenbaker 

and his Extemal AfFairs Minister, Howard Green, welcomed the challenge of effecting 

change in the United Nations. It was an opportunity to continue the legacy begun by 

Pearson in 1956 with UNEF, but also to rnake a distinct mark on the world stage. Canada 

was big on collective responsibility, flogging it even when it was a dead issue to other UN 

members. When Pearson came to power in 1963, his Extemal Affairs Minister, Paul 

Martin, took a more pragrnatic approach to financing UN peacekeeping, offering to pay 

only what Canada owed to these operations and was necessary to keep her in good 

standing as a member of the General Assembly. This change in attitude was echoed by 

other Western members, both large and srnall. By 1963 the United States Congress was 

insisting that the administration in the White House toe a conservative line on findùig UN 

peacekeeping efforts, noting that the US had shouldered far too much of the 

Organization's budget in previous years. Even New Zealand stopped paying its share of 

ONUC in 1964, arguing that it was time for someone else to foot the bill. 

The United Nations was created in 1945 out of the ashes of World War Two and 

the failed League of Nations. Its creators were detemiined to make an organization 

whose members would rise above political differences for the sake of global harmony. But 

like the League, the sacred drama of the United Nations was based on an ideal rather than 

the political reality of the post-war world. The hope that international CO-operation could 

succeed for the sake of world peace and security could not be realized in an era of Cold 

War rhetoric and East-West tensions. These problems were not unique to the United 

Nations, but they deeply and adversely affected the Organization's ability to fulfill its 
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mandates, including peacekeeping. The financial crisis created out of ONUC has had 

long-term repercussions; although the UN has involved itself in many major peacekeeping 

missions since 1964, including most recently Bosnia, Haiti and Somalia, its hancial 

problems have never been resolved. After 1964 the United States began to refuse 

payment to the UN for several projects, including peacekeeping missions, to the point 

where today, it is the UN'S major debtor nation. Although Secretary General Kofi h a n  

has promised to make a detemiined effort to change the course of the CM'S misfortunes, 

he faces rnany of the same obstacles his predecessors tried so hard to overcome with Little 

or no success. 

Today, Canada continues to play a significant role in UN affairs, participating in 

peacekeeping missions and paying its dues on t h e  and in full. Still, it cannot be denied 

that the expenences of the Canadian government fkom 1960 to 1964 had a profound efEect 

on the way successive administrations regarded their place in the UN. The Canadian 

government's decision to withdraw Canadian peacekeepers fkom Cyprus in 1995 because 

their presence was too costly and too ineffective, reflected a certain tamish in the glearn 

that the UN once had in Canadian foreign poiicy and a resignation that there was only so 

much Canada could do for the Organiation. Without a strong and concerted effort by all 

Member States, the United Nations wili continue to be a shell of what its creators 

envisioned, and the on-going threat of bankmptcy can only reveal the continuing 

unwillingness of many Member States to reconcile the Organization's mandate with the 

reality of financial demands and responsibility. 



BIBLIOGRAPHY 



PRIMARY DOCUMENTS 

CANADIAN GOVERNMENT 

Records of the Department of Extemal AfTairs, 1956- 1965 (RG 25) 

Records of the Department of Finance, 1960- 1965 (RG 19) 

Records of the Department of National Defence, 1960- 1965 (RG 24) 

Records of the Privy Council, 1960- 1964 (RG 2) 

Records of the Treasury Board, 1960- 1964 (RG 55) 

House of Commons Debates, 1 956- 1964 

PERSONAL PAPERS 

John Diefenbaker 

Donald Fleming 

Howard Green 

Lester Pearson 

Norman Robertson 

INTERVIEWS 

Geo ff Murray, Mach 26, 1996 

Ross Campbell, March 25, 1996 

Mitchell Sharp, March 25, 1996 

William Barton, March 26, 1996 

Alan Hockin, A p d  2, 1996 



U N I m D  NATIONS-GENERAL PUBLICATIONS 

Charter of the United Nations 

Annual Budget of the United Nations, 1956-1965 

Annual Report of the Secretary General, 1956- 1965 

Yearbook of the United Nations, 1956- 1965 

UNITED NATIONS - ELEVENTH SESSION 

General Assembly, Resolutions ado~ted bv the General Assemblv, First Emergency 
Special Session, November 4, 1956 

General Assembly, Officia1 Records of the General Assembly, E leventh Session, 
November 12, 1956- Februaxy 25, 1957, Document Al3572 

SecUnty Council, Officia1 Records, Eleventh Year, Reso lutions 997 (ES-1) and Resolut ion 
1002 (ES-1) 

Office of the Secretary General, Final Report of the Secretary General on the plan for an 
Emer~encv International Force, Document A/3302 

UNITED NATIONS - F'IF'TEENTH SESSION 

General Assembly, Official Records of the General Assemblv, Fifteenth Session, Part 1, 
September 20-December 20, 1960, Plenary Meetings and Annexes 

General Assembly, Official Records of the General Assemblv, Fifteenth Session, Part 1, 
September 20 - December 20, 1960, Fifth Committee , Plenary Meetings, Resolutions and 
Final Reports 

General Assembly, Official Records of the General Assernblv, Fifteenth Session, Part II, 
March 7-April21, 1961, Plenary Meetings 

General Assembly, Officia1 Records of the General Assemblv, Fifteenth Session, Part II, 
March 7-April2 1, 1 96 1, Fifih ComMttee, Plenary Meetings, Resolutions and Final 
Reports 



General Assembly, Resolutions of the Fifieenth Session of the General Assemblv, Parts I 
and II 

Advisory Committee on Administrative and Budgetary Questions, Reports to the General 
Assernblx in Officia1 Records of the General Assernblv, Supplement No. 17 

Secrinty Council, Officia1 Records, Fifieenth Year, August 8-December 5, 1960 

UNITED NATIONS - SIXTEENTH SESSION 

General Assembly, Officiai Records of the General Assemblv, Sixteenth Session, October 
19, 196 1-June 28, 1962, P l e q  Meetings and Annexes 

General Assembly, Officia1 Records of the General Assemblv, Sixteenth Session, October 
19, 196 1 -June 28, 1962, Fifth Committee, Plenary Meetings, Resolutions and Final 
Reports 

General Assembiy, Resolutions of the Sixteenth Session of the General Assembly 

U N m D  NATIONS - SEVENTEENTH SESSION 

General Assembly, Officia1 Records of the General Assemblv, Seventeenth Session, 
September 18-December 20, 1962, Plenary Meetings and Annexes 

General Assembly, Officia1 Records of the General Assemblv, Seventeenth Session, 
September 18-December 20, 1962, Fifth Cornmittee, Plenary Meetings, Resolutions and 
Final Reports 

General Assembly, Resolutions of the Seventeenth Session of the General Assembly 

Security Council, Officia1 Records, Seventeenth Year 

UNITED NATTONS - FOURTH SPECIAL SESSION 

Working Group of Twenty-One, Final Report to the General Assemblv, Document A, 
A p d  1, 1963 

General Assembly, Officia1 Records of the Fourth S~ecial Session on the Financing of 
United Nations Peacekeeping, May 14-June 27, 1963, Plenary Meetings, Final 
Resolutions and Annexes 

General Assembly, officia1 Records of Fourth S~ecial  Session on the Finanche of United 
Nations P e a c e k e e ~ i n ~  May 14June 27, 1963, Fifth Committee, Plenary Meetings and 



Final Report to the General Assembly 

UNlTED NATIONS - EIGHTEENTH SESSION 

General Assembly, Official Records of the General Assemblv, Eighteenth Session, 
September 17-December 17, 1963, Plenary Meetings and Annexes 

General Assembly, Officia1 Records of the General Assemblv, Eighteenth Session, 
September 17-December 17, 1963, Fifth Committee, Plenary Meetings, Resolutions and 
Final Reports 

General Assembly, Resolutions of the Eiehteenth - Session of the General Assembly 

UNITED NATIONS - NXNETEENTH SESSION 

General Assembly, Officia1 Records of the General Assembly, Nineteenth Session, 
December 1, 1964 - September 1, 1965, Plenary Meetings and Annexes 

General Assernbly, Official Records of the General Assemblx Nineteenth Session, 
December 1, 1964 - September 1, 1965, Fifth Committee, Plenary Meetings, Resolutions 
and Final Reports 

General Assembly, Resolutions of the Nineteenth Session of the General Assembly 

Security Council, Officia1 Records, Nineteenth Year 

INTERNATIONAL COURT OF JUSTICE 

Certain Expenses of the United Nations (Article 1 7, paragraph 2, of the Charter), 
Pleadings, Oral Arguments and Documents 

Certain Expenses of the United Nations (Article 1 7, paragraph 2, of the Charter), 
Advisory Opinion, July 20, 1962 

UNITED STATES 

US Participation in the United Nations, 1956- 1965 

Foreign Relations of the United States, 1958- 1960, Vol. II and Vol. XIV 

Foreign Relations of the United States, 196 1 - 1963, Vol. IOC and XXI 

Amencan Foreign Policy: Collected Documents, 196 1 - 1966 



Records and Reports of the United States House of Representatives, 8 7th Congress, 2nd 
Session 

Records and Reports of the United States House of Representatives, 89th Congress, 2nd 
Session 

Proceedings of the United States Senate, Session 86, Vol. 1, 1959 

Proceedings of the United States Senate, Session 87, Vol. 2, 196 1-1 962 

Proceedings of the United States Senate, Session 89, Vol. 2, 1962 

Senate Reports on Public Bills, 87th Congress 

House of Representatives, Hearings Before the Subcommittee on International 
Organizations and Movements of the Cornmittee on Foreign Affairs, 89th Congress, 2nd 
Session, March 29 and April 1 9, f 966 

NEWSPAPERS 

The Toronto Star, 1960- 1965 

The New York Times, 1960- 1965 

SECONDARY SOURCES 

ARTICLES 

Barton, William H. "Who Will Pay for Peace?" in Behind the Scenes, Vol. 24, 
No. 5 April, 1965 

Bowman, Edward H. and "The Logistics Probierns of a UN Military Force", in 
Fanning, James E. International Oraanization, Vol. 5, Spring 1961, pp. 355- 

376 

Gross, Leo "Expenses of the United Nations for Peace-Keeping 
Operations: The Advisory Opinion of the International 
Court o f  Justice", in International Organization, Vol. 1 7, 
Winter 1965, pp. 1-35 



Hogg, James Ferguson "Peace-Keeping Costs and Charter Obligations - 
Implications of the International Court of Justice Decision 
on Certain Expenses of the United Nations", in Columbia 
Law Review, Vol. 62, No. 7, November 1962 

Janson, Jaques and "Sans Tambour Ni Trompette! Le Contingent des Forces 
Dumont-Bayliss, Pauline Canadiennes au Congo: Une Discret ion Source 

D'E%caciten,in Canadian Defence Ouarterlv, Vol. 22, No. 
1, August 1992 

Stoessinger, John G. 

West, Robert L. 

Zoller, Elisabeth 

Bishop, Peter V. 

Andrew , Arthur 

Bailey, Sidney D. 

Cordier, Andrew and 
Harrelson, Max, eds. 

Costigliola, Frank 

''Fiaanciug the United Nations", in InternationaI 
Conciliation, No. 535, November 1961 

"The United Nations and the Congo Financial Crisis: The 
Lessons of the First Year", in International Organization, 
Vol. 15, 196 1, pp. 603-6 17 

'The 'Corporate Will' of the United Nations and the Rights 
of the Minority", in Amencan Journal of International Law, 
Vol. 8 1, No. 3, July 1987, pp. 6 10-634 

UNPUBLISHED DISSERTATIONS 

Canada and the Controversv over the Financing of UN 
Peacekee~hn O~erations, Unpublished PhD Dissertation, 
University of Toronto, 1968 

BOOKS 

The Rise and Fall of a Middle Power: Canadian Diplornacy 
From King to Mulroney, Toronto: James Lorimer and 
Company, 1993 

The Secretariat of the United Nations, New York: Carnegie 
Endowment for International Peace, 1962 

Public Papers of the Secretaries General of the United 
Nations, Vol. VI, U Thant 196 1- 1964, New York: 1976 

France and the United States: The Cold War Alliance Since 
World War II, New York: Twayne Publishers, 1992 



Cox, David, Granatstein, Peacekee~ing: International Challenge and Canadian 
J.L. and Taylor, Alistair Response, Toronto: CIIA, 1968 

English, John The Worldtv Years: The Life of Lester Pearson, 1 949- 1 972, 
Toronto: Alf?ed A. Knopf, 1992 

Fry, Michael G., ed. Freedorn and Change: - Essavs in Honour of Lester B. 
Pearson, Toronto: McCleiiand and Stewart Ltd., 1975 

Girard, CharIotte S.M. Canada in World Affairs. Volume 1 3, 1963- 1 965, Toronto: 
Canadian Institute of International AfEairs, 1980 

Granatstein, J.L. A Man Of Influence: Nonnan Robertson and Canadian 
Statecrafi, Ottawa: Deneau Publishers, 1 98 1 

Gross, Franz B., ed. 

Hargreaves, J.D. 

Higgins, Rosalyn 

Hilliker John and 
Barry, Donald 

Horne, Alistak 

Hoskyns, Catherine 

James, Alan 

Canada 1957- 1967: The Years of Uncertainty and 
Innovation, Toronto: McClelland and Stewart Ltd., 1986 

The United States and the United Nations, Norman, 
Oklahoma, University of Oklahoma Press, 1964 

Decolonization in Afkica, London: Longrnan Press, 1996 
edit ion 

United Nations Peacekee~ing, - 1946- 1967: Documents and 
Cornmentaw. Volume III: Afnca, London: Oxford 
University Press, 1980 

Canada's Department of External Affairs. Volume 2: 
Corning; of Age, 1946- 1 968, Montreal: McGill-Queen's 
University Press, 1995 

Macmillan 1957- 1986: Volume II of the Officia1 Bioaaphy, 
London: Macmillan, 1989 

The Congo: A Chronolonv of Events January 1960- 
December 1 96 1, London: Oxford University Press, 1962 

Britain and the Congo Crisis, 1 960- 1 963, New York: St . 
Martin's Press, 1 996 

The Politics of Peacekeeping, New York: Frederick A. 
Praeger, 1969 



Jensen, Erik and 
Fisher, Thomas, eds. 

Kalb, Madeleine G. 

Kaufhann, Johan, ed. 

Keating, Tom 

Luard, Evan 

Lyon, Peyton 

Mahoney, Richard D. 

Meisler, Stanley 

Munro, John A. and 
Inglis, Alex I., eds. 

O'Brien, Conor Cruise 

- -- 

Presser, Michael H., ed. 

The United Kingdom - The United Nations, London: 
MacMillan Press, 1990 

The Congo Cables: The Cold War in Afnca - From 
Eisenhower to Kennedy, New York: Macmillan Publishing 
Co. Inc., 1982 

Effective Negotiation: Case Studies in Conference 
Didomace The Netherlands: Martinus Nijhoff, 1 98 9 

Canada and World Order: The Multilateralist Tradition in 
Canadian Foreign Policy, Toronto: McClelland and Stewart 
Inc., 1993 

The United Nations, How it Works. What it Does, Second 
Edition, London: MacMillan Press, 1994 

The Histow of the United Nations Vdurne 2: The Ape of 
Decolonization 1955- 1965, London: MacMillan Press, 1989 

Canada in World Affairs, Volume 12. 196 1 - 1963, Toronto: 
Oxford University Press, 1968 

JFK: Ordeal in Afiica, New York: Oxford University Press, 
1983 

United Nations: The First Fiftv Years, New York: Atlantic 
Monthly Press, 1995 

Mike: The Memoirs of the Ri& Honourable Lester B. 
Pearson. Volume 2: 1948- 1957, Toronto: University of 
Toronto Press, 1973 

United Nations: Sacred Drarna, New York: Simon and 
Shuster, 1968 

To Katanga and Back: A UN Case Studv, New York: 
Simon and Shuster, 1963 

Sow the Wind. Reari the Whirlwind: Heads of State 
Address the United Nations, New York: William Morrow 
and Company, 1970 



Reford, Robert Canada and Three Crises, Toronto: Canadian Institute of 
International Mairs, 1968 

Rikhye, lndar Jit and The United Nations and Peacekeeping, Results, Limitations 
Skjelsbaek, Kjell, eds. and Pros~ects: The Lessons of Fortv Years of Ex~enence, London: 

MacMillan Press, 1990 

Ritchie, Charles 

Robinson, H. Ba i l  

Smith, Denis 

Smouts, Marie-Claude 

Stoessinger, John G. 

Tavares de Sa, Hernane 

Tonde1 Jr., Lyman M, ed. 

Urquhart, Brian 

Weissman, S tephen R. 

Wood, Robert S. 

Diplornatic Passport, Toronto: Macmillan of Canada, 198 1 

Diefenbaker's World: A Po~ulist - in Foreim Affairs, 
Toronto: University of Toronto Press, 1989 

Rome Tory: The Life and Legend of John G. Diefenbaker, 
Toronto: Macfarlane Walter and Ross, 1995 

La France a L'OMJ, Paris: Presses de la Fondation 
Nationale des Sciences Politiques, 1 992 

Financiun the United Nations Svstem, Washington: The 
Brookings Instinite, 1964 

The PIav Within the Plav: The Inside Storv of the UN, New 
York: Alfred A. Knopf, 1966 

The Legal - Aspects of the United Nations Action h tke 
Congo: - Backmound Papers and Proceedin~s of the 
Hamrnarskiold Fonun, New York: Oceana Publications 
Inc., 1963 

R a l ~ h  Bunche: An American Life, New York: W. W. Norton 
and Company, 1993 

Hamrnarskiold, New York: AEed A. Knopf, 1972 

A Life in Peace and War, New York, Harper and Row, 
1987 

Arnerican Foreim Policv in the Congo, I 960- 1 964, Ithaca: 
Corneil University Press, 1974 

France in the World Community: Decolonizat ion, 
Peacekeeping and the United Nations, Leiden: A. W. 
Sijthoff, 1973 



Zacher, Mark W. Daa Hamrnarskiold's United Nations, New York: Columbia 
University Press, 1970 




