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Civilian Peacekeeping Capacity: Mobilizing
Partners to Match Supply and Demand

CEDRIC DE CONING

The timely deployment of suitably qualified civilian personnel is a challenge that none of
the organizations that deploy peacekeepers has yet addressed. This challenge has floun-
dered on the periphery of the peacekeeping debate for many years, but a 2010–11 UN civi-
lian capacity review provides a unique opportunity to focus attention on the problem. This
article proposes the formation of a global civilian capacity partnership that brings together
the training and roster community, the UN Secretariat and a grouping of interested states,
with the aim of significantly improving the UN Secretariat’s ability to identify, recruit and
deploy suitably qualified civilian personnel in a reasonable time, and without adverse side
effects for the local community or the mission mandate.

None of the organizations that undertake peace operations, including the African
Union (AU), the EU, the Organization for Security and Co-operation in Europe
(OSCE) and the UN, has managed to develop the capability to deploy suitably
qualified and experienced civilian peacekeepers, in a reasonable time and in the
numbers required. Is this because those civilians who make for suitable candi-
dates are in extremely short supply? Or are there enough candidates, but
systems have not been developed to select and deploy them? Or are the
working conditions such that it is difficult to attract and retain staff? Are some
missions simply too dangerous for civilians?

These questions have been raised by several reports and studies on the need
to strengthen civilian capacities for peace operations. In the UN context, the
June 2009 ‘Report of the Secretary-General on Peacebuilding in the Immediate
Aftermath of Conflict’1 and the July 2009 discussion document of the Depart-
ment of Peacekeeping Operations (DPKO) and the Department of Field
Support (DFS), ‘A New Partnership Agenda: Charting a New Horizon for UN
Peacekeeping’,2 both emphasize the need to improve the UN’s capacity to
recruit and deploy suitably qualified and experienced civilians. Several indepen-
dent studies have addressed the shortcomings in the civilian capacity of UN
peacekeeping operations.3 And in March 2010 the Secretary-General appointed
a Senior Advisory Group to undertake a UN-system-wide civilian capacity
review.4 The Senior Advisory Group, supported by a Review Team, conducted
regional consultations in 2010, including a meeting with international civilian
training centres and standby rosters in Addis Ababa. Its review led to a report
in March 2011 – ‘Civilian Capacity in the Aftermath of Conflict: Independent
Report of the Senior Advisory Group’ (subsequently known as the ‘Guéhenno
Report’).
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The civilian capacity debate is, however, not limited to the UN. The AU
embarked on an initiative to develop an African Standby Force (ASF), including
military, police and civilian components, in 2004. A major finding of an October
2010 exercise to determine the ASF’s state of readiness was that more attention
will have to be devoted to the civilian dimension if the ASF is going to develop
a multidimensional capacity.5

The EU has been developing its Civilian Crisis Management initiative since
1999, but ten years on Daniel Korski and Richard Gowan raise similar concerns
about the EU’s civilian capacity.6 Civilian capacity has also become an important
consideration for NATO and its members. The counterinsurgency strategy in
Afghanistan calls for an 80/20 split between the civilian and military efforts,
but most of NATO’s member states have not yet developed the capacity to
deploy significant numbers of civilians to stabilization operations.7 Western
states including Canada, the UK and the United States have taken initiatives to
develop a deployable civilian capacity, and the NATO Secretariat is also develop-
ing a pool of reconstruction experts.8

What all these organizations have in common, despite the different AU, EU,
NATO and UN contexts, is the serious challenges they have encountered in
recruitment, deployment and retention of civilians for peace and stability oper-
ations. In this article two questions to be considered are: what is it in the civilian
domain that seems to be the problem, and what can be done to address this ‘civi-
lian capacity challenge’?

The article examines the civilian capacity challenge in the UN peacekeep-
ing context. The UN deploys more civilian peacekeepers than all the other
multilateral institutions combined. At the beginning of 2010, the EU had
deployed approximately 2,000 civilian personnel, the OSCE approximately
3,000 and the AU approximately 50 in its Somalia operation.9 As of 31
December 2010, the UN had approximately 22,000 civilians deployed,
including approximately 5,700 international staff, of whom 2,600 were UN
Volunteers.10 The article explores various factors that may contribute to the
civilian capacity challenge, and considers options for improving the situation.
It starts by taking stock of how civilian capacity is currently used in peace
operations. It then considers the recruitment and deployment challenges
mentioned, including the potential contribution of civilian standby rosters
and the role of training. The side effects or unintended consequences of the
civilian dimension of peace operations are then considered. The article
concludes with practical recommendations for addressing the civilian capacity
challenge.

In this article ‘peace operations’ and ‘peacekeeping operations’ refer to mis-
sions undertaken by the UN as defined and described in the DPKO’s ‘Principles
and Guidelines’ document.11 The analysis focuses specifically on civilian capacity
for peace operations, and the civilians referred to are only those employed by, or
seconded to, an organization responsible for deploying a peace operation. The
article recognizes that there is a much wider body of civilians – both local and
international – that contributes to the peace processes in territories where
peace operations are deployed, but for the purposes of addressing the civilian
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capacity debate in the peace operations context the article focuses only on those
civilians working for peace operations.

The Civilian Dimension of Peace Operations

Who are the civilians who work for peace operations and what do they actually
do? A significant, but often overlooked, development in UN peacekeeping is the
transformation from military- to civilian-focused peace missions. This change has
come about as mandates have shifted from monitoring military ceasefires to sup-
porting the implementation of comprehensive peace agreements. In the past, the
emphasis in peace operations was on the military dimension, subsequently with
more attention on police capacity. The current focus on civilian capacity has
come about as a consequence of the way in which ‘comprehensive’, ‘whole-of-
government’ and ‘integrated’ approaches to peace and stability operations have
emerged in policy debates.12

As UN peacekeeping missions became more peacebuilding orientated, the role
of civilians became more central, their functions increasing in range and their role
shifting from a peripheral support role, to the core of contemporary missions.
Civilians now represent approximately 20 per cent of all UN peacekeepers. Stan-
dard civilian components in most UN peacekeeping operations include political
affairs, civil affairs, public information, policy and planning, human rights and
gender. In addition, and depending on the mandate, peacekeeping operations
may also include protection of civilians, child protection, humanitarian liaison,
rule of law (RoL), electoral affairs, disarmament, demobilization and reinte-
gration (DDR) and security-sector reform (SSR). The composition of the civilian
components required for a mission will be informed by its mandate and scope.

In addition, all missions have a support component that provides human
resources management, financial management, logistics, procurement, engineer-
ing, geographical information services, information, technology and communi-
cations, transport, contingency owned equipment, security and integrated
training services to the mission as a whole. The head of mission, the deputies
and the chief of staff are also civilian, as are their staff of special assistants, advi-
sers on a range of specialized fields, legal advisers and support staff. The UN
peacekeeping recruitment system has a database of 24 occupational groups
with over 400 job titles.13

There is a misperception that the ‘South’ is under-represented in civilian posts
in UN peacekeeping operations. Among the top 20 nations from which inter-
national civilian experts are recruited, which contribute approximately 50 per
cent of the civilians in UN peacekeeping missions, the South accounts for approxi-
mately 33 per cent of the personnel in this category.14 The largest substantial
occupational group of civilians in UN peace operations are civil affairs officers
(740 in January 2011), of whom 40 per cent were from Africa, 14 per cent
from the Americas (excluding the US and Canada), 10 per cent from Asia and
3 per cent from Oceania. Thus, a total of 67 per cent of civil affairs officers in
UN missions come from the South. The largest percentage of civilians in UN
peacekeeping missions, then, are from Africa.15
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Recruitment, Rostering and Deployment Challenges

The UN’s DFS arranges human resources for peacekeeping operations and special
political missions, with vacant civilian positions advertised on the UN Galaxy e-
Staffing System website.16 Individuals apply online, and successful candidates are
hired on an individual contract basis. In 2004 the UN received approximately
150,000 applications for its civilian peacekeeping field positions.17 The number
of civilian posts has increased since then and the number of applications over
the last few years should be much higher, but this information is not publicly
available. Even using the 2004 figure, this means that the UN receives approxi-
mately 1,500 applications for every civilian position advertised, of which
approximately 50 are qualified for consideration.18

Two qualifications need to be made. First, most individuals are likely to apply
for more than one post. Second, the pool of qualified candidates is much smaller
than the total number of applicants, but for most categories of staff the supply
appears to be adequate (shortfall categories are discussed below). In general,
therefore, the UN does not have a supply-side gap given the number of appli-
cations received. However, personnel spend lots of time working through appli-
cations to identify those that meet the minimum requirements. In her study on
rosters of experts in peace operations, Catriona Gourlay recommends that the
UN invest in developing sophisticated search engines that can help to identify can-
didates with the most experience and most suitable qualifications.19

Secondment versus Direct Hiring Systems

However, other organizations in peace operations, such as the AU, EU and OSCE,
report a civilian capacity gap, or a shortage of civilian candidates. In response,
most initiatives seek to increase the number available through targeted training
and roster systems. Most of these organizations rely on secondments from
member states, which may explain why their experience is so different from the
UN’s. The UN only makes use of secondments for peacekeeping operations in
exceptional circumstances, typically when specialists are needed who cannot be
recruited through the normal recruitment system. Highly specialized individuals
are in short supply. In systems that rely on secondments, the pool of available
expertise is typically dominated by, or limited to, the civil service. Most civil ser-
vices do not have surplus staff to enable them to contribute civilian personnel to
international missions, and national departments are reluctant to release staff,
especially their best staff. Furthermore, uneven gender balances in peace oper-
ations often reflect uneven balances in national civil services; for example a short-
age of female judges at the national level is replicated in contributions to
international missions. Germany, Norway and Sweden have attempted to over-
come this by advertising vacancies beyond the civil service, and have developed
mechanisms for temporarily employing people before seconding them to inter-
national missions.20

States that manage the challenges effectively have usually made a concerted
effort to provide civilian training and to pre-identify potential candidates in civi-
lian standby rosters. Additionally, they typically focus on the legislative and
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procedural frameworks that hinder the recruitment and deployment of civil ser-
vants, and offer incentives to make it attractive for civil servants to accept such
deployments.21 Only a few states can afford this kind of investment in civilian
capacity development, and to avoid bias in seconded personnel to the UN the
General Assembly restricted the use of gratis personnel in two resolutions
adopted in 1997 and 1998.22

The UN does not experience the same problems as organizations depending on
secondment system because individuals, even as civil servants, apply directly to the
UN. Once they accept a UN offer of employment they make their own arrange-
ments with their national employer. This not only overcomes the deficit dilemma
experienced by the EU and others, but also seems to have resolved representational
dilemmas. Those countries that lack the resources to invest in, and second staff to,
international operations also often lack sufficient national opportunities to retain
staff. It would thus not be surprising if the UN had a better record than the AU
and EU of attracting staff from the states in Africa and Europe that are the
weakest in meeting their civilian capacity goals. The same phenomenon applies
to gender, in that UN peacekeeping operations have a higher proportion of
female staff than most states have in their civil services. Currently, approximately
30 per cent of the civilians in UN peace operations are women, but there are still
disappointingly few women in leadership and senior positions.23

High Vacancy Rates

Surprisingly, given the UN’s high application rates, its peacekeeping missions suffer
from high vacancy rates, hovering around 33 per cent in 2005–08. In some mis-
sions the figures are much higher, especially during their start-up phases. The
AU–UN Hybrid Mission in Darfur (UNAMID) had a 56 per cent vacancy rate
in 2008; the UN mission in Sudan (UNMIS) had a 40 per cent vacancy rate in
2005. The UN Assistance Mission in Afghanistan (UNAMA) had a 42 per cent
vacancy rate at the beginning of 2010, partly due to high staff turnover caused
by security concerns and related working conditions.24 Slow deployment rates in
UNMIS, UNAMID and the UN Mission in the Central African Republic and
Chad (MINURCAT) were partly due to the fact that these missions were not
able to absorb additional staff, especially into field offices, as the required security
systems, office space, accommodation, equipment and transport were not yet in
place. Although mission start-up is particularly challenging, the problem persists.
If one accepted a vacancy rate of about 15 per cent as normal (due to routine
staff turnover, changes in mission structures and cash-flow management), the
average vacancy rate of 22 per cent would still be unacceptably high.

Essentially, the civilian capacity gap in UN operations is related to the time it
takes to identify, recruit and deploy appropriate staff to the field, as well as the
ability to retain staff. According to a UN report, the time to process recruitment
was an average of 275 days in 2000–01, which was brought down to 174 days by
2004.25 A more reasonable deployment schedule might be linked to the objectives
for military and police peacekeepers, for instance 30 days in emergencies and 90
days for routine posts.
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Despite the large number of applicants, and the time taken by the recruitment
process, there are also persistent complaints about the quality and appropriate-
ness of the candidates who are shortlisted for selection. One study echoes a senti-
ment that seems to be widespread within the UN, namely that people are not
selected on merit, but on the basis of whom they know in the system.26 It is diffi-
cult to empirically evaluate claims about quality and merit, but this perception
does appear to be common among UN peacekeeping staff, both at headquarters
and in the field, as well as among the training and roster community in general. At
minimum one can thus conclude that the UN recruitment system inspires little
confidence, both within the UN system and among its stakeholders.

The core civilian capacity challenge for UN peace operations thus seems to be
processing the large number of applications it receives, and ensuring that the most
qualified candidates are selected and deployed in a reasonable time. Throughout
this process the UN human resources system must also ensure that its policies that
seek to empower women and ensure global representation are meaningfully
implemented. Another important consideration is retaining staff who perform
well for longer periods on contract, which could in turn ease pressure on a
stressed system.

The high vacancy rate in new missions suggests that the system is over-
whelmed during high-demand periods when new missions are established or
existing missions are expanded. UN peacekeeping has experienced exceptional
growth over the last half decade. As of 31 December 2010 the UN had almost
123,000 military, police and civilian peacekeepers deployed in 16 operations
with a budget of approximately US$7.3 billion. According to the DPKO this ‘rep-
resents a nine fold increase in UN peacekeepers since 1999’.27 It is not surprising
that the UN human resources system was overwhelmed by this exceptional
growth in demand. What is surprising is that the UN system, including the
member states, through the Special Committee on Peacekeeping Operations (C-
34) of the General Assembly, has not done more to address this critical problem.

Although recruitment challenges have been discussed and mentioned in the
reports of the C-34 over this period, states have not given the Secretariat the
means to seriously address the shortcomings in its human resources system. Like-
wise, the Secretariat has not put a convincing proposal to the General Assembly as
to how it could meaningfully transform the system. As a result the system is being
adjusted piecemeal, adding to the general sense of uncertainty and frustration in
the UN peacekeeping community. The single most important initiative that can be
taken to improve the civilian vacancy rate in UN peacekeeping operations is to
radically overhaul and improve the UN’s recruitment system, and to replace it
with a system designed specifically for the needs of UN peacekeeping operations
and special political missions.

Specialized Categories

The UN also finds it difficult to identify candidates in certain specialized cat-
egories of personnel. DPKO/DFS’s July 2009 non-paper, ‘A New Partnership
Agenda’, identified civilian specialists, including in SSR and judicial and prisons
management, as a critical shortage.28 This is partly a function of the availability
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of these skills in the marketplace in general. Some categories of staff, for instance
many of those in the rule-of-law professions, such as corrections officers, magis-
trates and judges, can usually only be found in the civil service. To address this
problem DPKO has proposed the enhancement of the existing Standing Police
Capacity to include justice and corrections specialists.

In some cases new, specialized functional needs may develop for which no
prior professional category exists. Examples over the years include DDR, protec-
tion of civilians, integrated planning and benchmarking of progress against
mandate goals. As it was not possible to find persons with direct experience in
these new functions, persons with similar skills and related experience had to
be identified and trained. The DPKO also experiences shortages of candidates
for senior management positions (P5 and above), especially female candidates,
because other UN agencies offer better employment benefits, including more
family duty stations.29 Where the UN system is unable to find appropriate candi-
dates through normal means, the UN has to make a special effort to seek appro-
priate candidates. In some exceptional cases this may result in the UN
approaching member states that have such personnel potentially available with
a request to temporarily second them to a mission. In others they may approach
training centres to arrange special courses to train existing or potential staff in the
new areas of expertise. Or they may approach civilian standby rosters to help
them identify such skilled individuals in the marketplace.

Civilian Standby Rosters

Standby rosters are often seen as the obvious solution to general or specific
capacity gaps. The idea is that people are pre-trained, pre-identified, and
placed on a standby roster, and that they are then ready to be deployed when
the need arises. In theory rosters will help to address the civilian capacity gap
by pre-identifying civilians and keeping their information on record, so that
they can be recruited faster when they are needed. The reality has proved more
complex.

There are, in fact, several different types of rosters. The Center on Inter-
national Cooperation’s report, ‘Rapid Deployment of Civilians for Peace Oper-
ations: Status, Gaps and Options’, distinguishes three categories: a standing
capacity, a standby capacity and a roster capacity.30 A standing capacity is one
in which staff are employed full time with the express purpose of being available
as a surge capacity when the need arises. The DPKO’s Standing Police Capacity
and the Mediation Support Unit’s Standby Team of Mediation Experts are the
only two examples of a standing capacity in the UN Secretariat.

Although not a ‘standing capacity’ in the same sense, it should be mentioned
that the DPKO/DFS did propose to move away from considering most peace-
keeping staff as temporary, and to hire approximately 2,500 staff on a perma-
nent-contract basis. There seems to have been little support for this initiative
among states because of the financial implications – though the proposal has
the potential to improve the UN’s ability to have a core professional standing
staff for a mission start-up or to fill specific surge gaps. One of the problems
that the DPKO/DFS faces is that its use of short-term contracts linked to
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mission mandate review periods is a disadvantage, especially in those categories
of staff in high demand, such as women and experienced management staff, com-
pared with other UN agencies that offer longer-term contracts and better con-
ditions of service, including family duty stations.31 Poor staff retention is
another reason why the UN suffers high vacancy rates, and the proposal to
create a standing professional cadre of civilian peacekeeping personnel will
address some of the factors that the DPKO lists for not renewing their UN peace-
keeping contracts.

A standby capacity consists of persons pre-identified to be deployed when the
need arises, usually within a specified period. It represents a greater readiness for
deployment than a roster, but as the persons are not yet on contract they are not
as readily available as those in a standing capacity. These systems require con-
siderable resources to maintain, as close and continuous contact with the
persons on standby needs to be kept to verify who is available – especially as
the kind of people on such a roster will be highly mobile and often take on assign-
ments that may make them temporarily unavailable.

Another standby option is to make use of people already employed who can be
temporarily re-assigned when emergency surge capacity is needed. The problem
with this model, comparable to the dynamics in the secondment model, is that
managers may not want to release their staff, and staff may not want to deploy
to the field because of family commitments, or because of concerns about retain-
ing the positions they are currently holding at headquarters.

The DPKO experimented with a Rapid Deployment Roster (RDR) in 2003
and 2004 that consisted of pre-cleared DPKO headquarters staff who could be
deployed to the field for a 90-day period, essentially to assist with the setting
up of a new mission. The RDR deployed DPKO headquarters staff to the UN
mission in Liberia (UNMIL) in 2004. The number deployed was lower than orig-
inally intended because managers were reluctant to release their staff, mainly due
to workload concerns at HQ. Once deployed, the managers in UNMIL were
reluctant to allow the staff to return to HQ after the 90 day period, because
these posts had not yet been filled by the regular recruitment system.32 The
RDR concept worked but died a silent death because of the same basic second-
ment-system dilemmas discussed earlier.33 There is no such standby system in
place in the UN Secretariat at present.

The third category, a roster capacity, is essentially a database of potential can-
didates. There is a range of models. The smaller, mostly national rosters, which
typically have 1,000 or fewer candidates, pre-screen applicants and recruit
some to the roster on the basis of specified criteria that match the likely deploy-
ment needs. The bigger rosters relay on a ‘just-in-time’ search process where
potential candidates are selected from the roster, by means of sophisticated
search criteria, as the need arises.34 Regardless of the model, all standby rosters
basically monitor the deployment needs of their clients, and when vacancies are
announced they search within the roster to identify suitable candidates. If suitable
candidates are available, they are offered to the client, who can then decide
whether to make use of them or not. There are several such rosters in existence,
and most are either national rosters or civil-society based.35
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The DFS is currently establishing several internal standby rosters, including a
political affairs roster and civil affairs roster. These will consist of pre-screened
and pre-interviewed candidates who will be available for deployment. As the
vacancy rates indicate, the speed with which persons are currently being recruited
is insufficient to fill existing vacancies, let alone allow for surplus capacity to be
built up, so it is difficult to understand how the UN recruitment system will popu-
late these rosters. Presumably, current vacancies will be filled first and, if
additional recruitment capacity is available, additional persons will then be
screened and interviewed and cleared to be placed on the rosters. However, as
mentioned above, standby rosters require heavy maintenance and are costly to
run, and it is difficult to see how the UN recruitment system will be able to
manage this additional burden without additional resources.

In a 2006 DPKO-commissioned lessons-learned study, ‘Rosters for the
Deployment of Civilian Experts in Peace Operations’, Catriona Gourlay draws
interesting conclusions. For instance, she finds that the strategies that work
best for small national or specialized expert rosters, and that usually rely on
pre-screening, do not seem as efficient as the strategies that work best for large
international rosters. The latter operate as recruitment services, and make use
of cost-efficient just-in-time supply systems ‘to efficiently identify strong candi-
dates, from a wide range of sources, on the basis of merit’.36 She recommends
that the DPKO/DFS consider making use of more sophisticated search tools
that will allow it to work through the large number of applications the DFS
has to process to search for the best candidates, instead of just searching for
those that meet the minimum requirements. She also recommends that DPKO
and DFS find ways of cooperating with international and national rosters so as,
on the one hand, to widen their pool of potential candidates and, on the other,
to focus on the specialized categories of personnel that are difficult to hire
through the normal direct hiring process.

In the UN peace operations context there has been a gap between calls made
over the years for investment in civilian standby rosters – a call repeated in the
2009 Secretary-General’s report on peacebuilding37 – and the UN human
resources policy that restricts the UN Secretariat from recruiting staff from
rosters. The reasoning behind the UN’s policy is that it aims to give every candi-
date an equal opportunity to apply directly to the UN. The Secretariat has to
ensure that the overall effect of its deployment efforts is an equitable distribution
of posts across all member states. As most rosters are based in the North, there is a
perception in the UN human resources system that cooperating with rosters will
thus automatically give candidates based in the North an unfair advantage over
candidates in the South.

The whole purpose of investing in a roster – shortening the time it takes to fill
an urgently needed post – is thus not being achieved under the current arrange-
ment. The potential added value of rosters seems to be two-fold. On the one
hand they can assist the UN in identifying highly specialized categories of staff.
In such cases rosters can be helpful either as specialized international rosters or
as national rosters that can assist the UN by identifying such specialists in their
respective national civil service, private sector or civil society. Such a system
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will only be effective if the UN is able to clearly articulate its needs, so that those
who oversee the rosters can make the required effort to find and train appropriate
people. A more structured relationship between the UN recruitment system and
the roster and training community may lead to a more effective partnership.

On the other hand, rosters can assist the UN to address sudden spikes in
demand. In the latter case the UN recruitment system can be designed to cope
up to a pre-determined level of demand, after which it will be allowed, as an
exceptional measure, to make use of rosters to address its surge needs.
However, for the latter approach to be acceptable to the General Assembly,
much more needs to be done to develop rosters in the South, or to develop inter-
national rosters that adequately serve personnel from all over the world.

The roster community is already providing both the specialized and spike-
demand support roles to the development and humanitarian community, includ-
ing to UN agencies and the Office for the Coordination of Humanitarian Affairs,
that is part of the UN Secretariat. Peacekeeping operations are more political and
thus more sensitive to state interests, but the UN peacekeeping recruitment system
can still learn valuable lessons from the precedents and working arrangements
that have been established between the rosters and the development and humani-
tarian communities.

Training

The training of civilians for peacekeeping operations is another potential way to
ensure that there is an adequate supply of suitably qualified individuals available
for deployment, and that those already employed can be trained to meet new chal-
lenges. The training of civilians for peace operations has traditionally been neg-
lected. Most peacekeeping training centres have focused on military roles and
most mission-training cells have in the past focused on training for mission
support personnel. However, this situation has changed considerably over the
last decade, and there are now a number of centres in Africa, Asia, Europe and
North America that provide training for civilians.

The International Association of Peacekeeping Training Centres (IAPTC)
holds an annual meeting, as well as smaller meetings that take place among
those training centres that specialize in military, police and civilian peacekeeping
training. The civilian training centres thus meet at least once a year to exchange
information, learn about new initiatives from each other and coordinate new
initiatives. There is also an African group and a European training group that
meet in their respective regions. The European Training Group has cooperatively
developed standard pre-deployment courses for EU civilian staff, and has agreed
to a division of work so that they do not all offer the same courses. There is thus
already a good degree of cooperation and coordination underway among the civi-
lian training community.

Training could occur before recruitment, in preparation for deployment or on
joining a mission, and additional in-mission training can be offered to sharpen
skills or to address new needs not previously covered. Most of the civilian
centres conduct pre-recruitment courses. Some, like the German Peace
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Operations Centre, manage a roster of nationals that can be seconded to EU and
other missions, and in such cases the training and rostering is closely interlinked.

The UN is, typically, also responsible for the pre-deployment training, and all
new UN staff now attend a pre-deployment course at the UN training centre in
Brindisi before deployment. In some cases the OSCE and others have outsourced
this training to one of the civilian training centres. Most missions also offer an
induction course for new staff. Typically the course is conducted by the mission’s
training cell, but there have been cases where these courses have also been con-
ducted by civilian training centres. The AU Mission in Somalia (AMISOM)
has, for instance, commissioned the African Centre for the Constructive Resol-
ution of Disputes to facilitate an induction course for all its headquarter staff
in February 2009. In a few cases civilian training centres also conduct in-
mission courses for deployed staff to hone certain skills or learn new ones. The
UN, AU, EU and OSCE have thus already established a very close working
relationship with the various civilian training institutions.

Side Effects and Unintended Consequences

There are several side effects or unintended consequences relating to the role of
civilians in peace operations which need to be considered when addressing the
civilian capacity challenge. The first relates to the type of civilian roles that are
appropriate in peace operations. The risk is that peace operations may duplicate
or displace civilian roles that should be performed by local authorities or other
civilian agencies with more appropriate mandates, both local and international.38

In the peace operations context there is a mindset that achieving something
requires dedicated resources, typically by creating a new structure through
which human and other resources can focus on the problem. In addition, there
is usually also a ‘can-do culture’, mixed with a sense of urgency. The result of
this mix is that things are often done at a pace that does not allow time to mobilize
local resources and build local capacity.

Peace operations may thus risk deploying international staff to perform tasks
that could have been performed by local actors, thereby fill the space that would
otherwise have been occupied by the appropriate local leaders, authorities and
civil-society organizations. When this happens peace operations disempower
and delegitimize the local actors, and deprive them of opportunities to define
their own problems and take responsibility for their own solutions. This also
denies them the opportunity to learn from their own mistakes and to build
capacity and experience in the process.

As mentioned above, UN peacekeeping operations currently hire approxi-
mately 14,000 locally recruited national staff, and here the criticism is that
peace operations, and other external actors, tend to absorb the bulk of the exist-
ing national capacity.39 This leaves the local authorities and civil society weak
and under-capacitated, thus contributing to the very fragility that the inter-
national intervention is trying to address.40 Some local staff also become inter-
national staff in subsequent missions, as a list of African countries in the top
20 civilian contributors demonstrates (see note 15). Hiring local staff creates
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employment, introduces cash into the local economy and in some instances builds
capacity. However, when a considerable percentage of local expertise ends up
serving external actors, leaving local institutions weak and under-capacitated,
the effect is clearly negative. International actors, especially in peace operations,
tend to be the largest foreign employers.

The net result of these and other such side effects is that the peace operations
may end up undermining their own mandates, adding to the ‘state failure’ and
lack of confidence in local institutions that they are mandated to address. Peace
operations can avoid these side effects by carefully considering, in consultation
with local actors, what side effects their local hiring policies could generate,
and how best to mitigate such potential unintended consequences. It is important
to consider, as part of the planning of new missions, what local capacities exist,
what local capacities need to be developed during the transition, and how the
mission can assist the local actors to develop the capacities identified. In particu-
lar, the mission should consider how its staffing and deployment policies and
plans can be managed in a way that builds capacity and facilitates local
ownership.

Conclusion

This article began by explaining that the organizations that deploy peace oper-
ations, the AU, EU, OSCE and the UN, have experienced similar challenges
over the last decade in their attempts to develop civilian capacities. It is remark-
able that, despite the fact that these organizations have employed a range of
different approaches in their attempts to overcome the challenges, the core
dilemma – an inability to identify, employ and deploy sufficient numbers of
appropriately qualified individuals in a reasonable period – has remained
unresolved.

The article then focused on the experience of the UN, as the UN has deployed
more civilians in peacekeeping operations than all the other organizations com-
bined. However, the UN experience stands in sharp contrast to the assumption
in the civilian capacity debate that there is a supply-side civilian capacity
deficit. Although UN peacekeeping operations suffer from unacceptably high
vacancy rates, these vacancy rates are not, bar a few, caused by a shortage of suit-
able applicants. Rather, the main problem is the time it takes to fill a peacekeeping
vacancy: processing the large number of applications, selecting the most deserving
candidates and recruiting and deploying them to the field. Staff retention is
another important consideration, as it reduces the stress on filling new vacancies
and builds experience and continuity in the organization.

The UN Secretary-General, in his June 2009 report on peacebuilding, rec-
ommended that the Secretariat work with ‘roster leads’ to facilitate the develop-
ment of ‘common standards, training, and guiding principles to enhance the
interoperability across expert rosters’, and that ‘a review needs to be undertaken
that would analyse how the United Nations and the international community can
help to broaden and deepen the pool of civilian experts to support the immediate
capacity development needs of countries emerging from conflict’.41 The UN Peace
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Building Support Office subsequently initiated a UN-system-wide review of
civilian capacity in 2010, released in March 2011. This article was written and
submitted before the report was released, and thus does not comment on it
specifically.

However, the review provides a solid basis for engagement between the UN
and the international peace operations training and roster community. Clearly,
the civilian capacity challenge in UN peacekeeping operations needs focused
and sustained attention. The level of attention devoted to this challenge in the
past by both the DPKO/DFS and General Assembly has not improved the situ-
ation. It is thus proposed that a global civilian capacity partnership be established,
that will bring together the international training and roster community, the UN
Secretariat and relevant agencies, and interested states, with the aim of signifi-
cantly increasing the focus of the international community on the issue. The
objective of the partnership should be to significantly improve the UN Sec-
retariat’s ability to identify, recruit and deploy suitably qualified civilian person-
nel in a reasonable period, and without adverse side effects on the local
community or mission mandate. If the UN system can overcome some of these
challenges, the AU, EU, OSCE and NATO may also be better able to overcome
some of the similar challenges they face. One of the objectives of such a partner-
ship could be to support the UN in its efforts to reform the recruitment system for
peacekeeping operations, as it is clear that such a process would require political
support among states, additional resources, a concerted effort on the part of the
Secretariat, and technical support from the training and roster community. The
article concludes with a number of practical steps that can be undertaken by
the Secretariat, Member States, and Roster Community to address the civilian
capacity challenge.

Steps for the Secretariat

. The primary focus of the Secretariat should be on improving the UN recruit-
ment system to reduce the time it takes to hire new staff and to improve
internal standing capacities and rosters. The fundamentals of the UN system
seem to function better than those of most other comparable institutions,
but it fails to function with the speed required and needs to improve the
quality of the personnel deployed to the field. The focus could thus be on
fixing these shortcomings rather than on developing new rosters and rapid
deployable systems that require considerable time and resources (and that
have a poor record of success).

. The gap between supply and demand can be addressed by creating processes
that strengthen the links among training, rostering and recruitment. The UN
Secretariat could be encouraged to enter into a meaningful relationship with
the training and rostering institutions because they represent existing
capacities that can be made available to UN operations. Rosters can
support the UN in its attempts to mobilize highly specialized categories of per-
sonnel, and overcome sudden peaks in demand.
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Steps for Member States

. UN initiatives (the civilian capacity review and the DFS recruitment reform)
can benefit from increased and sustained attention and support by states.
The civilian capacity issue needs to be transformed from an administrative
to a strategic partnership issue. Clear benchmarks need to be identified, and
the Secretariat needs the resources necessary to achieve them. The civilian
capacity issue should be a priority on the agenda of the C-34 and the UN Secur-
ity Council’s peacekeeping discussions. States with a special interest in the issue
could create a working group or some kind of ‘Friends of Civilian Capacity’
entity to ensure that there is sustained and focused attention on the issue and
that the Secretariat is supported in a systematic and coordinated manner.

. The concerns of the South need to be addressed. Initiatives in the North can be
twinned with initiatives in the South with the aim of facilitating the develop-
ment of more standby rosters and training centres for civilians in the South, or
of new joint international initiatives that pool civilian capacity from around
the world. UN missions can benefit from more civilian personnel from the
South who have cultural, linguistic and applied skills that are appropriately
matched with the societies hosting such missions.

Steps for the Roster Community
. Several existing institutions specialize in civilian peacekeeping training, orga-

nized in the context of the IAPTC. And there are several international rosters
that provide civilian personnel to UN agencies and NGOs. These organiz-
ations are willing to support the UN to strengthen the linkages among train-
ing, rostering and recruitment. The training and roster community could
establish closer working relations internally, and with the UN Secretariat,
with a view to exploring how they can cooperate to strengthen the UN’s civi-
lian capacity.

. Training and roster institutions need to be encouraged to focus their initiatives
on those categories of personnel where the UN experiences critical shortages.

The stark challenge is that ‘[w]ithout a common framework and improved
coordination and partnership, with the UN system at its core, the international
community may yet again fail to address its own needs, at substantial cost’.42

This review provides a unique opportunity to mobilize attention on the civilian
capacity challenge, and to combine efforts to meaningfully improve the UN’s civi-
lian capacity.
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