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Preface

Since the 1990s police peacekeeping has rapidly evolved. The demand for 
police peacekeepers has increased dramatically as has the complexity of the 
role of the police in modern missions. These developments have created a 
pressing need for a policy framework that reflects the new conditions and 
challenges that police peacekeepers encounter today. The Policy for United 
Nations Police in Peacekeeping Operations and Special Political Missions 
(Police Policy) which took effect in February 2014 was a vital step forward.  
It represents a significant achievement as the overarching policy document 
that henceforth governs UN police peacekeeping. 

In March 2014, the Challenges Forum, through its Norwegian partner 
organization, the Norwegian Institute of International Affairs (NUPI), 
convened a Challenges Forum research seminar in Oslo. The seminar, hosted 
in cooperation with the UN Department for Peacekeeping Operations Police 
Division, addressed the theme ‘Strategic Guidance for International Police 
Peacekeeping (SGF): Framing the Framework’. 

The objective of the seminar was to gather input from and share 
developments with the wider peace operations community on the role 
of international policing in peace operations, and thus contribute to the 
development of further guidance on policing in peace operations. General 
and police peace operations experts from UN member states were invited to 
discuss the evolution of UN police peacekeeping; its current and potential 
role in relation to transnational organized crime; and strategic aspects of 
capacity-building and development of local police in fragile states. Following 
the research seminar, a three-day thematic workshop as part of the ongoing 
UN Police Division-led SGF process was organised to outline more detailed 
guidance on Police Capacity-building and Development.

The present Occasional Paper by Dr Marina Caparini explores the issue of 
police capacity-building and development activities that occur within the 
context of a multidimensional peace operation. The paper focuses specifically 
on police capacity-building and development as an element in the new 
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Police Policy, with the aim to illuminate the challenges in operationalizing 
the broad principles relating to police capacity-building and development as 
stated in the policy. 

I would like to express our appreciation to Dr Marina Caparini for her timely 
and thoughtful contribution to the debate on UN police peacekeeping 
and capacity-building and development as presented in this paper. I would 
also like to thank the Government of Norway, NUPI and the Norwegian 
Police for their generous support of UN policing and for the hosting of the 
Challenges Forum research seminar and thematic workshop. The Challenges 
Forum also places great value on our constructive cooperation with the UN 
Police Division. This paper is part of a series of independent papers which 
the Challenges Forum has commissioned to contribute to the dialogue 
on international police peacekeeping. The support of the SGF project will 
continue throughout this year, as workshops will be hosted by the UN Police 
Division and Member States around the world.

A special note of thanks and appreciation goes to the leading individuals of 
the planning of the Oslo-meetings; Dr Cedric de Coning and Dr Marina 
Caparini at NUPI, Mr Andrew Carpenter and Mr Dmitri Alechkevitc at the 
UN Police Division, and Mr Henrik Stiernblad and Ms Andrea Rabus at the 
Challenges Forum Secretariat.

Annika Hilding Norberg 
Director, Challenges Forum

May 2014
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Executive Summary

The increased demand for police peacekeepers and the dramatic 
expansion and increased complexity of their roles over the past two 
decades created an urgent need for a policy framework that reflects 
the conditions and objectives they now confront. The new policy on 
United Nations (UN) Police in Peacekeeping Operations and Special 
Political Missions (Police Policy) represents a significant achievement as 
a comprehensive chapeau or umbrella document presenting a strategic 
framework for police peacekeeping. 

Identified as one of the four core elements of a police peacekeeping 
operation, police capacity-building and development is addressed in 
some depth within the Police Policy. The policy establishes that it takes 
place primarily within the context of reform, restructuring and rebuilding 
host-state police. Capacity-building can take place at individual, group 
or organizational level, but should proceed on the basis of a strategic 
plan developed with the host state and diverse stakeholders. The main 
instruments of capacity-building are discussed—provision of material 
support; training; monitoring, advising and mentoring; development 
of organizational infrastructure and management systems; and the 
strengthening of governance, accountability and integrity. The policy 
identifies five areas in which police capacity-building can provide 
support: 

• Policing services 

• Enabling services 

• Policy formulation on policing

• Accountability and governance

• Stakeholder engagement

The Police Policy also firmly sets UN police activities within the context of 
further the rule of law and security sector governance, although these are 
both approached from a state-centric perspective.
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Key challenges encountered in police capacity-building and 
development are then briefly explored. These challenges include 
the highly political nature of police and a police reform process, and 
the difficulties this raises for creating appropriate guidance as well as 
the need to recruit personnel attuned to the political sensitivities of 
reforming police systems. More generally, personnel with different 
skillsets will likely be needed at different levels and different points in the 
process of police capacity-building. 

Another challenge is that of creating guidelines that are useful and 
practicable for those in the field. Future guidance will further need to 
address certain concepts contained within the policy and relevant to 
police capacity-building which are vague or contested, including those 
applied to operational policing, which through co-location is relevant 
to police capacity-building and development, albeit to a lesser degree 
than in police reform, restructuring and rebuilding. Improving methods 
of transferring and building knowledge among host-state police through 
mentoring is a further challenge that is increasingly being addressed by 
some police-contributing-countries (PCC). 

Tailoring capacity-building and development to local contexts, and 
ensuring local ownership, are also challenges that lead also to the largely 
ignored question of how police peacekeeping should engage with the de 
facto ‘hybridity’ of most post-conflict and fragile states, where non-state 
and customary actors coexist with state actors.  
The predominance of customary and non-state actors in providing the 
overwhelming majority of people with justice and security services 
remains barely visible in peacekeeping mission planning, including 
in police peacekeeping, raising questions about the efficacy and 
sustainability of the current state-centric approach to capacity-building 
and development. 

Finally, future guidance will need to address how to ensure effective 
coordination among the numerous actors populating capacity-building 
and development in the broad area of rule of law and security sector 
reform, and will need to develop more effective monitoring and 
evaluation approaches to police capacity-building in post-conflict 
environments.
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1. Introduction1

Capacity-building and development are key elements of many international 
assistance and intervention programmes in post-conflict settings. They 
typically seek to effect change and improvements in the performance 
of organizations, namely state agencies or governmental departments. 
This paper addresses police capacity-building and development activities 
that occur within the context of an international peace operation—in 
other words, in a fragile, post-conflict context, where a multidimensional 
peacekeeping mission is present. It focuses specifically on police capacity-
building and development as an element in the new UN Police Policy2, 
with the objective of throwing some light on the challenges that lie ahead in 
operationalizing the broad principles pertaining to police capacity-building 
and development as articulated within the policy.

The paper begins by briefly outlining how the police component in UN 
peacekeeping operations has evolved and how its roles have also undergone 
change. It then sets out the main principles and concepts within the UN 
Police Policy with regard to police capacity-building and development. It 
then turns to the broader rule of law and security sector reform context in 
which police capacity-building and development often exists, and examines 
what the Police Policy says about this. Finally, the paper examines and 
illustrates key challenges encountered in police capacity-building and 
development, drawn from the peacekeeping literature. It suggests that while 
the recent development of an overarching policy framework on UN police 

1	 The author would like to thank William Durch, Wibke Hansen, Otwin Marenin, Kari Osland and 
Henrik Stiernblad for comments on earlier versions of this paper.
2	 United Nations (UN), Department of Peacekeeping Operations (DPKO)/Department of Field Support 
(DFS), Policy on United Nations Police in Peacekeeping Operations and Special Political Missions, Ref. 2014.01, 
1 February 2014. Henceforth, ‘Police Policy’. The UN Police Policy is the capstone document for the 
overarching Strategic Guidance Framework on International Police Peacekeeeping, to which a body of more 
specific guidelines and implementation will be added documents.
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peacekeeping is an important step in view of the rapid development of the 
scope and complexity of tasks undertaken by the police component, the more 
challenging work of creating relevant and usable guidance for those working 
in the field to implement the principles outlined in the policy lies ahead. 
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2. Evolution of the Police Component 
in UN Peacekeeping and Special  
Political Missions

Virtually every UN peacekeeping mission today has a police component, 
and police are highly valued for the skills they bring to complex security 
environments of contemporary peacekeeping operations. However, this 
has not always been the case. During the Cold War era, the use of police 
in UN peacekeeping missions was quite modest, as the military were 
considered the core actors in peacekeeping. First used in the UN operation 
in Congo-Kinshasa in August 1960, police were seen as an add-on, and their 
traditional role was restricted to observing, monitoring, and reporting on 
host state police. Since the end of the Cold War and the bipolar division of 
power it had engendered, the unleashing of numerous intra-state conflicts 
rapidly increased demand for peacekeeping missions, and similarly increased 
demand for police within those missions. Whereas in 1988 there were only 
35 civilian police deployed in the UN operation in Cyprus, by 1994 there 
were over 1600 police deployed in UN peace operations, and by 1998 this 
had almost doubled to over 3000 international police deployed. Demand 
peaked in 2010 when the UN Police Division was authorized to deploy over 
17,500 police.3 By end of December 2013, there were 13,053 UN police 
deployed in 15 UN peace operations.4  

The mandated authority and roles of the police component in UN peace 
operations have evolved in tandem as demand for police peacekeepers has 
skyrocketed.5 Beginning in the early 1990s, UN peace operations with 
mandates to ensure observance of the principles of ‘democratic policing’ or 
maintaining law and order in an efficient, professional, and non-partisan 
manner saw international police peacekeepers’ efforts initially focused on 
observing the behaviour of local police and reporting issues of concern such 

3	 UN, History of the UN Police, <https://www.un.org/en/peacekeeping/sites/police/history.shtml>
4	 UN, Department of Public Information (DPI), United Nations Peacekeeping Operations Fact Sheet, 
DPI/1634/Rev.152, 31 December 2013.
5	 For more detailed discussions, see William Durch, Police in UN Peace Operations: Evolving Roles and 
Requirements, Challenges Forum Occasional Papers (forthcoming).
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as human rights violations to the head of mission. This approach of passive 
monitoring and reporting on local police was over time discovered to be 
insufficient in changing attitudes and behaviour of local police without 
commensurate efforts to systematically reform the police institution.6 
Without focusing on the organization as a whole, its laws, regulations, 
bureaucratic functioning and oversight and accountability mechanisms, the 
police was unlikely to become fundamentally transformed into an entity 
governed by and upholding the rule of law, imbued with a service ethic, and 
accountable and subject to civilian political control.7 From the late 1990s, 
UN police increasingly began advising local police, based on assessments and 
co-location with local counterparts, to improve their operational effectiveness 
and responsiveness to the community. UN police also began to assist in 
training of local police personnel and channeling materiel such as vehicles 
towards the local police.8 UN policing has seen a key doctrinal shift from 
traditional, narrowly defined monitoring and training functions towards 
reforming, restructuring or rebuilding efforts aimed at supporting the 
institutional development and capacity-building of host nation police services 
and law enforcement institutions. 

6	 UN, DPKO, UN Police Handbook, originally published 1995, regularly updated. See 2005 version with 
foreword by Police Adviser Mark Kroker, pp. 30-31.
7	 Thorsten Benner, Stephan Mergenthaler and Philipp Rotmann, The New World of UN Peace Operations: 
Learning to Build Peace? (Oxford University Press: Oxford, 2011), pp. 92-93; 95.
8	 UN, DPKO, United Nations Civilian Police Handbook, 2005, p. 31.
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3. Police Capacity-building and  
Development in the UN’s Police Policy

This section attempts to outline the main themes and issues identified 
within the Police Policy with regard to capacity-building and development. 
General principles which are supposed to inform all UN police peacekeeping 
activities are elaborated in Section D5 ‘Fundamental principles’, paragraphs 
30–46. These principles include, among others, respect for human rights, 
national ownership, gender-responsiveness, sustainability, and that capacity 
development be demand-driven.9 However the key sections of the policy 
dealing with capacity-building and development fall under Section D7, ‘Core 
functions and operational activities’, specifically in paragraphs 73–92. The 
annex to the policy also contains an extensive list of tasks falling under the 
five areas of capacity-building and development. 

The Police Policy conceptualizes the UN police as having two core 
functions. First, they are to provide operational support (and delivery when 
mandated for interim executive policing) for law enforcement, including 
‘effective prevention, detection, and investigation of crime, protection 
of life and property, and the maintenance of public order’. Second, UN 
Police (UNPOL) are to provide support for the reform, restructuring 
and rebuilding of host-state police, helping to develop ‘effective host-state 
police capacity to provide representative, responsive and accountable police 
services of the highest possible police standard’.10 Capacity-building and 
development, then, are framed primarily within the context of providing 
support to police institutional reform. 

Capacity-building and development have long been viewed as a fundamental 
challenge in development, yet despite its pervasiveness in policy and practice, 
the concept itself is viewed within the development community as one of 

9	 UN, DPKO/DFS (note 2), paras 30-46.
10	 UN, DPKO/DFS (note 2), para 53.
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‘enormous generality and vagueness’.11 Lacking a widely accepted definition, 
capacity issues tend to be seen differently across different disciplines and 
by different actors.12 The Police Policy attempts to elaborate a more specific 
notion of capacity-building, but similarly ends up with a relatively broad 
concept, described in paragraphs 73 through 76 of the Police Policy. Police 
capacity-building and development is defined as ‘efforts to strengthen the 
aptitudes, resources, relationships and facilitating conditions necessary to act 
effectively to achieve an intended purpose’.13 The policy further notes that 
the objective of the police capacity-building and development element in 
peacekeeping missions is ‘to assist host-state police service and other national 
counterparts in achieving their institutional and professional goals in a 
measurable and sustained manner and in an enabling environment’.14 That is, 
capacity-building and development should be subject to effective monitoring 
and evaluation,15 and the built-up capacity should be sustainable by the 
host-state once external assistance is removed. An enabling environment 
is achieved through national ownership, broad-based societal support and 
donor support for the police development and capacity-building, which may 
be expressed in a national police development plan.16 

The policy states that capacity-building and development of the police should 
be based on the development of a strategic plan that encompasses three 
levels—individual personnel, units or groups within the organization—as 
well as the broader police institution. This is consistent with other police 
capacity-building frameworks, such as that of the Organization for Security 
and Cooperation in Europe (OSCE), which envisions capacity-building as 
taking place at any or all of three levels: individual officers (or support staff); 
specific ranks (recruits, police managers) or groups, including specialist 
teams of officers (or support staff); and organizational level.17 The UN 
Police Policy further states that the strategic plan should be linked ‘to the 
initial and inclusive process of developing a compact and joint vision for 
host-state police that has been developed with State authorities and diverse 

11	 Peter Morgan, ‘Capacity and Capacity Development: Some Strategies’, Note prepared for the Political and 
Social Policies Division, Policy Branch, Canadian International Development Agency, October 1998, p. 2. 
12	 Peter Morgan, The Concept of Capacity, (European Centre for Development Policy Management, May 
2006), p. 2. 
13	 UN, DPKO/DFS (note 2), para 73.
14	 UN, DPKO/DFS (note 2), para 50.
15	 UN, DPKO/DFS (note 2), para 75.
16	  UN, DPKO/DFS (note 2), para 109.
17	  Frank Harris, The Role of Capacity-Building in Police Reform (Organization for Security and Cooperation 
in Europe (OSCE Mission in Kosovo: Prishtina, 2005), p. 67.
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stakeholders’.18 To deliver capacity-building and development, UNPOL may 
be co-located with national counterparts to deliver training, mentoring, 
advising and knowledge transfer.19 

In paragraphs 77 through 92, the Police Policy then turns to outlining five 
common instruments of police capacity-building and development. The 
first instrument of capacity-building is the provision of material support for 
development of a police service in terms of physical infrastructure, office 
equipment, uniforms and operational equipment necessary for the execution 
of policing duties.20 Training is the most extensively discussed instrument. 
The Police Policy states that a comprehensive training plan for host state 
police will be developed, and the UN police will provide training support. 
Early attention should be paid to strengthening or establishing host-state 
police academies and training centres, and the UN police should assist 
with developing basic curricula or reviewing existing training materials. 
UN police may assist with education and standardized training for the 
host-state police. They must ensure that human rights are mainstreamed 
throughout the training curriculum. Training host-state police in public 
order management should in principle be done by teams of individual experts 
in UNPOL capacity-building programmes rather than Formed Police Units 
(FPUs), although FPUs may support training through conducting joint 
exercises with host-state police units. The policy also indicates that attention 
should be paid to developing capacity of senior and mid-level management of 
the police for strategic planning, management and administration. Host-state 
police should also have the capacity to conduct strategic planning based on 
threat and crime assessment trends.21     

A third key instrument of police capacity-building and development is 
monitoring, advising and mentoring.22 The Police Policy notes that transition 
to full ownership and autonomy of the host-state police is only possible 
when capacity is established through sustained monitoring, advising and 
mentoring. Monitoring is the regular observation of and reporting on an 
activity. Mentoring and advising are essential for consolidating training, and 
the Police Policy declares that the UN police ‘shall depart from a wholesale 

18	  UN, DPKO/DFS (note 2), para 74.
19	 UN, DPKO/DFS (note 2), para 76.
20	 UN, DPKO/DFS (note 2), para 77. 
21	 UN, DPKO/DFS (note 2), paras 78-83.
22	 UN, DPKO/DFS (note 2), paras 84-86.
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approach to mentoring and shall deploy a limited number of high-skilled and 
qualified mentors, targeting specific key counterparts’.23 

The fourth instrument of police capacity-building is the development of 
the organizational infrastructure and management system in the host-state 
police. This includes basic organizational structures (rank, salary structure 
and promotion system), police administrative systems (budget management, 
procurement, record-keeping and personnel management), building 
managerial skills and change management capacities.24 Finally, the fifth 
instrument of police capacity-building and development is the strengthening 
of governance, accountability and integrity. Aimed at strengthening the 
‘integrity and legitimacy’ of host-state police,25 this is perhaps the most 
ambitious of the instruments, yet also the least developed in the policy. UN 
police are instructed to pay early attention to aspects that can strengthen 
integrity of host-state police through enhancing their governance and 
accountability. Such measures could include the development of codes 
of conduct, improving internal and external oversight, revising incentive 
structures, providing human rights training, conducting vetting, ensuring 
gender and minority representation within the police, and implementing 
anti-corruption safeguards.26 Linked to this, preventing political interference 
in operational policing and building capacity at ministerial level is to be 
undertaken within a wider context of security sector reform.27   

The policy also refers generally to sequencing in capacity-building, stating 
that it should start immediately with basic police skills training, then as host-
state police capacity improves, move on to more sophisticated tasks. There 
should be consideration of how to sequence reforms, identify priorities, and 
coordination with partners and major bilateral donors.28  

Finally, the Police Policy also identifies five areas in which police capacity-
building can provide support.29 Paradoxically, these five areas receive the 
least discussion in the narrative portion of the policy, yet are extensively 
detailed in the annex with listings of relevant activities. The five areas 

23	 UN, DPKO/DFS (note 2), para 86.
24	 UN, DPKO/DFS (note 2), paras 87-90.
25	 UN, DPKO/DFS (note 2), para 91.
26	 UN, DPKO/DFS (note 2), para 91.
27	 UN, DPKO/DFS (note 2), para 92.
28	 UN, DPKO/DFS (note 2), paras 115, 117-121.
29	 UN, DPKO/DFS (note 2), para 50.



9

include: policing services (those activities directly relating to activity of 
policing, defined as ‘the prevention, detection, and investigation of crime; 
the protection of persons and property; and the maintenance of public 
order and safety);30 enabling services (ancillary activities and services such 
as that support or make possible the provision of policing services, such as 
budgeting, payroll services, procurement and maintenance programmes for 
equipment, training of trainers, building or refurbishing police stations); 
policy formulation on policing (such as policies on local policing, use 
of force, or the design of police reform); accountability and governance 
(for example, developing a code of conduct and a code of ethics, anti-
corruption mechanisms, providing support to external oversight authority); 
and stakeholder engagement (police engagement with government, other 
government agencies, donors, non-governmental organizations (NGOs), 
community groups).31  

30	 For a definition of ‘policing’ see UN, DPKO/DFS (note 2), para 14.
31	 UN, DPKO/DFS, Annex 1, ‘Capacity-Building and Development Tasks’, p. 3.

POLICE CAPACITY-BUILDING AND DEVELOPMENT IN THE UN’S POLICE POLICY
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4. Police Capacity-building and  
Development, Rule of Law and SSR

At the same time as demand for police in peacekeeping missions has 
increased, the holistic nature of rule of law development and reform has been 
widely recognized, and with it the essential link of police to the rule of law. 
The linking of police with wider rule of law has progressively strengthened 
since 1999, including with the development of security sector reform as 
a holistic paradigm for transforming security and justice sectors.32 This is 
also acknowledged in the Police Policy, which notes that the fact the UN 
police are linked to the wider justice and security environment has enabled 
missions to undertake rule of law in a more coordinated and comprehensive 
manner.33 The Police Policy further specifies that police development shall be 
implemented in a complementary fashion across the criminal justice system, 
i.e. with justice, corrections and security sector governance and reform.34 
The police, the judiciary and the corrections service together constitute the 
three key links in the ‘chain of justice’. Because they are closely inter-related, 
development, or the lack of, in one of these components is likely to affect 
one or both of the others. For example, improving the capacity of police to 
investigate crimes will likely increase the number of suspects apprehended. 
However, if the courts are dysfunctional and process few cases per session, 
many suspects may end up in pre-trial detention for extended periods, even 
years in some contexts, before appearing before a judge. This is likely to 
contribute to overcrowding of prisons. On the other hand, if there are no 
jails, suspects may simply be released without charge, reinforcing public 
perceptions that criminals can walk free. The Police Policy states that ‘UN 
police core functions shall be implemented within a wider rule of law 
and security sector reform context’.35 In practice this would mean that an 
intervention to develop host-state police capacities should be planned with an 

32	 UN, Securing peace and development: the role of the United Nations in supporting security sector reform, 
Report of the Secretary-General, A/62/659—S/2008/39, 23 January 2008.
33	 UN, DPKO/DFS (note 2), para 27.
34	 UN, DPKO/DFS (note 2), para 115. 
35	 UN, DPKO/DFS (note 2), para 37.
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understanding of the capacities and gaps in the local criminal justice system 
as a whole, and coordinated with other efforts to strengthen the criminal 
justice system and more broadly, the rule of law.  

It should also be noted that, based on a recent decision by the UN Secretary-
General, any UN member states in post-conflict or crisis situations will 
henceforth be able to request assistance in the police, justice and corrections 
areas in the rule of law, and receive ‘global knowledge, people, and advice’ 
through the arrangement of the Global Focal Point (GFP) for the Police, 
Justice and Corrections areas.36 The GFP necessarily involves coordination 
between the Department of Peacekeeping Operations (DPKO) and United 
Nations Development Programme (UNDP), and the Police Policy would 
apply to future roles under this arrangement insofar as they involve police 
deployments.37   

The Police Policy approach towards rule of law indicates an understanding of 
the interlinked nature of state institutions involved in the justice and security 
sectors, and a corresponding emphasis on coordination in capacity-building 
and development approaches towards these institutions. 

What also becomes apparent from the above summary of the Police 
Policy is that the rule of law is portrayed as deriving from formal state 
institutions responsible for justice and security delivery and state governance. 
However, as has become widely acknowledged within the development 
and peacebuilding sectors, in many developing and post-conflict countries 
formal state institutions are weak, and this is particularly the case with 
justice institutions. Typically, and often by preference as well as necessity, 
the large majority of everyday disputes are taken to informal or customary 
justice providers, such as town or clan chiefs, elders, or religious leaders. It is 
estimated that between 80–90 per cent of disputes in developing states are 
dealt with by non-state actors such as customary leaders, who thus constitute 
the de facto primary mechanisms of justice delivery in those countries.38 This 
has given rise to the understanding that many developing states do not have 
a single formal legal order as seen in Western states, but plural or ‘hybrid’ 
orders. 

36	 UN, Decision No. 2012/13 – Rule of law Arrangements, Inter-office Memorandum, 11 September 2012.
37	 UN, DPKO/DFS (note 2), para 5.
38	 Organization for Economic Co-operation and Development (OECD), Enhancing Security and Justice 
Delivery (Paris, 2007), p. 6. See also United Nations Development Programme (UNDP), Community Secu-
rity and Social Cohesion: Towards a UNDP Approach (2009), p. 9.
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5. Key Challenges and Lessons 
Learned in Police Capacity-building 
and Development

The Police Policy represents the UN’s most up-to-date conceptualization of 
the roles of UN police and the diverse array of principles that should guide 
their actions. As described above, the policy outlines general guidelines 
and principles, planning and concrete operationalization of police capacity-
building and development will require further, more concrete and practical 
guidance. Some of the main challenges to be confronted in developing the 
more granular guidance are outlined below.

Police and Police Reform are Fundamentally 
Political 
Capacity-building and development of host-state police is a highly complex 
undertaking. There indisputably is a ‘technical’ aspect to police capacity-
building and development. Building or rehabilitating police stations and 
related infrastructure (training academies, Police HQ, police barracks) is 
an element of assistance in many missions, as is the transfer of basic and 
specialist police skills. But police reform also more critically has been widely 
acknowledged as an inherently political undertaking in that ‘it affects the 
position and interests of different groups of people both inside and outside 
the police’.39 Capacity-building and development is likely to influence the 
distribution of power and influence among different actors and may provoke 
controversy and resistance. It also has a political dimension when it attempts 
to change the culture and ethos of policing in the host state. Changing 
expectations, for example, that political elites can and should exercise 
influence on operational policing requires changes in the mindsets and 
behaviour of both police officers and their political masters. 

39	 David H. Bayley, Democratizing the Police Abroad, (National Institute of Justice, U.S. Department of 
Justice, June 2001), p. 36.
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A related critique levelled against international actors involved in police 
capacity-building and development is their tendency to limit their role 
delivering technocratic capacity-building services to whoever is currently in 
charge. This focus on current power holders further entrenches their position 
and may enable the perpetuation of systemic corruption.40 It may also 
insulate the police from significant reforms that are perceived to undermine 
or challenge the interests of those who hold power.41  

Another reason that reforming or rebuilding police in post-conflict settings 
is fundamentally political is found when police were involved in, or may 
have been a driver of, the conflict. In this sense the police differ from other 
state agencies involved in the delivery of public services that are targets of 
capacity-building and development assistance activities.

This inherently political nature of policing and police reform makes it 
very difficult to create appropriate and specific guidance. The Police Policy 
instructs UN police to acknowledge the political context of their work, and 
underlines the benefits of UN police coordinating police reform efforts with 
other mission components, such as civil and political affairs and human 
rights, which can lend support through joint strategies and advocacy. Heads 
of police components should advise mission leadership of their requirements, 
and should receive political guidance to implement their mandates.42 It 
is also apparent that recruitment of police advisers, and those working 
at the higher levels in reforming, restructuring or rebuilding the police 
organization, will need to identify those who are competent in working in 
such politically sensitive contexts. 

Creating Guidelines that can and will be  
Operationalized in the Field
Given the complexity of tasks involved in building or rebuilding police in 
post-conflict states, the challenge facing the Police Division is how to distil 
lessons learned and good practice from past experience and create useful 
guidelines for implementing the various capacity-building and development 

40	 Benner, Mergenthaler and Rotmann, 2011, pp. 95–96.
41	 Mark A. Reber, Challenges with Assessing Impact in International Police Reform and Assistance, Challenges 
Forum Occasional Papers 2014:1, March 2014.
42	 UN, DPKO/DFS (note 2), para 40.
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aspects addressed within the policy, and how to ensure that these guidelines 
will be applied and implemented in the field. At a more technical level, it 
has been suggested that writing that attracts attention of a police audience 
tends to be short, concise and direct, and where seeking to influence practice, 
should contain clear and firm directions.43  

Further, as discussed above, the political nature of police capacity-building—
and especially of police institutional development or reform—exacerbates 
the usual problems in operationalizing generic guidelines. To a greater degree 
than the transfer of specialized knowledge, police institutional development 
will require judgments based on familiarity with local context and local 
perceptions. If guidance is not perceived as acknowledging the relevance of 
local-level knowledge, perceptions and meanings, and if it is not flexible in 
how it can be operationalized, it is not likely to be followed. As noted by 
an expert with long field experience in the area of development assistance, 
‘guidance documents should strive to be minimally prescriptive and 
maximally suggestive, with an early and clear presentation of the core ideas 
so that the reader can quickly decide whether to dig deeper and, if so, on 
which pages. Very few practitioners pick up a guideline document with the 
intention of reading it from beginning to end’.44 

Defining Key Contested Concepts and  
Approaches in Policing
As mentioned above, the Police Policy acknowledges that, while occurring 
mainly in the context of police reform, restructuring and rebuilding, 
police capacity-building and development may also occur in the context of 
operational support activities. Yet conceptual ambiguities in how operational 
approaches are defined will have implications for the implementation of 
police capacity-building and development. This becomes particularly relevant 
with regard to the ‘community-oriented and intelligence-led’ approaches 
to policing which are identified as the overarching approaches governing 
most UNPOL operational activities when it assists the host state to fulfil 

43	 Gordon Peake, ‘Understanding International Police Organisations: What the Researchers Do Not See’, 
Journal of International Peacekeeping, vol. 14 no. 3–4 (March 2010), p. 430. 
44	 Tore Rose, ‘Policy, Decentralisation and the Exercise of Authority in Aid Organisations’, Journal of Peace-
building & Development, vol. 5no. 2 (2010), p. 94.
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core policing and law enforcement tasks.45 While both community-oriented 
policing and intelligence-led policing are widely used concepts, there are 
no commonly accepted definitions of what they mean, nor is one provided 
in the policy. Subsequent work on providing more detailed guidance in 
the context of the Strategic Guidance Framework will be necessary so as to 
improve clarity on these key concepts with the view to strengthen UNPOL 
operational support and capacity-building of host-state police. 

Recruiting Appropriate Personnel for Police 
Capacity-building and Development Tasks 
Not all international police deployed in peace operations can conduct 
capacity-building and development tasks. One police commissioner, for 
example, is reported to have said that only 10 per cent of his police could 
do capacity-building.46 The challenge then is how to improve the abilities 
of UNPOL to find and field appropriate police who have the requisite 
capacity-building skills and expertise. A basic requirement will be to develop 
personnel recruitment and selection, and training systems that will help to 
enable deployed appropriate international police to effectively fill positions 
involving capacity-building and development tasks. Police organizations 
are comprised of both individuals and systems, and capacity-building and 
development assistance interventions must accordingly be multi-faceted, 
focusing on different actors, at different levels, using different strategies over 
time. The Police Policy notes that fulfilling police capacity-building and 
development tasks is especially reliant on recruiting specialized personnel, 
whether police or other experts particularly in the areas of budgets and 
procurement, administration, change and reform management, legal affairs, 
and resource mobilization.47  

In addition, different types of personnel with different skillsets will likely 
be needed at various points in the process of police capacity-building or 
development. The teaching of police skills to host-state police may be 
done by police trainers and other officers who can operate in a relatively 
autonomous manner. This likely also applies to budgeting, procurement, 

45	 UN, DPKO/DFS (note 2), para 49.
46	 Norwegian Institute for International Affairs’ (NUPI) internal seminar on police peacekeeping, Oslo, 16 
May 2013.
47	 UN, DPKO/DFS (note 2), para 38.
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and related administrative and management skills needed in a public sector 
organization. However, if the objective of capacity-building or development 
is more ambitious, and seeks to fundamentally transform key elements such 
as the organizational culture of the police, personnel with different skillsets 
will be required. It is also expected that not all international police will be 
involved with institutional reform at a strategic level, and there needs to be 
mechanisms in place to ensure senior police officials on deployment have 
the materials and skills to advise and assist in institutional reform. Further, 
if organizational change becomes blocked or interfered with by political 
actors, experience from cases such as Bosnia-Herzegovina suggests that a 
different type of personnel, with understanding of the political dynamics 
and implications for police, will be required by the mission, as engaging 
the political elite will become a necessary aspect of transforming the police 
organization.48 The Police Policy, as mentioned above, notes the requirement 
that UN police consult with other dimensions of the peacekeeping mission 
to ensure the political context of reform is understood, but past police reform 
experience suggests actual selection of personnel may additionally need to be 
adjusted.  

Transferring and Developing Knowledge
While capacity-building is frequently invoked as a goal of UN police 
activities, the actual process by which knowledge is transferred or developed 
has until recently been poorly understood. Police capacity-building and 
development may take the form of mentoring an individual on the specifics 
of a job, training host-state police or officials on a specific curriculum in 
a classroom setting, or advising through the sharing of knowledge and 
expertise with local actors to enhance their professional abilities. All activities 
involve the transfer of knowledge.49 Beyond recruiting appropriately skilled 
police and law enforcement experts, deployed personnel have generally 
received little guidance about how to transfer and build practical and 
professional knowledge to adult learners in a complex, foreign environment.50 

48	 Thomas Muehlmann, ‘International Policing in Bosnia and Herzegovina. The Issue of Behavioural 
Reforms lagging behind Structural Reforms, including the Issue of Reengaging the Political Elite in a New 
System’, European Security, vol. 16 no. 3–4 (September–December 2007), p. 392.
49	 Nadia Gerspacher, Preparing Advisers for Capacity-Building Missions, Special Report 312 (United States 
Institute of Peace, August 2012), p. 3.
50	 Gordon Peake, ‘Police Reform and Reconstruction in Timor-Leste’, in Mercedes S. Hinton and Tim 
Newburn (eds.), Policing Developing Democracies (Routledge; London; New York, 2009), p. 156.
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There has often been an assumption that police, who are selected because 
of their specialized expertise, will also be good at mentoring. But possessing 
specialized knowledge in an area does not automatically confer competence 
in mentoring. Rather, mentoring is a skill, one that involves the gaining of 
trust and building of a personal relationship with a person (the mentee—the 
person being mentored), and creating new knowledge with this other person 
in a new, unpredictable, and often very challenging environment.51  

This neglect of mentoring skills has slowly begun to change as certain 
countries have developed specific mentoring courses for police, military and 
civilian personnel who will be deployed to peacekeeping missions, although 
these are often not compulsory or widespread. In 2009 the UN developed 
specialized pre-deployment training material for police, which included 
a component on mentoring and advising.52 The Police Policy, as noted 
above, states that the UN police will no longer apply a ‘wholesale approach’ 
to mentoring, but will seek to deploy a limited number of highly skilled 
mentors, and that both the selection of mentor and mentee will be carefully 
taken.53 Guidance on the careful selection of mentors and mentees and on 
the honing of mentoring skills among those involved in police capacity-
building and development will be required. This should be accompanied by a 
better understanding of the needs and experiences of the mentee.  

Adapting Capacity-building and Development 
to the Local Context and Local Ownership
The UN Police Policy notes the importance of understanding the host 
state’s cultural, social and political contexts and tailoring capacity-building 
and development assistance to the particular conditions in the host state 
and its police if those approaches are to enjoy ownership by main national 
stakeholders.54 Precisely how to adapt capacity-building and development 
to the local context may not however be well understood, particularly when 
the local political culture, norms and practices are different from those of 

51	 Interview with Brigitta von Messling, Project Manager, Training, Center for International Peace Opera-
tions, 4 March 2014.
52	 UN, Integrated Training Service (ITS)/ Division of Policy Evaluation and Training (DPET), Mentoring 
and Advising, UN Peacekeeping PDT Standards, Specialized Training Material for Police, 1st edition, 2009.
53	 UN, DPKO/DFS, (note 2), para 86.
54	 UN, DPKO/DFS (note 2), paras 35, 41.
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external actors such as the UN or major donors. This issue has implications 
for both means and substance of capacity-building and development. In 
terms of how capacity-building is carried out, characteristics of an individual 
such as age, gender or seniority may affect effectiveness. In many developing 
and post-conflict societies, older persons are respected and younger ones are 
deemed unsuitable for giving advice and direction to their elders. In Papua 
New Guinea (PNG), researchers have found that Australian police advisers 
and mentors were considered by most PNG police to be unsuitable if they 
were not of a ‘mature age’. Similarly, in PNG society where rank is highly 
valued, pairing lower ranked international police officer with a more senior-
ranked host-state police was viewed as insulting and paternalistic.55 The age 
and position of individual international police advisers has similarly been 
described in Bosnia-Herzegovina as ‘pre-requisites for obtaining the respect 
and acceptance of local counterparts’.56  

Effective adaptation of capacity-building and development to local 
circumstances can relate also to the very content and meaning of policing. 
As Hills suggests, attitudes towards the use of force in policing are linked 
to specific societal notions of what is considered necessary or appropriate. 
Different cultures hold different expectations about the use of force in 
everyday policing, and police practices will reflect contexts where police 
violence is but one manifestation of violence found more broadly in politics 
and society.57 Again in PNG, Australian police found that violence is 
widely accepted as a legitimate form of discipline and dispute resolution, 
including by the police. This norm was mirrored in community expectations 
of a ‘strong’ approach in law enforcement, with respect for police in many 
communities being underpinned by their resort to violence. This expectation 
of police use of violent means was antithetical to the principles that 
Australian police officers brought to their understanding of policing.58  

Also noted in other contexts where international police have provided 
development assistance is the problem of international police coming in with 
the belief that it is the internationals who are the teachers, with nothing to 

55	 Abby McLeod, ‘Police Capacity Development in the Pacific: the Challenge of Local Context’, Policing & 
Society, vol. 19 no. 2 (June 2009), p. 155.
56	 Amelia Padurariu, ‘The Implementation of Police Reform in Bosnia and Herzegovina: Analysing UN 
and EU Efforts, Stability: International Journal of Security & Development, vol. 3 no. 1 (2014). p. 12.
57	 Alice Hills, ‘The Possibility of Transnational Policing’, Policing & Society, vol. 19 no. 3 (2009), p. 307.
58	 McLeod, 2009, pp. 154–5.
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learn from local counterparts.59 Helping the host state and local communities 
to determine their public security needs, and to develop effective responses to 
those needs will be essential in achieving local ownership. Again, these may 
not be skills that the average international police officer has. 

At the same time, a challenge common to all guidance issuing from 
headquarters is actual implementation in the field. Actors in the field, in 
this case UNPOL deployed to a particular peacekeeping mission as well as 
those working on related areas of rule of law and security system reform, are 
exposed to local actors and conditions, and are better placed to understand 
the local society, culture, political situation, and needs pertaining to the 
subject of intervention. 

Coordinating Capacity-building and  
Development
Institutional reform involving the police and broader rule of law sector 
involves numerous UN agencies, which raises issues of coordination not least 
within the ‘chain of justice’—between police, court system and corrections. 
A mandate to support reform of the host-state police and thereby strengthen 
the rule of law will involve not only DPKO’s Police Division, but may also, in 
addressing various aspects, involve UNDP, Office of the High Commissioner 
for Human Rights (OHCHR), and other parts of DPKO, such as the 
Security Sector Reform (SSR) Unit, the Disarmament, Demobilization and 
Reintegration (DDR) Unit, and the Criminal Law and Judicial Advisory 
Service (CLJAS). While essential to achieve the holistic and comprehensive 
approach to strengthening security sector governance and the rule of law, the 
involvement of multiple institutional actors poses coordination challenges. 
As noted elsewhere, one result of the proliferation of UN entities involved 
in reform of police and other rule of law institutions with overlapping areas 
of competence has been duplication of effort, tensions, and ‘competitive 
territorialism’.60 Recently efforts have been made to force closer collaboration 
and coordination among the different relevant agencies, such as the Global 

59		  McLeod, 2009, p. 148.
60	 Maria Derks and Megan Price, Rule of Law and Security Sector Reform: A Pragmatic Approach to Address-
ing the Security and Justice Spectrum, Policy Brief no. 20 (Clingendael Conflict Research Unit, March 2012), 
p. 1; Camino Kavanaugh and Bruce Jones, Shaky Foundations: An Assessment of the UN’s Rule of Law Support 
Agenda (New York University, Center on International Cooperation, November 2011), p. 162.
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Focal Point, but the challenge of coordinating multiple institutional actors 
within the UN family is a real and continuing one in terms of capacity-
building and development on the ground.  

Beyond the noted challenges of coordinating UN actors, the rule of 
law environment in a transitional state is typically a crowded one, with 
international financial institutions, bilateral donors, non-governmental 
organizations, private security companies and consultants jostling for access 
and influence. Some of these actors may hold very different notions of the 
desirable aims and means of police reform than UN actors. Lacking a clean 
‘field of action’ for police capacity-building and development, what is feasible 
to expect, including in terms of coordination?

Police Capacity-building and Development  
in Hybrid Systems 
Despite the prominence of non-state policing and justice in many conflict-
affected states, described above, peacekeeping operations continue to focus 
overwhelmingly on statebuilding, i.e., development of the formal sector—
the state police and formal justice system. The peacebuilding literature is 
only beginning to come to terms with the essential ‘hybridity’ of many 
developing and conflict-affected states, in which formal state justice and 
security institutions co-exist with informal or traditional justice and security 
mechanisms, but it is still barely visible in peacekeeping mission planning.  

The experience of police and justice capacity-building and development in 
post-conflict states, with its focus on the formal state structures despite a very 
different reality for the majority of citizens raises questions about the efficacy 
of the prevailing approach, and whether it reflects more the experiences, 
assumptions and expectations of Western states, which took hundreds 
of years to arrive at their current institutional forms, than the realities 
pertaining in fragile and conflict-affected societies. Police peacekeepers 
and other members of international peacekeeping operations concentrate 
their capacity-building activities on state actors—formal police, courts 
and justice system, corrections institutions, and the government ministries 
that control and oversee them—while the majority of populations in most 
developing, post-conflict states resort to non-state actors for their security 
and justice. A fundamental challenge that not only police peacekeeping will 
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need to confront, but internationally assisted peacebuilding more broadly 
is whether exclusively focusing attention and resources on establishing or 
reforming host-state institutions is the most effective and sustainable means 
of improving security and justice delivery to the majority of people in post-
conflict environments. 

Effective Monitoring and Evaluation of Police 
Capacity-building and Development
It is widely acknowledged that while monitoring and evaluation of police 
capacity-building and development is critical to provide information about 
whether interventions are effective and their results sustainable, there is 
little adequate monitoring and evaluation and few adequate policing-
specific assessment frameworks developed thus far.61 Existing approaches, 
which are largely based on logical frameworks (logframes) or Results Based 
Management (RBM), are underdeveloped and deeply problematic. These 
approaches have been criticized for their preoccupation with demonstrating 
the success of interventions; their short-term perspectives and focus on 
tangible aspects; their tendency to focus on discrete parts of the organization 
rather than treating it as a whole; their use of external diagnoses of capability 
gaps along with their limited or lack of comprehensive local input from 
the beginning; and consequently their negative implications for local 
ownership.62 While serving the reporting and accountability needs of donors 
or implementing parties, RBM and logframe approaches are ill suited, if not 
actually counterproductive, for understanding complex long-term dynamics 
involving transformation of social and power relations that are inherent in 
police organizational change. 

Thus not only is the question of monitoring and evaluation about how to 
measure whether goals are being achieved, but who defines the goals, and 
whose goals are being measured.63 One critical mistake that is typically 

61	 Charles Hunt and Bryn Hughes, ‘Assessing Police Peacekeeping: Systematisation not Serendipity’, Jour-
nal of International Police Peacekeeping, vol. 14 no. 3–4 (2010), p. 405; Governance and Social Development 
Resource Centre, Helpdesk Research Report: Police reform evaluations (1 March 2012), p. 1.
62	 Jodie Curth and Sarah Evans, ‘Monitoring and Evaluation in Police Capacity Building Operations: 
“Women as Uniform?”’, Police Practice and Research, vol. 12 no. 6 (December 2011), p. 495.
63	 Garth den Heyer, ‘Measuring Capacity Development and Reform in the Royal Solomon Islands Police 
Force’, Policing and Society: An International Journal of Research and Policy, vol. 20 no. 3 (September 2010), 
p. 302.
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made by the UN and others involved in short-term police development 
processes is taking appearances at face value, and considering a police with 
formal elements in place (relevant laws, uniforms, appearance as a cohesive 
structure) as indicating success. This aspect, of which indicators to use to 
measure success, and how success is defined, is also related to the issue of 
perceiving police reform as largely a technical, as opposed to political, issue. 
Problems in evaluating policing reform may further be linked to who is 
doing the evaluating, with external evaluators increasingly viewed as lacking 
sufficient local knowledge and political sensitivity to conduct meaningful 
assessments in complex and sensitive environments.64 

64	 Reber (note 41).
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6. Conclusion

The new UN Police Policy represents a significant achievement in setting 
out in one comprehensive overarching document the core functions and 
fundamental principles to guide the UN police in carrying out their 
mandated tasks. The increased demand for police peacekeepers and the 
dramatic expansion and increased complexity of their role over the past 
two decades created an urgent need for a policy framework that reflects 
the conditions and objectives they now confront. As attention now turns 
towards creating the detailed guidance to inform concrete implementation 
of this policy, several sensitive but important challenges will require 
consideration if such guidance will in the end be practicable and relevant to 
police peacekeepers and, perhaps more importantly, the societies served by 
peacekeeping missions.
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