
81

     5   Terrorism and Organized Crime 

 Common Concerns but Different Interests  

    Raphael     Bossong    and    Leslie     Holmes      

 The principal security threat to many states and regions is no longer con-

ventional military threats from other states, but civilian groupings engaged 

in identity politics, including terrorists (Kaldor  2012 ). Since the end of 

the 1980s, the growth and diversifi cation of organized crime also became 

recognized as a substantial security threat (Albanese  2012 ). Common 

to both terrorism and organized crime is their increasingly transnational 

nature and potentially severe impact on economic and social stability. 

Therefore, the Chinese and EU responses and cooperation in these ar-

eas are of great signifi cance. On the EU side, the fi ght against organized 

crime and terrorism has been a key driver of its general development 

as a security actor. On the Chinese side, the approach taken to address 

organized crime and terrorism refl ects its dynamic domestic social and 

economic transformation, and also infl uences its global security role. 

 At fi rst glance, however, there are few similarities between the Chi-

nese and European perspectives on and experiences of terrorism. China 

faces various separatist movements that resort increasingly to terrorist 

attacks, while in Europe, serious ethnic-separatist terrorism, as exempli-

fi ed by ETA, the Basque separatists, or the Irish Republican Army, has 

largely been on the decline. Instead, the EU has been mostly concerned 

with Islamist radicals and, to a lesser degree, political right- or left-wing 

extremists. Chinese attempts to associate domestic terrorists, mainly Ui-

ghurs, with global Islamist terrorism have not generally been recognized 

by Western countries. If one adds the long-standing differences between 

Europe and China over the status of Tibet and the principle of nonin-

tervention, discussions of terrorism appear to be a potential spoiler of 

EU–Chinese relations rather than a basis for cooperation. However, the 

primary factor explaining most terrorist acts in both China and the EU 

is identity politics, which may provide some common ground for discus-

sion. In addition, current events in Afghanistan, Iraq and Syria highlight 

the threat from spiraling patterns of sectarian violence that transcend 

and destroy state boundaries, which provide for more shared interests in 

EU–Chinese security cooperation. 
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 In the area of organized crime, China and the EU could be expected 

to share considerable interests, since their economies are deeply inter-

twined. Their ever-expanding trade relations have been shadowed by the 

growth and diversifi cation of transnational illegal economic activities, 

which have built on a well-known historical tradition of organized crime 

in both Europe and Asia. The range of potential criminal activities is vast, 

ranging from drug, arms and human traffi cking to more subtle but none-

theless highly damaging forms of economic crime, such as value added 

tax (VAT) fraud, money laundering, match fi xing, product piracy and 

counterfeiting, and the smuggling of cigarettes, endangered species and 

animal products. Cybercrime is also seen as an increasingly organized 

and dangerous phenomenon, much of which is rooted in various parts of 

Asia and transcends national boundaries. 

 Yet one cannot assume that a common fi ght against organized crime 

is a logical corollary. Part of the reason for this is that Chinese authori-

ties are aware that the country’s counterfeiting industry is signifi cant in 

terms of jobs and incomes. Concepts of national sovereignty also diverge 

strongly between China and the EU. At the same time, operational com-

petence regarding police action remain with EU member states, as exem-

plifi ed by the presence of national police liaison offi cers from countries 

such as Germany, the UK and Italy in China. Nonetheless, the EU is also 

an increasingly signifi cant driver of transnational security cooperation – 

especially in technical areas, such as customs and fi nancial transparency. 

At the same time, the fi ght against corruption and improvements in the 

rule of law   have also arisen on the internal political agenda for the Chi-

nese leadership. Thus, the fi ght against organized crime may constitute 

a growing component of EU–China security relations, as refl ected in 

recent offi cial declarations (IFAW  2013 ). 

  The Development of EU and Chinese Threat Perceptions 

 In   the 1970s, the so-called Trevi group of European interior ministers 

was formed in response to a wave of international terrorist attacks. Since 

the 1990s, the threat perception of organized crime has constituted the 

second focal point of European internal security cooperation (CEU 

 1997 )  . The transnationalization of organized crime and drug traffi ck-

ing justifi ed the creation of the European Police Offi ce (EUROPOL) in 

1999, which later also acquired a supportive role in the fi ght against ter-

rorism (Occhipinti  2003 ). Thus, European policymakers routinely link 

organized crime and terrorism, as well as internal and external security 

policy, as underlined by the EU’s internal security strategy document 

(CEU  2010 ). 
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5 Terrorism and Organized Crime 83

 The EU’s more operational understanding of organized crime and 

terrorism is based on regular analytical reports by EUROPOL. In the 

area of terrorism (EUROPOL  2014a ), offi cial data show that European 

states face a continuing challenge from nationalist, separatist, left- and 

right-wing or single-issue extremist groups. The devastating attack by 

Anders Breivik in Norway highlights that such forms of terrorism can 

be extremely dangerous. Nevertheless, European security agencies still 

consider Islamist terrorism to be the most serious threat. Mass casual-

ties from the 2004 Madrid bombings and the multiple attacks in Paris 

and Brussels in 2015 and 2016 underlined the danger of a large num-

ber of deaths and injuries caused by this kind of terrorism. Beyond 

these dramatic events, security practitioners are also highly concerned 

with the growing base of terrorist supporters and the potential quan-

titative increase in smaller attacks. This means that security authori-

ties have to be extremely attentive to transnational Islamist terrorist 

organizations, such as Islamic State (IS), as well as to “lone-wolf” at-

tackers that may be fuelled by online propaganda, whereas previous-

ly it was often assumed that Europe faced predominantly one or the 

other threat. A growing number of European Muslims have become 

“traveling fi ghters,” going to Afghanistan, Iraq and most recently Syria 

to join IS, and are regarded as potential terrorists upon their return – 

as was the case with several attackers in Paris and Brussels in 2015 

and 2016. Therefore, international counterterrorism cooperation 

aimed at disrupting travel, support and recruitment networks is seen 

as an ever more pressing need, alongside a wide array of internal pro-

grams to prevent individual and increasingly online pathways of 

radicalization. 

 In the area of organized crime, EU threat perceptions are similarly se-

rious and multifaceted. The Italian Mafi a – or more precisely, the Sicilian 

Mafi a, Ndrangheta, Camorra and Sacra Corona Unita – have long spread 

into different European countries and around the globe. Since the end of 

the Cold War, various groupings from former communist countries have 

added a new layer of complexity and potential for violent crime. Offi cial 

estimates identify up to 3,600 organized crime groups in Europe, with 

an economic impact of billions of euros (EUROPOL  2013 ). Threat as-

sessments have also moved away from ethnically labeled groups and to-

ward fl exible, multifaceted criminal networks as well as structural crime 

enablers, such as economic crises or technological trends, particularly 

in the fi eld of cyber-assisted crime (EUROPOL  2014b ). Overall, EU 

actors tend to believe that they have a sophisticated and evidence-based 

understanding of the threats, and tend to refrain from strong rhetorical 

framings (such as the “war on drugs” or “war on terrorism”)  . 
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 Chinese authorities, in contrast, offi cially designate terrorism as one 

of the “three evils” – the other two being the closely related dangers 

of separatism and (religious) extremism (Xinhua  2012 )  . The principal 

terrorism threat in China is from internal separatists, of whom Uighur 

nationals have been the most active (Davis  2008 ). The Uighurs are Tur-

kic Muslims, living mostly in Xinjiang Province in the far northwest of 

China. Xinjiang was incorporated into China in the 1880s, and then 

again by the communists after 1949. Frustration in their aspirations for 

independence has led a number of Uighurs to engage in terrorist at-

tacks. These were initially conducted within Xinjiang itself, most dra-

matically in the form of bomb attacks on buses in Urumqi, the capital of 

Xinjiang, in February 1992 and February 1997. According to Holmes’s 

calculations based on numerous Chinese media reports, Uighur terror-

ist attacks between February 1998 and June 2013 resulted in some 130 

deaths, including of several separatists. More recently, Uighur terrorists 

have intensifi ed their struggle and taken it to other parts of China. In 

2013, fi ve Uighurs crashed their 4x4 vehicle into a guardrail in Tianan-

men Square in Beijing, killing the occupants and injuring forty people, 

while in 2014, Uighur terrorists struck in Xinjiang and also attacked 

civilians in Kunming main railway station, killing more than sixty people 

in total. A June 2015 attack in Xinjiang that left eighteen dead was also 

blamed on Uighur terrorists. 

 Uighur nationalists allegedly began making contact with foreign Is-

lamist movements as China liberalized in the 1980s. Following a terrorist 

attack in the Xinjiang city of Kashgar in mid-2011, a video produced by 

the Turkistan Islamic Party, which claimed responsibility for the attack, 

showed one of its members training in Pakistan. Chinese authorities fur-

ther allege that Uighurs have trained in Afghanistan (Wayne  2008 : 10), 

and that their terrorist campaign is linked to Al-Qaida the global jihad 

movement. Though contested by Western analysts (Clarke  2007 ), this 

claim has been underlined by Chinese media reports of Islamists from 

Xinjiang allegedly fi ghting with IS (Blanchard  2014 ; ITAR-TASS  2014 ; 

Moore  2014 ;   E. Wong  2014 ). 

 To the south of Xinjiang lies Tibet. Tibetans are mostly Buddhists and, 

like the Uighurs, many have sought independence from China, as was 

largely the case between the middle of the fourteenth century and the 

early eighteenth century, when the Qing (Manchu) dynasty turned Tibet 

into a protectorate and then incorporated part of it into China. However, 

Tibet enjoyed considerable leeway until the early twentieth century, and 

then renewed independence during the turbulent years between the fall 

of the Qing dynasty (1911) and the communist takeover (1949). In 1959, 

centuries of rule by the Tibetan spiritual leader, the Dalai Lama, came 
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to an end, when the fourteenth holder of the position fl ed to India; since 

then, he has advocated the peaceful liberation of Tibet. But terrorist at-

tacks in Lhasa against Chinese nationals were reported in 1996, while a 

2002 bomb attack in Chengdu, the capital of Sichuan, was attributed to 

two Tibetans.  1   More recently, violent forms of Tibetan political activism 

have instead taken the form of self-immolations. 

 However, Chinese offi cial spokespersons stipulate that terrorism in 

China should not be seen as ethnically based (Zhang  2014 ). Support 

for separatist movements in China may in fact be more limited than is 

typically assumed in the West. One survey (Goldstein et al.  2006 : 198) 

revealed that the vast majority of older Tibetan villagers considered the 

current situation better than that which prevailed during Tibet’s inde-

pendence.   Research by Howell and Fan ( 2011 ) similarly suggests that 

Uighurs do not appear to be disadvantaged relative to Han migrants, 

and that there is little recent evidence of state-sponsored Han migration 

to Xinjiang. Nevertheless, perceptions can be decisive for political move-

ments and the dynamics of violence. Hence, the fact that the share of 

the Xinjiang population that is ethnically Han increased from less than 

7 percent in 1949 to some 40 percent by 2008 is seen by some Uighurs 

as a threat to their ethnic and national identity.   In Tibet, similar migra-

tion and identity dynamics have gained in importance, even though the 

demographic proportion of Han Chinese has remained much smaller.   

 China   also has a long history of organized crime in the form of the 

Triads and other “black” societies. The Triads were originally a secret 

society devoted to overthrowing the Qing dynasty (1644–1911), and 

occasionally used terrorist tactics. By the early twentieth century, these 

groups had mutated into organized crime gangs and had spread across 

the country. When the communists took power and clamped down heav-

ily, the Triads moved primarily to Hong Kong  . But as Deng Xiaop-

ing’s liberalizing reforms started to take effect and Hong Kong reverted 

to Chinese control in 1997, a return of the Triads could be perceived 

(Lintner  2004 ).  2     Overall, China may be home to the largest organized 

crime network worldwide, which has also become far more transnational 

(Plywaczewski  2002 ; Wang  2013 ).   Primarily, China is the major global 

player in counterfeiting (Shelley  2012 ), with an estimated 65 percent of 

global market share in this sector, ranging from luxury goods to phar-

maceuticals (UNODC  2010 : 177). Similarly, a new EU strategic report 

estimates that 73 percent of all counterfeit goods originate from China 

(EUROPOL  2015 : 14). It is worth noting that many Chinese citizens are 

embarrassed by their country’s international reputation for counterfeit-

ing, seeing it as second only to corruption in tainting the national image 

(Lin  2010 ).   

Core terms of use, available at https://www.cambridge.org/core/terms. https://doi.org/10.1017/CBO9781316563243.006
Downloaded from https://www.cambridge.org/core. University of Melbourne Library, on 24 Sep 2019 at 02:54:28, subject to the Cambridge

https://www.cambridge.org/core/terms
https://doi.org/10.1017/CBO9781316563243.006
https://www.cambridge.org/core


86  Raphael Bossong and Leslie Holmes

 Chinese organized crime networks have spread abroad, including 

into Europe, particularly France, Germany, the Netherlands and Italy 

(Berry et al.  2003 ; Siegel-Rozenblit  2011 ). Beyond the import and sale 

of counterfeit goods, Chinese gangs have increasingly engaged in drug 

and human traffi cking, and are cooperating with European organized 

crime groups in these areas (Lale-Demoz and Lewis  2013 : 127). In ad-

dition, Chinese gangs in Europe run protection (extortion) rackets and 

illegal gambling networks, especially in the area of game-fi xing (Siegel-

Rozenblit  2011 ). Finally, whereas Russia, Ukraine, Lithuania and Brazil 

were for long seen as the leaders in international cybercrime, in recent 

years Chinese hackers and other online criminals have joined their ranks 

(Glenny  2012 ). 

 A notable feature of offi cial Chinese attitudes toward organized crime 

until recently has been that the central government has typically treated 

it as a local issue rather than a national one, explicitly denying that crimi-

nal organizations in China have reached the scale and level of seriousness 

of groups elsewhere, such as the Sicilian Mafi a or the Japanese Yakuza 

(Wang  2011 : 291). Such an approach has hindered the fi ght against 

organized crime. There are signs that Xi Jinping is now taking the is-

sue more seriously and moved it up the central authorities’ agenda. In 

September 2014, the head of the Communist Party of China’s Commis-

sion for Political and Legal Affairs explicitly identifi ed the need for the 

central authorities to coordinate local measures against organized crime 

(Xinhua  2014a ).    

  EU and Chinese Responses 

 The fi ght against organized crime and terrorism has been integral to 

the construction of the EU’s internal security regime. We therefore limit 

ourselves to discussing major patterns that defi ne the EU’s overall role 

in this area instead of reviewing the raft of policy instruments that have 

been developed over the last two decades.  3   

 Firstly, the EU is committed to creating the so-called Area of Freedom, 

Security and Justice   for improved criminal justice cooperation, which is 

based on the notion of mutual recognition of different national systems 

and legal instruments across borders (Nilsson  2006 ). The most notable 

instrument in this regard has been the European arrest warrant, which 

facilitates the arrest and extradition of suspects across the entire EU. Yet 

common legal standards beyond “mutual recognition,” such as with re-

gard to standards of evidence or the rights of the accused, have been slow 

to develop. Moreover, to implement EU legal frameworks and to create 

matching levels of cross-border trust for effective police and criminal 
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5 Terrorism and Organized Crime 87

justice cooperation remains a severe challenge (Block  2011 ; Peers  2013 ). 

This is a critical point since the conduct of operational security measures 

remains the responsibility of each EU member state.     The EU’s executive 

role hinges on more circumscribed agencies, such as EUROPOL and the 

European Union’s Judicial Cooperation Unit (EUROJUST). The agen-

cies have developed dynamically since the 1990s (Busuioc et al.  2011 ), 

but essentially remain limited to the collection and exchange of infor-

mation or indirect coordination.     Even if these exchanges are backed by 

increasingly comprehensive technical networks and databases, EU actors 

typically underline their respect for the “the rule of law”   and norms of 

data protection, which – for good reasons – limits discretionary actions 

in countering organized crime and terrorism. 

 Second, the EU could build on its traditional profi le as a single market 

and economic regulator and develop a profi le in technical and fi nancial 

aspects of the fi ght against crime and terrorism. One of the EU’s most 

forceful as well as controversial actions has been the freezing of terrorist 

assets, as required by the UN Security Council (de Goede  2011 ). The 

EU has also been very active with regard to fi nancial transparency and 

control measures that correspond to the recommendations of the inter-

national Financial Action Task Force (Brzoska  2011 ). Internally, a Eu-

ropean Commission report critically reviewed corruption in its member 

states (European Community  2014a ), which is often connected with or-

ganized crime, while the further harmonization of EU rules for the con-

fi scation of the proceeds of crime remains on the agenda (Alagna  2015 ). 

 Third, a related but often forgotten component is cooperation among 

customs authorities (Hobbing  2011 ). Customs authorities are not only 

relevant for border security, but also contribute more widely to issues 

such as the fi ght against human and drug traffi cking, the control of coun-

terfeit goods and VAT fraud. Although executive actions again remain 

with national authorities, the EU, as a customs union, has a compara-

tively strong harmonization and coordination role. This is also highly 

relevant to non-member states with intensive trade relations with the 

EU. EU–Chinese experts thus formed a Joint Customs Cooperation 

Committee that met several times in its fi rst decade (European Com-

munity  2014b ). In general, such initiatives illustrate the EU’s potential 

to support professional networks on different aspects of internal secu-

rity both within and beyond the EU. The EU’s relationship with the US 

demonstrates most clearly how shared internal security concerns, such 

as the fi ght against terrorism, can give rise to varied forums for informal 

coordination among practitioners (Pawlak  2010 ). 

 How does all this compare with China? Here one is similarly con-

fronted with evolving legal arrangements to counter organized crime and 
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terrorism. For instance, in October 2011 Chinese authorities introduced 

measures for freezing suspicious funds and assets, further tightening 

these in January 2014 to render them applicable to “overseas affi liates” 

of terrorist groups as well as requiring all fi nancial institutions to report 

on related activities or persons (Anon.  2014 ). This could be likened to 

EU and other Western legal provisions in this regard. However, at the 

time of writing, China was debating the adoption of a comprehensive 

antiterrorism law, which marks a divergent approach. In July 2015, a 

fi rst general law on internal security was adopted that raised interna-

tional criticisms, including from the UN High Commissioner for Human 

Rights (UNHCHR  2015 ). The law allegedly provides an overly vague 

defi nition of national security and may further strengthen political con-

trol by the Communist Party, which is also proposing clamping down 

on foreign-funded nongovernmental organizations (NGOs), allegedly in 

part for reasons of security. China reacted angrily to these criticisms. The 

more specifi c draft law on antiterrorism has also been criticized because 

it would substantially expand possibilities for societal surveillance, espe-

cially with regard to online activities (Gady  2015 ). 

 Aside from this ongoing debate, reference can be made to temporary 

antiterror guidelines from September 2014 (C. Wong  2014 ) and the 

continuing attraction to Chinese authorities of traditional hard security 

measures – or so-called “strike hard” campaigns (Trevaskes  2010 ; Od-

gaard and Nielsen  2014 ). Following the attacks in Xinjiang and Kun-

ming in 2014, for instance, visible security in Beijing was intensifi ed, 

with the deployment of many more armed police offi cers on street junc-

tions around the capital. China also uses methods that would never be 

contemplated in the EU, such as holding a mass public trial – of fi fty-fi ve 

defendants – in a stadium (May 2014). Finally, the wider wave of attacks 

in Xinjiang was followed by a year-long campaign to re-establish fi rm 

control over the province, including road blocks, heavy patrolling and 

state propaganda, and led to a signifi cant increase in the number of ar-

rests that targeted wider sections of the population (Areddy  2015 ). As 

far as can be inferred from external reporting – since Chinese authorities 

have sought to control coverage of the Xinjiang confl ict – the effects have 

been strongly resented (Gracie  2015 ). At the same time, Chinese author-

ities also consider economic investments – which are of renewed salience 

since the 2014 announcement of the so-called Silk Road Economic Belt 

initiative, which would go through Xinjiang, and the 2015 announce-

ment of new investment in Xinjiang’s textile industry – contribute to 

limiting the appeal of terrorist groups (Cunningham  2012 : 16). 

 In the area of organized crime, China has become increasingly active 

in addressing counterfeiting and product piracy, despite the ambivalence 
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5 Terrorism and Organized Crime 89

already noted. For instance, the   United Nations Offi ce on Drugs and 

Crime (UNODC) (Lale-Demoz and Lewis  2013 : 124) has praised 

China for two major anticounterfeiting campaigns – one in 2010–11, 

the other in July 2012 – that resulted in more than 11,000 arrests, sei-

zures worth more than US$700 million, and the closure or destruction 

of some 15,000 illegal factories and other facilities across 190 cities. 

Some sentences meted out for software piracy have been described by 

the UNODC as “stiff” (UNODC  2010 : 176),   even though the general 

problem remains structurally unresolved. There is a limit to how far such 

anticrime measures will and can be taken. This is partly because even 

the Chinese authorities, despite their reputation for being able to control 

access to the internet, have been unable to track online internet protocol 

(IP) theft as well as desired. Another factor is that stricter controls on 

counterfeiting could result in rising levels of unemployment and con-

comitant social unrest.   

 However, arguably the most important change in recent years has oc-

curred in relation to the problem of “red–black” collusion, that is, be-

tween corrupt Communist Party offi cials and organized crime gangs. 

Corruption among Chinese state and party offi cials is considered serious 

enough for presidents Deng, Jiang, Hu and now Xi all to have stated 

publicly that it could bring about the collapse of the communist system. 

Without doubt, and as highlighted in the Bo Xilai case (see Broadhurst 

and Wang  2013 ), many corrupt offi cials collaborate with criminal gangs 

in activities such as money laundering and smuggling. Although Chinese 

leaders have in the past declared their intentions to combat corruption, 

it is only under Xi Jinping that this has been implemented with any se-

riousness (Holmes  2015 ). In June 2015, the former head of Chinese se-

curity services, Zhou Yongkang, was given a life sentence for corruption 

(Xinhua  2015 ). However, external analysts remain divided on whether 

the current campaign will lead to a deeper transformation of the Chinese 

state (Yong and Songfeng  2015 ), or whether political considerations of 

shoring up, and maintaining, the strong position of President Xi remain 

most important (Leung  2015 ).  

  EU–China Cooperation in Countering Terrorism and 

Organized Crime 

 The EU–China Summit on various aspects of common concern has been 

held annually since 1998. Neither terrorism nor transnational organ-

ized crime has fi gured prominently at these. Cooperation on terrorism 

between the EU and China is arguably the most limited in compari-

son to other strategic partners of the EU, such as India (Renard  2014 ). 
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However, at the tenth summit in 2007, both sides agreed that they 

should bilaterally “strengthen cooperation in areas such as antiterror-

ism, combating transnational organized crimes, human smuggling and 

traffi cking in persons and drug-related crimes” (CMFA  2007 ). Moreo-

ver, the so-called 2020 EU–China Strategic Agenda for Cooperation   that 

was adopted in November 2013 includes cooperation on various forms 

of organized crime as a strategic objective (EEAS  2013 : 4). Depending 

on issue framing, antipiracy operations involving Chinese and European 

warships in the Gulf of Aden   (Kamerling and van der Putten  2011 ) may 

also be seen as a contribution to the international fi ght against terrorism 

and organized crime. 

 Yet overall, differences in threat perceptions and general response 

mechanisms outlined above prevail. In particular, collaboration in spe-

cifi c high-profi le criminal or terrorist cases between China and EU can-

not be expected.   EU member states do not permit extradition unless that 

country guarantees not to torture or to execute the suspect or convicted 

person. In contrast to isolated cases in the US, China does not give for-

mal assurance not to apply the death penalty, while there are also regular 

instances of police torture (Wu and Van der Beken  2010 ). Conversely, 

under Article 8 of its extradition law, China does not permit extradition 

of its own nationals (Chinese Government  2000 ). Further cultural dif-

ferences hinder criminal justice cooperation.   For instance, despite the 

EU and China using similar rhetoric on combating the smuggling of il-

legal animal parts and products, Chinese actors may be less interested in 

effective prosecution, as traditional Chinese medicine places great faith 

in various products from endangered species.  4   

 Nevertheless, at technical levels, operational security cooperation is 

advancing. In 2004, the EU and China concluded a formal mutual as-

sistance agreement in customs matters (CEU  2004 ), which, as mentioned 

above, gave rise to a Joint Customs Cooperation Council. Since 2009 this 

has led to joint action plans on intellectual property rights protection, 

capped by a “strategic framework” to enhance cooperation (CEU  2010 ) 

on a wider range of issues, such as supply-chain security, illicit waste and 

drug precursors. Overall, one can point to regular and increasingly direct 

electronic exchange of data on shipments and logistics operators of regu-

lar commerce between European (port) authorities and China. Moreover, 

a growing number of joint customs operations against counterfeit goods 

have been conducted under the leadership of the European Anti-Fraud 

Offi ce. For instance, in 2014, Operation REPLICA directly included 

Chinese liaison offi cers alongside other representatives from European 

security services and international organizations (European Commission 

 2014 ), and resulted in substantial seizures. When dealing with organized 
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5 Terrorism and Organized Crime 91

crime on a wider basis, however, the posting of national liaison police of-

fi cers by EU member states arguably remains more signifi cant. The UK, 

especially through its former colony Hong Kong, and Germany, due to the 

high international profi le of the German Federal Criminal Investigation 

Agency, should be kept in mind here. It is open to debate whether they 

represent exclusively national security relations or are a growing compo-

nent of a multifaceted international presence of the EU. For instance, EU 

delegations in Russia and the US already host specialized counselors on 

criminal justice affairs, which could be extended to China.  

  International Fora 

 The EU has integrated the fi ght against terrorism into its wide array of 

diplomatic activities, partnership agreements and some fi nancial assis-

tance programs (Brattberg and Rhinard  2012 ; Kaunert  2012 ). Further-

more, the so-called external dimension of the EU’s Area of Freedom, Se-

curity and Justice,   which generally extends EU internal security policies 

beyond its borders (especially to EU neighbors), has grown dynamically 

in recent years. In the   UN, the EU is also seen as a strong supporter of 

the fi ght against terrorism (Wouters and Duquet  2013 ) and organized 

crime activities such as drug traffi cking (EMCDDA  2012 ). Conversely, 

China is also in a powerful position to exert infl uence in the UN. Spe-

cifi cally, the UN has two generic conventions on terrorism, commonly 

known as the Terrorist Bombing Convention and the Terrorist Financ-

ing Convention (United Nations  2014 ), to which China acceded in the 

2000s. Furthermore, both the EU and China support the UN Conven-

tion on Transnational Organized Crime (UNODC  2004 ), with China 

lodging only a reservation with regard to the possible arbitration of the 

International Court of Justice.  5   However, China’s continuing unwilling-

ness to adopt clear and strong positions on most international and trans-

national issues – allegedly because of its commitment to respect other 

countries’ sovereignty – has meant that China does not use the potential 

of these conventions to any signifi cant degree.   

 The EU and China have also organized specifi c Asia–Europe Meet-

ings (ASEM) on counterterrorism. The fi rst meeting was held in Beijing 

in 2003, and thereafter annually in various European and Asian cities 

until 2012.   The reasons for the cessation have not been made clear, al-

though one could infer a lack of impact from these diplomatic consulta-

tions. However, in the margins of the most recent (tenth) ASEM summit 

in October 2014, the EU and China reported discussions “on the situ-

ation in the Middle East, Northern Africa and the Sahel and agreed to 

increase cooperation to counter the common threat of extremism and 
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92  Raphael Bossong and Leslie Holmes

terrorism in these regions” (European Council  2014 ). This has given 

rise to hopes that China will take a more proactive foreign policy role to 

address various international crises that are connected to international 

terrorism. Beyond the aforementioned regions in the 2014 summit, this 

also extends to Afghanistan (Dhaka  2014 ) and Central Asia, where – as 

mentioned above – China is expected to make substantial economic and 

political investments in a new Silk Road belt. 

 It is too early to expect concrete steps on these fronts, not least as 

Western and Chinese foreign policy objectives remain generally in ten-

sion. This usually revolves around competing understandings of national 

sovereignty, as outlined below. Moreover, China may prefer other, non-

Western platforms for international counterterrorism cooperation.   In 

particular, the Shanghai Cooperation Organization (SCO) was founded 

in June 2001 between Russia, China and a number of Central Asian 

states, and immediately adopted a Convention on the Struggle against 

Terrorism, Separatism and Extremism. As this convention is directed 

against exactly the same “three evils” that Chinese security discourse 

designates, one can infer a strong Chinese infl uence. In addition, the 

SCO established a regional antiterrorist structure in June 2002. While 

the SCO has traditionally devoted less attention to organized crime than 

to terrorism, in 2013, the SCO attorney-generals’ meeting announced 

its intention to step up the fi ght against the traffi cking of drugs and hu-

mans. It is beyond the scope of this chapter to discuss the potential and 

problems of the SCO in greater detail. Suffi ce it to note here that the 

Chinese preference for developing security cooperation in both bilateral 

and multilateral formats with Russia has intensifi ed under Xi Jinping and 

increasingly creates potential confl icts with the EU.    

  Convergences and Divergences in Chinese and 

EU Approaches 

 When faced with the challenge of IS and wider instability in the Middle 

East, one may assume there is potential for shared security interests in 

the fi ght against terrorism. Indeed, China has been criticized by interna-

tional NGOs for subscribing to the “Western” discourse of a global war 

on terror and, as noted, has linked Uighur terrorism to the global jihad, 

Al-Qaida, and now IS. At the same time, there are deep and persistent 

divisions between China and Western actors over the Syrian regime and 

North Korea. This may be related to the argument about a so-called 

Asian Way   that diverges from Western notions of the need to defend in-

dividual human rights. Yet such global concepts should be treated with 

extreme caution. The dominant cultures of China, India, Indonesia and 
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5 Terrorism and Organized Crime 93

Japan, for instance, differ in signifi cant ways.     But one feature common 

to most Asian cultures is a high level of respect for traditional state sov-

ereignty and mutual noninterference. In contrast, many West European 

states are former colonial powers and even now believe in the right and 

duty to intervene in other countries under certain circumstances (see 

also Diez et al., this volume).   

 However, this should not be construed as the main obstacle to security 

cooperation on terrorism and organized crime, since these do not have to 

be equated with direct intervention and a challenge to sovereignty.   More 

signifi cant is the fact that China is still a communist state, which impacts 

its basic normative frameworks in the fi ght against terrorism. Commu-

nist China does not value, or at least interpret, the concept of the rule of 

law   in the way most Europeans do, and applies far harsher sentences for 

various crimes, including both terrorism and organized criminal activity. 

Further, as also mentioned above, different political interpretations on 

the causes and dynamics of terrorism persist across Europe and China. 

Moreover, Chinese authorities have traditionally had a less clear-cut 

approach to the distinction between the licit and illicit economy, and 

maintain a focus on unbroken economic growth in exchange for political 

stability. A related problem is that the level of government transparency 

is still low compared with EU norms, as seen in the much higher level of 

censorship in China, which in turn facilitates the “red–black” problem of 

collusion between offi cials and organized crime. 

 Set against these persistent differences is the fact that China is un-

dergoing multiple processes of change. For example, as its power has 

increased globally, China wants to be seen not merely as the world’s 

factory but also as a global diplomatic force. Also, given the increasingly 

transnational nature of both terrorism and organized crime, the Chinese 

authorities have had to adopt a broader, less ethnocentric approach. A 

fi nal but signifi cant factor is that the relatively new Chinese leadership 

team under Xi Jinping has so far proven to be much more seriously com-

mitted to addressing organized crime and corruption – terrorism was 

already high on the agenda – than were its predecessors. This means 

that there is further potential for convergence and cooperation. But there 

remains a need for realism over time frames and depth of engagement 

when aiming beyond positive but ultimately limited cases, such as the 

EU–Chinese customs operations cited above.  

  Conclusions 

 While both terrorism and organized crime are perceived by the Chinese 

authorities to be relatively recent problems for China, they have long 
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been serious issues in Europe. This partly explains a certain asymmetry 

between the Chinese and European perspectives – why EU institutional 

approaches to both are older and more developed than China’s. But the 

rapid transnationalization of both phenomena in recent years means that 

neither China nor the EU can avoid the issues of organized crime and 

terrorism in their evolving relationship. 

 From a structural perspective, the EU’s related role as a security ac-

tor has signifi cantly increased over the last fi fteen years due to the im-

portance attached to international counterterrorism cooperation. Yet the 

potential for EU action still rests on an amalgam of data and information 

networks for criminal justice information and national criminal justice 

systems that are only partially compatible with each other. Meanwhile, 

China’s extremely dynamic licit economic growth has been accompa-

nied by a domestic and transnational extension of organized crime ac-

tivities, particularly with respect to the trade in counterfeit goods. The 

ongoing shift from low-cost production to an advanced technological 

economy supports the current political momentum against corruption 

and counterfeiting. But this progressive development does not extend to 

China’s approach to political and social problems, which may be related 

to – though do not fully explain – terrorist attacks within its borders. 

The potential for international cooperation with China largely depends 

on the acceptance by external actors that all major terrorist threats can 

be framed and condemned in terms of a common fi ght against Islamist 

extremists. 

 This leads to the question of whether the EU and China can defi ne 

more overlapping interests in combating organized crime and terrorism. 

As outlined above, one can point to a number of declarations of intent 

and some concrete examples of security cooperation. Yet a wider regime 

or institutional framework for developing EU and China security coop-

eration on organized crime and terrorism remains absent. One reason 

for this is that China, like many countries, sometimes fi nds it confusing 

dealing with a two-tier system – the EU itself and its member states. 

The EU, on the other hand, already fi nds it challenging to extend its 

more legal or indirect instruments of security governance even in its own 

neighborhood. The example of EU–US cooperation on organized crime 

and terrorism further illustrates that the EU is better at responding to, or 

following, external demands than setting common and coherent priori-

ties of its own. Finally, China’s limited engagement in regional integra-

tion and consultation fora – or its active development of alternative fora 

without European participation, notably the SCO – further undermines 

the potential for deeper institutional relations with the EU. Instead, 

frameworks remain limited to overarching UN conventions or formal 
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5 Terrorism and Organized Crime 95

diplomatic declarations on the margins of more important economic and 

trade negotiations. 

 Even if more overlapping interests and frameworks for cooperation 

could be defi ned, normative considerations appear to be the biggest 

obstacle. This applies especially to the fi ght against terrorism, but is-

sues such as data protection and the death penalty obviously also 

apply to organized crime. While such issues also complicate EU–US 

security cooperation, an even more deeply seated difference between 

the EU and China is their respective views on democracy, human 

rights and the rule of law. Recent reports and offi cial statements (Re-

uters  2014 ; Xinhua  2014b ) indicate that the anti-Western position of 

China’s Communist Party on issues such as moral liberalism, democ-

racy and civil society has become more entrenched. Conversely, the 

EU remains rhetorically committed to the promotion of human rights 

and freedoms, not least since it faced strong criticisms for its efforts 

to support counterterrorism and police cooperation with authoritar-

ian regimes in North Africa and the Middle East before the onset of 

the Arab Spring. 

 So does this all bode ill for closer China–EU cooperation in the fu-

ture? Despite their different mindsets and ideologies, both sides of-

ten follow pragmatic objectives in areas of low political salience. On a 

number of more technical issues – especially in the areas of fi nancial 

transparency, money laundering and the control of traded goods – we 

may therefore see an incremental expansion of the EU–Chinese security 

partnership. China is also now committed to reducing the number of 

crimes – from fi fty-fi ve to perhaps forty-six – for which the death penalty 

can be imposed; while those slated to be removed do not relate to terror-

ism, several relate to economic crimes that involve corrupt offi cials and 

organized crime. Assuming these reductions are introduced, this change 

would lower what has been a signifi cant hurdle in China–EU coopera-

tion (Xinhua  2014c ). Another encouraging sign is the fact that Beijing’s 

current anticorruption drive is moving China toward a more coopera-

tive approach to extradition, as it seeks to bring Chinese offi cials living 

overseas and accused of corruption back to China. The current threat 

posed by IS may also provide grounds for agreeing on more concrete 

measures to address the threat of radicalization and transnational ter-

rorist networks. At the time of writing, it remains speculative whether 

the overlapping trends of economic modernization, anticorruption cam-

paigning and a pressing need for a global coalition against IS will lead 

to a more durable and deeper security partnership between the EU and 

China despite their remaining and still signifi cant normative differences. 

But at least the possibility exists.   
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  NOTES  

  1     For very different perspectives on the Tibetan situation, see Sautman and 

Teufel Dreyer ( 2006 ) and Wang and Shakya ( 2009 ).  

  2     Major groups from Hong Kong such as the 14K gang have been moving into 

mainland China, although the extent and signifi cance of their penetration is 

disputed (Varese  2011 : 146–80).  

  3     At a declaratory level, the EU typically tends to be as comprehensive as possi-

ble in its policy response to these threats without a clear sense of priorities. For 

instance, the 2001 EU Action Plan on Combating Terrorism contained more 

than 170 items (Bossong  2008 ).  

  4     However, there is also some demand for such products among EU nationals, 

which allows for some unilateral European action (Berry et al.  2003 : 15).  

  5     UNODC ( 2004 : art. 35, para. 2). China has also not ratifi ed one of the proto-

cols to the convention on human traffi cking.   
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