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The ESDP and Civilian Rapid Reaction:
Adding Value is Harder than Expected

PETER VIGGO JAKOBSEN
Department of Political Science, University of Copenhagen, Denmark

ABSTRACT This article takes issue with the prevailing view that the ESDP capacity
building process is easier and has been more successful in the civilian than in the military
field. It argues that civilian capacity building is harder than military capacity building,
demonstrates that the European Union’s (EU’s) civilian rapid reaction capacity is
considerably smaller and less integrated than is generally assumed and that the capacity
goals set for 2008 are unattainable. Yet another major EU expectations�capability gap has
been created and there is now a real danger that this gap will seriously damage the EU’s
reputation as the global leader in civilian rapid reaction crisis management.

The European Union (EU), more so than many international organisa-

tions, is already in a strong position to use its longstanding experience

and considerable resources on the non-military aspects of crisis manage-
ment. This is one area in particular where the EU can offer added value.

But we still need to strengthen our coordination, responsiveness and

efficiency.

Javier Solana, EU High Representative for Common Foreign and

Security Policy, 19991

As Renata Dwan has pointed out, rapid reaction civilian crisis management has

been hailed as the EU’s (EU) value added to global security so many times that

it has become a cliché.2 The EU’s predilection for civilian crisis management is

easy to understand. Not only is the need for enhancing civilian crisis

management capacities deployable at short notice one of the key lessons

learned during the 1990s. Civilian rapid reaction is also the only area in which

Union capacities are superior to those of the two principal players in the field,

the UN and the US.3
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Against this background it is curious that the Union has not accorded a

higher priority to developing effective civilian rapid reaction capacities as part

of its European Security and Defence Policy (ESDP). The development of

military rapid reaction capacities has been the main priority for (most of) the

EU member states.4 The military has received the lion’s share of resources and

attention since the ESDP was launched in 1999. The priority given to the

establishment of EU battle groups compared to the limited interest in

establishing multifunctional civilian rapid reaction teams is but the most recent

illustration of this point, and this military bias is reflected in the media and in

academia as well. Very little has been written on the development of the civilian

rapid reaction capacity.5

This is not all that surprising. After all, the European Community/Union has

been belittled as a military worm or pygmy since the end of the Cold War,6 and

the lack of military clout has generally been seen as the single most important

factor explaining Europe’s ineffectiveness in the field of crisis management.

Only rarely has the EU been faulted for its lack of civilian capacity.

Moreover, the building of civilian capacities has been perceived as less

difficult than military capacity building. This impression is partly a result of the

comparisons between European and American military capacities, which

demonstrate that the EU is hopelessly behind in the military field, but it also

results from a mistaken belief that the EU already has most of the capacities

required in the civilian field. The EU long regarded itself as a ‘civilian power’

and the EU Commission prides itself on its long-standing involvement in the

fields of structural or long-term conflict prevention, reconstruction and

development assistance. As a consequence, the challenge of developing civilian

rapid reaction capabilities for the ESDP has largely been regarded as a question

of pooling existing resources and improving coordination and cooperation.

Whereas calls for more resources to procure new capacities in the military field

have been made time and again (with very limited effect), such calls have rarely

been made in support of civilian capacity building.7 The impression that

civilian capacity building is less problematic has also been conveyed by the

announcement in November 2002 that the EU member states had met all the

civilian capability goals,8 and by the subsequent launch of 12 civilian missions

in the course of just three years (see Table 1). In the military field none of the

major capacity goals have been met and only four military crisis management

operations have been launched.9

This has led some researchers to hail the civilian capacity building process as

a success,10 a view that this article takes issue with. The article argues that the

challenge of building a reliable civilian rapid reaction capacity is much greater

than building a military one, that the expectations�capability gap is widening in

the civilian field and that the EU will be unable to meet the objectives set out in

the Civilian Headline Goal process launched in December 2004. The ambition

to deploy high-quality civilian personnel in large numbers in the field on 30

days’ notice by 2008 is simply unattainable given the current pace of reform and
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Table 1. EU Civilian operations conducted under the ESDP

Operation Tasks Strength Duration

The European Union Police Mission
(EUPM) in Bosnia and Herzegovina

Establish sustainable policing arrangements under
BiH ownership in accordance with best European
and international practice by means of
monitoring, mentoring and inspection activities.

500 police officers Jan. 2003�

EU Police Mission Proxima in
Macedonia

Monitor, mentor and advise the country’s police
thus helping to fight organised crime as well as
promoting European policing standards.

150 police officers Dec. 2003�Dec.
2005

EU Rule of Law Mission EUJUST
THEMIS in Georgia

Support the Georgian authorities in reforming
their criminal justice system.

10 rule of law experts July 2004�July 2005

EUPOL Kinshasa in the Democratic
Republic of the Congo (DRC)

Monitor, mentor, and advise the Integrated Police
Unit once trained and operational under a
Congolese chain of command, until the national
elections in DRC.

30 police officers April 2005�

EU Mission to provide advice and
assistance for security sector reform in
the DRC (EUSEC DR Congo)

Provide advice and assistance for security sector
reform in the DRC with the aim of contributing to
a successful integration of the Congolese army.

8 advisors June 2005�

EU Integrated Rule of Law Mission for
Iraq (EUJUST LEX)

Arrange 14 training courses at various locations
in the EU for a total of 770 judges, investigating
magistrates, senior police and penitentiary officers.

� July 2005�

EU supporting action to the African
Union Mission to Darfur, Sudan
(AMIS II)

Building AMIS’s civilian policing capacity.
Military assistance in terms of planning and
management support, funding and logistics.

16 police officers; 19
military officers

Sept. 2005�

Aceh Monitoring Mission (AMM) Monitor the implementation of various aspects of
the peace agreement between the Government of
Indonesia and the Free Aceh Movement (GAM):
disarmament, demobilisation and reintegration of
GAM members, the human rights situation and
the parties’ compliance to the peace agreement.

240 (130 from EU)
experts and monitors

Sept. 2005�
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Table 1 (Continued )

Operation Tasks Strength Duration

Border Assistance Mission at Rafah,
Gaza (EU BAM Rafah)

Monitor, verify and evaluate Palestinian
performance, build up Palestinian capacity in all
aspects of border management at Rafah and
contribute to liaison between the Palestinian,
Israeli and Egyptian authorities on management
of the Rafah Border Crossing Point.

70 observers Nov. 2005�

Border Assistance Mission at
Moldovan/Ukrainian border (EU
BAM Moldova)*

Prevent smuggling, trafficking, and customs fraud,
by providing advice and training to improve the
capacity of the Moldovan and Ukrainian border
and customs services.

69 border police and
customs officials

Dec. 2005�

EU Police Advisory Team (EUPAT) in
Macedonia

EUPAT follows the termination of the EU Police
Mission PROXIMA. Hence same mandate.

30 police advisors Dec. 2005�

EU Police Mission for the Palestinian
Territories (EUPOL-COPPS)

Contribution to the establishment of sustainable
and effective policing arrangements under
Palestinian ownership in accordance with best
international standards.

33 police advisors Jan. 2006�

*EU BAM Moldova is strictly speaking a Commission initiative run as an ESDP operation.

Source : Council of the European Union: http://ue.eu.int/cms3_fo/showPage.asp?id�/268&lang�/en&mode�/g (last assessed 26 April 2006).
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member state unwillingness to engage in the reforms and invest the money

required to meet this objective. To regard the civilian capacity building process

as more successful than the military is therefore a mistake.

The argument consists of three parts. The first spells out why civilian

capacity building is harder. The second assesses how far the EU has come with

respect to establishing its civilian rapid reaction capacity by comparing it to a

set of requirements drawn from lessons identified during the 1990s. The third

part analyses whether the reforms proposed as part of the Headline 2008

process can remedy the weaknesses identified in the preceding analysis. The

findings are summed up in the conclusion.

Why is Civilian Capacity Building Harder?

In the light of the well-publicised problems that have characterised the military

capacity building processes in both the North Atlantic Treaty Organization

(NATO) and the EU,11 this claim may not seem convincing at first sight. After

all, the EU has made very limited progress with respect to addressing the

capability shortfalls and catalogue deficits identified in 2001,12 and shortfalls

remain in critical areas requiring substantial investments such as strategic lift,

satellite surveillance, precision munitions, deployable logistics, air-to-air

refuelling, and advanced command, control and communications systems.13

While there is no doubt that the attainment of the military capacity goals set

out by the EU and NATO will be vastly more expensive than the creation of an

effective integrated civilian rapid reaction capacity meeting the requirements

outlined below, establishing the latter nevertheless remains a much greater

challenge.

The key problem in the military field is above all one of political will and

money. The concepts, doctrines and experience required to establish the desired

capabilities are available and the process of transformation from territorial

defence to expeditionary postures is well underway in most EU member states.

This process may not proceed as fast as many would like, but it is taking place

and considerable rapid reaction capacities already exist at the national level.

Military capacity building is therefore to a large extent a question of replicating

national systems at the EU level, reorganising existing national capacities and

procuring new equipment.

The military process has been facilitated by the habits of cooperation and the

standardisation established within NATO prior to the launch of the ESDP, and

the fact that the military has a strong incentive to reform because it lost its

principal Cold War mission with the collapse of the Soviet threat. With this

military threat to national security gone, the armed forces needed a new mission

to justify their budgets and international crisis management operations proved

effective to this end.

The extent of the transformation also facilitated the reform process. The

process was very hard to resist because the entire military organisation had to
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change and all personnel groups were affected. There was no constituency left

to oppose efforts to make international service a prerequisite for promotions

and financially attractive.

Finally, the transformation was eased by the fact that international service

always has been part of the military profession, and that several European

armies were involved in military operations away from home during the Cold

War. France and the United Kingdom were involved in military operations

away from home on a more or less continuous basis and several EU members

made major contributions to UN peacekeeping operations.
The situation is fundamentally different in the civilian field. Here the

problem is not just a question of will and money, but also one of capacity and

design. Concepts, doctrines and standards have had to be developed more or

less from scratch. While there is a wealth of operational experience to draw

from, multifunctional civilian rapid reaction capacities in the integrated form

that the EU is trying to establish do not exist at the national level in EU

member states or anywhere else. An effective EU capacity has to be built on

effective civilian rapid reaction capacities established at the national level, but

the process of establishing them has only just begun. While considerable

progress has been made in the field of police and civilian protection (rescue

personnel), the establishment of rapid reaction capacities in the areas of civil

administration and rule of law remain in their infancy, and the reform process

at the national level is bound to be even slower than has been the case in the

military field.
The civilian process is complicated by the fact that the civilian personnel have

to be recruited from several national state ministries and institutions, including

ministries of Development, Foreign Affairs, Interior and Justice, most of which

have little or no experience of deploying personnel abroad at short notice on

potentially dangerous crisis management operations. The need for organisa-

tional reform and cultural adjustment is therefore much greater in the civilian

field than has been the case in the military, and the civilian actors have less

incentive to undertake it. Unlike the military, none of the civilian organisations

have lost their primary domestic function. International service will conse-

quently remain a marginal activity and efforts in making it attractive � career-

wise and financially � for the minority going abroad, are likely to face

opposition from the majority preferring to stay at home. These problems have

been evident in Denmark. The Danish police’s post-Cold War involvement in

peace operations started in 1992 and by the end of the decade a capacity to

sustain 50 police abroad on a continuous basis had been established.14 The

police leadership did not welcome the growing international involvement,

regarding it as an unwelcome drain on its scarce resources, and the trade union

also opposed efforts to make international service more attractive. This by and

large remains the situation today even though the international capacity of the

police force has been expanded to 125. That this should be so is not surprising
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for an organisation totalling 10,500 personnel whose primary mission is

domestic law enforcement.15

While one should be careful about generalising from one case, the lack of

progress in the field of police in Denmark still serves to illustrate the challenges

ahead for the EU. Since civilian police has been a priority in Denmark during

most of the 1990s*it co-sponsored the proposal with the Netherlands to

establish the EU rapid reaction police capacity in 199916*the Danish

government has had a greater incentive than most other EU governments to

engage in serious reform, yet little progress has been made.
Finally, the civilian capacity building process is hampered by the fact that it

involves all the three pillars on which the EU is built (see Table 2). The

establishment of the civilian rapid reaction capacity in the second pillar

controlled by the intergovernmental EU Council of Ministers has triggered

opposition from the EU Commission (pillar one), which perceives the

establishment of the civilian ESDP capacities as a threat and an infringement

on its powers.17 The Commission is an important player in the civilian field due

to its long-standing involvement in stabilisation and development assistance,

humanitarian assistance and structural conflict prevention, and it has a wide

range of instruments at its disposal for such activities.18 The Commission also

ran the civilian administration in Mostar in 1994�96 in what must be regarded

as the first EU civilian crisis management operation.19 This problem does not

exist in the military field, where the Commission has no competence or

capacity.
The institutional infighting between the Commission and the European

Council Secretariat entrusted with the establishment of the ESDP crisis

management capacity is fuelled by an unclear division of labour. Generally

Table 2. Civilian crisis management across the EU’s three pillars

Pillar one Pillar two Pillar three

European Community:
supranational
community institutions.

Intergovernmental: CFSP
and ESDP.

Intergovernmental: police and
judicial co-operation in criminal
matters.

Long term or structural
conflict prevention:
development assistance,
post-conflict peace
building, and
humanitarian assistance.

Short-term crisis
management:
establishment and
management of the rapid
reaction forces and all the
new ESDP institutions.

May be involved in crisis
management operations tasked
to combat organised crime and
smuggling as has been the case
in the Balkans

Short-term crisis
management: civil
protection, training and
some financing of the
ESDP.
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speaking, the Commission can be said to be in charge of long-term or

structural conflict prevention, i.e. development assistance and post-conflict

peace building as well as humanitarian assistance, whereas the Council

Secretariat is responsible for short-term rapid reaction crisis management. In

practice there is considerable overlap between Commission programmes and

the new civilian crisis management bodies in the Council Secretariat. The

Commission pays most of the costs related to the training and running of

actual crisis management operations, the Commission and the Council

Secretariat run two different civil protection schemes, and their coordination

of field activities is limited.
The extent of the problems caused by the institutional infighting in Brussels

was illustrated in May 2005 when the Commission took the Council to court

arguing that its actions to strengthen the capacity of the Economic Community

of West African States (ECOWAS) to deal with small arms and light weapons

were an infringement of its powers and hence illegal under the EC Treaty.20

In summary, while the basic challenges and difficulties are the same, three

factors make capacity building harder in the civilian than in the military field:

civilian capacity building has to start from scratch at both the national and EU

levels, the ministries involved at the national level have less incentive to reform

in the civilian field, and the process is facing fierce opposition in Brussels from

the EU Commission.

How Much Civilian Rapid Reaction Capacity Has The EU Established?

Any effective rapid reaction capacity*civilian or military*requires a pool of

trained personnel available for deployment at short notice, an institutional

capacity for directing, planning and supporting crisis management operations,

financial resources and procedures enabling the quick release of the necessary

funds, and finally a political willingness to use the capacity when the need

arises.21

What makes the establishment of the civilian capacity different from the

military is that no fully-fledged civilian rapid reaction capacity covering the

spectrum of necessary capabilities exists at present. While the number of

European military personnel currently available for rapid reaction falls far

short of what the EU and NATO would like, the great powers belonging to

these organisations all possess effective military rapid reaction forces of their

own. No effective integrated multifunctional civilian rapid reaction forces

existed in 1999, when the civilian ESDP was launched, and, as will become

clear, they still do not exist today.

The lack of an ‘off-the-shelf’ civilian model forced the EU to develop its own

more or less from scratch. In designing this model the EU could draw on the

wealth of operational experience that had accumulated during the 1990s, when

the civilian components of crisis management operations grew in size and

importance as the strategic focus shifted from cease-fire monitoring to
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post-conflict peace building.22 By 1999 when the civilian ESDP was launched,

the following problems had been identified:

. the impossibility of recruiting qualified civilian experts of virtually all

types in the numbers required at short notice;

. the difficulty of establishing effective rapid reaction capacities through the

recruitment of individual experts as opposed to formed units;
. the failure of national selection and screening systems to prevent the

deployment of civilian personnel lacking even the most basic qualifica-

tions;

. the need for the deployment of integrated law and order teams composed

of police, judges, prosecutors and jailers to close the public security gap in

the early phase of major interventions;

. the need for enhancing the planning and mission support capacity for

civilian personnel to make sure that civilian considerations were taken into
account in the planning process and in the design of the support systems;

. the need for funding and procurement mechanisms allowing for the swift

dispersal of funds and equipment to support civilian mission compo-

nents.23

The challenges before the EU as it launched the civilian ESDP were in short

formidable. Contrary to what Solana implies in the quote at the start of this

article, a mere pooling and coordination of existing resources could not solve

these problems. To address the problems listed above, the EU would have to

significantly increase the pool of qualified civilian personnel available for rapid

reaction deployment and organise it into integrated rapid reaction deployment

packages that have to be built from scratch. This would not only require the

establishment of new recruitment and selection systems, both nationally and at

the EU level, it would also require new joint civil and civil�military training

programmes, and new multidisciplinary civilian force packages. To meet the

requirement for planning and mission support a new institutional capacity

would have to be created, and finally new funding and procurement mechanisms

enabling the quick release of the necessary funds would have to be agreed upon.

These requirements will be analysed below in order to determine how far the EU

has come with respect to establishing an effective civilian rapid reaction capacity.

Increasing the Personnel Pool

In June 2000 at the Feira European Council meeting, the EU heads of state

identified four priority areas in which the Union should establish civilian rapid

reaction capacities.24 A headline goal for civilian police was formulated in Feira

and headline goals for the remaining areas of rule of law, civilian administration

and civil protection followed at the European Council in Gothenburg in June

the following year.25 The quantitative targets (headline goals) are indicated
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in Table 3 and they had all been exceeded by member state commitments in

November 2002 before the 2003 deadline expired.26 The EU enlargement with

ten new members in 2004 resulted in additional commitments in all four priority

areas,27 which were announced at the capabilities commitment conference held

in November of that year. At this conference, a monitoring capability of 505

personnel was added to the four priority areas and 391 experts in the areas of

human rights, political affairs, gender and security sector reform were

committed to support the work of EU Special Representatives.28

The 800-strong rapid reaction capacity being established as part of the 3,000-

strong multinational European Gendarmerie Force (EUROGENFOR) set up

by France, Italy, the Netherlands, Portugal and Spain can also be regarded as

part of the EU’s capacity.29 The force will first and foremost be at the disposal

of the Union and a substantial proportion of its personnel are already part of

the EU rapid reaction capacity. Almost 25 per cent of the 5,000 police, all the

Table 3. ESDP civilian rapid reaction capacities

Police
Headline goal: 5,000 police, of which 1,000 should be deployable within 30 days.
Actual member state commitment: 5,761 police of which 1,400 are deployable within 30
days, 13 rapidly deployable, integrated police units (ranging from 60 to 110 officers each)
and four police headquarters, two of which are available for rapid deployment.

Rule of law
Headline goal: 200 rule of law experts (prosecutors, judges and jailers) deployable in 30
days.
Actual member state commitment: 631 experts including 72 judges, 48 prosecutors, 38
administration services, 72 penitentiary system officials and 34 others. 60 officials are
available for rapid deployment within 60 days.

Civilian administration
Headline goal: A ‘pool’ of rapidly deployable experts to set up or support civilian
administration in the mission area.
Actual member state commitment: 562 officials able to take on assignments of, among
other functions, civil registration, local administration and custom services.

Civil protection
Headline goal: 2�3 assessment teams consisting of 10 experts available for deployment
at 3�7 hours notice. These experts should be on 24 hour call from a group of up to 100
specially selected experts.
2,000 personnel available for deployment at short notice in civilian protection teams.
Actual member state commitment: 4,988.

Monitoring
Commitment: 505 personnel.*

*Civilian Capabilities Commitment Conference: Ministerial Declaration , 22 November 2004, pp. 1�2; EU

Council, Progress Report on Civilian Aspects of Crisis Management , 2 December 2003, Doc. no. 15625/03,

pp. 42�43; interview in the Council Secretariat, Brussels 6 May 2004.
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integrated police units and the deployable headquarters listed in Table 3 are

thus made up of gendarmes from the countries behind the multinational force.

The extent to which the formation of EUROGENFOR adds to existing EU

capacity is therefore unclear.

Although the capacities listed in Table 3 seem impressive at first sight, they

say little about the extent to which the EU has been able to expand the pool of

qualified personnel. The force pool was established by asking member states to

report the capacities they already possessed to the Council Secretariat. EU

member states already had more than 3,300 civilian police officers deployed in

the field in 2000, and in 2001 the number of rule of law experts deployed was

150.30

Moreover, the figures in Table 3 do not represent the actual capacity available

to the EU in a crisis. As with other force pools, member states retain the right to

refuse to commit personnel to specific operations and, since most of the

personnel committed to the EU force pool have also been made available to the

Organisation for Security and Cooperation in Europe (OSCE) and the UN, a

large proportion of the personnel registered in the EU databases may already

be deployed on non-EU operations.

In practice force generation has proved to be a major problem. It proved very

difficult to find the 650 police required for the EU police mission in Bosnia

(EUPM) and Proxima in 2003 even though EU member states had committed

5,000 police to the Union at the time. Both operations remained under-strength

long after they had been initiated even though 18�20 non-members contributed

to the operations (90 personnel to EUPM alone) and the Council Secretariat

recruited 30 police officers directly from outside of the force pool. Similar

problems have affected subsequent operations and the EU support mission in

Darfur remained under-strength at the end of 2005. Sustainability is a growing

problem and it is becoming harder to obtain high-quality personnel for rotation

missions.

Member states offer three reasons for their failure to provide personnel: 1)

financial*they cannot find the funds and believe that the deployment should

be financed by the Community budget and not the contributors themselves; 2)

lack of available personnel because of deployments elsewhere; and 3) increased

policing requirements at home following 9/11, the Madrid bombings in March

2004 and the London bombings in July 2005. The gap between the member

state commitments in Table 3 and their contributions is too large to be

explained by deployments elsewhere and increased policing requirements at

home, however. The problem of force generation is therefore not caused by a

lack of capacity alone; it is also caused by a lack of political will.

Creation of Integrated Deployment Packages

The capacities in Table 3 have so far not been integrated in multifunctional

deployable force packages. The only formed units covering a range of
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specialised functions are the integrated and formed police units, which consist

of police with military status (i.e. carabinieri and gendarmes), and the civilian

protection forces that are drawn from the rescue personnel deployment

packages that have been organised at the national level in many member states.

The ambition in headline goal 2008 is to set up integrated civilian rapid

reaction units.31 It will take years to fulfil this ambition, however. At the

moment there is little integration across the four priority areas and between the

military and the civilian reaction forces. Moreover, most of the personnel with

the partial exception of the integrated police units and the civil protection

personnel are individually recruited. A Swedish initiative aimed at addressing

this weakness through the establishment of Civilian Response Teams (CRTs) is

still at a conceptual stage. By the end of 2006, the ambition is to establish a pool

of up to 100 trained experts drawn from the four priority areas, which can be

mobilised and deployed within five days in multi-functional packages to

conduct assessment and fact-finding missions and facilitate mission start-up.32

Against this background it seems overly optimistic to expect the EU to be able

to deploy a substantial number of integrated civilian teams in the field at short

notice by 2008.

Civilian Training

Although training is a national responsibility and member states are expected

to provide the EU with well-trained personnel, several initiatives have been

taken at the EU level to develop common concepts, standards and courses for

civilian training. Most progress has been made in the field of policing where

training courses have been run since 2001 in cooperation with the UN, and a

European Police College (CEPOL) has been established.33 Under the auspices

of the ESDP, crisis management exercises involving the civilian crisis manage-

ment bodies and forces have been conducted since 2002.34 In the priority areas

of civil administration and rule-of-law, the EU Commission launched a training

project in 2001. By 2005 this project had been expanded to cover five functional

areas: human rights; democratisation and good governance; press and public

information; conflict transformation; and mission management, administration

and support. The courses are conducted by a group of 13 training institutions

from as many member states and some 670 persons had been trained by early

2005. Since 2004 courses have only been open to participants willing and able to

go on an international mission, and the establishment of a link between

training and deployment has increased the likelihood that these courses will

enhance the rapid reaction capacity of the EU.35 This is a major improvement

compared to the earlier phases where this link did not exist. It is thus estimated

that more than half of the 300 participants trained during the first two years of

the project had no intention of going on an international mission.36

Finally, the establishment of the European Security and Defence College

in June 2005 will increase training at the strategic level aimed at enhancing
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civil�military understanding and cooperation. However, its operational impact

is limited by the fact that the majority of the courses provide general

introductions to the ESDP.37

Summing up, civilian training remains in its infancy. Pre-mission training to

ensure that the mostly individually recruited civilian personnel are able to

function as a team immediately upon deployment is still very limited, and joint

training of civilian experts from the four priority areas and between civilian and

military personnel remains limited as well.

Capacity for Mission Planning, Management and Support

The member states put their Council Secretariat headed by the High

Representative for the Common Foreign Security Policy (CFSP)/the Secre-

tary-General of the European Council (HR/SG) in charge of establishing the

ESDP reaction forces. Since his appointment in 1999, the current HR/SG,

Javier Solana has skilfully used this opportunity to become the de facto crisis
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Figure 1. Council structures for ESDP crisis management
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manager of the EU. Solana is assisted by a Policy Planning and Early Warning

Unit (PPEWU) made up of 30 personnel (one seconded from each member

state plus representatives from the Council and Commission) and a Joint

Situation Centre (JSC) staffed with intelligence experts seconded from member

states, which was set up in 2003 to monitor the international situation, facilitate

intelligence sharing at the strategic level and prepare assessments in support of

policy making.

Solana has not only played a key role in establishing and shaping a number

of new institutions set up to establish the ESDP reaction forces, but he has also

appointed a growing number of special representatives (EUSR) to assist him in

his work. The EUSRs are used as either long-term coordinators of EU policy

towards a region or on a short-term basis as trouble-shooters for a specific

crisis.38

A Political and Security Committee (PSC) has been established to exercise

political control and strategic direction of EU crisis management operations,

including civil�military coordination and cooperation. A Military Committee

(EUMC) and a Committee on the Civilian Aspects of Crisis Management

(CIVCOM) have been established to support the PSC in its work. They both

have 25 members, one for each member state). The latter, which is of most

interest here, is responsible for overseeing training and recruitment and

ensuring that the civilian headline goals are met. It provides information,

makes recommendations and offers its opinions to the PSC on civilian aspects

of crisis management. The CIVCOM is staffed by diplomats who may not have

any special expertise related to civilian crisis management operations, but the

CIVCOM representatives typically consult with national professionals, such as

police officers, when such expertise is required.

New institutions have also been established to create a capacity for

operational planning and support. A Police Unit (10 personnel) has been set

up to develop and maintain the police capacity. It is responsible for planning

and conducting police operations (including integrated planning and coordina-

tion, situation assessment, preparation of exercises and definition of legal

frameworks and rules). An additional 20 personnel are involved in planning,

managing and supporting civilian missions within the Council Secretariat. In

comparison, some 200 military officers are performing the same functions for

military operations in the Military Staff (EUMS).
The civilian capacity was strengthened with the establishment of a civil�

military planning cell in the EUMS in 2005. This planning cell was set up to

assist in planning and coordinating civilian operations, to develop expertise in

managing the civilian�military interface, and to do strategic planning for joint

civil�military operations.39 It has assisted in the planning of the civilian

missions to Aceh and Rafah and done work on security sector reform.40 When

fully established in January 2007, the civil�military cell will have the capacity

rapidly to set up a EU Operations Centre for a particular operation consisting

of some 90 personnel, of whom 8�10 may be civilian. Whether this will result in
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a real strengthening of the civilian planning and mission support capacity

remains to be seen.41 When asked off-the-record, officials in charge of civilian

operations in the Council Secretariat Directorate-General for External Rela-

tions (DG E) are highly critical of the way the civil�military cell has been

designed, arguing that it should be run by civilians and have a more balanced

composition.

Even if their concerns prove unfounded, there is no doubt that the civil�
military cell will do little to offset the military bias in the structures that have

been established to date. The EU capacity for planning and supporting civilian

crisis management operations remains very limited and in danger of being

overwhelmed by the growing number of operations. The civilian operations

conducted to date have been small in size, tasked with relatively simple tasks,

primarily monitoring and advisory functions, and the lead times have been

relatively long for the larger missions, ranging from two and a half months for

Proxima to one year for EUPM. The operation with the shortest lead time was

the Aceh Monitoring Mission (AMM), where the EU managed to deploy 50

personnel one and a half months after an assessment team had visited Aceh. It

took the EU another month to deploy an additional 80 personnel,42 and it

should be borne in mind that the majority was made up of unarmed military

personnel, who are available in far greater numbers for deployment at short

notice than civilian experts.

The operations conducted to date have tested the EU civilian planning and

support capacity to the limit. The Council Secretariat lacked the capacity to

provide the EUPM planning team it deployed in Bosnia with sufficient back-up

and support due to its limited police planning capacity, limited financial and

personnel resources, limited secure communication channels and lack of

specialised expertise.43 Similar problems have been evident in the other

operations as well, but agreement on how the civilian planning capacity in

the Council Secretariat should be strengthened has still not been reached.

Financing

Effective procedures for the rapid financing of civilian crisis management

operations using ESDP capacities still do not exist. Even if funds exist, they

cannot be released quickly in a crisis because the procedures take at least 3�5

months.44 Although the Commission already pointed out the need for such

procedures in 2001,45 all ESDP operations conducted to date have been

financed in an ad hoc manner. The participating states have covered some of

the costs related to the secondment of their personnel while the rest has been

covered by the Community budget in a variety of ways that have changed from

one operation to the next.46 While this is doable on operations with a long lead

time, the lack of procedures for the quick release of funds for planning and

mission start-up could deny the EU a rapid reaction capability in future crises.

The problem was manageable during the planning of the EUPM, which had a
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lead time of one year, but it very nearly delayed the start of the EU police

mission Proxima in Macedonia, which had a lead time of two and a half

months. In this case the cumbersome procurement regulations would have

prevented the mission from starting on time, if the OSCE had not stepped in to

help the EU out, and one month into the mission Proxima still lacked basic

equipment such as personal computers and vehicles.47 Similarly, the deploy-

ment of the AMM with a lead time of one and a half months was only possible

because a small group of participating states volunteered to pay t6 million out

of their own pockets that could not be covered by the CFSP budget.48 The

question of financing has thus been a key difficulty encountered in the planning

of most operations conducted to date and it remains unresolved.49 Rapid

deployment therefore depends on the willingness of personnel contributors to

provide the funds and equipment needed for effective mission start-up. Without

it the AMM mission could not have been deployed in time.

Will the Civilian Headline Goal 2008 Solve the Problems?

This is certainly the stated intention and the Council Secretariat has made a

number of sensible reform proposals that, if implemented, would go a long way

towards addressing them. They include: improved personnel databases; the

establishment of a start-up fund and an equipment warehouse to facilitate

rapid deployment; enhanced planning and mission support; new capabilities

such as monitoring; increased cooperation across the four priority areas; the

establishment of multifunctional deployment packages; and an increase in the

funds for civilian crisis management on the CFSP budget.50

These proposals form the basis of the overall objective of the Civilian

Headline Goal (CHG) process, which is to enable the EU to conduct several

civilian missions concurrently and deploy multifunctional integrated civilian

crisis management packages on 30 days’ notice. The CHG has adopted a new

approach to capacity building to achieve this objective. Instead of merely

cataloguing existing capacities in selected priority areas, the approach

employed until now, the new approach already employed in the military

ESDP, seeks to identify and develop the capacities that the EU needs to be able

to rapidly deploy integrated civilian missions. A capabilities requirements list

has been identified by means of key planning assumptions and illustrative

scenarios; a comparison of these requirements with existing capabilities then

produced a list of capability shortfalls.51 The next steps planned for 2006

foresee the establishment of a targeted list of the highest priority capability

shortfalls, concrete proposals for enhancing procurement and mission support,

the establishment of a CRT pool of up to 100 personnel, and better

identification of the conditions under which member states are prepared to

make gendarmerie-type units available for rapid deployment.52

When judged against the lessons identified in the 1990s and the problems

that have characterised the EU’s own civilian crisis management operations, the
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CHG is aiming for the right objectives, and the steps taken and planned to

attain them also make perfect sense. The current pace of reform is too slow for

the EU to be able to meet its stated ambitions by 2008, however, and the new

CHG approach to capacity building has only produced modest results in the

military field.

Thus far, progress in civilian crisis management has been made by enhancing

coordination and making better use of existing resources. While this approach

has been successful to date and produced impressive results in terms of the

capabilities committed and the 12 operations launched, the ambitions that the

EU has set itself cannot be met unless member states are prepared to make a

series of reforms that they have continued to push ahead of them. Three

reforms cannot be ducked any longer if the EU is to build the capacity to

deploy sizable integrated civilian mission packages at short notice.

First, the civilian expertise in the Council Secretariat needs to be

strengthened. The CHG and the rapid increase in the number of operations

have created a workload that the approximately 40 staff dealing with civilian

crisis management have no chance of managing in a satisfactory manner. As a

result of the CHG, which requires member states to update their commitments

and provide very detailed information about their personnel, the civilian

personnel in the Council Secretariat have literally been buried in information

and the eight persons put in charge of day-to-day management of the CHG

have little chance of processing this information as they also have other duties

to attend to, including mission planning and support.
Second, the EU has to allocate more money to civilian crisis management

and introduce procedures allowing the quick release of funds. The adhocracy

that has come close to delaying several missions is unsustainable. The EU’s

growing reputation as a credible crisis manager would suffer a severe blow, if a

lack of funds in a future conflict prevented timely deployment and thereby

contributed to a renewed outbreak of violence. To facilitate rapid deployment

the proposed start-up fund and equipment warehouse should be established

without further delay. Their necessity has been self-evident since the deploy-

ments of EUPM and Proxima, and the chaotic process preceding the

deployment of AMM further underscored it. In light of this the ‘deliberate’

decision to postpone the strengthening of mission support to a later stage seems

odd to say the least.53

Unfortunately, funding seems destined to remain a problem in the foreseeable

future. HR/SG Solana has estimated that t120 million will be required for 2006

to fund ongoing operations and establish a reserve for unforeseen contingen-

cies. Yet, the entire CFSP budget for 2006, which covers far more than

operations, only amounts to t102 million. The CFSP budgets for 2007�13,

amounting to t200�250 million a year, also fall short of Solana’s request for

t300 million a year.54

Third, and most important, member states have to start raising new

personnel in earnest and establish reliable standby capacities at the national

The ESDP and Civilian Rapid Reaction 315

D
ow

nl
oa

de
d 

by
 [

U
ni

ve
rs

ity
 o

f 
C

am
br

id
ge

] 
at

 0
4:

26
 1

1 
N

ov
em

be
r 

20
11

 



level. A strengthening of the Council Secretariat and increased and more

reliable funding of civilian crisis management will not make much difference, if

member states are incapable of providing high-quality personnel with the right

skills in greater numbers. Although the EU personnel deployed on EU missions

make up only a small part of the total committed by member states, it is

becoming increasingly difficult for the Council Secretariat to obtain high-

quality personnel to meet current demands. These problems are likely to grow

as the EU tackles more and bigger operations, such as the police mission in

Kosovo that the EU is preparing to take over from the UN in 2007.55

The only durable solution to this problem is to expand the force pool of high-

quality personnel and this will take time. As pointed out earlier, this will require

the introduction of new personnel policies at the national level, which make

international service attractive, both financially and career-wise, for the

individual and more acceptable to the civil organisations that are asked to

make their personnel available. The simplest way to do the latter is to increase

the budgets of these organisations, enabling them to create a surplus pool of

personnel. Consequently governments would have to provide the relevant

organisations with financial incentives to reduce the extent of bureaucratic

infighting and foot-dragging that demands for releasing personnel to interna-

tional operations can be expected to trigger. Such problems have forced the UN

Department of Peacekeeping Operations to abandon an attempt to establish

three 120-strong integrated rapid reaction civilian teams drawn from the UN

system.56

While progress is being made at the national level with respect to establishing

standby capacities in each of the four priority areas, few if any states are yet

capable of deploying integrated packages involving more than one priority area

and none seem likely to have a capacity to do so by 2008. The battle groups

established to generate capacity in the military field could serve as inspiration

to speed up the process. Member states should be encouraged to establish rapid

reaction packages involving personnel from the four priority areas on a

national or multinational basis. The establishment of civilian ‘stabilisation

groups’ would greatly facilitate mission start-up and make it possible to use the

lead nation or framework nation concept that has proved quite effective with

respect to overcoming both collective action and command and control

problems in multinational military operations in the civilian field as well.

France, Germany and the United Kingdom pushed the battle group

initiative. The lack of comparable great power interest in civilian capacity

building has been a major problem. Although Germany and the United

Kingdom support the efforts to establish civilian rapid reaction capacities, the

process has primarily been driven by the Nordic countries, including the non-

EU member Norway, and the Netherlands, and it will be up to these countries,

the High Representative and the civilian experts in the Council Secretariat to

keep the process going. If these countries committed themselves to taking the

lead in developing integrated civilian crisis management standby capacities,

316 P. V. Jakobsen

D
ow

nl
oa

de
d 

by
 [

U
ni

ve
rs

ity
 o

f 
C

am
br

id
ge

] 
at

 0
4:

26
 1

1 
N

ov
em

be
r 

20
11

 



they might inspire other EU members to follow suit. If they do not take the

lead, it is difficult to see how the EU can meet its CHG objectives in the

foreseeable future on anything but a minor scale.

Conclusion

This article has made the case that civilian capacity building is harder than

military capacity building for three principal reasons: 1) it has to start from

scratch because multifunctional civilian rapid deployment packages do not yet

exist anywhere in the world; 2) more civilian ministries are involved at the

national level and they have less incentive to engage in substantial reform than

the military because they did not lose their principal mission with the end of the

Cold War; and 3) because civilian capacity building at the EU level is facing

fierce opposition from the EU Commission.

The article has demonstrated that the EU has less civilian rapid reaction

capacity than is generally assumed. While the member state commitments to

the EU look impressive on paper, the EU is having difficulty deploying and

sustaining a tenth of the police forces committed by member states. The process

of creating rapidly deployable integrated civilian teams has only just begun. The

capacity for civilian mission planning and support is clearly inadequate and

effective funding mechanisms have yet to be devised. Finally, the article has

argued that CHG 2008 goals are unattainable, because the member states are

unwilling to make the investments and engage in the reforms required to realise

them. There is currently no basis for expecting the civilian headline goal process

to be more successful than the military one.

This rather pessimistic assessment of the EU civilian rapid reaction capacity

will no doubt strike many as unduly harsh. It is therefore important to put the

critique into perspective. The EU has made considerable progress and the

process can only be described as a success. Indeed, member state commitments

to civilian crisis management and the launch of 12 civilian missions have helped

to establish the EU as the world’s premier civilian crisis manager. In the view of

an influential American think tank, ‘the EU has already positioned itself to be

the global leader in the area of civilian crisis management’,57 and the EU is

under increasing pressure to provide more civilian personnel and support to

operations conducted by the African Union and the UN and to launch more

operations of its own. The successful AMM operation in Aceh is likely to

increase this pressure even further by generating demands for the launch of

more EU operations in Asia.

The point is not that the EU efforts to establish a civilian rapid reaction

capacity have been unsuccessful. The problem that this article has sought to

highlight is that the expectations�capability gap in the field of EU civilian crisis

management is widening and that the EU is in danger of becoming the victim of

its own success.58 The EU approach to civilian crisis management is identical to

the one employed by the UN during the Cold War, when UN peacekeeping
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operations were run on shoestring budgets with a handful of officials in charge

of planning and mission support. This approach worked as long as the

operations were simple and few in number, but it collapsed completely when

UN peace operations grew in number and became more complex in the early

1990s. The days of ‘gifted amateurism’ were over, as Kofi Annan succinctly put

it when he was put in charge of reforming the UN Department for
Peacekeeping Operations in 1993.59

The same thing is likely to happen to EU civilian crisis management

operations if the current expansion continues. Capacity is stretched to breaking

point and the EU now faces a choice between scaling back its ambitions and

activities or putting its money where its mouth is. Unfortunately, EU member

states seem mostly likely to opt for the former option. The investments needed

to give the Council Secretariat an adequate planning and mission support

capacity and member states an adequate supply of well-trained personnel do
not seem to be forthcoming. The ESDP Presidency Report from December

2004 certainly gives ‘expectation management’ priority over capacity building.60

Adding real value in the field of civilian crisis management has proven to be

much harder than Solana appeared to believe in 1999.
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områder rundt om i verden’, available at http://www.folketinget.dk/Samling/19991/spor_sv/

S270.htm (last accessed 28 April 2006).
17 For a comprehensive introduction to the EU institutions see ‘EU Crisis Response Capability:

Institutions and Processes for Conflict Prevention and Management’, ICG Issues Report , No. 2

(Brussels: International Crisis Group, 2001).
18 European Commission Conflict Prevention and Crisis Management Unit 2003; see also http://

europa.eu.int/comm/external_relations/cpcm/index.htm (last accessed 5 December 2005).
19 Agnieska Nowak, ‘L’Union en action: la mission de police en Bosnie’, Occasional Papers, No. 42

(Paris: EU Institute for Security Studies, 2003).

The ESDP and Civilian Rapid Reaction 319

D
ow

nl
oa

de
d 

by
 [

U
ni

ve
rs

ity
 o

f 
C

am
br

id
ge

] 
at

 0
4:

26
 1

1 
N

ov
em

be
r 

20
11

 



20 Aline Dewaele and Catriona Gourlay, ‘The Stability Instrument: Defining the Commission’s Role

in Crisis Response’, ISIS Briefing , 27 June 2005. For a discussion of the problems caused by the

lack of cooperation between the Commission and the Council Secretariat see also Stuart Gordon,

‘Exploring the Civil�Military Interface and its Impact on European Strategic and Operational

Personalities: ‘‘Civilianisation’’ and Limiting Military Roles in Stabilisation Operations?’, in this

issue of European Security.
21 A fifth requirement is a capacity for rapid decision making. Since the EU has met this

requirement repeatedly when launching ESDP operations, it will not be discussed in greater detail

here. To give but one example, the decision to launch Operation Artemis in the Democratic

Republic of Congo (DRC) was taken in less than a week. See Dov Lynch and Antonio Missiroli,

ESDP Operations, Fact sheet (Paris: EU Institute for Security Studies, 2003), p. 5, available at

http://www.iss-eu.org/esdp/09-dvl-am.pdf (last accessed 27 January 2006).
22 On the transformation of peace operations in the 1990s, see Jakobsen, Nordic Approaches to

Peace Operations, pp. 46�82.
23 For analyses of the problems plaguing the civilian operations of the 1990s as well as reform

proposals see Carl Bildt, ‘Implementing the Civilian Tasks of the Bosnian Peace Agreement’,

NATO Review 44/5 (1996), p. 3; David Jackman, ‘Civilian Peacekeepers: Signs of Hope?’, The

Ploughshares Monitor 16/3 (1995), available at http://www.plougshares.ca/libraries/monitor/

mons95b.html (last accessed 24 November 2005); Michael J. Kelly, Public Security in Peace

Operations: The Interim Administration of Justice in Peace Operations and the Search for a Legal

Framework (Sidney: University of New South Wales, 1998); Sergio Viera de Mello, ‘How Not to

Run a Country. Lessons for the UN from Kosovo and East Timor’, unpublished manuscript,

2000; Robert B. Oakley, Michael J. Dziedzic and Eliot M. Goldberg (eds.), Policing the New

World Disorder: Peace Operations and Public Security (Washington, DC: NDU Press 1998); Mark

Plunkett, ‘Reestablishing Law and Order in Peace-Maintenance’, Global Governance 4/1

(January-March 1998), pp. 61�80.
24 European Council, Presidency Report on Strengthening the ESDP. Appendix 3: Study on Concrete

Targets on Civilian Aspects of Crisis Management (Feira, 2000).
25 European Council, Annex III: New Concrete Targets for Civilian Aspects of Crisis Management
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