paziioyiny =1nsojasiqg aljgnd

Pazuoyiny ainsojasig aljgnd

Conflict, Security, and Development


wb370910
Typewritten Text
58988





world development re@@l 1

Conflict, Security,
and Development






world development re@@l 1

Conflict, Security,
and Development

THE WORLD BANK
Washington, DC



© 2011 The International Bank for Reconstruction and Development / The World Bank
1818 H Street NW

Washington DC 20433

Telephone: 202-473-1000

Internet: www.worldbank.org

All rights reserved
123413121110

This volume is a product of the staff of the International Bank for Reconstruction and Devel-
opment / The World Bank. The findings, interpretations, and conclusions expressed in this
volume do not necessarily reflect the views of the Executive Directors of The World Bank or
the governments they represent.

The World Bank does not guarantee the accuracy of the data included in this work. The
boundaries, colors, denominations, and other information shown on any map in this work
do not imply any judgement on the part of The World Bank concerning the legal status of any
territory or the endorsement or acceptance of such boundaries.

Rights and Permissions

The material in this publication is copyrighted. Copying and/or transmitting portions or all
of this work without permission may be a violation of applicable law. The International Bank
for Reconstruction and Development / The World Bank encourages dissemination of its work
and will normally grant permission to reproduce portions of the work promptly.

For permission to photocopy or reprint any part of this work, please send a request with
complete information to the Copyright Clearance Center Inc., 222 Rosewood Drive, Dan-
vers, MA 01923, USA; telephone: 978-750-8400; fax: 978-750-4470; Internet: www.copyright.
com.

All other queries on rights and licenses, including subsidiary rights, should be addressed
to the Office of the Publisher, The World Bank, 1818 H Street NW, Washington, DC 20433,
USA; fax: 202-522-2422; e-mail: pubrights@worldbank.org.

Softcover

ISBN: 978-0-8213-8439-8

ISSN: 0163-5085

eISBN: 978-0-8213-8440-4

DOI: 10.1596/978-0-8213-8439-8

Hardcover

ISBN: 978-0-8213-8500-5

ISSN: 0163-5085

DOI: 10.1596/978-0-8213-8500-5

Cover design: Heads of State

Photo credits: Overview Picasso/Corbis Images; Chapter 1 Thomas Dworzak/Magnum Pho-
tos; Chapter 2 Christopher Anderson/Magnum Photos; Chapter 3 Jonas Bendiksen/Magnum
Photos; Chapter 4 Graeme Williams/Panos; Chapter 5 Christopher Furlong/Getty Images;
Chapter 6 Gulbuddin Elham/Aina Photo; Chapter 7 Marco Vernaschi/Pulitzer Center; Chap-
ter 8 Ron Haviv/VII/Corbis; Chapter 9 Werner Bischof/Magnum Photos



Contents

Foreword Xi

Acknowledgments xiii

Glossary xv

Methodological Note Xix
Abbreviations and Data Notes Xxiii

Overview 1
Preamble 1

Part 1: The Challenge of Repeated Cycles of Violence

21st-century conflict and violence are a development problem that does not fit the
20th-century mold 2

Vicious cycles of conflict: When security, justice, and employment stresses meet
weak institutions 6

Part 2: A Roadmap for Breaking Cycles of Violence at the Country

Level
Restoring confidence and transforming the institutions that provide citizen
security, justice, and jobs 8
Practical policy and program tools for country actors 16

Part 3: Reducing the Risks of Violence—Directions for
International Policy

Track 1: Providing specialized assistance for prevention through citizen security,
justice, and jobs 28

Track 2: Transforming procedures and risk and results management in
international agencies 31

Track 3: Acting regionally and globally to reduce external stresses on fragile
states 34

Track 4: Marshaling support from lower-, middle-, and higher-income countries
and global and regional institutions to reflect the changing landscape of
international policy and assistance 35

Notes 39

WDR Framework and Structure 45



CONTENTS

Part 1: The Challenge 49

1 Repeated Violence Threatens Development 51

Interstate and civil wars have declined since peaking in the early 1990s 51
Modern violence comes in various forms and repeated cycles 53

The developmental consequences of violence are severe 58

Repeated violence is a shared challenge 66

Notes 68

2 Vulnerability to Violence 73

Multiple stresses raise the risks of violence 73
The vicious cycle of weak institutional legitimacy and violence 84
Notes 93

Part 2: Lessons from National and International
Responses 97

3 From violence to resilience: Restoring confidence and
transforming institutions 99
Why transforming institutions is so difficult 99
Escaping violence, developing resilience 103
Do not expect too much, too soon 108
Adapt to different contexts 110
Notes 116

4 Restoring confidence: Moving away from the brink 119

Drawing on lessons from national reformers 119
Inclusive-enough coalitions 120

Delivering early results 128

Notes 139

5 Transforming institutions to deliver citizen security, justice,
and jobs 145

Pacing and sequencing institutional transformation 145
Citizen security 148

Justice 153

Jobs 157

What to do systematically but gradually 164
Institutional transformation as a continuous process 170
Notes 174



Contents vii

6 International support to building confidence and
transforming institutions 181
The promise and peril of outside support 181
The evolving international architecture 181
Building confidence 185
Supporting institutional transformation 193
Dual accountability and managing the risks of action 200
Lessons of international engagement 205
Notes 208

7 International action to mitigate external stresses 217
External security stresses 218
External economic stresses 226
Resource stresses 229
Between the global and the national: Regional stresses, regional support 233
Notes 240

Part 3: Practical Options and Recommendations 245

8 Practical country directions and options 247
Principles and options, not recipes 247

Basic principles and country-specific frameworks for sustained violence
prevention and recovery 247

Practical approaches to confidence-building 250

Program approaches to link early results to transforming institutions 255
External factors: Reducing external stresses and mobilizing external support 262
Notes 266

9 New directions for international support 269

Track 1: Preventing repeated cycles of violence by investing in citizen security,
justice, and jobs 270

Track 2: Reforming internal agency procedures 276
Track 3: Reducing external stresses: New regional and global action 281

Track 4: Marshaling support from lower-, middle-, and higher-income countries
and from global and regional institutions 286

A continuing global learning platform 288
Notes 291

Bibliographical Note 295

References 297

Selected Indicators 335

Selected World Development Indicators 341
Index 365



viii

CONTENTS

Boxes

1.1
1.2

1.3

2.1

2.2

2.3
2.4
2.5

2.6

2.7
2.8
2.9
2.10
3.1

3.2
3.3

3.4

3.5
3.6

3.7
3.8

3.9

4.1
4.2
4.3

4.4
4.5

4.6

4.7
4.8

Interstate and civil war—1900 to the present 48

Instability, political violence, and drug trafficking in
West Africa 56

Violent crime and insecurity exact high economic
costs 65

Economic and political theories of violence and this
Report 75

The stress posed by transnational organized crime and
drug trafficking 76

Spillover of conflicts in Central Africa 77
External stresses: The deportation of the maras 78

Does unemployment cause violence? Arguments for and
against 79

Do similar economic factors create risks for political conflict
and extreme levels of violent organized crime? 80

People expect fairness and punish inequity 82

Human rights abuses and future conflict risk 82
Quantitative research on institutions and violence risk 85
Fragility, weak institutions, governance, and violence 87

Unrealistic expectations in fragile states are hurdles to
progress 100

Premature load-bearing 101

Violence can increase during fast institutional
transformations 102

The WDR framework and theories of violence
105

“Best-fit” reforms

prevention
107

Fragile states and the long time to acquire threshold
institutional capability 109
Optimism or wishful thinking? 110

Spectrum of situation-specific challenges and

opportunities 111

Lessons of the South African transition: Restoring confidence
and transforming institutions 115

“All politics is local.” 122

123
Signals and commitments for economic management:
GEMAP in Liberia 126

Pakistan: Using the budget to signal change

Gang-related homicides in Los Angeles

128

Building early confidence in Haiti—Challenges and
reflections 129

Only a few visible results are needed to restore confidence:

Examples from civil war, organized criminal, and subnational

violence 130
Different sectors, core goals 132

Community-driven development strengthens state-society
relations in Afghanistan 133

4.9

4.10

5.1

5.2

5.3

5.4

5.5

5.6
5.7
5.8
5.9

5.10

5.11
5.12

5.13

6.1

6.2

6.3

6.4

6.5

6.6

6.7
6.8

6.9

6.10

7.1

Nepal: Bringing others in—supplementing government
capacity in education 135

Nigeria: Strengths and risks of nongovernment capacity in
the security sector—the Bakassi Boys 136

China’s approach to gradually piloting economic
reform 146

It takes time to build institutions. First things first—citizen
security, justice, and jobs 147

Coordinated political, security, and development responses to
violence—Lessons from urban, subnational, and organized
criminal violence in Latin America 148

Colombia’s establishment of civilian oversight and the
Democratic Security Policy 150

Reform of the Haiti police force, even in difficult
circumstances 153

Innovative court solutions in Latin America
158

Value chain development in Kosovo and Rwanda

155
Experiences in countering corruption
159

Technically less than perfect, but robust to circumstances:
Best-fit electricity provision in Lebanon 160

Economic empowerment of women: Women’s
Empowerment Program in Nepal 163

165

Devolution and decentralization can help manage conflict,
but are better done gradually 167

Development approaches can empower women in the most
fragile environments 170

The benefits of international support: Mozambique

Pacing institutional transformation

182

Investing in long-term mediation as a cost-effective
approach to preventing and responding to
187

Heading off escalation: Dialogue and compromise in Ghana
in 2003-04 189

International-national institutional partnerships—CICIG
in Guatemala 190

Quick action? Ghana helps restore electricity in
Liberia 191

The Aga Khan Development Network: Local knowledge,
longevity, realistic expectations 194

Stop-go aid: Volatility in selected fragile states

violence

195

Publishing cost estimates as best practice? Trade-offs between
transparency and collusion 198

Multidonor trust funds: Afghanistan and Southern
Sudan 203

Uneven international support to violence prevention and
recovery in West Africa 208

The Multi-Country Demobilization and Reintegration
Program: Addressing regional violence 219



7.2
7.3
7.4

7.5

7.6

7.7

7.8

7.9
7.10

7.11
7.12

The Kimberley Process for “conflict diamonds” 221
222

Multiple interdiction efforts: Cocaine in the
Americas 223

Expert viewpoints: For and against regulated drug
legalization to reduce violence 224

Partnering with client countries to curb corruption in
World Bank—funded projects 227

The Australian Crime Commission’s high-risk money
movement strategy 229

Growing regional and global approaches to food
insecurity 230

Global approaches to land

The economics of cocaine trafficking

232

The role of regional institutions and initiatives in norm-
setting and violence prevention 234

236

Early European measures to create shared economic interests
in peace 237

Pooling services regionally

Features

Overview

1
2
3

How violence is changing 3
High stresses and weak institutions = risks of violence 9

Country experiences of confidence-building and
transforming institutions for citizen security, justice, and
jobs 14

Core tools 17

Adapting community-level program design to country
context 24

Patterns of international assistance to violence-affected
countries 27

Internal agency reform 32

Regional initiatives and norms and standards 38

Figures

F1.1
F1.2
F1.3

F2.1
F2.2
2.1

3.1

Fe.1

Deaths from civil wars are declining 3
Organized criminal violence threatens peace processes 4

The gap in poverty is widening between countries affected by
violence and others 4

What are citizens’ views on the drivers of conflict? 9
What drives people to join rebel movement and gangs? 9

Moving from fragility and violence to institutional resilience
in citizen security, justice, and jobs 12

The dual accountability dilemma for donors engaged in
fragile and conflict environments 26

Uneven international support in West Africa—Post-conflict
trumps prevention 27

8.1

8.2

8.3

8.4

8.5

9.1

9.2
9.3

9.4

Contents ix

Confidence-building in South Africa, 1990-94, and
Colombia, 2002 onward 254

Adapting community-level program design to country
context: Afghanistan, Burundi, Cambodia, Colombia,
Indonesia, Nepal, and Rwanda 261

Anti-corruption approaches in Liberia and

Mozambique 262

Bilateral cooperation against corruption and money
laundering in Haiti and Nigeria 264

Phasing the transition from international humanitarian aid
to local institutions: Afghanistan and Timor-Leste 266

Preventing violence: Prioritizing investment in citizen

security and justice reforms 273
Flexible peacekeeping arrangements 281

Preventing violence: Prioritizing investment in citizen
security and justice reforms 282

The role of regional institutions and initiatives in norm-
setting and violence prevention 289

Chapters

1

U W N

Fo6.2
F6.3
3.2

1.1
1.2
1.3

1.4

The interlinked and evolving nature of modern organized
violence 67

Nepal: Stresses, institutions, violence, and legitimacy 90
113

Indonesia: Restoring confidence in Aceh

Restoring security in Colombia
137

Violence in Central America—Depth of institutional
transformation matters 172

A tale of two assistance programs—Liberia and Guinea-
Bissau 206

Central Asia: External pressures and external
assistance 238

Aid volatility increases with duration of violence 27
Stop-go aid: Volatility in selected fragile states 27

Combined action across the security, development, and
humanitarian spheres for external actors to support national
institutional transformations 29

Gangs and trafficking are global concerns 53
Victims of terrorism 55

Criminal violence in Central America is on the rise despite
political peace 58

Violence creates suffering for families in myriad ways:
Responses to survey on experiences of violence on immediate
family member in last three years 59



1.5

1.6
1.7

1.8

2.1

2.2

CONTENTS

Widening gap in poverty between countries affected by
violence and those not experiencing violence 60

Violence is the main constraint to meeting the MDGs 62

The widening gap in infant mortality rates between countries
affected by violence and others 63

Effects of violence on growth are dramatic and long-
lasting 64

What drives people to join ideological militant
movements 83

Food price protests and associated violence are concentrated
in fragile states 86

Maps

Trafficking and violence during conflicts in West Africa,
1990-2009 56

Cross-border political violence spreads across Central
Africa 77

The shifting epicenter of political violence in Nepal 91

Tables

F1.1
1.1
2.1

1.1
1.2
1.3

2

Violence often recurs 3
Security, economic, and political stresses 7

Fastest progress in institutional transformation—An estimate
of realistic ranges 11

Country case examples of multiple forms of violence 54
Countries often relapse into conflict 58
The gender-disaggregated impacts of violent conflict 61

Officer-level entry into Nepal government service by caste/
ethnic group (percentages) 91

Security, economic, and political stresses 74

Nepal’s multiple forms of violence, 1960—present 92

2.3

3.1

6.1

6.2

9.1

7.1

7.2

7.1

7.2

8.1
8.2
9.1

9.2

The vicious cycle of violence, elite pacts, weak institutions—
and vulnerability to repeated violence 89

WDR Framework: Repeated cycles of action to bolster
institutional resilience 103

Uneven international support in West Africa—Post-conflict
trumps prevention 184

International support to nation-states—The dual
accountability dilemma 201

Adapting the modality of assistance to risk 278

The current (fragmented) state of international cooperation
against drugs in the Americas 223

Water availability, fragility, and the potential for riparian
conflict in Africa 231

Sub-Saharan Africa’s regional infrastructure challenge in
fragile states 235

To defeat trafficking in commodities, pay attention to
physical and market characteristics of the products 220

Shared administration can help fragile and conflict-affected
states provide better quality public services 236

Situation-specific challenge and opportunities 249
Core tools for restoring confidence 251

International tools to link confidence-building and
institutional transformation across the political, security,
development, and humanitarian spheres 272

Compelling and feasible short-term indicators 279



Foreword

In 1944, delegates from 45 countries gathered at Bretton Woods to consider the economic
causes of the World War that was then still raging, and how to secure the peace. They agreed
to create the International Bank for Reconstruction and Development (IBRD), the original
institution of what has become the World Bank Group. As the delegates noted, “Programs of
reconstruction and development will speed economic progress everywhere, will aid political
stability and foster peace.” The IBRD approved its first loan to France in 1947 to aid in the
rebuilding of that country.

Over 60 years later, the “R” in IBRD has a new meaning: reconstructing Afghanistan, Bos-
nia, Haiti, Liberia, Rwanda, Sierra Leone, Southern Sudan, and other lands of conflict or
broken states. Paul Collier’s book, The Bottom Billion, highlighted the recurrent cycles of weak
governance, poverty, and violence that have plagued these lands. Not one low-income coun-
try coping with these problems has yet achieved a single Millennium Development Goal.
And the problems of fragile states spread easily: They drag down neighbors with violence
that overflows borders, because conflicts feed on narcotics, piracy, and gender violence, and
leave refugees and broken infrastructure in their wake. Their territories can become breeding
grounds for far-reaching networks of violent radicals and organized crime.

In 2008, I gave a speech on “Securing Development” to the International Institute for Stra-
tegic Studies. I chose the forum to emphasize the interconnections among security, gover-
nance, and development, and to make the point that the separate disciplines are not well
integrated to address the inter-related problems. I outlined the challenge: bringing security
and development together to put down roots deep enough to break the cycles of fragility and
conflict.

As we are now seeing again in the Middle East and North Africa, violence in the 21st cen-
tury differs from 20th-century patterns of interstate conflict and methods of addressing them.
Stove-piped government agencies have been ill-suited to cope, even when national interests or
values prompt political leaders to act. Low incomes, poverty, unemployment, income shocks
such as those sparked by volatility in food prices, rapid urbanization, and inequality between
groups all increase the risks of violence. External stresses, such as trafficking and illicit finan-
cial flows, can add to these risks.

The 2011 World Development Report looks across disciplines and experiences drawn from
around the world to offer some ideas and practical recommendations on how to move beyond
conflict and fragility and secure development. The key messages are important for all coun-
tries—low, middle, and high income—as well as for regional and global institutions:

First, institutional legitimacy is the key to stability. When state institutions do not adequately
protect citizens, guard against corruption, or provide access to justice; when markets do not
provide job opportunities; or when communities have lost social cohesion—the likelihood

Xi
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FOREWORD

of violent conflict increases. At the earliest stages, countries often need to restore public con-
fidence in basic collective action even before rudimentary institutions can be transformed.
Early wins—actions that can generate quick, tangible results—are critical.

Second, investing in citizen security, justice, and jobs is essential to reducing violence. But
there are major structural gaps in our collective capabilities to support these areas. There
are places where fragile states can seek help to build an army, but we do not yet have similar
resources for building police forces or corrections systems. We need to put greater emphasis
on early projects to create jobs, especially through the private sector. The Report provides
insight into the importance of the involvement of women in political coalitions, security and
justice reform, and economic empowerment.

Third, confronting this challenge effectively means that institutions need to change. Interna-
tional agencies and partners from other countries must adapt procedures so they can respond
with agility and speed, a longer-term perspective, and greater staying power. Assistance needs
to be integrated and coordinated; multi-donor trust funds have proven useful in accomplish-
ing these aims while lessening the burdens of new governments with thin capacity. We need
a better handoff between humanitarian and development agencies. And we need to accept a
higher level of risk: If legislatures and inspectors expect only the upside, and just pillory the
failures, institutions will steer away from the most difficult problems and strangle themselves
with procedures and committees to avoid responsibility. This Report suggests some specific
actions and ways of measuring results.

Fourth, we need to adopt a layered approach. Some problems can be addressed at the coun-
try level, but others need to be addressed at a regional level, such as developing markets that
integrate insecure areas and pooling resources for building capacity. Some actions are needed
at a global level, such as building new capacities to support justice reform and the creation of
jobs; forging partnerships between producer and consumer countries to stem illegal traffick-
ing; and acting to reduce the stresses caused by food price volatility.

Fifth, in adopting these approaches, we need to be aware that the global landscape is chang-
ing. Regional institutions and middle income countries are playing a larger role. This means
we should pay more attention to south-south and south-north exchanges, and to the recent
transition experiences of middle income countries.

The stakes are high. A civil conflict costs the average developing country roughly 30 years
of GDP growth, and countries in protracted crisis can fall over 20 percentage points behind in
overcoming poverty. Finding effective ways to help societies escape new outbursts or repeated
cycles of violence is critical for global security and global development—but doing so requires
a fundamental rethinking, including how we assess and manage risk.

Any such changes must be based on a clear roadmap, and on strong incentives. I hope this
Report will help others and ourselves in sketching such a roadmap.

ﬂsu . Bellok

Robert B. Zoellick
President
The World Bank Group
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Glossary

Organized violence—the use or threat of physical force by groups. Includes state actions
against other states or against civilians, civil wars, electoral violence between opposing sides,
communal conflicts based on regional, ethnic, religious or other group identities or compet-
ing economic interests, gang-based violence and organized crime and international nonstate
armed movements with ideological aims. While an important topic for development, we do
not cover domestic or interpersonal violence. At times we refer to violence or conflict as a
short-hand for organized violence, understood in these terms. Many countries address certain
forms of violence, such as terrorist attacks by nonstate armed movements, as matters that are
subject to their criminal laws.

Repeated cycles of violence—Countries or subnational areas that have seen more than one
episode of organized violence for 20-30 years.

Stresses—The political, social, security, or economic risks that correlate with organized vio-
lence. Violence is more likely when a combination of stresses operate in an environment
characterized by weak institutions. Stresses can be internal—within the potential capacity of
an individual state to control—or external, emanating from regional or global dynamics.

Confidence—Trust between groups of citizens who have been divided by violence, between
citizens and the state, and between the state and other stakeholders (neighbors, international
partners, investors).

Expectations—The way people make judgments about the future and how it will affect them,
their families, and their communities. In situations where a track record of violence has cre-
ated low trust, both excessively low and excessively high expectations can create problems for
government policy.

Elite pacts—Formal or informal agreements by the holders of political, military, or economic
power. These agreements, often enforced through coercion and patronage, are typically “per-
sonalized,” based on individual agreements. Throughout history the key motivating factor in
forming an elite pact has been the wish to contain violence and to secure the property and
economic interests and opportunities of pact members. The Report argues that elite pacts
can provide short term security but that violence often recurs unless the pact broadens and is
accompanied by institutional transformation.
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GLOSSARY

Institutions—The formal and informal “rules of the game.” They include formal rules, written
laws, organizations, informal norms of behavior and shared beliefs—and the organizational
forms that exist to implement and enforce these norms (both state and nonstate organiza-
tions). Institutions shape the interests, incentives, and behaviors that can facilitate violence.
Unlike elite pacts, institutions are impersonal—they continue to function irrespective of the
presence of particular leaders, and thus provide greater guarantees of sustained resilience to
violence. Institutions operate at all levels of society—local, national, regional, and global.

Fragility and fragile situations—Periods when states or institutions lack the capacity, account-
ability, or legitimacy to mediate relations between citizen groups and between citizens and the
state, making them vulnerable to violence. Research for the Report reinforces the close link
between institutional fragility and the risk of conflict.

Legitimacy—Normatively, this term denotes a broad-based belief that social, economic, or
political arrangements and outcomes are proper and just. The concept is typically applied to
institutions. Legitimacy is acquired by building trust and confidence among various parties.
Forms of legitimacy include process legitimacy (which relates to the way in which decisions
are made), performance legitimacy (which relates to action, including the delivery of public
goods), and international legitimacy (which relates to the discharge of values and responsibili-
ties that international law view as the responsibility of states).

Capacity—The ability of institutions to carry out their core functions efficiently and effec-
tively. When states lack this capacity, they cannot mitigate stresses that might induce organized
violence.

Accountability—The ability of institutions to be responsive to citizens, including abiding by
their aggregated preferences, disclosing necessary information, permitting citizen participa-
tion in decision-making, and allowing for citizen sanction of public officials on the basis of
publicly recognized norms and procedures.

Citizen security—Both freedom from physical violence and freedom from fear of violence.
Applied to the lives of all members of a society (whether nationals of the country or other-
wise), it encompasses security at home, in the workplace, and in political, social, and economic
interactions with the state and other members of society. Similar to human security, “citizen
security” places people at the center of efforts to prevent and recover from violence.

Justice and inclusion—The Report uses justice in two ways. The first use refers to the broadly
held notion of fairness. While this varies in different societies, it is a universally identifi-
able concept and carries the notion of fair process and due outcomes in the distribution of
political power, resources, opportunities, and sanctions. The second use is more specific: the
institutions that are central to resolving conflicts arising over alleged violations or different
interpretations of the rules that societies create to govern members’ behavior; and that, as
a consequence, are central to strengthening the normative framework (laws and rules) that
shapes public and private actions. This includes the elements of the justice system most critical
to preventing or transitioning out of violence: core criminal justice functions—the ability of
the police, courts, and penal system to fairly investigate, prosecute and punish acts linked to
organized violence—and institutions required to address underlying disputes that contribute
to violence (for example, institutions that deal with land and property dispute resolution).
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Transition moments—Events that make new efforts to prevent or recover from violence pos-
sible. These can involve space for deep and wide-ranging change (for example, the end of a
war, a deep national crisis, a change in government after one party has been in power many
years) or more limited change (a new governmental reform plan or shift in key appointments,
negotiations or coalition-building between different actors in society, events that spur reflec-
tion in society such as riots, military defeats, natural disasters, or key political anniversaries).

Collaborative, inclusive-enough coalitions—Unlike elite pacts, these coalitions involve broader
segments of society—local governments, business, labor, civil society movements, in some
cases opposition parties. Coalitions are “inclusive enough” when they involve the parties nec-
essary to restore confidence and transform institutions and help create continued momen-
tum for positive change; and when there is local legitimacy for excluding some groups—for
example because of electoral gains, or because groups or individuals have been involved in
abuses.

Signaling—Demonstrating an intention to break with past policies—in the context of this
Report, policies that have increased violent risks. Signals are designed to mobilize coalitions
of support, and can be made through announcements or through actions—for example,
appointments and redeployments of security forces.

Commitment mechanisms—Ways to persuade stakeholders that intentions to break with past
policies will not be reversed, including creating independent functions for implementing or
monitoring agreements.

Early results—Visible improvements to security, justice, and inclusion, economic oppor-
tunities, and services, delivered in the first 100 days and the first 12 months following an
announced change in policy prevent or recover from violent crises.

Sequencing and prioritizing reforms—Deciding on the type and scope of changes societies will
make first, those that will be addressed later, and the timeframes for achieving change.

Pragmatic, best-fit approaches—Programs, institutions and reforms that are not technically
the lowest-cost option for achieving outcomes, but are adapted to local political, security, and
institutional realities.

Transforming institutions—Developing over time “rules of the game” that increase resilience
to risks of violence, including laws, organizations, norms of behavior, and shared beliefs that
ensure that the benefits from individuals choosing to act peacefully and lawfully exceed the
costs.
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Methodological Note

One of the greatest challenges in researching lessons on violence prevention and recovery
is the lack of available quantitative and qualitative data, due to challenges of security and
access, along with low statistical capacity. Even in the World Bank’s comprehensive data sets,
countries most affected by violence often register empty data columns. Polling, household
surveys, and evaluations of the impacts of policies and project interventions are also limited
in violence-affected countries and regions.

A growing body of literature on civil war focuses more on the causes of war than on the
policies to prevent or recover from violence, and less analysis is available on organized crimi-
nal violence. Over the past decade, however, this Report has benefited from a growing body
of multi-disciplinary research (political science, economics, sociology, psychology, security
studies) and policy papers on peacebuilding, statebuilding, conflict prevention, reconstruction
and stabilization operations, peacekeeping, and conflict recovery, complemented by a large
data set from multiple sources (the Uppsala Conflict Data Program, the International Peace
Research Institute of Oslo, and Human Security Report Project, homicide data from national
sources, United Nations Office on Drugs and Crime (UNODC), the World Health Organization
(WHO), geospatial coding of conflict events and data from the Armed Conflict Location and
Event Database and polling from regional barometers as well as surveys conducted by Fafo).

As the topics of violence and development transcend academic and policy disciplines, it has
been crucial that a common understanding of key terms be developed and used for the report
(see the glossary). For this project, background papers by respected academic researchers have
produced significant new econometric work on the relationship between institutions and vio-
lence, further complemented by country and regional case study research and consultations.

Learning from experience: Generating a global conversation

The WDR team sought to complement research by generating a global conversation with
national reformers, civil society and private sector leaders, as well as regional and interna-
tional policymakers, grappling with violence in diverse regions worldwide. The team focused
explicitly on moving this conversation beyond the ‘traditional’ Organisation for Economic
Co-operation and Development (OECD) donors and multilateral partners for the World
Bank, to engage with national reformers, middle income country policy makers, regional
institutions and diplomatic and security partners, including:

+ Consultations and multi-stakeholder round-tables with government leadership, civil
society, private sectors, media and international actors in some twenty low- and middle-
income countries and regions that are presently affected by violent conflict, or have man-
aged to escape from it in recent years. Countries and regions visited included Afghanistan,
Austria, Australia, Belgium, Canada, China, Colombia, the Democratic Republic of the
Congo, Denmark, Egypt, Ethiopia, France, Germany, Haiti, India, Indonesia, Iraq, Italy,
Japan, Kenya, Lebanon, Mali, Mexico, Nepal, the Netherlands, Norway, Pakistan, Rwanda,
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Saudi Arabia, South Africa, Spain, Sudan, Sweden, Switzerland, Timor-Leste, the United
Kingdom, the United States, West Bank and Gaza, and Yemen.

Regional discussions with policymakers and experts to explore diverse experiences and
perspectives and the importance of regional action, including in two workshops in coop-
eration with the African Union and the UN Economic Commission for Africa in Addis
Ababa, a session hosted by ASEAN in Jakarta, a regional workshop in Mexico City, a Mid-
dle East/North African regional workshop in Beirut, and sessions in Brussels in coopera-
tion with the European Union.

Cooperation and exchanges with the United Nations system on the political, security,
development, and humanitarian dynamics of the challenge. A number of exchanges have
been held with the UN General Assembly, the UN Security Council, the UN Economic and
Social Council (ECOSOC), the UN Secretariat and UN agencies, funds and programs. The
team has also engaged with the International Dialogue for Peacebuilding and Statebuild-
ing, the OECD International Network on Conflict and Fragility, North Atlantic Treaty
Organization (NATO), the African, Asian and Inter-American Development Banks.

Consultations in capitals to generate lessons from policymakers, experts, nongovernmental
organization (NGOs) and private sector representatives, including Berlin, Beijing, Berne,
Cairo, Copenhagen, Delhi, the Hague, Helsinki, Jakarta, Jeddah, London, Mexico City,
Oslo, Ottawa, Paris, Rome, Stockholm and Tokyo.

The 201 1WDR brought together an Advisory Council of high-level leaders and practitio-
ners as a sounding board for emerging thinking, and to offer practical advice on the reali-
ties of policy-making in countries affected by conflict (box 1).

WDR brainstorming sessions have also been held to tap the knowledge and experience of
academics, policymakers and NGO Representatives, in partnership with other multilateral,
think tank, academic, and regional institutions.
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Box 1 The 2011 WDR Advisory Council

The 2011 WDR Advisory Council was convened at the beginning of the WDR process to exchange with the team on the Report’s emerging
messages and recommendations. Membership includes a diverse cross-section of national, regional, multilateral, and civil society leaders

with deep experience in conflict prevention and recovery. The Advisory Council met three times during the Report development process:
September 2009 in Washington DC; February 2010 in Addis Ababa, Ethiopia; and September 2010 in Beijing, China. AC Members also used
their convening power to support WDR capital visits in regional consultations worldwide. Based on their reflections on WDR themes, the
Report includes individual contributions from Advisory Council Members, which reflect their personal views. These boxes include lessons from
AC Members’ own involvement in conflict settings or topical discussions based on their expertise.

Advisory Council Members

Madeleine Albright, Chair, Albright Stonebridge Group; former U.S. Secretary of State
Louise Arbour, President, International Crisis Group; former UN High Commissioner for Human Rights
Lakhdar Brahimi, Former United Nations Special Representative to the Secretary General for Afghanistan and Iraq
Mohamed Ibn Chambas, Secretary-General of the African, Caribbean and Pacific Group of Sates
Paul Collier, Professor of Economics, Oxford University
Nitin Desai, Former UN Under Secretary General for Social and Economic Affairs
Carlos Alberto dos Santos Cruz, Former Force Commander of the United Nations Peacekeeping Mission in Haiti
Martin Griffiths, Former Director, Centre for Humanitarian Dialogue
Mohamed “Mo” Ibrahim, Founder, Mo Ibrahim Foundation and Founder, Celtel
H.E. Paul Kagame, President of Rwanda
Ramtane Lamamra, Commissioner, Peace and Security Council, African Union
Louis Michel, Member of the European Parliament
Jorge Montano, Director General, Asesoria y Andlisis; former Ambassador of Mexico to the U.S.
Jay Naidoo, Chairman, Global Alliance for Improved Nutrition; former Chair, Development Bank of Southern Africa
Kenzo Oshima, Senior Vice President of Japan International Cooperation Agency
Surin Pitsuwan, Secretary-General of the Association of Southeast Asian Nations
Zeid Ra’ad Al-Hussein, Ambassador of the Hashemite Kingdom of Jordan to the United Nations
Marta Lucia Ramirez de Rincén, Fundacion Ciudadania en Accion; former Minister of Defense—Colombia
H.E. Ellen Johnson Sirleaf, President of Liberia
Dmitri Trenin, Director, Moscow Center, Carnegie Endowment for International Peace
Wu Jianmin, Chairman of the Shanghai Center for International Studies

H.E. George Yeo, Minister of Foreign Affairs, Singapore

Fostering a continuing conversation

This WDR has laid a major emphasis on communication because, from the start, the aim was not just to inform but to reach
out across multiple policy communities, to enhance understanding of trends in conflict, and to promote practical changes in the
way we address conflict. This implied a longer term strategy than for previous reports to build momentum over time with the
aim of clarifying the challenges, testing policy prescriptions and advocating concrete proposals. The extensive outreach program
has both contributed to the substance of the report and initiated the communication process much earlier than previous WDRs.
This WDR is also making extensive use of video, the web and social media to broaden the public discussion on fragility and
conflict. An interactive website has been launched featuring data used in the report, thematic background papers, WDR conflict
case studies, video material, blogs, and twitter feeds (the WDR blog at http://blogs.worldbank.org/conflict and our twitter site
at http://twitter.com/wbConflict).
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Abbreviations

AC
ACLED
ADB
AfDB
AFSIS
AKDN
ANC
ASEAN
AU
AUC

AUPSC
AusAID
Austrac
AZAPO
BRA
BRAVO
CDC
CCAI
CDD
CICIG

CODESA
CPA

CPA
CPIA

CcvV

DAC
DDR
DESEPAZ
DfID
ECOSOC
ECOWAS
ECSC
EFCC
EGSC
EITI

ELN

Advisory Council, Word Development Report 2011
Armed Conflict Location and Event Database

Asian Development Bank

African Development Bank

ASEAN Food Security Information System

Aga Khan Development Network

African National Congress

Association of Southeast Asian Nations

African Union

Autodefensas Unidas de Colombia (United Self-Defense Forces of
Colombia)

African Union Peace and Security Council

Australian Government Overseas Aid Program
Australian Transaction Reports and Analysis Center
Azanian People’s Organisation, South Africa

Badan Reintegrasi-Damai Aceh (Aceh Peace-Reintegration Board)
Birth Registration for All Versus Oblivion

Centers for Disease Control and Prevention

Centro de Coordinacién de Accién Integral (Colombia)
community driven development

Comisién Internacional Contra la Impunidad en Guatemala (International
Commission Against Impunity in Guatemala)
Convention for a Democratic South Africa
Comprehensive Peace Agreement

Coalition Provisional Authority (Iraq)

Country Policy and Institutional Assessment

coefficient of variance

Development Assistance Committee

Disarmament, Demobilization, and Reintegration
Desarrollo, Seguridad y Paz

Department for International Development, UK
United Nations Economic and Social Council
Economic Community of West African States
European Coal and Steel Community

Economic and Financial Crimes Commission
Economic Governance Steering Committee

Extractive Industries Transparency Initiative

National Liberation Army (Colombia)
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ABBREVIATIONS AND DATA NOTES

ETA
EU
Fafo

FAO
FARC

FATA
FATF

FDI
FINCEN
FINTRAC
FIU
FMLN

FRELIMO
GAM
GDP
GEMAP
GMS

GIS

GNI
HNP
IADB
ICRC
ICRG
IDA

IDP
IFAD
IFC

IFI

IMF
INCAF
IRA

ISAF
KDP

KP

MDG
MDRP
MDTF
MINUSTAH
MONUC

MOU
NATO
NCP
NGO
NSP
NTGL
ODA
OECD

Euskadi Ta Askatasuna (Spain)
European Union

Institutt for Anvendte Internasjonale Studier (Institute for Labor and Social

Research, Norway)

Food and Agriculture Organization (United Nations)
Fuerzas Armadas Revolucionarias de Colombia (Revolutionary Armed
Forces of Colombia)

Federally Administered Tribal Areas (Pakistan)

Financial Action Task Force

foreign direct investment

Financial Crimes Enforcement Network, U.S.

Financial Transactions and Reports Analysis Center, Canada
financial intelligence unit

Frente Farabundo Marti para la Liberacién Nacional (Farabundo Marti
National Liberation Front) El Salvador

Frente de Libertacao de Mogambique (Liberation Front)
Gerakan Aceh Merdeka (Free Aceh Movement)

gross domestic product

Governance and Economic Management Assistance Program
Greater Mekong Sub-region

geographic information system

gross national income

Haitian National Police (Police Nationale d ‘Haiti)
Inter-American Development Bank

International Committee of the Red Cross

International Country Risk Guide

International Development Association

internally displaced persons

International Fund for Agricultural Development
International Finance Corporation

International Financial Institutions

International Monetary Fund

International Network on Conflict and Fragility

Irish Republican Army

International Security Assistance Force in Afghanistan
Kecamatan Development Program (Indonesia)

Khyber Pakhtunkhwa (province in Pakistan)

Millennium Development Goal

Multi-country Demobilization and Reintegration Program (Africa)
Multi-donor Trust Fund

United Nations Stabilization Mission in Haiti

Mission de ’Organisation des Nations Unies en République Démocratique
du Congo (United Nations Mission in the Democratic Republic of Congo)

memorandum of understanding

North Atlantic Treaty Organization

National Conciliation Party (EI Salvador)

nongovernmental organization

National Solidarity Program (Afghanistan)

National Transitional Government of Liberia

official development assistance

Organisation for Economic Co-operation and Development
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ONUMOZ United Nations Operation in Mozambique

PAC Pan Africanist Congress (South Africa)

PCNA Post Conflict Needs Assessment

PFM Public Financial Management Review

PRIO Peace Research Institute (Oslo)

RAMSI Regional Assistance Mission to the Solomon Islands
RENAMO Resisténcia Nacional Mogambicana (Mozambique)
SADC Southern African Development Community

SAIW small arms and light weapons

SOCA Serious Organized Crime Agency, UK.

SMS short message service

STAR Stolen Asset Recovery Initiative

START Stabilization and Reconstruction Task Force (Canada)
SPF Statebuilding and Peacebuilding Fund (World Bank)
UN United Nations

UNCTAD United Nations Conference on Trade and Development
UNDP United Nations Development Programme

UNDPA United Nations Department of Political Affairs
UNDPKO United Nations Department of Peacekeeping Operations
UNHCR United Nations Office of the High Commissioner for Refugees
UNICEF United Nations Children’s Fund

UNIFEM United Nations Development Fund for Women
UNOHCHR  United Nations Office of the High Commissioner for Human Rights
UNMIL United Nations Mission in Liberia

UNODC United Nations Office on Drugs and Crime

UNOGBIS United Nations Peacebuilding Support Office in Guinea Bissau
UNPBC United Nations Peacebuilding Commission

UNPBF United Nations Peacebuilding Fund

UNSC United Nations Security Council

UNSCR United Nations Security Council Resolution

USAID United States Agency for International Development
WDR World Development Report

WEFP World Food Programme

WGI Worldwide Governance Indicators

WHO World Health Organization

Definitions and data notes

The countries included in regional and income groupings in this Report are listed in the
Classification of Economies table at the end of the Selected World Development Indicators.
Income classifications are based on GNP per capita; thresholds for income classifications in
this edition may be found in the Introduction to Selected World Development Indicators.
Group averages reported in the figures and tables are unweighted averages of the countries in
the group, unless noted to the contrary.

The use of the countries to refer to economies implies no judgment by the World Bank
about the legal or other status of territory. The term developing countries includes low- and
middle-income economies and thus may include economies in transition from central plan-
ning, as a matter of convenience.

Dollar figures are current U.S. dollars, unless otherwise specified. Billion means 1,000 mil-
lion; trillion means 1,000 billion.
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CITIZEN
SECURITY,
JUSTICE,

AND JOBS

Overview

Preamble

fforts to maintain collective se-

curity are at the heart of human

history: from the earliest times,

the recognition that human safety
depends on collaboration has been a mo-
tivating factor for the formation of village
communities, cities, and nation-states. The
20th century was dominated by the legacy
of devastating global wars, colonial struggles,
and ideological conflicts, and by efforts to
establish international systems that would
foster global peace and prosperity. To some
extent these systems were successful—wars
between states are far less common than they
were in the past, and civil wars are declining
in number.

Yet, insecurity not only remains, it has
become a primary development challenge
of our time. One-and-a-half billion people
live in areas affected by fragility, conflict, or
large-scale, organized criminal violence, and
no low-income fragile or conflict-affected
country has yet to achieve a single United
Nations Millennium Development Goal (UN
MDG). New threats—organized crime and
trafficking, civil unrest due to global economic
shocks, terrorism—have supplemented con-
tinued preoccupations with conventional war
between and within countries. While much of
the world has made rapid progress in reduc-

ing poverty in the past 60 years, areas char-
acterized by repeated cycles of political and
criminal violence are being left far behind,
their economic growth compromised and
their human indicators stagnant.

For those who now live in more stable
neighborhoods, it may seem incomprehensi-
ble how prosperity in high-income countries
and a sophisticated global economy can coex-
ist with extreme violence and misery in other
parts of the globe. The pirates operating off
the coast of Somalia who prey on the ship-
ping through the Gulf of Aden illustrate the
paradox of the existing global system. How
is it that the combined prosperity and capa-
bility of the world’s modern nation-states
cannot prevent a problem from antiquity?
How is it that, almost a decade after renewed
international engagement with Afghanistan,
the prospects of peace seem distant? How is it
that entire urban communities can be terror-
ized by drug traffickers? How is it that coun-
tries in the Middle East and North Africa
could face explosions of popular grievances
despite, in some cases, sustained high growth
and improvement in social indicators?

This World Development Report (WDR)
asks what spurs risks of violence, why con-
flict prevention and recovery have proven so
difficult to address, and what can be done by
national leaders and their development, secu-
rity, and diplomatic partners to help restore a
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stable development path in the world’s most
fragile and violence-torn areas. The central
message of the Report is that strengthening
legitimate institutions and governance to
provide citizen security, justice, and jobs is
crucial to break cycles of violence. Restor-
ing confidence and transforming security,
justice, and economic institutions is possible
within a generation, even in countries that
have experienced severe conflict. But that
requires determined national leadership and
an international system “refitted” to address
21st-century risks: refocusing assistance on
preventing criminal and political violence,
reforming the procedures of international
agencies, responding at a regional level, and
renewing cooperative efforts among lower-,
middle-, and higher-income countries. The
Report envisages a layered approach to ef-
fective global action, with local, national, re-
gional, and international roles.

Because of the nature of the topic, this Re-
port has been developed in an unusual way—
drawing from the beginning on the knowledge
of national reformers and working closely
with the United Nations and regional institu-
tions with expertise in political and security
issues, building on the concept of human
security. The hope is that this partnership
will spark an ongoing effort to jointly deepen
our understanding of the links between secu-
rity and development, and will foster practical
action on the Report’s findings.

PART 1: THE CHALLENGE
OF REPEATED CYCLES OF
VIOLENCE

21st-century conflict and violence
are a development problem that
does not fit the 20th-century mold

Global systems in the 20th century were
designed to address interstate tensions and
one-off episodes of civil war. War between
nation-states and civil war have a given logic
and sequence. The actors, sovereign states or

clearly defined rebel movements, are known.
If a dispute escalates and full-scale hostilities
ensue, an eventual end to hostilities (either
through victory and defeat or through a ne-
gotiated settlement) is followed by a short
“post-conflict” phase leading back to peace.
The global system is largely built around this
paradigm of conflict, with clear roles for na-
tional and international actors in development
in promoting the prosperity and capability
of the nation-state (but stepping out during
active conflict), in diplomacy in preventing
and mediating disputes between states and
between government and rebel movements,
in peacekeeping in the aftermath of conflict,
and in humanitarianism in providing relief.
21st-century violence' does not fit the
20th-century mold. Interstate war and civil
war are still threats in some regions, but they
have declined over the last 25 years. Deaths
from civil war, while still exacting an unac-
ceptable toll, are one-quarter of what they
were in the 1980s (Feature 1, figure F1.1).2
Violence and conflict have not been ban-
ished: one in four people on the planet, more
than 1.5 billion, live in fragile and conflict-
affected states or in countries with very high
levels of criminal violence.” But because of
the successes in reducing interstate war, the
remaining forms of conflict and violence do
not fit neatly either into “war” or “peace,” or
into “criminal violence” or “political violence”
(see Feature 1, F1.1-1.2 and table F1.1).
Many countries and subnational areas now
face cycles of repeated violence, weak gov-
ernance, and instability. First, conflicts often
are not one-off events, but are ongoing and
repeated: 90 percent of the last decade’s civil
wars occurred in countries that had already
had a civil war in the last 30 years.* Second,
new forms of conflict and violence threaten
development: many countries that have suc-
cessfully negotiated political and peace agree-
ments after violent political conflicts, such
as Fl Salvador, Guatemala, and South Africa,
now face high levels of violent crime, con-
straining their development. Third, different
forms of violence are linked to each other.
Political movements can obtain financing
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FEATURE 1 How violence is changing

FIGURE F1.1 Deaths from civil wars are declining

As the number of civil wars declined, the total annual deaths from these confiicts (battle
deaths) fell from more than 200,000 in 1988 to fewer than 50,000 in 2008.
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Sources: Uppsala/PRIO Armed Conflict dataset (Harbom and Wallensteen 2010; Lacina and Gleditsch
2005); Gleditsch and others 2002; Sundberg 2008; Gleditsch and Ward 1999; Human Security Report
Project, forthcoming.

Note: Civil wars are classified by scale and type in the Uppsala/PRIO Armed Conflict dataset (Harbom and
Wallensteen 2010; Lacina and Gleditsch 2005). The minimum threshold for monitoring is a minor civil
war with 25 or more battle deaths a year. Low, high, and best estimates of annual battle deaths per
conflict are in Lacina and Gleditsch (2005, updated in 2009). Throughout this Report, best estimates are
used, except when they are not available, in which case averages of the low and high estimates are used.

TABLE F1.1 Violence often recurs

Few countries are truly “post-conflict.” The rate of violence onset in countries with a previous conflict has been
increasing since the 1960s, and every civil war that began since 2003 was in a country that had a previous civil

war.
Violence onsets in countries with  Violence onsets in countries with Number of

Decade no previous conflict (%) a previous conflict (%) onsets
1960s 57 43 35
1970s 43 57 44
1980s 38 62 39
1990s 33 67 81
2000s 10 90 39

Sources: Walter 2010; WDR team calculations.
Note: Previous conflict includes any major conflict since 1945.

(Feature continued on next page)
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FEATURE 1 How violence is changing (continued)

FIGURE F1.2

Organized criminal violence threatens peace processes
Homicides have increased in every country in Central America since 1999, including those that had made great
progress in addressing political conflict—and this is not unique; countries such as South Africa face similar

second generation challenges.

40

30 |

. S~

Absolute change in homicide rate
relative to 1999
>
]

-10

1999 2000 2001 2002 2003 2004 2005 2006 2007 2008 2009

| Salvador ~— === Honduras ~— === Guatemala === Belize
Panama Nicaragua Costa Rica
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Note: Base year for homicide rate is 1999 = 0.

How violence disrupts development

FIGURE F1.3

The gap in poverty is widening between countries affected by violence and others

New poverty data reveal that poverty is declining for much of the world, but countries affected by violence are
lagging behind. For every three years a country is affected by major violence (battle deaths or excess deaths
from homicides equivalent to a major war), poverty reduction lags behind by 2.7 percentage points.
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(http://iresearch.worldbank.org)).

Note: Poverty is % of population living at less than US$1.25 per day.



from criminal activities, as in the Democratic
Republic of Congo and Northern Ireland.’
Criminal gangs can support political violence
during electoral periods, as in Jamaica and
Kenya.® International ideological movements
make common cause with local grievances, as
in Afghanistan and Pakistan. Thus, the large
majority of countries currently facing vio-
lence face it in multiple forms. Fourth, griev-
ances can escalate into acute demands for
change—and the risks of violent conflict—in
countries where political, social, or economic
change lags behind expectations, as in the
Middle East and North Africa.

Repeated and interlinked, these conflicts
have regional and global repercussions. The
death, destruction, and delayed develop-
ment due to conflict are bad for the conflict-
affected countries, and their impacts spill
over both regionally and globally. A coun-
try making development advances, such as
Tanzania, loses an estimated 0.7 percent of
GDP every year for each neighbor in conflict.”
Refugees and internally displaced persons
have increased threefold in the last 30 years.?
Nearly 75 percent of the world’s refugees are
hosted by neighboring countries.’

The new forms of violence interlinking
local political conflicts, organized crime,
and internationalized disputes mean that
violence is a problem for both the rich and
the poor: more than 80 percent of fatalities
from terrorist attacks over the last decade
were in nonwestern targets,'” but a study
of 18 Western European countries revealed
that each additional transnational terrorist
incident reduced their economic growth by
0.4 of a percentage point a year.'" Attacks
in one region can impose costs all through
global markets—one attack in the Niger
Delta can cost global consumers of oil bil-
lions in increased prices.'? In the four weeks
following the beginning of the uprising in
Libya, oil prices increased by 15 percent.”
The interdiction of cocaine shipments to
Europe has increased fourfold since 2003,
with even areas such as West Africa now se-
riously affected by drug-related violence."

Overview

Attempts to contain violence are also
extremely costly. For example, the naval
operation to counter piracy in the Horn of
Africa and the Indian Ocean is estimated to
cost US$1.3-$2 billion annually, plus addi-
tional costs incurred by rerouting ships and
increasing insurance premiums.'® Efforts by
households and firms to protect themselves
againstlong-duration violence impose heavy
economic burdens: 35 percent of firms in
Latin America, 30 percent in Africa, and 27
percent in Eastern Europe and Central Asia
identify crime as the major problem for
their business activities. The burden is high-
est on those least able to bear the cost: firms
in Sub-Saharan Africa lose a higher percent-
age of sales to crime and spend a higher per-
centage of sales on security than any other
region."”

No low-income fragile or conflict-affected
country has yet achieved a single MDG.
People in fragile and conflict-affected states
are more than twice as likely to be under-
nourished as those in other developing coun-
tries, more than three times as likely to be un-
able to send their children to school, twice as
likely to see their children die before age five,
and more than twice as likely to lack clean
water. On average, a country that experienced
major violence over the period from 1981 to
2005 has a poverty rate 21 percentage points
higher than a country that saw no violence
(Feature 1, figure F1.3)."® A similar picture
emerges for subnational areas affected by vi-
olence in richer and more stable countries—
areas where development lags behind."

These repeated cycles of conflict and
violence exact other human, social, and eco-
nomic costs that last for generations. High
levels of organized criminal violence hold
back economic development. In Guatemala,
violence cost the country more than 7 percent
of GDP in 2005, more than twice the damage
by Hurricane Stan in the same year—and
more than twice the combined budget for
agriculture, health, and education.” The av-
erage cost of civil war is equivalent to more
than 30 years of GDP growth for a medium-
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size developing country.?' Trade levels after
major episodes of violence take 20 years to
recover.”> In other words, a major episode
of violence, unlike natural disasters or eco-
nomic cycles, can wipe out an entire genera-
tion of economic progress.

These numbers have human conse-
quences. In highly violent societies, many
people experience the death of a son or
daughter before their time: when children are
late coming home, a parent has good reason
to fear for their lives and physical safety. Ev-
eryday experiences, such as going to school,
to work, or to market, become occasions for
fear. People hesitate to build houses or invest
in small businesses because these can be de-
stroyed in a moment. The direct impact of
violence falls primarily on young males—the
majority of fighting forces and gang mem-
bers—but women and children often suffer
disproportionately from the indirect effects.”
Men make up 96 percent of detainees and 90
percent of the missing; women and children
are close to 80 percent of refugees and those
internally displaced.* And violence begets
violence: male children who witness abuses
have a higher tendency to perpetrate violence
later in life.”®

Yet when security is reestablished and sus-
tained, these areas of the world can make the
greatest development gains. Several countries
emerging from long legacies of both political
and criminal violence have been among the
fastest making progress on the MDGs:*

+ Ethiopia more than quadrupled access
to improved water, from 13 percent of
the population in 1990 to 66 percent in
2009-10.

+ Mozambique more than tripled its primary
completion rate in just eight years, from
14 percent in 1999 to 46 percent in 2007.

+  Rwanda cut the prevalence of undernutri-
tion from 56 percent of the population in
1997 to 40 percent in 2005.

+ Bosnia and Herzegovina, between 1995
and 2007, increased measles immuniza-
tions from 53 percent to 96 percent for
children aged 12-23 months.

Vicious cycles of conflict: When
security, justice, and employment
stresses meet weak institutions

Internal causes of conflict arise from politi-
cal, security, and economic dynamics.” Yet it
is difficult to disentangle causes and effects
of violence. Lower GDP per capita is robustly
associated with both large-scale political
conflict and high rates of homicide.” Youth
unemployment is consistently cited in citi-
zen perception surveys as a motive for join-
ing both rebel movements and urban gangs
(Feature 2, figure F2.2).% Feeling more secure
and powerful is also cited as an important
motivator across countries, confirming exist-
ing research that shows that employment dy-
namics have to do not only with income but
also with respect and status, involving social
cohesion as well as economic opportunity.
Political exclusion and inequality affecting
regional, religious, or ethnic groups are asso-
ciated with higher risks of civil war,” (and are
also cited in citizen surveys as a key driver of
conflict alongside poverty—see figure F2.1)
while inequality between richer and poorer
households is closely associated with higher
risks of violent crime (table 1.1).

External factors can heighten the risks of
violence. Major external security pressures,
as with new patterns of drug trafficking, can
overwhelm institutional capacities (see Fea-
ture 2). Income shocks can also increase risks
of violence. Work on rainfall shocks in Sub-
Saharan Africa concludes that civil conflict
is more likely following years of poor rain-
fall. Using rainfall variation as a proxy for
income shocks in 41 African countries be-
tween 1981 and 1999, Satyanath, Miguel, and
Sergenti found that a decline in economic
growth of 5 percent increased the likeli-
hood of conflict by half the following year.”
Corruption—which generally has interna-
tional links through illicit trafficking, money
laundering, and the extraction of rents from
sales of national resources or international
contracts and concessions—has doubly per-
nicious impacts on the risks of violence, by
fueling grievances and by undermining the
effectiveness of national institutions and so-
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TABLE 1.1 Security, economic, and political stresses

Stresses Internal External
Security e Legacies of violence and trauma e Invasion, occupation
e External support for domestic rebels
e Cross-border conflict spillovers
e Transnational terrorism
e International criminal networks
Economic e Low income levels, low opportunity e Price shocks
cost of rebellion e Climate change
e Youth unemployment
e Natural resource wealth
e Severe corruption
e Rapid urbanization
e Ethnic, religious, or regional e Perceived global inequity and
Justice competition injustice in the treatment of ethnic or

e Real or perceived discrimination

e Human rights abuses

religious groups

Source: WDR team.

Note: This table, although not exhaustive, captures major factors in the academic literature on the causes and correlates of

conflict and raised in the WDR consultations and surveys.*

cial norms.” New external pressures from
climate change and natural resource compe-
tition could heighten all these risks.*

However, many countries face high un-
employment, economic inequality, or pres-
sure from organized crime networks but
do not repeatedly succumb to widespread
violence, and instead contain it. The WDR
approach emphasizes that risk of conflict and
violence in any society (national or regional)
is the combination of the exposure to inter-
nal and external stresses and the strength of
the “immune system,” or the social capability
for coping with stress embodied in legitimate
institutions.” Both state and nonstate institu-
tions are important. Institutions include so-
cial norms and behaviors—such as the ability
of leaders to transcend sectarian and politi-
cal differences and develop bargains, and of
civil society to advocate for greater national
and political cohesion—as well as rules, laws,
and organizations.” Where states, markets,
and social institutions fail to provide basic
security, justice, and economic opportunities
for citizens, conflict can escalate.

In short, countries and subnational ar-
eas with the weakest institutional legitimacy
and governance are the most vulnerable to
violence and instability and the least able
to respond to internal and external stresses.

Institutional capacity and accountability are
important for both political and criminal
violence (see Feature 2).%

+ In some areas—as in the peripheral re-
gions of Colombia before the turn of the
21st century®® or the Democratic Republic
of the Congo® today—the state is all but
absent from many parts of the country,
and violent armed groups dominate local
contests over power and resources.

+ Most areas affected by violence face defi-
cits in their collaborative capacities® to
mediate conflict peacefully. In some coun-
tries, institutions do not span ethnic, re-
gional, or religious divides, and state insti-
tutions have been viewed as partisan—just
as they were for decades prior to the peace
agreement in Northern Ireland.*' In some
communities, social divisions have con-
strained effective collaboration between
elite dominated states and poor commu-
nities to address sources of violence.

+ Rapid urbanization, as occurred earlier
in Latin America and today in Asia and
Africa, weakens social cohesion.*” Un-
employment, structural inequalities, and
greater access to markets for firearms
and illicit drugs break down social cohe-
sion and increase the vulnerability to
criminal networks and gangs.
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+ Countries with weak institutional capacity
were more likely to suffer violent social un-
rest during the food shocks of 2008—-09.*

+  Some states have tried to maintain stability
through coercion and patronage networks,
but those with high levels of corruption
and human rights abuses increase their
risks of violence breaking out in the future
(see Feature 2).

Weak institutions are particularly im-
portant in explaining why violence repeats
in different forms in the same countries or
subnational regions. Even societies with
the weakest institutions have periodic out-
breaks of peace. South-central Somalia has
had interludes of low conflict over the last
30 years based on agreements by small num-
bers of elites.* But temporary elite pacts,
in Somalia and elsewhere, do not provide
the grounds for sustained security and de-
velopment unless they are followed by the
development of legitimate state and society
institutions.” They are generally short-lived
because they are too personalized and nar-
row to accommodate stresses and adjust to
change. New internal and external stresses
arise—a leader’s death, economic shocks,
the entry of organized criminal trafficking
networks, new opportunities or rents, or
external security interference—and there
is no sustained ability to respond.* So the
violence recurs.

A focus on legitimate institutions does
not mean converging on Western institutions.
History provides many examples of foreign
institutional models that have proven less
than useful to national development, par-
ticularly through colonial legacies,”” because
they focused on form rather than function.
The same is true today. In Iraq, the Coalition
Provisional Authority established commis-
sions on every subject from tourism to the
environment in parallel with struggling line
ministries, and model laws were passed that
had little relationship to national social and
political realities.*® Even transfers of organiza-
tional forms between countries in the South
can be unproductive if not adapted to local

conditions—the truth and reconciliation,
anti-corruption, and human rights commis-
sions that delivered so marvelously in some
countries have not always worked in others.
There are gains from sharing knowledge, as
the Report makes clear—but only if adapted
to local conditions. “Best-fit” institutions are
central to the Report.

PART 2: A ROADMAP
FOR BREAKING CYCLES
OF VIOLENCE AT THE
COUNTRY LEVEL

Restoring confidence and
transforming the institutions that
provide citizen security, justice,
and jobs

To break cycles of insecurity and reduce the
risk of their recurrence, national reformers
and their international partners need to build
the legitimate institutions that can provide a
sustained level of citizen security, justice, and
jobs—offering a stake in society to groups
that may otherwise receive more respect and
recognition from engaging in armed violence
than in lawful activities, and punishing in-
fractions capably and fairly.

But transforming institutions—always
tough—is particularly difficult in fragile situ-
ations. First, in countries with a track record
of violence and mistrust, expectations are
either too low, so that no government prom-
ises are believed, making cooperative action
impossible—or too high, so that transitional
moments produce expectations of rapid
change that cannot be delivered by existing
institutions.” Second, many institutional
changes that could produce greater long-
term resilience against violence frequently
carry short-term risks. Any important shift—
holding elections, dismantling patronage net-
works, giving new roles to security services,
decentralizing decision-making, empowering
disadvantaged groups—creates both winners
and losers. Losers are often well organized
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Justice, jobs, and violence

FIGURE F2.1

FIGURE F2.2

What are citizens’ views on the drivers of conflict?

In surveys conducted in six countries and territories affected by violence, involving a mix of nationally
representative samples and subregions, citizens raised issues linked to individual economic welfare

(poverty, unemployment) and injustice (including inequality and corruption) as the primary drivers of conflict.
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Source: Baas, Tiltnes, and Flatg 2010.

What drives people to join rebel movement and gangs?

The same surveys found that the main reasons cited for why young people become
rebels or gang members are very similar—unemployment predominates for both.
This is not necessarily the case for militant ideological recruitment (chapter 2).
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Source: Baas, Tiltnes, and Flatg 2010.
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and resist change. Third, external stresses can
derail progress.

Creating the legitimate institutions that
can prevent repeated violence is, in plain lan-
guage, slow. It takes a generation. Even the
fastest-transforming countries have taken
between 15 and 30 years to raise their institu-
tional performance from that of a fragile state
today—Haiti, say—to that of a functioning
institutionalized state, such as Ghana (table
2.1).>° The good news is that this process of

REFLECTIONS FROM ADVISORY COUNCIL MEMBERS: 2011 WORLD DEVELOPMENT REPORT

transforming institutions accelerated consid-
erably in the late 20th century, with increases
in citizen demands for good governance and
in the technologies that can help supply it. In-
deed, making progress in a generation is ac-
tually quite fast: progress at this speed would
represent immense development gains for
countries such as Afghanistan, Haiti, Liberia,
and Timor-Leste today.

The basic framework of the WDR focuses
on what we have learned about the dynam-
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TABLE 2.1 Fastest progress in institutional transformation—An estimate of

realistic ranges

The table shows the historical range of timings that the fastest reformers in the 20th century
took to achieve basic governance transformations.

Years to threshold at pace of:
Indicator
Fastest 20 Fastest over the threshold

Bureaucratic quality (0-4) 20 12
Corruption (0-6) 27 14
Military in politics (0-6) 17 10
Government effectiveness 36 13
Control of corruption 27 16
Rule of law 41 17

Source: Pritchett and de Weijer 2010.

ics of action to prevent repeated cycles of vi-
olence—both in the short term and over the
time needed to reach a sustained level of resil-
ience. Our knowledge of how to break these
cycles is partial: the Report lays out lessons
drawn from existing research, country stud-
ies, and consultations with national reformers.
Experiences from Bosnia and Herzegovina,
Chile, Colombia, Ghana, Indonesia, Liberia,
Mozambique, Northern Ireland, Sierra Leone,
South Africa,and Timor-Leste amongst others,
are drawn on frequently in the Report because,
while all of these areas still face challenges and
risks, these societies have achieved consider-
able successes in preventing violence from
escalating or recovering from its aftermath.
These and the other experiences in the Report
also span a range of high-income, middle-
income and lower-income countries, a range
of threats of political and criminal violence,
and differing institutional contexts, rang-
ing from situations where strong institutions
faced legitimacy challenges due to problems
of inclusion and accountability to situations
where weak capacity was a major constraint.
There are some fundamental differences
between fragile and violent situations and
stable developing environments. First is the
need to restore confidence in collective ac-
tion before embarking on wider institutional

transformation. Second is the priority of
transforming institutions that provide citi-
zen security, justice, and jobs. Third is the
role of regional and international action to
contain external stresses. Fourth is the spe-
cialized nature of external support needed.
Institutional transformation and good
governance, central to these processes, work
differently in fragile situations. The goal is
more focused—transforming institutions
that deliver citizen security, justice, and jobs.
When facing the risk of conflict and violence,
citizen security, justice and jobs are the key
elements of protection to achieve human se-
curity.” The dynamics of institutional change
are also different. A good analogy is a finan-
cial crisis caused by a combination of external
stresses and weaknesses in institutional checks
and balances. In such a situation, exceptional
efforts are needed to restore confidence in
national leaders’ ability to manage the crisis—
through actions that signal a real break with
the past and through locking in these actions
and showing that they will not be reversed.
Confidence-building—a concept used in
political mediation and financial crises but
rarely in development circles®—is a prelude
to more permanent institutional change in
the face of violence. Why? Because low trust
means that stakeholders who need to con-

1"
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FIGURE 2.1 Moving from fragility and violence to institutional resilience in citizen

security, justice, and jobs

EXTERNAL
STRESS

CITIZEN
SECURITY,

JUSTICE,
AND JOBS

EXTERNAL SUPPORT
AND INCENTIVES

Source: WDR team.

tribute political, financial, or technical sup-
port will not collaborate until they believe
that a positive outcome is possible.”® But
confidence-building is not an end in itself.
Just as in a financial crisis, progress will not
be sustained unless the institutions that pro-
vide citizen security, justice, and an economic
stake in society are transformed to prevent a
recurrence of violence.

Just as violence repeats, efforts to build
confidence and transform institutions typi-
cally follow a repeated spiral. Countries that
moved away from fragility and conflict of-
ten do so not through one decisive “make or
break” moment—but through many transi-
tion moments, as the spiral path in figure
2.1 illustrates. National leaders had to build
confidence in the state and to transform in-
stitutions over time, as with the Republic of
Korea’s transitions in the security, political,
and economic spheres after the Korean War,
or Ghana, Chile and Argentina’s transitions
from military rule, which included repeated
internal contests over the norms and gover-

nance of society.” A repeated process enables
space for collaborative norms and capacities to
develop, and for success to build on successes
in a virtuous cycle. For each loop of the spi-
ral, the same two phases recur: building con-
fidence that positive chance is possible, prior
to deepening the institutional transformation
and strengthening governance outcomes.

Confidence-building—Inclusive-
enough coalitions and early results

The state cannot restore confidence alone.
Confidence-building in situations of violence
and fragility requires deliberate effort to build
inclusive-enough coalitions, as Indonesia did in
addressing violence in Aceh or Timor-Leste in
its recovery after the renewed violence in 2006
or Chile in its political transition. Coalitions
are “inclusive-enough” when they include the
parties necessary for implementing the initial
stages of confidence-building and institutional
transformation. They need not be “all-inclu-
sive”” Inclusive-enough coalitions work in



two ways: (1) at a broad level, by building na-
tional support for change and bringing in the
relevant stakeholders, through collaboration
between the government and other sectors of
society—as well as with regional neighbors,
donors, or investors, and (2) at a local level, by
promoting outreach to community leaders to
identify priorities and deliver programs. Inclu-
sive-enough coalitions apply just as much to
criminal as to political violence, through col-
laboration with community leaders, business,
and civil society in areas affected by criminal
violence. Civil society—including women’s
organizations—often plays important roles
in restoring confidence and sustaining the
momentum for recovery and transformation,
as demonstrated by the role of the Liberian
Women’s Initiative in pressing for continued
progress in the peace agreement.*

Persuading stakeholders to work collab-
oratively requires signals of a real break with
the past—for example, ending the political or
economic exclusion of marginalized groups,
corruption, or human rights abuses—as well
as mechanisms to “lock-in” these changes
and show that they will not be reversed. In
moments of opportunity or crisis, fast and
visible results also help restore confidence
in the government’s ability to deal with
violent threats and implement institutional
and social change. State-community, state-
nongovernmental organization (NGO),state-
international, and state-private-sector part-
nerships can extend the state’s capacity to
deliver. Actions in one domain can support
results in another. Security operations can
facilitate safe trade and transit, and the eco-
nomic activity that creates jobs. Services deliv-
ered to marginalized groups can support per-
ceptions of justice. More detailed approaches
to support inclusive-enough coalitions are
described in the section on practical policies
and programs for country actors below.

Transforming institutions that deliver
citizen security, justice, and jobs

There is a limit to the amount of change soci-
eties can absorb at any one time, and in frag-
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ile situations, many reforms need a build-
up of trust and capacity before they can be
successfully implemented. Getting the bal-
ance right between “too fast” and “too slow”
transformative action is crucial, and some
basic lessons emerge from successful country
transitions.

First, prioritizing early action to reform the
institutions responsible for citizen security,
justice, and jobs is crucial, as in Singapore’s
post-independence development (see Fea-
ture 3). Stemming illegal financial flows from
the public purse or from natural resource
trafficking is important to underpin these
initiatives. Pragmatic, “best-fit” approaches
adapted to local conditions will be needed.
For example, Lebanon restored the electricity
needed for economic recovery during the civil
war through small private-sector networks of
providers, albeit at high unit costs.”” Haiti’s
successful police reforms in 2004 to 2009 fo-
cused on ousting abusers from the force and
restoring very basic work discipline.*®

Second, focusing on citizen security, jus-
tice, and jobs means that most other reforms
will need to be sequenced and paced over
time, including political reform, decentral-
ization, privatization, and shifting attitudes
toward marginalized groups. Systematically
implementing these reforms requires a web
of institutions (democratization, for example,
requires many institutional checks and bal-
ances beyond elections) and changes in social
attitudes. Several successful political transi-
tions, such as the devolution that underpins
peace in Northern Ireland and democratic
transitions in Chile, Indonesia, or Portugal,
have taken place through a series of steps over
a decade or more.

There are exceptions—where the exclu-
sion of groups from democratic participation
has been a clear overriding source of griev-
ance, rapid action on elections makes sense;
and where interests that previously blocked
reform have diminished, as with post-war
Japanese or Republic of Korea land reform,”
fast action can take advantage of a window of
opportunity. But in most situations, system-
atic and gradual action appears to work best.
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Country experiences of confidence-building and transforming institutions for

citizen security, justice, and jobs

Addressing external stresses and
mobilizing international support

External stresses, such as the infiltration of
organized crime and trafficking networks,
spillovers from neighboring conflicts, and
economic shocks, are important factors in
increasing the risk of violence. In fragile situ-
ations, many of these external pressures will

already be present and the institutions to re-
spond to them are generally weak. If they are
not addressed, or if they increase, they can de-
rail efforts at violence prevention and recov-
ery. Far more so than in stable development
environments, addressing external stresses
therefore needs to be a core part of national
strategies and international supporting ef-
forts for violence prevention and recovery.
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International assistance needs also differ
in fragile situations. The requirement to gen-
erate rapid confidence-building results puts
a particular premium on speed. The focus
on building collaborative, inclusive-enough
coalitions and on citizen security, justice,
and jobs draws together a wider range of
international capacities that need to work
in concert—for example, for mediation, hu-
man rights, and security assistance, as well as
humanitarian and development aid. Where
the political situation is fragile and the capac-
ity of local systems to ensure accountability
is weak, international incentives—such as
recognition and sanction mechanisms—also
play a significant role. Take one of the smaller
West African countries that have recently
had coups d’état. Local mechanisms to re-
solve the situation peacefully are limited, and
African Union (AU) and Economic Com-
munity of West African States (ECOWAS)
pressure to return to a constitutional path is
critical. So regional and global recognition
for responsible leadership can play a role in
strengthening incentives and accountability
systems at a national level.

Practical policy and program tools
for country actors

The WDR lays out a different way of thinking
about approaches to violence prevention and
recovery in fragile situations. It does not aim
to be a “cookbook” that prescribes recipes—
each country’s political context differs, and
there are no one-size-fits-all solutions. While
the choice of confidence-building measures
and institution-building approaches needs
to be adapted to each country, a set of basic
tools emerging from experience can be the
basis for that adaptation. These core tools
include the options for signals and com-
mitment mechanisms to build collabora-
tive coalitions, demonstrating a break from
the past and building confidence in positive
outcomes. They also include a description of
the programs that can deliver quick results
and longer-term institutional provision of

citizen security, justice, and jobs. The Report
first presents the basic tools and then looks at
how to differentiate strategies and program-
ming to different country circumstances, us-
ing country-specific assessments of risks and
opportunities.

Political and policy signals to build
collaborative, inclusive-enough
coalitions

There is a surprising commonality across
countries in the signals that most frequently
build confidence and collaborative coali-
tions (see Feature 4). They can include im-
mediate actions in credible national or local
appointments, in transparency, and in some
cases, the removal of factors seen as nega-
tive, such as discriminatory laws. Security
forces can be redeployed as a positive signal
of attention to insecure areas, but also as a
sign that the government recognizes where
particular units have a record of distrust or
abuse with communities and replaces them.
Measures to improve transparency of infor-
mation and decision-making processes can
be important in building confidence, as well
as laying the basis for sustained institutional
transformation.

Signals can also be announcements of fu-
ture actions—the selection of two or three
key early results; the focus of military and
police planning on citizen security goals;
or setting approaches and timelines toward
political reform, decentralization, or tran-
sitional justice. Ensuring that political and
policy signals are realistic in scope and tim-
ing and can be delivered is important in
managing expectations—by anchoring them
in national planning and budget processes
and discussing any external support needed
in advance with international partners.

When signals relate to future action, their
credibility will be increased by commitment
mechanisms that persuade stakeholders that
they will actually be implemented and not
reversed. Examples are Colombia’s and Indo-
nesia’s independent, multisectoral executing
agencies and third-party monitors, such as



Overview 17

Feature 4 Core Tools
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the joint ASEAN-EU (Association of South-
east Asian Nations—European Union) Aceh
monitoring mission.* Sole or “dual-key” au-
thority over one or more functions involving
international agencies—as with the jointly
run Governance and Economic Manage-
ment Assistance Program in Liberia,* the
International Commission Against Impunity
(CICIG) in Guatemala,* or when UN peace-
keeping missions have executive responsi-
bility for policing—is also a commitment
mechanism when institutional capacity and
accountability are low.

Strong strategic communication on these
signals of change are always important—
actions and policy changes cannot influence
behaviors unless people know they have
taken place and how they fit into a broader
vision. Where the risks of crisis escalation are
not fully recognized by all national leaders,
providing an accurate and compelling mes-
sage on the consequences of inaction can
help galvanize momentum for progress. Eco-
nomic and social analyses can support this
narrative—by showing how rising violence
and failing institutions are causing national
or subnational areas to lag far behind their
neighbors in development progress; or by
showing how other countries that have failed
to address rising threats have faced severe and
long-lasting development consequences. The
WDR analysis provides some clear messages:

+ No country or region can afford to ignore
areas where repeated cycles of violence
flourish and citizens are disengaged from
the state.

+ Unemployment, corruption, and exclu-
sion increase the risks of violence—and
legitimate institutions and governance that
give everyone a stake in national prosper-
ity are the immune system that protects
from different types of violence.

+ Citizen security is a preeminent goal in
fragile situations, underpinned by justice
and jobs.

+ Leaders need to seize opportunities before
violence escalates or recurs.

National program design to restore
confidence and transform institutions

The core program tools that emerge from
different country experiences are deliber-
ately kept small in number to reflect country
lessons on focus and priorities. They are all
designed to be delivered at scale, in large na-
tional or subnational programs rather than
small projects. They include multisectoral
programs linking community structures with
the state; security sector reform; justice re-
form; national employment policy and pro-
grams; associated services that support citi-
zen security, justice, and job creation, such as
electricity and social protection; and phased
approaches to corruption. They also include
programs that can be crucial for sustained
violence prevention: political reform, decen-
tralization, transitional justice, and education
reform where systematic attention is needed
once early reforms in citizen security, justice,
and jobs have started to make progress.

The top five lessons of what works in pro-
gram design are:

+ Programs that support bottom-up state-
society relations in insecure areas. These
include community-based programs for
violence prevention, employment, and as-
sociated service delivery, and access to local
justice and dispute resolution. Examples
are community policing in a wide range of
higher-, middle-, and lower-income coun-
tries, the Afghanistan National Solidarity
Program, and Latin American multisec-
toral violence prevention programs.®

+ Complementary programs for institu-
tional transformation in the priority ar-
eas of security and justice. Early reform
programs should focus on simple basic
functions (such as criminal caseload pro-
cessing, adequate basic investigation, and
arrest procedures); include civilian over-
sight, vetting, and budget and expenditure
transparency to dismantle covert or crimi-
nal networks; and link the pace of reform
between the police and civilian justice sys-
tems to avoid situations where increasing



police capacity results in prolonged deten-
tions or the release of offenders back into
the community without due process.

+ “Back to basics” job creation pro-
grams. These programs include large-scale
community-based public works, such as
those India and Indonesia use throughout
the country, including in marginalized and
violence-affected communities; private-
sector regulatory simplification and ad-
dressing of infrastructure bottlenecks (in
particular, electricity, which is the number
one constraint for businesses in fragile and
violent areas); and access to finance and
investments to bring producers and mar-
kets together, as in Kosovo’s and Rwanda’s
coffee, dairy, and tourism initiatives.*

+ The involvement of women in security,
justice, and economic empowerment pro-
grams, such as the Nicaragua, Liberia, and
Sierra Leone reforms to introduce female
staffing and gender-specific service in the
police force; and economic empowerment
initiatives in Nepal, which addressed issues
of gender roles that had previously been
divisive in insecure areas through the pro-
vision of finance and business training to
women’s groups.®

+ Focused anticorruption initiatives that
demonstrate that new initiatives can be
well governed. Tools have included the
use of private-sector capacity to monitor
functions vulnerable to grand corruption,
as with Liberia’s forestry inspection and
Mozambique’s customs collection, com-
bined with social accountability mecha-
nisms that use transparent publication of
expenditure and community/civil-society
monitoring to ensure funds reach their
intended targets.®®

Some of the early confidence-building re-
sults that can be targeted through these pro-
grams include freedom of movement along
transit routes, electricity coverage, number of
businesses registered and employment days
created, processing of judicial caseloads, and
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reduction of impunity through vetting or
prosecutions. What is crucial here is that early
results generate improvements in the morale
of national institutions and set the right in-
centives for later institution-building.

For example, if security forces are set
targets based on the number of rebel com-
batants killed or captured or criminals ar-
rested, they may rely primarily on coercive
approaches, with no incentive to build the
longer-term trust with communities that
will prevent violence from recurring. Targets
based on citizen security (freedom of move-
ment and so on), in contrast, create longer-
term incentives for the role of the security
forces in underpinning national unity and
effective state-society relations. Similarly, if
services and public works are delivered only
through top-down national programs, there
will be few incentives for communities to take
responsibility for violence prevention or for
national institutions to undertake responsi-
bility to protect all vulnerable citizens, men
and women. A mixture of state and nonstate,
bottom-up and top-down approaches is a
better underpinning for longer-term institu-
tional transformation.

Phasing transitions from humanitarian
aid is also an important part of transform-
ing institutions. In countries where current
stresses overwhelm national institutional ca-
pacity by a large margin, national reformers
often draw on international humanitarian
capacity to deliver early results. These pro-
grams can be effective in saving lives, building
confidence, and extending national capacity.
But a difficult trade-off occurs in deciding
on the time needed to shift these functions
to national institutions. For food programs,
this generally means phasing down deliver-
ies before local harvests and moving from
general distribution to targeted programs,
in coordination with government social pro-
tection agencies where possible. For health,
education, water, and sanitation, it means
reducing international roles step-by-step
over time as the capacity of national or local
institutions increases—as in the transition
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from international to national health pro-
vision in Timor-Leste, which moved from
international execution to government con-
tracting of international NGOs and then to
government management.*’

Regional and cross-border initiatives

Societies do not have the luxury of trans-
forming their institutions in isolation—they
need at the same time to manage external
pressures, whether from economic shocks
or trafficking and international corruption.
Many of these issues are beyond the control
of each nation-state to address, and the last
section of the Report considers international
policy to diminish external stresses. National
leaders may play a significant role in galva-
nizing broad regional or global cooperation
on issues such as trafficking, as well as bilat-
eral cooperation. Possible initiatives include:

+ Openness to discuss both security and de-
velopment cooperation across insecure
border regions, based on shared goals of
citizen security, justice, and jobs rather
than purely on military operations. Cross-
border development programming could
simply involve special arrangements to
share lessons. But it could also move to-
ward formal joint arrangements to design
and monitor development programs in
insecure border areas and move toward
specific provisions to help insecure land-
locked areas gain access to markets.

+ Joint processes to investigate and prose-
cute incidents of corruption that can fuel
violence, as Haiti and Nigeria have done
(with the United States and the United
Kingdom) to combat corruption and
money-laundering.®® These can build ca-
pacity in weaker jurisdictions and deliver
results that could not be achieved by one
jurisdiction alone.

Mobilizing international support

Some constraints in international support
come from policies and systems established

in the headquarters of multilateral agencies
and donor countries. Actions on these issues
are discussed in Part 3 under Directions for
International Policy. National leaders and
their partners on the ground cannot individ-
ually determine these broader changes to the
international system, but they can maximize
the benefits of existing support.

It helps when national leaders and their
international partners in the field lay out
clear program priorities across the security,
justice, and development domains. Country
experiences indicate that efforts need to fo-
cus on only two or three rapid results to build
confidence, and on narrowly and realistically
defined institution-building. Priorities are
better laid out in a very limited number of
clear programs—such as community-based
interventions in insecure areas, security and
freedom of movement on key roads—as in
Liberia® after the civil war and in Colom-
bia” in the face of criminal violence in 2002.
Using the national budget process to decide
on priority programs coordinates messages
and develops cooperation in implementa-
tion between the security and development
ministries.

National leaders can also produce bet-
ter results from external assistance by being
alert to the needs of international partners
to show results and manage risks. Interna-
tional partners have their own domestic
pressures—to demonstrate that assistance is
not misused and to attribute results to their
endeavors. A frank exchange on risks and re-
sults helps to find ways to bridge differences.
In Indonesia in the aftermath of the Tsunami
and Aceh peace agreement, for example, the
government agreed with donors that incom-
ing assistance would be “jointly branded” by
the Indonesian Reconstruction Agency and
donors, with special transparency measures
in place to enable both sides to show visible
results and manage risks while bolstering
the legitimacy of state-society relations in
the aftermath of crisis. A “double compact”
between governments and their citizens and
between states and their international part-
ners, first proposed by Ashraf Ghani and



Clare Lockhart, is another way of managing
different perspectives on risk, the speed of
response, and long-term engagement with
national institutions—by making dual ac-
countability of donor funds explicit.”

Monitoring results

To evaluate the success of programs and
adapt them when problems arise, national
reformers and their international partners in
country also need information on overall re-
sults in reducing violence, and on citizen con-
fidence in security, justice, and employment
goals at regular intervals. For most develop-
ing countries, the MDGs and their associ-
ated targets and indicators are the dominant
international framework. The MDGs have
raised the profile of broad-based human de-
velopment and remain important long-term
goals for countries facing fragility and vio-
lence. But they have drawbacks in their direct
relevance to progress in violence prevention
and recovery. They do not cover citizen secu-
rity and justice. They move slowly, so they do
not provide national reformers or their inter-
national partners with rapid feedback loops
that can demonstrate areas of progress and
identify new or remaining risks.

A useful supplement to the MDGs would
be indicators that more directly measure
violence reduction, confidence-building and
citizen security and justice (Feature 4). Citi-
zen polling data, glaringly absent in many
fragile and conflict-affected countries, could
help fill this role.”” Middle- and higher-
income countries use polling all the time
to provide governments with feedback on
progress and risks, but it is little used in low-
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income, fragile countries. Direct measure-
ment of security improvements can also show
rapid progress, but while data on violent
deaths are fairly easy to collect, they are not
available for the countries that would benefit
most from them: low-income, fragile states.
Employment data also need to be upgraded.

Differentiating strategy and programs
to country context

While there is a basic set of tools emerging
from experience, each country needs to assess
its circumstances and adapt lessons from oth-
ers to the local political context. Each country
faces different stresses, different institutional
challenges, different stakeholders who need
to be involved to make a difference, and dif-
ferent types of transition opportunities. The
differences are not black and white but occur
across a spectrum—each country will have
different manifestations of violence, different
combinations of internal or external stresses,
and different institutional challenges—and
these factors will change over time. But all
countries face some aspects of this mix. The
Report covers some of the most important
differences in country circumstances through
the simple differentiation shown below.
National reformers and their country
counterparts need to take two types of deci-
sions in each phase of confidence-building
and institutional reform, taking into account
the local political context. First is to decide
the types of signals—both immediate actions
and announcements on early results and
longer-term policies—that can help build
“inclusive-enough” collaborative coalitions
for change. Second is to decide on the design

Spectra of situation-specific challenges and opportunities

Types of violence: Civil and/or criminal and/or cross-border and/or sub-national and/or ideological

Transition opportunity: Gradual/limited to
immediate/major space for change

Key stakeholders: Internal versus external
stakeholders; state versus nonstate stakeholders;
low-income versus middle-high income
stakeholders

Key stresses: Internal versus external stresses;
high versus low level of divisions among groups

Institutional challenges: Degree of capacity,
accountability, and inclusion
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of priority programs to launch for institu-
tional transformation.

In differentiating political and policy sig-
nals, the type of stresses faced and the stake-
holders whose support is most needed for
effective action make a difference. Where
ethnic, geographical, or religious divides have
been associated with conflict, and the coop-
eration of these groups is critical to progress,
the credibility of appointments may rest on
whether individuals command respect across
group divides. Where corruption has been a
severe stress, the credibility of key appoint-
ments may rest on individuals’ reputation for
integrity.

The type of transition moment also makes
a difference. At the end of the wars in Japan
and the Republic of Korea, the birth of the
new nation of Timor-Leste, Liberia’s first
post-war election, military victory in Nica-
ragua, and in the aftermath of the Rwandan
genocide, there was greater space for rapid
announcements of long-term political, so-
cial, and institutional change than exists to-
day for the coalition government in Kenya or
other situations of negotiated reform.

Institutional capacity, accountability, and
trustamong groups also affect the choices and
timetable of early policy announcements. In
countries with institutions that are strong but
have been viewed as illegitimate because they
are exclusive, abusive, or unaccountable (as in
some transitions from authoritarian rule), ac-
tion on transparency, participation, and jus-
tice may be more important for short-term
confidence-building than delivering goods
and services. Where social cohesion is fac-
tionalized, time may be needed to build trust
between groups before wider reform is at-
tempted. In South Africa, for example, leaders
wisely allowed time for constitutional reform
and the development of trust between groups
before the first post-Apartheid election.”” And
in Northern Ireland the devolution of secu-
rity and justice functions were delayed until
trust and accountability increased.™

A core message is that the particular
manifestation of violence at any one time
is less important than the underlying insti-

tutional deficits that permit repeated cycles
of violence—and that successful approaches
to address political, communal, and crimi-
nal violence have much in common. But the
mix of different types of violence does affect
strategy. Inequality among ethnic, religious,
or geographical groups is important as a
risk for civil conflict—employment programs
and services would thus target equity and
bridging opportunities among these groups.
But for organized criminal violence, inequal-
ity between rich and poor matters more (ir-
respective of ethnic or religious identities).
Violence with strong international links—
organized crime, international recruitment
into ideological movements—requires great-
er international cooperation.

Country circumstances also make a differ-
ence for program design, requiring the “best-
fit” to local political conditions. For exam-
ple, multisectoral community approaches
can be effective in contexts as different as
Cote d’Ivoire, Guatemala, and Northern
Ireland—but more care would be needed in
Cote d’Ivoire and Northern Ireland to ensure
that these approaches were not seen as tar-
geted to one ethnic or religious group but, in-
stead, as building bonds among groups. Both
Colombia and Haiti are considering reform
in the justice sector, but accountability and
capacity problems are a bigger challenge in
Haiti, and reforms would have to be designed
accordingly.” For middle-income countries
with strong institutions facing challenges of
exclusion and accountability, lessons on pro-
gram design, successes, and missed oppor-
tunities will come primarily from countries
that have faced similar circumstances, such as
the democratic transitions in Latin America,
Indonesia, Eastern Europe, or South Africa.
So national reformers and their international
partners need to think through the political
economy for interventions and adapt pro-
gram design to that context (Feature 5).

Each country needs its own assessment
of risks and priorities to design the best-fit
strategy and programs for its political con-
text. International assessment tools, such as
post-conflict/post-crisis needs assessments,



can identify the risks and priorities. These as-
sessments could be strengthened by:

+ Adapting assessments regularly and fre-
quently at different transition moments,
including when risks are increasing, not
only after a crisis.

+ Identifying the specific characteristics of
transition opportunities, stresses, institu-
tional challenges, stakeholders, and the
institutions that provide citizen security,
justice, and jobs.

+ Identifying priorities from a citizen and
stakeholder perspective through focus
groups or polling surveys, as South Africa
did in developing its reconstruction priori-
ties or as Pakistan did in assessing the
sources of violence in the border regions.”

+ Considering explicitly the history of past
efforts, as Colombia did in reviewing the
strengths and weaknesses of previous ef-
forts to address violence in the early
2000s.”

+ Being more realistic about the num-
ber of priorities identified and the time-
lines, as with the changes recommended
to the joint United Nations—World
Bank—European Union post-crisis needs
assessment.

PART 3: REDUCING THE
RISKS OF VIOLENCE—
DIRECTIONS FOR
INTERNATIONAL POLICY

International action has delivered great ben-
efits in improved security and prosperity.
It is difficult to imagine how committed
leaders in post-World War II Europe, In-
donesia, the Republic of Korea, Liberia,
Mozambique, Northern Ireland, or Timor-
Leste would have stabilized their countries
or regions without help from abroad. Many
individuals working on fragile and conflict-
affected states are dedicated professionals
attempting to support national efforts. But
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they are held back by structures, tools, and
processes designed for different contexts and
purposes. Specifically, while processes exist
to provide the kind of post-war assistance
typical of 20th-century paradigms, there
is little attention to helping countries that
struggle with prevention of repeated cycles
of political and criminal violence (Feature 6,
figure 6.1) and with the challenges involved
in transforming institutions to provide citi-
zen security, justice, and jobs. Internal inter-
national agency processes are too slow, too
fragmented, too reliant on parallel systems,
and too quick to exit, and there are significant
divisions among international actors.

The range of preventive tools in the inter-
national system has improved, with increases
in global and regional mediation capacity”
and in programs that support both local
and national collaborative efforts to mediate
violence. Examples include the Ghana peace
commiittees supported by the UN Devel-
opment Programme (UNDP) and the UN
Department of Political Affairs (UNDPA)”
and the Inter-American Development Bank
(IADB) community projects for citizen se-
curity. Such programs do often support ac-
tivities relating to citizen security, justice, and
jobs, but they are not in the mainstream of
diplomatic, security, or development think-
ing. UN, regional, and NGO-sponsored me-
diation has played a significant role in a range
of cases—from AU-UN-ECOWAS mediation
in West Africa to UN facilitation of Afghani-
stan’s Bonn Agreement to nongovernmental
efforts such as the Centre for Humanitarian
Dialogue and the Crisis Management Initia-
tive in Aceh.*

But these programs are still not delivered
to scale. It is much harder for countries to get
international assistance to support develop-
ment of their police forces and judiciaries
than their militaries. International economic
development assistance is easier to obtain for
macroeconomic policy, health, or education
capacities than for job creation. UN police
capacity, doctrinal development, and training
have increased, but are not fully linked to jus-
tice capacities. While some bilateral agencies

23



24 WORLD DEVELOPMENT REPORT 2011

FEATURE 5 Adapting community-level program design to country context

Countries: Afghanistan, Burundi, Cambodia,
Colombia, Indonesia, Nepal, Rwanda

he basic elements of a post-conflict community develop-

ment program are simple and can be adapted to a broad
range of country contexts. All community programs under
state auspices consist, essentially, of a community decision-
making mechanisms to determine priorities and the provision
of funds and technical help to implement them. Within this
model is a great deal of variance that can be adapted to dif-
ferent types of stresses and institutional capacities as well as
to different opportunities for transition. Three important
sources of variance are in how community decision-making is
done, who controls the funds, and where programs reside
within the government.

Different stresses and institutional capacity and account-
ability affect community decision-making. In many violent
areas, preexisting community councils either have been de-
stroyed or were already discredited. A critical first step is
to reestablish credible participatory forms of representation.
In Burundji, for example, a local NGO organized elections for
representative community development committees in the
participating communes that cut across ethnic divides. Simi-
larly, Afghanistan’s National Solidarity Program began with
village-wide elections for a community development coun-
cil. But Indonesia’s programs for the conflict-affected areas
of Aceh, Maluku, Sulawesi, and Kalimantan did not hold new
community elections. Community councils were largely in-
tact, and national laws already provided for local, democratic,
village elections. Indonesia also experimented with separat-
ing grants to Muslim and Christian villages to minimize in-
tercommunal tensions, but eventually used common funds
and councils to bridge divides between these communities.

Different institutional challenges also affect who holds the
funds. Programs must weigh the trade-offs between a first
objective of building trust with the risks of money going miss-
ing or the elite capture of resources, as shown in the following
examples:

+ In Indonesia, where local capacity was fairly strong, subdis-
trict councils established financial management units that
are routinely audited but have full responsibility for all as-
pects of financial performance.

+ InBurundi, alack of progress in overall decentralization and
difficulties in monitoring funds through community struc-
tures meant responsibility for managing the funds remained
with NGO partners.

+ In Afghanistan’s National Solidarity Program, NGOs also
took on the initial responsibility for managing the funds
while councils were trained in bookkeeping, but within
a year block grants were being transferred directly to the
councils.

+ In Colombia, where the primary institutional challenges
were to bring the state closer to communities and overcome
distrust between security and civilian government agencies,
funds are held by individual government ministries but ap-
provals for activities are made by multisectoral teams in field
offices.

+ In Nepal, community programs show the full range: some
programs give primary responsibility for fund oversight to
partner NGOs; in other programs, such as the country’s
large-scale village school program, community school com-
mittees are the legal owners of school facilities and can use
government funds to hire and train their staff.

The type of transition moment affects how community
decision-making structures align with the formal government
administration. Many countries emerging from conflict will
also undergo major constitutional and administrative reforms
just as the early response community programs are being
launched. Aligning community councils with the emergent
structures of government can be difficult. In Afghanistan’s
National Solidarity Program, for example, the Community
Development Councils, though constituted under a 2007 vice-
presidential bylaw, are still under review for formal integra-
tion into the national administrative structure. In Cambodia’s
Seila Program, councils were launched under United Nations
Development Programme (UNDP) auspices and then moved
into the government’s newly formed commune structure. In
Rwanda, greater space for change after the genocide meant the
councils could be integrated into the government’s decentral-
ization plans from the start.

Source: Guggenheim 2011.



provide specialized assistance for security and
justice reform, their capacities are relatively
new and underdeveloped in comparison with
other areas. International financial institu-
tions and bilateral economic assistance tends
to focus primarily on growth rather than em-
ployment. Citizen security and justice are not
mentioned in the MDGs.

The programs described above all require
linked action by diplomatic, security, and
development—and sometimes humanitar-
ian—actors. Yet these actors generally assess
priorities and develop their programs sepa-
rately, with efforts to help national reformers
build unified programs the exception rather
than the rule. UN “integrated missions” and
various bilateral and regional “whole-of-
government” and “whole-of-systems” initia-
tives have emerged to address the challenge
of merging development, diplomatic, and
security strategies and operations.*’ But dif-
ferent disciplines bring with them different
goals, planning timeframes, decision-making
processes, funding streams and types of risk
calculus.®

Assistance is often slow to arrive despite
efforts of the UN, the international finan-
cial institutions, and bilateral donors to es-
tablish quick-disbursing and rapid deploy-
ment facilities. Aid is fragmented into small
projects, making it difficult for governments
to concentrate efforts on a few key results.
In 11 fragile countries the Organisation
for Economic Co-operation and Develop-
ment (OECD) surveyed in 2004, there was
an average of 38 activities per donor, with
each project an average size of just US$1.1
million—too small for the most part to have
an impact on the challenges of institutional
transformation.** Aid donors often operate
in fragile countries through systems parallel
to national institutions—with separate proj-
ect units for development aid and with hu-
manitarian programs implemented through
international NGOs. Despite progress in ex-
tending the time horizons of peacekeeping
missions and some types of donor assistance,
the system is constrained by a short-term fo-
cus on post-conflict opportunities and high
volatility in assistance.* In a recent European
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Commission survey of assistance to Cambo-
dia, more than 35 percent of all projects were
less than one year in duration, and 66 percent
were less than three years. Despite the need
for more consistent and sustained assistance,
aid to fragile states is much more volatile
than that to nonfragile states—indeed, more
than twice as volatile, with an estimated loss
in efficiency of 2.5 percent of GDP for recipi-
ent states (Feature 6, figures F6.2 and F6.3).%
Regional and global action on exter-
nal stresses is a key part of risk reduction,
but assistance is still focused primarily at
the individual country level. Some innova-
tive processes against trafficking combine
demand-side and supply-side incentives and
the efforts of multiple stakeholders in de-
veloped and developing countries®*®*—one is
the Kimberley Process Certification Scheme
to stem the sale of conflict diamonds.” Yet a
general principle of co-responsibility, com-
bining demand-side and supply-side actions
and cooperation between developed and de-
veloping regions, is lacking. Existing efforts
suffer from weakness and fragmentation
in the financial systems used to “follow the
money” flowing from corrupt transactions.
And they are constrained by a multiplica-
tion of weak and overlapping multicoun-
try endeavors rather than strong and well-
resourced regional approaches. Despite some
exceptions—the Asian Development Bank
and European Union long-standing regional
programs, the UN Department of Political
Aftfairs regional offices, and recent increases
in regional lending by the World Bank—
most development donors focus primarily
on national rather than regional support.
The international landscape is becoming
more complex. The end of the Cold War had
the potential to usher in a new age of consen-
sus in international support to violence and
conflict-affected areas. In fact, the last decade
has seen an increase in complexity and con-
tinued coordination problems. The political,
security, humanitarian, and development ac-
tors present in each country situation have
become more numerous. Legal agreements
that set standards for responsible national
leadership have become more complicated
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over time: the 1948 UN Convention Against
Genocide has 17 operative paragraphs; the
2003 Convention Against Corruption has
455. Within OECD countries, there are di-
vided views over the relative role of security
and development assistance and over aid
through national institutions. The increase
in assistance from middle-income countries,
with a history of solidarity support, not only
brings valuable new energy, resources, and
ideas, but also new challenges in the differ-
ing views of international partners. WDR
consultations frequently revealed divided
views among national actors, regional bod-
ies, middle-income countries, and OECD
donors over what is realistic to expect from
national leadership in improving governance,
over what time period, and over the “forms”
versus the “functions” of good governance
(elections versus broader democratic prac-
tices and processes; minimizing corruption in
practice versus establishing procurement laws
and anticorruption commissions).

Dual accountability is at the heart of in-
ternational behavior. International actors
know that faster, smarter, longer-term en-
gagement through national and regional
institutions is needed to help societies exit
fragility. But as highlighted by the OECD
International Network on Conflict and Fra-
gility,®® they are also acutely sensitive to the
risks of domestic criticism of waste, abuse,

corruption, and a lack of results in donor
programs. International actors need to be
accountable to their citizens and taxpayers as
well as to partner country needs, and these
expectations can be at odds (figure 3.1).

The slow progress in changing donor be-
havior comes from these underlying incen-
tives. For example, undertaking small proj-
ects through parallel systems, focusing on the
“form rather than function” of change (with
an emphasis on elections, model procurement
laws, and anti-corruption and human rights
commissions), and avoiding engagements in
riskier institution-building—all help donors
to manage domestic expectations of results
and criticism of failure. In today’s tight fiscal
environment for many donors, the dilemma
is becoming more prominent, not less. Do-
mestic pressures also contribute to divisions
among donors, since some donors face far
more domestic pressure than others on cor-
ruption, gender equity, or the need to show
economic benefits at home from aid overseas.
Accountability to taxpayers is a desirable facet
of donor aid—but the challenge is to make
domestic expectations fit with the needs and
realities of assistance on the ground.

Multilateral responses are also constrained
by historical arrangements suited to more
stable environments. For example, the inter-
national financial institutions’ procurement
procedures were based on the assumption of

FIGURE 3.1 The dual accountability dilemma for donors
engaged in fragile and conflict environments
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FEATURE 6 Patterns of international assistance to violence-affected countries

FIGURE F6.1

Uneven international support in West Africa—Post-conflict trumps prevention

A one-off concept of progress and the difficulties of prevention have led to an excessive focus on post-conflict transitions.
The amount of aid and peacekeeping assistance going to countries after civil war has ended greatly exceeds what is provided

to countries struggling to prevent an escalation of conflict.

450
L
2 400
2
g ~ 350
o
oo 300
S e
& E 250
23
T 200
v =
&8 150
o -
s & 100 .
he}
= 50
= 0

Liberia Sierra Leone Guinea Guinea-Bissau Togo Global
(highlighted (highlighted (highlighted (highlighted (highlighted average for
period 2004 period 2000 period 2008) period 2002 period 2005 low-income
10 2008) t0 2003) 0 2005) 10 2008) countries

West Africa, selected countries (2000 to 2008)

Source: WDR team calculations based on OECD 2010d.

FIGURE F6.2 Aid volatility increases with duration of
violence

Over the last 20 years, countries that experienced longer periods of
fragility, violence, or conflict experienced more volatility in their aid.
Figure 6.2 shows that the coefficient of variance of net official develop-
ment assistance (ODA), excluding debt relief, is higher for countries that
have experienced prolonged violence since 1990. This relationship,
reflected by the upward trend line, is statistically significant and sug-
gests that, on average, a country that experienced 20 years of violence
experienced twice the volatility in aid of a country that did not experi-
ence violence. Volatility of revenues has considerable costs for all
governments, but particularly so in fragile situations where it may
derail reform efforts and disrupt institution-building.
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FIGURE F6.3 Stop-go aid: Volatility in selected fragile
states

The four countries below provide an illustration. It was not uncommon
for total aid to Burundi, the Central African Republic, Guinea-Bissau,
and Haiti to drop by 20 or 30 percent in one year and increase by up to
50 percent the following year (humanitarian aid and debt relief,
excluded from these statistics, would further increase the volatility).
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ongoing security, a reasonable level of state
institutional capacity, and competitive mar-
kets. They thus have difficulty adapting to
situations where security conditions change
between the design and tendering of a proj-
ect, where a small number of qualified gov-
ernment counterparts struggle to manage
complex procurement documentation, and
where the number of qualified contractors
prepared to compete and mobilize is very lim-
ited. Similarly, the UN Secretariat originally
developed procurement systems designed for
its function as a headquarters-based advisory
service and secretariat to the General Assem-
bly. But when peacekeeping operations were
launched, these systems were extended with
relatively little adaptation, despite the differ-
ence in contexts and objectives.

To achieve real change in approaches that
can restore confidence and prevent risks from
recurring, international actors could con-
sider four tracks to improve global responses
for security and development as follows:

+ Track 1: Provide more, and more inte-
grated, specialized assistance for citizen
security, justice, and jobs—targeting pre-
vention in both immediate post-conflict
and rising risk situations.

+ Track 2: Reform internal agency systems
to provide rapid action to restore confi-
dence and promote long-term institution-
building, in support of national efforts.

+ Track 3: Act regionally and globally on
external stresses.

+ Track 4: Marshal support from lower-,
middle-, and higher-income countries,
and global and regional institutions, to re-
flect the changing landscape of interna-
tional policy and assistance.

Track 1: Providing specialized
assistance for prevention through
citizen security, justice, and jobs

Security-development linkages apply in all
areas struggling to prevent large-scale po-
litical or criminal violence. Both political and

criminal violence require “outside the box”
thinking, outside the traditional development
paradigm. Issues of citizen security and of
grievances over justice and jobs are not pe-
ripheral to “mainstream” development. They
are in varying forms a problem for larger and
more prosperous countries facing subnational
urban or rural violence, for countries emerg-
ing from conflict and fragility that need to pre-
vent recurrence, and for areas facing new or
resurgent threats of social protest and instabil-
ity. Strengthening the institutions that provide
citizen security, justice, and jobs is crucial to
prevention of violence and instability—such
action is not a “magic bullet” that can prevent
every episode of violence with certainty, but it
is crucial to changing the probabilities of vio-
lence, and to continuous risk reduction.

A key lesson of successful violence pre-
vention and recovery is that security, justice,
and economic stresses are linked: approaches
that try to solve them through military-only,
justice-only, or development-only solutions
will falter. A specialized suite of programs
is needed in fragile environments, combin-
ing elements of security, justice, and eco-
nomic transformation. But because these
areas are covered by different international
agencies, both bilaterally and multilaterally,
combined action under one overall pro-
gram framework is rare. A specialized suite
of combined security-justice-development
programs needs to aim at a catalytic effect,
supporting national collaborative efforts to
address these challenges. Changes in inter-
national agency approaches to support such
programs would include (figure 3.2).

+ Moving from sporadic early warning to
continued risk assessment wherever weak
institutional legitimacy, and internal or
external stresses indicate a need for atten-
tion to prevention and to capacities for
peaceful reform processes.

+  Simplifying current assessment and plan-
ning mechanisms to provide countries
with one process supporting national
planning that covers the political, justice,
security, humanitarian, and developmen-
tal areas.



FIGURE 3.2 Combined action across the security, development, and humanitarian spheres for external actors to
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Shifting from the rhetoric of coordination
to supporting combined programs for se-
curity, justice, and local jobs and associated
services, each within their respective man-
dates and expertise. Two priorities for
combined programs are—

> Technical assistance and financing
for security and justice reforms sup-
ported by combined teams. Develop-
ment agencies, for example, can sup-
port measures to address budget and
expenditure processes in security and
justice functions, while partners with
security and justice expertise can con-
tribute to technical capacity-building,
as was done in Timor-Leste in the run-
up to independence.”’

> Multisectoral community programs
that involve policing and justice as well
as development activities, such as the
initiatives in Latin America to provide

EXTERNAL SUPPORT
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CITIZEN
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JUSTICE,
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local dispute resolution and justice
services, community policing, em-
ployment and training, safe public and
trading spaces, and social and cultural
programs that promote tolerance.

Establishing facilities for mediators and
special envoys (internal and international)
to draw on greater seconded expertise
from international agencies, both to in-
form transition arrangements and to gal-
vanize resources for integrated activities
identified collaboratively by the different
parties to a conflict situation. This should
include specific efforts to support the
growing role of regional and subregional
institutions, such as AU and ECOWAS, by
providing them with specific links to de-
velopment expertise.

Considering when humanitarian aid
can be integrated into national systems
without compromising humanitarian
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principles—building on existing good
practice by UNDP, UN Children’s Fund
(UNICEF), World Health Organization
(WHO), World Food Programme (WFP),
and others in combining humanitarian
delivery with capacity-building, using
local personnel and community struc-
tures, and purchasing food locally.

Implementing these programs would re-
quire systemic changes in international capac-
ity. Citizen security and justice require new
and interlinked capacities to address repeated
waves of political and criminal violence. The
starting point for deeper capacity in this area
is government investment in standby, pre-
trained personnel for a range of executive and
advisory police, corrections, and justice func-
tions. States will need police and justice re-
serves to respond effectively to contemporary
violence, drawing on retired personnel, active
service volunteers, and formed police units in
some countries. Second, these capacities must
be trained, and able to deploy, under shared
doctrine to address the challenges of coher-
ence presented by different national policing
models. Increased investment through the
UN and regional centers in the development
of joint doctrine and pretraining of govern-
ment capacities would increase effectiveness
and reduce incoherence.

Third, linking military and policing assis-
tance with justice assistance is crucial, since
disconnects have been a pervasive source
of problems in fragile situations. So is link-
ing criminal justice assistance with help for
local justice services such as land and prop-
erty disputes.” Fourth, it is important that
new capacities provide a full range of services
to countries facing challenges—from co-
responsibility for policing or justice functions
authorized by the UN Security Council or re-
gional institutions, to police units and judicial
personnel provided at the request of govern-
ments but without a corresponding intrusive
mandate from global or regional institutions,
to advisory, financing, and training services.

Last, ownership for justice reform work
should be clarified in the international struc-
ture to enable multilateral and bilateral agen-

cies to invest in developing the requisite capac-
ity and expertise. There are areas where, at the
request of government, the World Bank and
other institutional financial institutions (IFIs)
could consider playing a greater role in sup-
porting the developmental underpinnings of
violence prevention within their mandates—
such as the links between public financial
management and security sector reform and
institution-building, legal administration, jus-
tice systems development and multisectoral
approaches at the community level that com-
bine community policing and justice services
with social cohesion, developmental and em-
ployment creation programs. But the IFIs are
not equipped to lead specialized international
support in these areas. A clear lead within the
UN system would help this effort.

Agencies with economic expertise need
to pay more attention to jobs. National
community-based public works programs
should receive greater and longer-term sup-
port in fragile situations, in recognition of the
time required for the private sector to absorb
youth unemployment. Other priority pro-
grams for job creation include investments in
supporting infrastructure, in particular, elec-
tricity and transit. A third program cluster is
those that invest in skills and work experience;
develop links between producers, traders, and
consumers; and expand access to finance
and assets, for example, through low-income
housing. Current international financial in-
stitutions and UN initiatives focused on em-
ployment creation should explicitly address
the specific needs of areas affected by fragility,
conflict, and violence, recognizing that job
creation in these situations may go beyond
material benefits by providing a productive
role and occupation for youth, and evalu-
ating and expanding the examples of best-
fit employment policies in fragile situations
presented in this Report. Global employment
work should include re-focusing on the risks
posed by youth employment.

These approaches would help. But there
is likely to be continued pressure from large
youth unemployed populations unlessa more
significant international effort is launched.



A bolder approach could draw together ca-
pacities from development agencies, the pri-
vate sector, foundations, and NGOs in a new
global partnership to galvanize investments
in countries and communities where high
unemployment and social disengagement
contribute to the risks of conflict. Focusing
primarily on job creation through project fi-
nance, advisory support to small and medium
businesses, training and work placement, and
guarantees, the initiative could also support
social and cultural initiatives that promote
good governance, collaborative capacities in
communities, social tolerance, and recogni-
tion of young people’s social and economic
roles. Private-sector capacities to draw on
would include large companies that trade and
invest in insecure areas (creating links with
local entrepreneurs), as well as technology
companies that can assist with connectivity
and training in remote insecure areas.

Track 2: Transforming procedures
and risk and results management
in international agencies

To implement rapid, sustained, and inte-
grated programs for citizen security, justice,
and jobs, international agencies need inter-
nal reforms. For the g7+ group of leaders of
conflict-affected and fragile states who have
begun to meet regularly as part of the In-
ternational Dialogue on Peacebuilding and
Statebuilding, reforming internal agency
procedures, particularly procurement proce-
dures, was the number one suggestion for in-
ternational reform.”’ International agencies
cannot respond quickly to restore confidence
or provide deep institutional support if their
budget, staffing, approval, and contracting
procedures take months and set unrealistic
prerequisites for recipient institutional ca-
pacity. International agency systems would
require fundamental changes to implement
these programs effectively, based on the fol-
lowing four principles (how to approach im-
plementing these is covered in Feature 7):

+ Accept the links between security and de-
velopment outcomes.

Overview

+ Base fiduciary processes on the real world
in fragile and violence-affected situations:
insecurity, lack of competitive markets,
and weak institutions.

+ Balance the risks of action with the risks of
inaction.

+  Expect a degree of failure in programs that
require innovation and engagement with
weak institutions in risky environments,
and adapt accordingly.

Donor risk management also relies pri-
marily on headquarters controls rather than
“best-fit” delivery mechanisms adapted to
local conditions. This approach may man-
age donor risk, but it constrains real progress
in institution-building on the ground. An
alternative is to embrace faster engagement
through national institutions, but vary the
ways aid is delivered to manage risks and re-
sults. Some donors have a higher risk toler-
ance and will be able to choose modes that go
more directly through national budgets and
institutions; others will need greater over-
sight or nonstate involvement in delivery.
Three complementary options:

+ Vary the oversight and delivery mecha-
nisms when engaging through national
institutions. Oversight mechanisms to
adapt to risk include shifting from bud-
get support to “tracked” expenditure
through government systems,” and from
regular reporting and internal control
mechanisms to independent financial
monitoring agents, independent moni-
toring of complaints, and independent
technical agents. Variations in delivery
mechanisms include community struc-
tures, civil society, the private sector, the
UN, and other international executing
agencies in delivering programs jointly
with state institutions.

+ Insituations of more extreme risk, where
donors would normally disengage, have
executive capacity supplement national
control systems, as with “dual key” mech-
anisms, where international line manage-

31



WORLD DEVELOPMENT REPORT 2011

REFLECTIONS FROM ADVISORY COUNCIL MEMBERS: 2011 WORLD DEVELOPMENT REPORT

Internal agency reform




ment capacity works alongside national
actors and agency processes governed by
joint national and international boards.
Not all governments will wish to take up
these options. Where they do not, using
local personnel and community struc-
tures for delivering humanitarian, eco-
nomic, and social programs still main-
tains some focus on local institutional
capacity, mitigating the brain-drain of lo-
cal skills overseas.

+ Increase the contingencies in budgets,
under transparent planning assumptions.
Where governance is volatile, development
program budgets, as well as the budgets for
political and peacekeeping missions, would
benefit from greater contingency measures
so that activities and delivery mechanisms
can be adjusted when new risks and oppor-
tunities emerge without disrupting overall
support. The planning assumptions for
such contingencies—for example, that ad-
ditional oversight mechanisms will be ad-
opted if certain agreed measures of gover-
nance deteriorate—should be transparent
to both recipient governments and the gov-
erning bodies of international agencies.

To achieve results at scale, pooling funds in
multidonor trust funds is also an effective op-
tion, since it provides recipient governments
with larger single programs and international
partners with a way to support programs that
greatly exceed their own national contribu-
tion. It can also be an effective way to pool
risks, shifting the burden of responsibility
for risks of waste, abuse, or corruption from
the shoulders of each individual donor to the
multilateral system. Multidonor trust funds
have delivered excellent results in some situa-
tions—funding, for example, a range of high-
impact programs in Afghanistan through
the Afghanistan Reconstruction Trust Fund
(ARTF) and the Law and Order Trust Fund
for Afghanistan (LOTFA), supporting essen-
tial start-up and system maintenance costs
for the nascent Palestinian Authority under
the Holst Fund in the mid-1990s in West
Bank Gaza, or serving as catalytic funding in
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Nepal under the auspices of the Peacebuild-
ing Commission.”” But the performance of
multidonor trust funds is mixed, with criti-
cisms ranging from slowness to a lack of ex-
pectation management and mixed success
in working through national systems.”* The
combined security-justice-development pro-
grams and internal agency reforms described
above would help to mitigate this risk.

International agencies need to think care-
fully about how to lengthen the duration of
assistance to meet the realities of institutional
transformation over a generation without
raising costs. For humanitarian programs in
prolonged crises, building on existing initia-
tives to support local staffing, local purchases,
and community-based delivery can increase
the impact on institution-building and lower
unit costs. For peacekeeping, there is potential
for greater use of more flexible arrangements,
including over-the-horizon security guaran-
tees, where external forces outside the coun-
try either supplement forces on the ground
during tense periods or extend the leverage
of external peacekeeping after missions are
drawn down—as suggested in inputs to this
Report from the AU and the UN Department
of Peacekeeping Operations. Better resourc-
ing for mediation and diplomatic facilitation
is also an easy win, since it is low cost and can
reduce the probabilities of conflict.

For development agencies, reducing the
volatility of flows to programs delivering re-
sults in citizen security, justice, and jobs—or
simply preserving social cohesion and human
and institutional capacity—can increase im-
pact without increasing the overall cost. As al-
ready described, volatility greatly reduces aid
effectiveness, and it is twice as high for fragile
and conflict-affected countries as for other
developing countries, despite their greater
need for persistence in building social and
state institutions. There are options for re-
ducing volatility, including providing thresh-
old amounts of aid based on appropriate
modalities (as described by Advisory Council
member Paul Collier in chapter 9), topping
up aid allocations to the most fragile states
when specific types of programs have demon-
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strated the ability to deliver effectively and at
scale (as proposed in a recent working paper
by the Centre for Global Development),” and
dedicating a target percentage of assistance
to larger and longer-term programs in fragile
and conflict-affected states under the Devel-
opment Assistance Committee framework.
To close the loop on internal agency re-
forms, results indicators should be more
closely geared to priorities in fragile and
violence-affected situations. The core tools
for national actors and their international
counterparts include proposed indicators to
better capture both short- and longer-term
progress, supplementing the MDGs (see Fea-
ture 4). The use of these indicators by inter-
national agencies—across the diplomatic,
security, and aid divides—would increase the
incentives for more integrated responses.

Track 3: Acting regionally and
globally to reduce external stresses
on fragile states

Effective action against illegal trafficking
requires co-responsibility by producing and
consuming countries. To stem the far-
reaching impact of illegal trafficking, it must
be recognized that effective action by one
country alone will simply push the problem
to other countries, and that regional and
global approaches are needed. For traffick-
ing where the supply, processing, or retail
markets are concentrated and easily moni-
tored—such as diamond trafficking—inter-
diction efforts combined with multistake-
holder producer and consumer campaigns
can be effective. In addition to the Kimber-
ley Process for diamonds and the Extractive
Industries Transparency Initiative, the new
Natural Resource Charter and a recent
World Bank/UN Conference on Trade and
Development (UNCTAD)/Food and Agri-
culture Organization (FAO) initiative on
standards for international land purchases
have similar potential. For drug trafficking,
the situation is complicated by highly frag-
mented illegal production sites and process-
ing facilities. Supply-side and interdiction

actions alone are constrained in these cir-
cumstances, and competition between gangs
and cartels produces high levels of violence
in production and transit countries. Explor-
ing the costs and benefits of different com-
binations of demand- and supply-side mea-
sures would be a first step to underpinning
more decisive demand-side actions.
Following the money—tracking illicit
financial flows—is at the heart of action
against the illegal trafficking of drugs and
natural resources. For areas seriously affected
by illegal trafficking and corruption, such
as Central America and West Africa, most
countries have nothing approaching the
national capacity needed to gather and pro-
cess information on sophisticated financial
transactions, or to investigate and prosecute
offenders. Along with initiatives that help to
support a global community to address cor-
ruption issues, such as the International Cor-
ruption Hunters Alliance and the Stolen As-
set Recovery Initiative (StAR), the following
two key measures could help in this effort:

+ Strengthen the capacity to conduct strate-
gic analysis of these flows in a critical mass
of countries with the majority of global fi-
nancial transfers. About 15 major financial
markets and hubs play this role. Concerted
efforts to strengthen the openness of fi-
nancial centers and financial intelligence
unit capacities, as well as to proactively
analyze suspicious flows, and exchange in-
formation could greatly increase the global
ability to detect illicit financial flows and to
recover stolen assets. Global financial insti-
tutions could also perform strategic analy-
sis and make it available to affected coun-
tries. To respect privacy, this could be based
on shifts in aggregate flows rather than in-
dividual account information.

+ Expand commitments from developed
states and financial centers to joint investi-
gations with law enforcement authorities
in fragile and violence-affected countries.
As part of this commitment, they could
also undertake capacity-building programs
with law enforcement authorities in fragile



states—as with the U.K.-Nigeria and U.S.-
Haiti examples above.*

Regional action can also target positive
opportunities. Donors could increase their
financial and technical support for cross-
border and regional infrastructure—and
various forms of regional administrative
and economic cooperation—giving priority
to violence-affected regions. Such support
could take the following forms:

*  Cross-border development programming.
International actors could support more
closely opportunities for cross-border ac-
tivities that integrate action on citizen
security, justice, and jobs. Even where
regional or cross-border political collabo-
ration is less well established, international
support for cross-border programming
may still be able to support and respond to
bilateral government efforts, using devel-
opment issues such as trade and transit
infrastructure or cross-border health pro-
grams to support a gradual increase in
trust. Special financial provision for access
of fragile landlocked regions to markets,
as has recently been agreed upon by the
World Bank’s governing structures, is an-
other way to encourage developmental
cooperation across borders.

+  Shared regional administrative capacity.
Pooling subregional administrative capac-
ities can allow states to develop institu-
tional capabilities they could not manage
on their own. There are already good ex-
amples of shared courts in the Caribbean
and shared central banking capacity in
West Africa.”” While these initiatives take
time to establish, they supplement difficult
national institutional transformations and
merit assistance from regional and inter-
national development institutions.

Rather than these somewhat incremen-
tal approaches to specific cross-border ini-
tiatives, international donors could take a
larger step to finance regional approaches.
The principle of such an initiative would be
to build on the local political knowledge and
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legitimacy of regional institutions, in com-
bination with the technical and financial ca-
pacity of global agencies. Delivered through
regional institutions in collaboration with
global agencies, such an effort could adapt
lessons from those initiatives that have al-
ready successfully pooled regional capacity. It
could also draw lessons from existing cross-
border cooperation, such as the Greater Me-
kong subregion,’” West Africa’s initiatives on
trafficking and economic integration,” and
the European Union’s programs'® for pre-
viously conflict-affected border regions. It
would support political initiatives of regional
institutions (such as the African Union’s
Border Program'® and ASEAN’s subregional
initiatives),'” with financial and technical
expertise from global partners.

Further research is also needed to track the
impacts of climate change on weather, land
availability and food prices, each of which
can impact in turn on conflict risk. Current
research does not suggest that climate change
itself will drive conflict, except perhaps where
rapidly deteriorating water availability cuts
across existing tensions and weak institutions.
But a series of inter-linked problems—chang-
ing global patterns of consumption of energy
and scarce resources, increasing demand for
food imports (which draw on land, water and
energy inputs), and the repurposing of land
for climate adaptation—are increasing pres-
sures on fragile states. These warrant further
research and policy attention.

Track 4: Marshaling support from
lower-, middle-, and higher-income
countries and global and regional
institutions, to reflect the changing
landscape of international policy
and assistance

The landscape of international assistance in
fragile and violence-affected countries has
changed in the last 20 years, with more aid
and policy input from middle-income coun-
tries with a history of solidarity support.
Several regional institutions are also playing
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a greater role in security and development
issues. Yet, discussions of global conflict and
violence, the norms of responsible leadership
to respond to it, and the shape of interna-
tional assistance have been driven more by
northern than southern actors. The Interna-
tional Dialogue on Peacebuilding and State-
building has been created to help address this
deficit.

The WDR team conducted wide-ranging
consultations with violence-affected coun-
tries, regional policy makers, and regional
institutions, as well as with traditional do-
nor partners. It found many areas of agree-
ment—such as the focus on institution-
building and governance and on citizen
security, justice, and jobs—but also some
areas of difference. As described earlier, these
differences included what it is realistic to
expect in terms of responsible national lead-
ership in improving governance, and over
what time period, and over the “forms” ver-
sus the “functions” of good governance. Per-
ceived double standards were also criticized
by WDR interlocutors, who reflected a senti-
ment that donor countries and organizations
that have faced their own internal gover-
nance challenges could approach shortcom-
ings in fragile developing states with more
humility. Developed countries are not im-
mune to corruption, bribery, human rights
abuses, or failures to account adequately for
public finances. So effective implementation
of standards of good governance is also a
challenge in advanced countries, even more
so when the international community has
played an executive government or security
role in violence-affected areas.

Lack of concerted support for the norms
of responsible leadership is a concern, be-
cause progress in global norms is crucial for
reducing the risk of violence. Regional and
global standards, as well as recognition and
sanction mechanisms in constitutionality,
human rights, and corruption, have pro-
vided support and incentives for national
reformers, particularly where the capacity
of the domestic system to provide rewards
and accountability is weak. For example, the

Lomé Declaration in 2000, which established
African standards and a regional response
mechanism to unconstitutional changes in
government, has been associated with a re-
duction in coups d’état from 15 in the 1990s
to 5 in the 2000s;'*” and, despite an increase
in coups in the last five years, continental ac-
tion to restore constitutional government has
been consistently strong.

Some modest actions could strengthen
collaboration among higher-, middle-, and
lower-income countries on shared problems
of violence and development, both global
and local, as follows:

+ Increase both South-South and South-
North exchanges. South-South exchanges
have enormous potential to provide rele-
vant capacity and lessons in current fragile
and violence-affected situations.'” Low-
and middle-income countries that have
gone through their own recent experi-
ences of transition have much to offer to
their counterparts—as demonstrated in
this Report, where Latin American coun-
tries offered perspectives on urban vio-
lence prevention and security and justice
reforms, China on job creation, India on
local public works and democratic prac-
tices, and Southeast Asian and African
countries on community driven develop-
ment in conflict areas. Yet South-North
exchanges are also important. While insti-
tutional capacities differ, many northern
and southern countries, provinces, and
cities face some similar stresses. Program
approaches—such as addressing traffick-
ing, reintegrating ex-gang members and
disengaged young people, and fostering
tolerance and social bonds among com-
munities that are ethnically or religiously
divided—will have lessons relevant for
others. Such exchanges would increase
understanding that the challenges of vio-
lence are not unique to developing coun-
tries and that developing countries are not
alone in struggling to find solutions.

*  Better align international assistance be-
hind regional governance efforts. When



regional institutions take the initiative,
as with the AU on constitutionality or
ASEAN in certain conflict and natural di-
saster situations (Feature 8), they have
great comparative advantage in traction
with their member states. The potential
convening role of regional institutions was
also widely recognized in WDR consulta-
tions by higher-, middle-, and lower-
income country interlocutors alike. Sup-
porting regional platforms to discuss the
application of governance norms is an ef-
fective way to increase ownership. Adopt-
ing clearer structures to discuss responses
to major improvements or deteriorations
in governance (such as coups d’états)
among bilateral and multilateral actors
would also improve information-sharing
and the potential for coordinated respons-
es, without creating unacceptable binding
obligations on international actors.'”

+ Expand initiatives to recognize responsi-
ble leadership. While there is always a role
for frank and transparent criticism, ap-
proaches from the North that are seen as
disproportionately focused on criticism
in fragile situations can be divisive. Initia-
tives such as the Ibrahim Prize for African
leadership could be emulated to recognize
leaders in different roles (for example,
ministers who have a lasting impact on
corruption or military leaders who im-
plement successful security sector reform).
Multistakeholder initiatives such as the
Extractive Industries Transparency Initia-
tive could consider provisions to recog-
nize individual leaders or leadership
teams who have improved the transpar-
ency of resource revenues and expendi-
tures, whether in governments, civil soci-
ety, or companies.

More focused and realistic expectations of
the timetables for governance improvements
would also help bridge gaps in perspectives
among countries receiving international as-
sistance, their middle- and higher-income
international partners, and global and re-
gional institutions. This is particularly cru-
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cial in light of recent social protests that
demonstrate strong grievances and expec-
tations over governance change—that were
not picked up by standard analyses of secu-
rity and of development progress. Indicators
are needed that focus on whether countries
are on track to make institutional and gov-
ernance improvements within the realistic
generational timeframes that the faster re-
formers have achieved, and how citizens
perceive trends in the legitimacy and per-
formance of national institutions across the
political security and development domains.
The indicators presented in Feature 4 would
be a simple way, as Louise Arbour suggests
(Feature 8), to compare progress, stagna-
tion or deterioration. Ensuring that such
indicators measure outcomes rather than
just the form of institutions (laws passed,
anti-corruption commissions formed) is
also important to ensure that they encour-
age rather than suppress innovative national
action and that they foster learning among
low-, middle-, and high-income country
institutions. The UN Peacebuilding Com-
mission, which brings together fragile states,
donors, troop-contributing countries, and
regional bodies, has unexploited potential
to advise on better tracking of progress and
risks, and realistic timelines for governance
transformation.

At the beginning of this overview, we
asked how piracy in Somalia, continuing vio-
lence in Afghanistan, new threats from drug
trafficking in the Americas, or conflict aris-
ing from social protests in North Africa can
happen in today’s world. The short answer
is that such violence cannot be contained
by short-term solutions that fail to generate
the institutions capable of providing people
with a stake in security, in justice, and in eco-
nomic prospects. Societies cannot be trans-
formed from the outside, and they cannot
be transformed overnight. But progress is
possible with consistent and concerted effort
by national leaders and their international
partners to strengthen the local, national,
and global institutions that support citizen
security, justice, and jobs.
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Regional initiatives and norms and standards

All the recommendations of this Report
haveat their heart the concept of shared global
risk. Risks are evolving, with new threats to
stability arising from international organized
crime and global economic instability. The
landscape of international power relations
is also changing, as low- and middle-income
countries increase their share of global eco-
nomic influence and their contributions to
global policy thinking. This shift requires a
fundamental rethink of the approaches of
international actors to manage global risks

collectively—and as equal partners. Real
change requires a strong rationale. But a dual
rationale exists: fragility and violence are
major obstacles to development and are no
longer confined to poor and remote areas
or cityscapes. This past decade has seen the
increasing penetration of instability in global
life—in terrorism, an expanding drug trade,
impact on commodity prices, and the rising
numbers of internationally mobile refugees.
Breaking cycles of repeated violence is thus
a shared challenge demanding urgent action.
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Notes

1. The World Development Report 2011 defines organized violence as the use or threat of physical
force by groups, including state actions against other states or against civilians, civil wars, electoral
violence between opposing sides, communal conflicts based on regional, ethnic, religious, or other
group identities or competing economic interests, gang-based violence and organized crime, and
international, nonstate, armed movements with ideological aims. Although these are also impor-
tant topics for development, the WDR does not cover domestic or interpersonal violence. At times,
violence or conflict are used as shorthand for organized violence, understood in these terms. Many
countries address certain forms of violence, such as terrorist attacks by nonstate armed movements,
as matters that are subject to their criminal laws.

2. Uppsala/PRIO Armed Conflict Database (Harbom and Wallensteen 2010; Lacina and Gleditsch
2005); Sundberg 2008; Gleditsch and Ward 1999; Human Security Report Project, forthcoming;
Gleditsch and others 2002.

3. Countries affected by fragility, conflict, and violence include those countries with: (1) homicide
rates greater than 10 per 100,000 population per year; (2) major civil conflict (battle deaths greater
than 1,000 per year (as defined in the from 2006 to 2009), (3) UN or regionally mandated peace-
building or peacekeeping missions; and (4) low-income countries with institutional levels in
2006—09 (World Bank’s CPIA less than 3.2), correlated with high risks of violence and conflict. See
Uppsala/PRIO Armed Conflict Database (Lacina and Gleditsch 2005; Harbom and Wallensteen
2010); UNDPKO 2010b; UNDP 2010¢; World Bank 2010e.

4. For discussions of the trends in civil war onset and termination see Hewitt, Wilkenfeld, and Gurr
2010; Sambanis 2004; Elbadawi, Hegre, and Milante 2008; Collier and others 2003.

5. Demombynes 2010; UNODC 2010a.
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North, Wallis, and Weingast 2009.
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According to Margaret Levi, “Trust is, in fact, a holding word for a variety of phenomena that enable
individuals to take risks in dealing with others, solve collective action problems, or act in ways that
seem contrary to standard definitions of self-interest” Furthermore, Levi notes that “At issue is a
cooperative venture, which implies that the truster possesses a reasonable belief that well-placed trust
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Pritchett and de Weijer 2010.

The interlink between security and development has been debated under the notion of human
security, which encompasses freedom from fear, freedom from want and freedom to live in dignity.
By putting the security and prosperity of human beings at the center, human security addresses
wide range of threats, both from poverty and from violence, and their interactions. While acknowl-
edging the importance of human security and its emphasis on placing people at the center of focus,
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ing sound policies and will be capable of implementing them. The WDR defines the term as
building trust between groups of citizens who have been divided by violence, between citizens
and the state, and between the state and other key stakeholders (neighbors, international part-
ners, investors) whose political, behavioral, or financial support is needed to deliver a positive
outcome.
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Braud and Grevi 2005.
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ment of the Republic of Liberia Executive Mansion 2009.
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UN Assistance Mission in Afghanistan and UNOHCHR 2010. For Latin American multi-sectoral
violence prevention programs, see Alvarado and Abizanda 2010; Beato 2005; Fabio 2007; Interna-
tional Centre for the Prevention of Crime 2005; Duailibi and others 2007; Peixoto, Andrade, and
Azevedo 2007; Guerrero 2006; Llorente and Rivas 2005; Formisano 2002.
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Guggenheim 2011. For Kosovo, see Grygiel 2007; Institute for State Effectiveness 2007. For Rwanda,
see Boudreaux 2010.

For Nicaragua, see Bastick, Grimm, and Kunz 2007. For Nepal, see Ashe and Parrott 2001.

For Liberia, see Blundell 2010. For Mozambique, see Crown Agents 2007.

For the Timor-Leste health programs, see Rohland and Cliffe 2002; Baird 2010.

Messick 2011.

Giovine and others 2010;

Guerrero 2006; Mason 2003; Presidencia Reptblica de Colombia 2010.

Ashraf Ghani and Clare Lockhart, in Fixing Failed States, analyze the issue of establishing legitimacy
and closing the sovereignty gap in fragile and conflict-affected states through the lens of “double
compact.” The double compact focuses on the “network of rights and obligations underpinning
the state’s claim to sovereignty .. .” and refers first to the “compact . . . between a state and its citi-
zens . . . embedded in a coherent set of rules, and second, “between a state and the international
community to ensure adherence to international norms and standards of accountability and trans-
parency.” Ghani and Lockhart 2008, 8.

Agoglia, Dziedzic, and Sotirin 2008.

WDR consultation with former key negotiators from the ANC Alliance and the National Party in
South Africa 2010.

Barron and others 2010.
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For South Africa, see Kambuwa and Wallis 2002; WDR consultation with former key negotiators
from the ANC Alliance and the National Party in South Africa 2010. For Pakistan: World Bank and
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WDR team consultations with government officials, civil society representatives and security per-
sonnel in Colombia 2010.

These tools include UNDPA’s mediation unit; AU and other regional mediation capacity; “track II
mediation,” such as the Centre for Humanitarian Dialogue.

Ojielo 2007; Odendaal 2010; UNDPA 2010a.

Crisis Management Initiative (CMI), a Finnish independent nonprofit organization, works to re-
solve conflict and to build sustainable peace. In 2005, CMI Chairman, former Finnish President
Ahtisaari facilitated a peace agreement between the Government of the Republic of Indonesia and
the Free Aceh Movement in Aceh, Indonesia. See Crisis Management Initiative 2011.

For UN “integrated missions,” see Eide and others 2005. For “whole-of-government” approaches,
see OECD-DAC 2006; DFID 2009, 2010. For “whole-of systems” approaches, see OECD-DAC
2007a. For regional tools, see African Union 2006, 2007b.

Stewart and Brown 2007.

OECD-DAC 2008.

OECD-DAC 2010a.

A recent study examined the cost to countries of aid volatility, which induces volatility into govern-
ment revenues and development programs. The loss in efficiency from volatility of net ODA was
more than twice as high for weak states than strong states, at 2.5 versus 1.2 percent of GDP (see
Kharas 2008).

Trafficking is intrinsically regional and global in nature, with knock-on impacts between produc-
ing, transit, and consuming countries. Colombia’s actions against drug cartels affect Central Amer-
ica, Mexico, and even West Africa; California’s recent policy debate on legalizing drugs potentially
impacts producing countries. Similar effects happen with other commodities: restraints on logging
in one country can increase demand in other countries that do not have similar policies, bringing
with it increased vulnerability to corruption and violence.

The Kimberley Process is jointly undertaken by civil society groups, industry, and governments
to stem the flow of “conflict diamonds” used to fuel rebellions in countries like the Democratic
Republic of Congo. The process has its own diamond certification scheme imposing extensive
requirements on its 49 members (representing 75 countries) to ensure that the rough diamonds
shipped have not funded violence. See Kimberley Process Certification Scheme 2010.

OECD-DAC 2010a.

WDR team consultation with country team in Timor-Leste in 2010.

UNOHCHR 2006.

The g7+ is an “independent and autonomous forum of fragile and conflict affected countries and
regions that have united to form one collective voice on the global stage.” The g7+ was established in
2008 and includes: Afghanistan, Burundi, Central African Republic, Chad, Cote d’Ivoire, the Demo-
cratic Republic of Congo, Haiti, Liberia, Nepal, the Solomon Islands, Sierra Leone, South Sudan,
and Timor-Leste. See International Dialogue on Peacebuilding and Statebuilding 2010.

A practical example of this type of shift is Ethiopia in 2005, when government and donors agreed to
move from regular budget support to a program of transfers to local and municipal governments.
The program included measures to ensure that all regions of the country, irrespective of how they
had voted in elections, received continuing central government support.

See Garassi 2010. For Afghanistan, see Atos Consulting 2009. For West Bank and Gaza, see World
Bank 1999a. For Nepal, see UNOHCHR 2010; Government of Nepal, UNDP, and UNDG 2010.
See OECD 2010i; Scanteam 2010.

Gelb 2010.

Messick 2011.

See Favaro 2008, 2010.

The Greater Mekong Subregion (GMS) countries (Cambodia, China, Lao People’s Democratic
Republic, Myanmar, Thailand, and Vietnam) have implemented a wide-ranging series of regional
projects covering transport, power, telecommunications, environmental management, human re-
source development, tourism, trade, private sector investment, and agriculture. The GMS is rec-
ognized as having enhanced cross-border trade while reducing poverty levels and creating shared
interests in economic stability and peace.
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West Africa Coast Initiative (WACI) is a joint program among the UNODC, UN Office for West
Africa, UN Department of Political Affairs, and INTERPOL to combat problems of illicit drug traf-
ficking, organized crime, and drug abuse in West Africa. The initiative comprises a comprehensive
set of activities targeting capacity-building, at both national and regional level, in the areas of law
enforcement, forensics, border management, anti-money-laundering, and the strengthening of
criminal justice institutions, contributing to peacebuilding initiatives and security sector reforms.
The “Euroregion” began as an innovative form of transborder cooperation (between two or more
states that share a common bordering region) in the late 1950s. With the purpose of stimulating
cross border economic, sociocultural and leisure cooperation, the Euroregion model grew, and was
boosted through the creation of a common European market and recent democratic transitions.
There are currently more than one hundred Euroregions spread across Europe, and the model has
in recent times been replicated in eastern and central European territories. Cooperation has not
been without problems in areas previously affected by conflict, but there are good examples of
cross-border developmental, social and security programs that involve areas where ethnic minori-
ties reside across several states or in areas that have suffered the trauma of interstate and civil war
in the past. See Greta and Lewandowski 2010; Otocan 2010; Council of Europe 1995; Council of
Europe and Institute of International Sociology of Gorizia 2003; Bilcik and others 2000.
Recognizing that insecure borders have been recurrent hosts to conflict, the African Union estab-
lished the African Union Border Program in 2007 to delimit and demarcate sensitive border ar-
eas and promote cross-border cooperation and trade as a conflict prevention tool. The program
consists of four components. First, it pursues both land and maritime border demarcation since
less than a quarter of Africa’s borders have been formally marked and agreed, and disputes are likely
to continue with future discoveries of oil. Second, it promotes cross-border cooperation to deal
with itinerant criminal activities. Third, it supports cross-border peacebuilding programs. Fourth,
it consolidates gains in the economic integration through the regional economic communities. Its
first pilot project was launched in the Sikasso region in Mali and in Bobo Dioualasso in Burkina
Faso—bringing together local, private, and public actors to strengthen cooperation. See African
Union 2007a.

ASEAN has played an important role in mediation and conflict resolution in the Southeast Asia re-
gion. Examples include its assistance in the Cambodian conflict of 1997-99, the Timor-Leste peace-
keeping operation of 1999 onward, the Aceh Reconciliation of 2005, and the Myanmese Cyclone
Nargis catastrophe of May 2008.

WDR team calculations based on dataset in Powell and Thyne 2011.

Of the different forms that South-South cooperation has taken, technical assistance has been the
most common. Although many technical assistance projects focus on economic and social devel-
opment, countries in the Global South have also developed specialized capacities in post-conflict
peacebuilding. Examples include South Africa’s support to build structural capacities for public
service through peer learning with Burundi, Rwanda, and Southern Sudan. Cooperation among
45 municipalities in El Salvador, Guatemala, and Honduras helps to manage regional public goods
such as water in the Trifinio region. The African Development Bank also has a specific facility for
South-South cooperation in fragile states. See also OECD 2010e.

In the West African countries that have recently experienced coups d’état, for example, the view
of the African Union was that donor support to social and poverty reduction programs should
continue in these countries, but that larger-scale support should be paced to support the return to a
constitutional path. In practice, donors were divided between those that suspended assistance com-
pletely and those that continued assistance with no change. WDR team consultation with officials
from African Union in Addis Ababa, 2010.



WDR Framework and Structure

The Report argues that the risk of violence increases when stresses—both internal and exter-
nal—combine with weak institutions. Given this challenge, how have countries prevented or
escaped violence? The WDR framework (figure 1) suggests that there is a need to first restore
confidence and then to transform institutions that provide citizen security, justice, and jobs.

The interlink between security and development has been debated under the notion of
human security, which encompasses freedom from fear, freedom from want, and freedom to
live in dignity.! By putting the security and prosperity of human beings at the center, human
security addresses wide range of threats, both from poverty and from violence, and their
interactions. Building on the report by the Commission on Human Security in 2003, the
importance of human security has been recognized in the United Nations General Asembly
and other international fora. While acknowledging the importance of human security and its
emphasis on placing people at the center of focus, this Report uses the term “citizen security”
more often to sharpen our focus more on freedom from physical violence and freedom from
fear of violence. Our hope is to complement the discussion on the aspect of freedom from
fear in the human security concept.

FIGURE 1 The 2011 WDR Framework—DBuilding resilience to violence

CITIZEN
SECURITY,
JUSTICE,
AND JOBS

EXTERNAL SUPPORT
AND INCENTIVES

' The importance of human security has been recognized in the UN General Assembly 2005 resolution adopted
at the 2005 World Summit, the UN General Assembly 2009 report, and UN General Assembly 2010 resolu-
tion, as well as in other fora such as the Asia-Pacific Economic Cooperation, G8, and World Economic Forum.
See the Commission on Human Security 2003; UN General Assembly 2005b, 2009b, 2010.
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This framework is graphically represented as a spiral, because these processes repeat over
time as countries go through successive transition moments. Even as one set of immediate
priorities is resolved, other risks and transition moments emerge and require a repeated cycle
of action to bolster institutional resilience to stress. There is no “one path”, institutions do not
need to converge on Western models to create sustained security—in fact, local adaptation is
best. Additionally, progress can be made within a generation, but areas that have already seen
repeated cycles of organized violence cannot create sustained security overnight. The arrow
below the spiral shows that external support and incentives can help this nationally led pro-
cess, and the arrow above it shows that external stresses can derail it.

The WDR framework provides a roadmap for the nine chapters of the WDR, summarized
in table 1.

PART 1: THE CHALLENGE
Chapter 1, Repeated violence threatens development, explores the challenge: repeated
cycles of organized criminal violence and civil conflict that threaten development locally
t and regionally and are responsible for much of the global deficit in meeting the Millennium
Development Goals.
VIOLENCE and
FRAGILITY

Weak institutions
not transforming

Elite
pact

New
stresses

. ’
=)

Chapter 2, Vulnerability to violence, reviews the combination of internal and external stresses
and institutional factors that lead to violence. It argues that capable, accountable, and legiti-
mate institutions are the common “missing factor” explaining why some societies are more
resilient to violence than others. Without attention to institutional transformation, countries
are susceptible to a vicious cycle of repeated violence.

PART 2: LESSONS FROM NAT

IONAL AND INTERNATIONAL RESPONSES

cmzen
SECURITY,
JUSTICE,

AND JOBS.

EXTERNAL SUPPORT
AND INCENTIVES

Chapter 3, From violence to resilience: Restoring confidence and transforming institutions,
presents the WDR framework, or “virtuous cycle!” It compiles research and case study experi-
ence to show how countries have successfully moved away from fragility and violence: by
mobilizing coalitions in support of citizen security, justice, and jobs to restore confidence

in the short term and by transforming national institutions over time. This is a repeated

process that seizes multiple transition moments and builds cumulative progress. It takes a
generation.
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Chapter 4, Restoring confidence: Moving away from the brink, reviews lessons from national
experience in restoring confidence by mobilizing ‘inclusive-enough’ coalitions of stake-
holders and by delivering results. Collaborative coalitions often combine government and
nongovernmental leadership to build national support for change and signal an irrevers-
ible break with the past. Restoring confidence in situations of low trust means delivering

some fast results, since government announcements of change will not be credible without
tangible action.
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Chapter 5, Transforming institutions to deliver security, justice, and jobs, reviews national
experience in prioritizing foundational reforms that provide citizen security, justice, and
jobs—and stem the illegal financing of armed groups. In moving forward institutional trans-
formation in complex conflict settings, case studies emphasize that perfection should not be
the enemy of progress—pragmatic, “best-fit” approaches should be used to address immedi-
ate challenges.

EXTERNAL SUPPORT
AND INCENTIVES

Chapter 6, International support to building confidence and transforming institutions, turns
to lessons from international support to national processes. While registering some notable
successes, it argues that international interventions are often fragmented, slow to enter,
quick to exit, reliant on international technical assistance, and delivered through parallel
systems. The chapter considers why international action has been slow to change. Interna-
tional actors have to respond to their own domestic pressures to avoid risk and deliver fast
results. Different parts of the international system—middle-income versus OECD actors, for
example—face different domestic pressures, undermining cohesive support.

Chapter 7, International action to mitigate external stresses, provides lessons from inter-
national action to combat external security, economic, and resource stresses that increase
conflict risk. The stresses range from trafficking in drugs and natural resources to food
insecurity and other economic shocks. The chapter also addresses lessons from regional and
cross-border initiatives to manage these threats.

PART 3: PRACTICAL OPTIONS AND RECOMMENDATION

Chapter 8, Practical country directions and options, provides practical options for national
and international reformers to take advantage of multiple transition opportunities, restore
confidence, and transform institutions in countries facing a range of institutional challenges,
stresses, and forms of violence.

EXTERNAL SUPPORT
AND INCENTIVES

Chapter 9, New directions for international support, identifies four tracks for international
action. First, to invest in prevention through citizen security, justice and jobs. Second, internal
agency reforms to provide faster assistance for confidence-building and longer term institu-
tional engagement. Third, acting at the regional level on external stresses. Fourth, marshal-
ling the knowledge and resources of low-, middle-, and high-income countries.
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The dynamics of change are similar in countries facing violence of purely criminal origins and
those facing political and civil conflict; in countries with different combinations of stresses
and institutional characteristics; and in those at different incomes, including middle and high
income countries facing subnational violence. This said, the Report’s framework must be
applied contextually, taking into account the specific features of the case in question. This dif-
ferentiation is explored throughout the Report. Lessons from country case studies in chapters
4 to 8 include, for example, brief “differentiation tables” that summarize the relevant types of
violence, transition opportunities, key stakeholders, key stresses, and institutional challenges
faced (table 2). These tables provide a brief assessment of the critical dynamics that, based on
experience, must be taken into account when designing an appropriate strategy to prevent,
mitigate, or recover from violence.

TABLE 2 Sample differentiation table

Types of violence: Legacy of civil conflict, political, criminal and gang related violence, trafficking

Transition opportunities: Moderate space for Key stakeholders: Government, investors, opposi-
change, presidential elections, strong international | tion parties, ex-combatants, victims, peacekeepers
support

Key stresses: Legacy of violence and trauma, Institutional challenges: Accountability and
grievances and mistrust, deep-rooted corruption, capacity constraints in economic, security, political
unemployment spheres







his chapter presents the development challenge of political

and criminal violence. The effects can be devastating. Violence

kills and displaces people, destroys human and physical capi-
tal, stunts growth, and all too often spills across borders. More than
1.5 billion people live in countries affected by fragility, violence, or
conflict. A child living in a conflict-affected or fragile developing
country is twice as likely to be undernourished as a child living in
another developing country and nearly three times as likely to be out
of school. No low-income fragile or conflict-affected state has yet
achieved a single Millennium Development Goal (MDG). There is
hope, however. Countries that have managed to reduce violence
have also produced some of the fastest development gains.
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Interstate and civil wars have
declined since peaking in the
early 1990s

ars between states are now

relatively rare (compared with

the large wars of the 20th cen-

tury). Major civil wars, after
peaking in the early 1990s, have since declined
(see box 1.1). The annual number of battle
deaths from civil war fell from more than
160,000 a year in the 1980s to less than 50,000
a year in the 2000s.! Homicide rates in most
regions have also been declining, except in
Latin America and the Caribbean and possibly
Sub-Saharan Africa.?

The last two decades have also seen prog-
ress in developing global and regional stan-
dards to check the violent or coercive exercise
of power. In Africa, the Lomé Declaration in
2000, which established standards and a re-
gional response mechanism to unconstitu-
tional changes in government, has been asso-
ciated with a reduction in coups d’état from
15 in the 1990s to 5 from 2000 to mid-2010.”
And, despite an increase in coups in the last
five years, continental action to restore consti-
tutionality has been consistently strong. In
1991, the Organization of American States
adopted provisions supporting democratic
and constitutional changes of government
and laying out action in the event of a coup; a

decision reinforced in the Democratic Char-
ter of 2001.* The number of coups in Latin
America fell from 30 between 1970 and 1989
to 3 since 1990.° New norms and associated
sanctions to protect human rights have also
made it possible to prosecute leaders for
using extreme violence and coercion against
their citizens: since 1990, 67 former heads of
state have been prosecuted for serious human
rights violations or economic crimes during
their tenures.®

Countries emerging from severe violence
have made striking development gains, often
with strong assistance from the international
community. Conflict-affected states often be-
gin their recovery from lower development
levels than is “natural,” given their human
and physical capital. This makes rapid strides
in development possible, as shown in the fol-
lowing examples:’

+ FEthiopia more than quadrupled access
to improved water, from 13 percent of
the population in 1990 to 66 percent in
2009-10.

+ Mozambique more than tripled its pri-
mary school completion rate in just eight
years, from 14 percent in 1999 to 46 per-
cent in 2007.

+  Rwanda cut the prevalence of undernour-
ishment from 53 percent of the popula-
tion in 1997 to 34 percent in 2007.
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Box 1.1 Interstate and civil war—1900 to the present
Interstate war has declined dramatically since the two world wars of the first half of the 20th century. Major civil conflicts (those with more
than 1,000 battle deaths a year) increased during the postcolonial and Cold War era, peaking in the late 1980s and early 1990s (figure a).
Since 1991-92, when there were 21 active major civil wars, the number has steadily fallen to less than 10 each year since 2002.2

FIGURE A Civil wars peaked in the early 1990s and then declined

Major civil wars increased from 1960 through the late 1980s and have decreased since the early-1990s.
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B Countries involved in major interstate war

Sources: Uppsala/PRIO Armed Conflict dataset (Harbom and Wallensteen 2010; Lacina and Gleditsch 2005).

The declines are all the more remarkable given the rising number of sovereign states—from around 50 in 1900 to more than 170 in 2008.
Despite a tripling in the number of states and a doubling of population in the last 60 years, the percentage of countries involved in major con-
flicts (interstate or civil) has not increased, and there has been a decline since 1992.

In addition, civil wars have become less violent. Battle deaths have dropped from an average of 164,000 a year in the 1980s and 92,000 a
year in the 1990s to 42,000 a year in the 2000s (figure b). This is consistent with recent evidence of declines in the number of wars, human rights
abuses, and fatalities in war—and in the indirect deaths associated with wars.?

FIGURE B Deaths from civil wars are also on the decline

As the number of civil wars declined, the total annual deaths from these conflicts (battle
deaths) fell from more than 200,000 in 1988 to less than 50,000 in 2008.
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Sources: Uppsala/PRIO Armed Conflict dataset (Harbom and Wallenstein 2010; Lacina and Gleditsch 2005); Gleditsch and others 2002; Sundberg 2008;
Gleditsch and Ward 1999; Human Security Report Project, forthcoming.

Note: Civil wars are classified by scale and type in the Uppsala/PRIO Armed Conflict database (Harbom and Wallensteen 2010; Lacina and Gleditsch
2005). The minimum threshold for monitoring is a minor civil war with 25 or more battle deaths a year. Low, high, and best estimates of annual battle
deaths per conflict are in Lacina and Gleditsch (2005, updated in 2009). Throughout this Report, best estimates are used, except when they are not
available, in which case averages of the low and high estimates are used.



FIGURE 1.1
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Gangs and trafficking are global concerns

Following September 11, 2001, there was an exponential rise in media coverage of terrorism. Meanwhile, media coverage of
gangs and trafficking has also been increasing. Recently, the coverage of gangs and trafficking approached that of civil war.
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Note: Data in the figure were compiled by using all available news sources from the Factiva search engine from January 2000 to December
2009 and using the following four search terms: “terrorism,

nu, i,

the search terms appeared in the headline and lead paragraph were counted.

+ Bosnia and Herzegovina, between 1995
and 2007, increased measles immuniza-
tions from 53 to 96 percent for children
aged 12-23 months, and reduced infant
mortality from 16 to 12.6 per 1,000 live
births. Telephone lines per 100 people in-
creased fourfold, from 7 to 28.

But global apprehension remains. Media
references to terrorism peaked after 9/11 and
then gradually declined, but references to
gangs and trafficking steadily increased over
the last decade (figure 1.1). The Middle East
and North Africa has experienced a series of
dramatic social protests and political turbu-
lence, escalating into outright conflict in
some countries. Violence in Afghanistan and
Pakistan is consuming the attention of global
policy makers. As this report goes to print, a
new nation is emerging in Southern Sudan,
with all the opportunities and risks involved
in that endeavor. Drug-based violence ap-
pears to be on the increase in Central Amer-
ica, threatening both local and national gov-
ernance. Global terrorism remains a serious

threat. And new and unpredictable risks are
likely to emerge from a combination of dem-
ographic pressure, climate change, and re-
source scarcity.

Modern violence comes in various
forms and repeated cycles

The tendency to see violence as interstate
warfare and major civil war obscures the
variety and prevalence of organized vio-
lence—and underestimates its impact on
people’s lives. The organized violence that
disrupts governance and compromises de-
velopment also includes local violence in-
volving militias or between ethnic groups,
gang violence, local resource-related violence
and violence linked to trafficking (particu-
larly drug trafficking), and violence associ-
ated with global ideological struggles (table
1.1). This violence is often recurrent, with
many countries now experiencing repeated
cycles of civil conflict and criminal violence.

trafficking,“gangs,”and “civil war” in multiple languages. Only articles where
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TABLE 1.1 Country case examples of multiple forms of violence

“Conventional” political
conflict (contests for state
power or for autonomy or

Widespread gang-

Organized crime
or trafficking with

Local conflicts
with transnational
ideological

Country Local intergroup conflict independence) related violence accompanying violence connections
Afghanistan Multiple incidents Taliban, other actors Warlordism Opium production and Al-Qaeda links with
involving militias including (2002—-present) (2002-present) trafficking Taliban
Amanullah Khan and Abdul
Rashid Dostum (2002-08)
Pakistan Intratribal conflict Pakistani Taliban Drug production and Cross-border
(2004-09) (2007-present); trafficking ideological
Balochistan separatists militant links
(2004-present)
Mali Rebel infighting (1994); Rebel groups in Northern Transnational trafficking Al-Qaeda in the
ethnic violence in Gao, Mali (1990-present) of illicit goods, principally Islamic Maghreb
Kayes, and Kindal regions drugs and weapons
(1998-99)
Papua New Ethnic and tribal Secessionist movement Urban crime and Human trafficking; source
Guinea conflicts in the Highlands (Bougainville Revolutionary gang violence and transit point for illicit
(2001-present) Army, 1989-2001) timber trade
El Salvador Rebel groups (1979-92) La Mara Salva Drug trafficking
Trucha, La 18,
La Mao Mao, and
La Maquina
Kenya Clan and ethnic group Election violence Widespread gang Drug trafficking hub,
violence (2005-08) activity (1980s- particularly for heroin
present)
Tajikistan Democratic and Islamist Major transit country for Islamic Movement of
opposition groups (1992-96); Afghan narcotics; human Uzbekistan
Movement for Peace trafficking
in Tajikistan (1998)
Philippines Local clan conflicts Muslim separatist groups Kidnap for ransom; human  Al-Qaeda and
in Mindanao (Moro Islamic trafficking; methampheta- Jemaah Islamiyah
Liberation Front and Moro mine source for East and links with Abu Sayyaf
National Liberation Front) Southeast Asia (Mindanao)
Northern Local tensions over Irish Republican Army (IRA) Splinter groups of ~ Drug trafficking
Ireland religion and economic (1971-98) IRA and Protestant ~ (amphetamines)
(United disparities underlie much of paramilitaries
Kingdom) the escalated violence

Sources: Lockhart and Glencorse 2010; Straus 2010; Demombynes 2010; Barron and others 2010; Dinnen, Porter, and Sage 2010; Europa Publications 2001; Economist
Intelligence Unit 2010; Oxford Reference Online 2001; Uppsala University 2009b, 2009a; UNODC 2010b.

Violence is often interlinked

As

table 1.1 suggests, many types of violence

have direct links to each other, as illustrated
in the following examples:

Countries rich in oil and other minerals
that can be illegally trafficked are much
more likely to have a civil war,' and a lon-
ger one, with rebels financing their activ-
ity through the sale of lootable resources,
such as diamonds in Sierra Leone and
coltan (the mineral columbite-tantalite)
in the Democratic Republic of Congo."

Illegal trafficking has been a source of fi-
nance for armed groups in Afghanistan,
Mindanao, and Northern Ireland.'

In countries as diverse as Codte d’Ivoire,
Jamaica, Kenya, and the Solomon Islands,
militant groups or criminal gangs have
been mobilized during past political con-
tests and elections."?

In Melanesia, the ritualized community
conflicts of previous generations have es-
calated into urban gang violence associ-
ated with particular ethnic groups.™



+ In Central America, combatants on both
sides of political conflicts between the
state and rebel movements have migrated
into organized crime."”

In other cases, violence may be linked
through underlying institutional weaknesses.
Yemen now faces four separate conflicts: the
Houthi rebellion in the North, the presence
of Al-Qaeda in the Arabian Peninsula, griev-
ances in the south, and the popular protests
for change that have swept through the Arab
world. There is little direct evidence of links
between these conflicts, other than through
the weakness of national institutions to ad-
dress them.'® Similarly, in Nepal, following
a decade-long insurrection (1996-2006) a
Comprehensive Peace Agreement was signed
between the Maoist rebels and the govern-
ment. But violence between political rivals,
quasi-political extortion, and criminal gang
activity have increased markedly since the
civil war."”

The modern landscape of violence also
includes terrorist attacks by movements that
claim ideological motives and recruit inter-
nationally. Terrorism—commonly, though
not universally, defined as the use of force by
nonstate actors against civilians'*—stretches
back at least to the Middle Ages. In modern
times, the tactics and organizations have mu-
tated. The dominant forms and groups from
the 1960s to the early 1990s were leftist or

FIGURE 1.2 Victims of terrorism

Over the last decade, 86 percent of nearly 50,000 fatalities from terrorism occurred in attacks aimed at non-Western targets. The attacks of
September 11, 2001, are the exception rather than the rule, and the phenomenon of terrorism has long affected all regions of the world.

1999 2001
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nationalist groups based in OECD (Organi-
sation for Economic Co-operation and De-
velopment) countries (the Baader-Meinhof
Group, Red Brigades, the IRA, the Euskadi
Ta Askatasuna (ETA), and groups associated
with the Israeli-Palestinian struggle). In con-
trast, the 1990s saw a surge in right-wing na-
tionalism and anti-government libertarian
terrorism in the West,' until the center of
gravity shifted with 9/11 and the later attacks
in, among other places, Jakarta, London, Ma-
drid, and Mumbai. This Report does not en-
ter the debate on what terrorism is or is not.
Instead, the concern with terrorism is about
the elements of movements that pose partic-
ular threats to governance and development,
along with their ability to recruit and to
operate across national boundaries and the
diverse motivations of those who join (chap-
ter 2). While the preoccupation with ter-
rorism is high in Western countries, some
perspective on the global phenomenon is
necessary—fatalities have been overwhelm-
ingly concentrated on nonwestern targets in
every year except 2001 (figure 1.2).

Organized crime and trafficking
are an important part of current
violent threats

Trafficking of drugs, people, and commodi-
ties has been an international concern for

2003 2005 2007

B Fatalities in attacks aimed at Western targets

B Fatalities in attacks aimed at non-Western targets

Fatalities in attacks aimed at unknown targets
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Sources: National Counter Terrorism Center 2010; Global Terrorism Database 2010; WDR team calculations. The Global Terrorism Database (GTD) contains data from
1998 to 2008 and the National Counter Terrorism Center (NCTC) from 2004 to 2009. Pie charts from 1999 to 2003 are thus based on GTD data; from 2005 to 2007 on
average shares from the two datasets; and for 2009 on NCTC data.

Note: From 1998 to 2009, 41,753 fatalities occurred in attacks on nonwestern targets, of a global total of 48,828. These statistics are based on the nationality of the

principal target of each attack; “Western” targets are defined as all targets from OECD countries, targets in all other countries are defined as “non-Western.” So attacks
on non-Western targets may occasionally include Western fatalities, and vice versa.
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Box 1.2 Instability, political violence, and drug trafficking in West Africa

West Africa is one of the poorest and least stable regions in the world. All but 3 of its 16 countries are on the United Nations (UN) list of “least
developed countries.” Since independence, countries in the region have experienced at least 58 coups and attempted coups and many civil
wars—and rebel groups remain active.

Where conflict has ended, recovery and the creation of resilient institutions take time; and the weakness of governance in post-conflict
environments attracts transnational criminal networks. International drug traffickers began in 2004 to use the region as a base for shipping co-
caine from South America to Europe.

In 2008 an estimated 25 tons of cocaine passed through West Africa, with a transit value of about US$1 billion by the time it reached West
Africa, and an ultimate value of some US$6.8 billion at its destinations in Western Europe.?® Drug traffickers use some of the profits to bribe
government officials. As the UNODC (UN Office on Drugs and Crime) notes in its Transnational Organized Crime Threat Assessment for West
Africa, “Law enforcement officials can be offered more than they could earn in a lifetime simply to look the other way:"*'

Trafficking and violence during conflicts in West Africa, 1990-2009

West Africa has experienced political, communal, and criminal violence since 1990. During conflicts, diamonds, timber, and
oil were trafficked. Recently the region has become a transit route for cocaine trafficked from South America to Europe.
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Sources: Conflict data are from Raleigh and others 2010 ACLED database (Armed Conflict Location and Event Database), seizure and trafficking
data are from UNODC 2010a; WDR team calculations.

Note: The map above depicts West African political violence 1990-2009 overlaid trafficking and seizure data. Violence data for Sierra Leone and
Liberia are for 1990-2010, while violence data for all other states are for 1997-2009.

decades. Criminal networks take advantage
of communications, transport, and finan-
cial services—and overwhelm enforcement
mechanisms that are either rooted in national
jurisdictions or hampered by low coopera-
tion and weak capacity. Drugs connect some
of the wealthiest and poorest areas of the
world in mutual violence, showing that

many solutions to violence require a global
perspective. The annual value of the global
trade in cocaine and heroin today is esti-
mated at US$153 billion (heroin US$65 bil-
lion and cocaine US$88 billion). Europe and
North America consume 53 percent of the
heroin and 67 percent of the cocaine; how-
ever, the high retail prices in these markets



mean that economic share of consumption
in Europe and North America is even higher:
cocaine consumption in the two regions ac-
counted for an estimated US$72 billion of
the US$88 billion in global trade.”? Drugs
provide the money that enables organized
criminals to corrupt and manipulate even
the most powerful societies—to the ultimate
detriment of the urban poor, who provide
most of the criminals’ foot-soldiers and who
find themselves trapped in environments
traumatized by criminal violence.”

Drug trafficking organizations thus have
resources that can dwarf those of the govern-
ments attempting to combat them.* The val-
ue-added of cocaine traveling the length of
Central America is equivalent to 5 percent of
the region’s GDP—and more than 100 times
the US$65 million the United States allocates
under the Mérida Initiative to assist interdic-
tion efforts by Mexico and Central American
nations.” Conservative estimates suggest there
are 70,000 gang members in Central America,
outnumbering military personnel there.” In
many countries, drug cartels exert a heavy in-
fluence over provincial governance and, occa-
sionally, national governance (box 1.2).

Organized crime networks engage in a
wide variety of illicit activities, including
trafficking drugs, people, and small arms and
light weapons; financial crimes; and money
laundering. These illicit activities require the
absence of rule of law and, therefore, often
thrive in countries affected by other forms
of violence. According to various studies,
organized crime generates annual revenues
ranging from US$120 billion to as high as
US$330 billion,” with drug trafficking the
most profitable. Other estimates suggest that
the world’s shadow economy, including or-
ganized crime, could be as high as 10 percent
of GDP globally.?

Countries affected by political violence
that have weak institutions are also suscepti-
ble to trafficking. Since 2003, drug trafficking
organizations have taken advantage of insti-
tutional weaknesses in West Africa to estab-
lish their operations there, resulting in a four-
fold increase in cocaine seizures heading to

Repeated violence threatens development

Europe since 2003. Box 1.2 shows how traf-
ficking and violence coexist in the region.”
Armed groups in Central Africa secure their
funding from mining and smuggling pre-
cious minerals such as gold. In the Demo-
cratic Republic of Congo, an estimated 40
tons of gold, worth US$1.24 billion, are
smuggled out every year.”® The link between
criminal trafficking and violence is not unique
to Africa. For example, Myanmar is still a ma-
jor source of opium, accounting for 10 per-
cent of global production, and continues to
be a major trade hub to East and Southeast
Asia. Illegal logging remains a major chal-
lenge in Myanmar; although trade in timber
from Myanmar fell by 70 percent from 2005
to 2008, illegal trade into countries in the
region continues. Myanmar also serves as a
major conduit of wildlife trade coming from
Africa and South Asia.”

Today’s violence occurs in
repeated cycles

There has been a tendency in the develop-
ment community to assume that the progres-
sion from violence to sustained security is
fairly linear—and that repeated violence is
the exception. But recurring civil wars have
become a dominant form of armed conflict
in the world today. Every civil war that began
since 2003 was a resumption of a previous
civil war.”> Of all conflicts initiated in the
1960s, 57 percent were the first conflict in
their country (many countries having been
newly created after the colonial era).” First
conflicts fell significantly in each subsequent
decade, to the point where 90 percent of con-
flicts initiated in the 21st century were in
countries that had already had a civil war
(table 1.2). Fighting has also continued after
several recent political settlements, as in Af-
ghanistan and the Democratic Republic of
Congo. As the previous section showed, suc-
cessful peace agreements can be followed by
high levels of criminal violence.

Several Central American countries that
ended civil wars are now experiencing more
violent deaths from criminal activity than
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1aBLE 1.2 Countries often relapse into conflict

Repeated violence is common in the world today, suggesting that few countries are ever truly “post-conflict.” The rate of onset in
countries with a previous conflict has been increasing since the 1960s, and every civil war that began since 2003 was in a country that
had had a previous civil war.

Onsets in countries with

Onsets in countries with a

Decade no previous conflict (%) previous conflict (%) Number of onsets
1960s 57 43 35
1970s 43 57 a4
1980s 38 62 39
1990s 33 67 81
2000s 10 920 39

Sources: Walter 2010; WDR team calculations.

Note: Previous conflict includes any major conflict since 1945.

FIGURE 1.3

during their civil wars. Since 1999, homi-
cide rates have increased in El Salvador
(+101 percent), Guatemala (+91 percent),
and Honduras (+63 percent) as criminal net-
works linked to drug trafficking have become
more active (figure 1.3). All these countries
suffered civil wars or political instability in
the 1980s and 1990s. While El Salvador and
Guatemala signed peace accords in the 1990s
that avoided a return to civil war, both now

face levels of violent organized crime equally
disruptive to development.

The developmental consequences
of violence are severe

The costs of violence for citizens, communi-
ties, countries, and the world are enormous,
both in terms of human suffering and social

Criminal violence in Central America is on the rise despite political peace

Homicides have increased in every country in Central America since 1999: in El Salvador from 30 to 61 homicides per 100,000
people and in Guatemala from 24 to 46 per 100,000.
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and economic consequences. The costs are
both direct (loss of life, disability, and destruc-
tion) and indirect (prevention, instability, and
displacement). While some of these losses can
be directly measured and quantified in eco-
nomic terms, others are not easily measured
(trauma, loss of social capital and trust, pre-
vention cost, and forgone investment and
trade).>*

Human costs of violence

Most fundamentally, violence compromises
human security and dignity—and for this
reason, freedom from violence and fear is a
basic human right. The 2008 Geneva Decla-
ration on Armed Violence and Development,
endorsed by more than 90 states, argues that
“living free from the threat of armed violence
is a basic human need.”* To better under-
stand the impact of violence on lives and
livelihoods, the WDR team asked the Norwe-
gian research institute Fafo to conduct sur-
veys in seven countries and territories, in-

Repeated violence threatens development

volving a mix of nationally representative
samples as well as subregions affected by vio-
lence.’® In the past three years, up to 26 per-
cent of respondents report that their imme-
diate family’s home had been looted, up to 32
percent had been displaced, and up to 19 per-
cent had a family member who had been tor-
tured (figure 1.4).

The most vulnerable groups in society are
frequently most affected by violence. Tied to
their homes or places of work, the vulnerable
have little of the protection that money or
well-placed contacts afford. Poor child nutri-
tion for those displaced or unable to earn in-
comes due to violence has lasting effects,
impairing physical and cognitive function-
ing. Violence destroys school infrastructure,
displaces teachers, and interrupts schooling,
often for an entire generation of poor chil-
dren. War, looting, and crime destroy the
household assets of the poor, and fear of vio-
lent attacks prevents them from tilling their
fields or traveling to schools, clinics, work-
places, and markets. For poor people in poor
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FIGURE 1.4 Violence creates suffering for families in myriad ways: Responses to survey on experiences of violence
on immediate family member in last three years

People in conflict-affected countries experience displacement, loss of contact, imprisonment, and humiliation, which affect entire
families, disrupting life and destroying social capital. In Gaza, a third of respondents reported that someone in theirimmediate family
had been displaced in the last three years. In the West Bank, a third had experienced someone being imprisoned. In Sierra Leone,

35 percent of the respondents reported that they lost contact with a member of theirimmediate family in the last three years.
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Note: Surveys were undertaken in early 2010 for seven countries, territories, or subnational areas. The samples were selected from multiple regions to cover
countries varying geographically, at different stages of development and facing or recovering from differing types of violence. Country representative samples were
used for Cote d'Ivoire, Sierra Leone, and Colombia. The surveys were undertaken in selected regions of Democratic Republic of Congo and Mali. Independent
representative samples were used in Gaza and the West Bank.
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countries, extended families are often their
only insurance, and deaths in the family of-
ten leave them alone and unprotected.”

Development impacts of violence

Poverty reduction in countries affected by
major violence is on average nearly a per-
centage point slower per year than in coun-
tries not affected by violence.® After a few
years of major violence, the contrast can be
quite stark: countries affected by violence
throughout the 1980s lagged in poverty re-
duction by 8 percentage points, and those
thathad experienced major violence through-
out the 1980s and 1990s lagged by 16 per-
centage points. On average, a country experi-
encing major violence over the entire period
(1981-2005) had a poverty rate 21 percent-
age points higher than a country that saw no
violence (figure 1.5). The disruptive effect of
violence on development and the widening
gap between countries affected by violence
and those not affected are deeply troubling.
The direct impact of violence falls primar-
ily on young males, the majority of fighting
forces, but women and children often suffer
disproportionately from indirect effects (see
table 1.3).” Men make up 96 percent of the

detainee population and 90 percent of the
missing,” women and children comprise
close to 80 percent of refugees and those in-
ternally displaced.*’ And violence begets vio-
lence: children who witness abuses have a
higher tendency to perpetrate violence later
in life.*?

Sexual and gender-based violence remains
a major problem, particularly in fragile and
conflict-affected countries.” Most contem-
porary armed conflicts are “low-intensity”
civil wars fought by small, poorly trained,
and lightly armed forces that avoid major
military engagements—but that frequently
target civilians with great brutality.* A global
review of 50 countries finds significant in-
creases in gender-based violence following a
major war.” In some cases, it occurs due to a
breakdown of social and moral order and to
increased impunity, but the threat and per-
petration of sexual and physical violence
against women and children can also be a
systematic weapon of war—to dominate, to
terrorize, to humiliate. Mass rapes have oc-
curred in Bosnia and Herzegovina, Liberia,
Peru, and Uganda.* In Rwanda’s 1994 geno-
cide alone, an estimated 250,000 rapes took
place.” Although those suffering rape and
sexual abuse are overwhelmingly young

FIGURE 1.5 Widening gap in poverty between countries affected by violence and those not experiencing violence

Poverty is on the decline for much of the world, but countries affected by violence are lagging behind. For every three years that a
country is affected by major violence (battle deaths or excess deaths from homicides equivalent to a major war), poverty reduction
lags behind by 2.7 percentage points. For some countries affected by violence, poverty has actually increased.
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TABLE 1.3 The gender-disaggregated impacts of violent conflict

Direct impacts

Indirect impacts

Higher rates of morbidity and mortality from battle deaths

Higher likelihood to be detained or missing

Risk of ex-combatants’involvement in criminal or illegal activities
and difficulties in finding livelihoods

Increased prevalence of other forms of violence—particularly

Men Sexual and gender-based violence: sex-selective massacres; forcibly R
) . X - domestic violence
conscripted or recruited; subjected to torture, rape, and mutilation;
forced to commit sexual violence upon others
Higher rates of disability from injury
Higher likelihood to be internally displaced persons and refugees Reproductive health problems
Sexual and gender-based violence: being subjected to rape, Women'’s reproductive and care-giving roles under stress
trafficking, and prostitution; forced pregnancies and marriages L .
9 P preg 9 Changed labor market participation from death of family members
and “added worker effect”
Women
Higher incidence of domestic violence
Possibility for greater political participation
Women's increased economic participation due to changing
gender roles during conflict
Depression, trauma, and emotional distress Asset and income loss
Tendency toward increased migration
Disrupted patterns of marriage and fertility
Common Loss of family and social networks, including insurance

mechanisms

Interrupted education

Eroded well-being, particularly poor health and disability from

poverty and malnutrition

Sources: Anderlini 2010a; multiple sources described in endnote.*

women,*” men can also be subject to sexual
victimization and violence, or be forced to
perpetrate sexual violence against others,
even their family members.”

A major human consequence of violence
is the displacement of people from their
homes. At the end of 2009 some 42 million
people around the world had been forced to
leave or flee their homes due to conflict,
violence, and human rights violations—15
million refugees outside their country of
nationality and habitual residence, and 27
million internally displaced persons (IDPs).
And developing countries are also hosts to
the vast majority of refugees, putting ad-
ditional strains on their local and national
capacities. In 2009 developing countries
hosted 10.2 million refugees, or nearly 70
percent of the global total. The rising num-
bers of IDP populations, which include sub-
stantial new displacements in 2009 and 2010
in countries such as Pakistan, the Demo-

cratic Republic of Congo, and Sudan, un-
dermine recovery from violence and inter-
rupt human development.”!

The suffering of displaced populations is
often protracted. Camps in Chad, Jordan,
Lebanon, and Sudan have become homes for
many IDPs, not just for months or years, but
often for decades. Most forced displacements
in the 2000s were caused by internal armed
conflicts rather than international conflicts.
Population movements into urban centers
have increased the potential for crime, social
tension, communal violence, and political in-
stability.”> Meanwhile, the large-scale repatri-
ation movements of the past have diminished,
with return figures dropping since 2004.>

For all these reasons, areas affected by
violence pose a major challenge to meeting
MDGs. The arrested social development in
countries affected by violence is evident in
the poor showing in human development
indicators (figure 1.6). Development in these
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FIGURE 1.6 Violence is the main constraint to meeting the MDGs
a. Incidence ratio of undernourishment, poverty and other ills for fragile, recovering, and non-fragile developing countries
(non-FCS)

A child in a fragile or conflict-affected state is twice as likely to be undernourished as a child in another developing country—and
nearly three times as likely to be out of primary school.

35
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M Fragile and conflict-affected states (FCS) [71 Recovering from fragility [ Non-FCS (including BRIC)

Sources: World Bank 2010n; WDR team calculations based on Gates and others 2010.

Note: Figure 1.6a shows the incidence of each of the ills associated with unmet MDGs for fragile, conflict-affected, and recovering countries in relation to the
incidence for all other developing countries. The ratio is weighted by the affected population, so each bar can be read as the odds-ratio of a person being affected
relative to a person in a non-fragile or conflict-affected state: for example, children of primary school age are three times as likely to be out of school in fragile and
conflict-affected states as those in other developing countries.

b. Countries affected by violence account for:

Fragile and conflict-affected states and those recovering from conflict and fragility, account for 47 percent of the population
considered here, but they account for 70 percent of infant deaths, 65 percent of people without access to safe water, and 77
of percent of children missing from primary school.

60% of undernourished

61% of impoverished

77% of children not in primary school

59% of children not in secondary school

70% of infant deaths

71% of child (under 5) deaths

64% of unattended births

43% of persons living with HIV/AIDS

65% of people without access to safe water

54% of people without access to improved
sanitation

Sources: World Bank 2010n; WDR team calculations based on Gates and others 2010.

Note: Current fragile and conflict-affected states account for 33 percent of the population of the countries considered here. States recovering from fragility and
conflict account for an additional 14 percent of the population. So, if the MDG deficit were borne evenly, these countries would account for 47 percent of each of the
ills described. The red to orange people-figures represent the percentage of the deficit for each MDG in fragile, conflict-affected, and recovering countries. The blue
figures represent the persons afflicted in other developing countries. Excluded here are Brazil, China, India, and Russian Federation, all significantly ahead of or on
par with other developing countries on the MDGs (see panel a). Due to their size, including them in the calculations would skew any discussion involving the global
population.



countries is lagging on nearly every indica-
tor associated with the MDGs. The devel-
opment deficit is concentrated in fragile
and conflict-affected and recovering states,™
which account for 77 percent of school-age
children not enrolled in primary school, 61
percent of the poverty, and 70 percent of in-
fant mortality.”

People in fragile and conflict-affected
states are more likely to be impoverished, to
miss out on schooling, and to lack access to
basic health services. Children born in a frag-
ile or conflict-affected state are twice as likely
to be undernourished and nearly twice as
likely to lack access to improved water; those
of primary-school age are three times as
likely not to be enrolled in school; and they
are nearly twice as likely to die before their
fifth birthday. As the world takes stock of
progress on the MDGs, it is apparent that the
gap between violence-prone countries and
other developing countries is widening.*
No low-income, fragile state has achieved a
single MDG, and few are expected to meet
targets by 2015.” Because most fragile and
conflict-affected states have made slower
progress in the last 10 years, the gap is widen-
ing. For example, over the last two decades,
infant mortality has been falling in nearly all
countries,” but the reduction in infant mor-
tality in fragile and conflict-affected coun-
tries has lagged behind (figure 1.7). Of the
countries with infant mortality greater than
100 per 1,000 in 1990, those not affected by
conflict have reduced infant mortality by 31
percent—while fragile and conflict-affected
states reduced it by only 19 percent. If these
fragile and conflict-affected states had made
the same rate of progress on infant mortality
as other developing countries, almost a mil-
lion more children in these countries each
year would survive their first year of life.

Subnational violence can have severe
socioeconomic consequences in middle-
income countries. In countries with stronger
economies and institutions, impacts tend to
be relatively localized, but they still hold
back key segments of human development
and reduce the flow of foreign direct invest-
ment (FDI) into affected areas.” In the In-
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FIGURE 1.7

The widening gap in infant mortality rates between
countries affected by violence and others

Of countries where more than 1 in 10 infants died in the first year of life
in 1990, those affected by violence are lagging behind in reducing infant
mortality. The gap between these two sets of countries has doubled

since 1990.
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Note: Due to limited data, the most recent available data in the preceding five-year
period were used for the point estimates. The sample consists of all countries with

infant mortality higher than 100 per 1,000 live births. Low-income countries that
were never fragile or conflict-affected from 1990 to 2008 are in the “non-fragile”

cohort, and countries affected by conflict or fragile throughout the period are in the

“fragile and/or conflict-affected” cohort.

donesian province of Aceh, the economic
cost of the conflict was estimated at US$10.7
billion, more than 60 percent of it through
the damage and destruction of agriculture,
livestock, enterprises, and fisheries. And dur-
ing conflict, Aceh’s infant mortality and pov-
erty were 50 percent higher than the national
average.*

The effects of violence are long-lasting.
For countries that have gone through civil
war, recovering to original growth paths
takes an average of 14 years of peace.®’ Until
1990, Burkina Faso and Burundi had similar
incomes and growth paths. With the onset
of civil war in Burundi, real incomes de-
clined to 1970 levels.”* With no major con-
flicts, Burkina Faso now has an income more
than two-and-a-half times that of Burundi
(figure 1.8). This effect was confirmed locally
in the Moving Out of Poverty study, which
found that conflict-affected villages that feared
renewed violence for two to three years out
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FIGURE 1.8 Effects of violence on growth are dramatic and long-lasting

Until the early 1990s, per capita incomes and growth in Burkina Faso and Burundi were
similar. Following massive violence in Burundi, their growth paths diverged. In real terms,
Burundi has lost nearly two decades of income growth, with incomes set back to 1970 levels.
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of the past decade stalled economically, while
non-conflict-affected communities experi-
enced only two to four weeks of apprehension
over renewed violence and did not experience
economic slowdown.”

One reason for the persistence of low
growth in conflict-affected countries may be
the difficulty of reassuring investors, both
domestic and foreign. A civil war reduces a
country’s average rating on the International
Country Risk Guide by about 7.7 points (on
a 100-point scale); the effect is similar for
criminal violence.** For the first three years
after conflict subsides, countries have a rating
3.5 points below similar non-conflict coun-
tries. Although there is often a postviolence
surge of economic activity, it is unlikely to
be investment-based activity that reflects re-
newed investor confidence. Trade can take
many years to recover as a result of investor
perceptions of risk. It can drop between 12
and 25 percent in the first year of a civil war,
and for the most severe civil wars (those with
a cumulative death toll greater than 50,000)
the loss of trade is around 40 percent.*And
the interruption in trade can persist even 25

years after the onset of conflict. While effects
are smaller for less severe conflicts, it still
takes on average 20 years for trade to recover
to pre-conflict levels.

Violence also has a lasting effect on human
rights. The Physical Rights Integrity Index,* a
measure of respect for human rights, drops
on average by 3.6 points over the course of a
major civil war (on a scale of 0-8, with a score
of 0 indicating no government respect for hu-
man rights). That human rights abuses in-
crease sharply during episodes of violence is
to be expected. Less expected, however, is that
after a conflict ends, the average society takes
more than 10 years to return to the level of
human rights observance before the conflict.
The unraveling of trust citizens have in one
another and in the state due to violence is dis-
cussed in chapter 2.

In addition to the human suffering, orga-
nized violence poses social and economic
costs that can dwarf the impact of other
events of concern to development practition-
ers, such as economic shocks and natural di-
sasters. While all the costs cannot be quanti-
fied, conservative estimates of the economic



costs of lost production range from 2 to 3
percent of GDP both for civil war and for
very high levels of violent crime (box 1.3).°
This does not include the destruction or loss
of assets, which can also be considerable. For
example, the material costs of crime in Latin
America and the Caribbean are estimated to
be nearly twice those of the United States, as
a percentage of GDP”® Other indirect costs
may not always be reflected by measures of
productivity, as when military spending in-
creases and commensurately reduces invest-
ments in development and human capital.
Military spending typically increases by 2.2
percent during civil war and remains 1.7 per-
cent higher than prewar levels after conflict.”!
As noted at the beginning of this chapter,
these estimates do not include the human
costs of conflict, including deaths, injury,
trauma, and stress.

Spillover effects of violence

The development consequences of violence,
like its origins, spill across borders, with im-
plications for neighbors, for the region, and
globally. Violence in one country can create a
“bad neighborhood.” For example, the mani-
festations of conflict in Liberia under Presi-
dent Charles Taylor during the late 1990s
(people trained in violence, proliferation of
small arms, and illicit trade in timber and
diamonds) hurt Cote d’Ivoire, Guinea, and
Sierra Leone.”” Bad neighborhoods affect
economic prospects: estimates suggest that
countries lose 0.7 percent of their annual
GDP for each neighbor involved in civil
war.”” And a doubling of terrorist incidents in
a country is estimated to reduce bilateral
trade with each trading partner by some 4
percent.”* As terrorism taps into illicit global
markets, violent extremists can finance their
activities through smuggling, evading taxes,
trafficking drugs and counterfeit money, and
trading foreign currency on illegal exchanges
in Europe.”

Piracy also reduces regional trade and
economic activity, as, for example, Somali
pirates operating in the Gulf of Aden.”® To
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Box 1.3 Violent crime and insecurity exact high
economic costs

Indirect costs—associated with stress and trauma, time off work due to violent
incidents, and lower productivity from injury or mental illness—far overshadow
direct costs. In Brazil in 2004, the direct medical costs of all interpersonal violence
were estimated at US$235 million and the indirect medical costs at US$9.2 billion.
Comparable figures, respectively, for Jamaica are US$29.5 million and US$385
million, and for Thailand US$40.3 million and US$432 million. Emerging findings
from Kenya estimate total costs of violence at 1.2 percent of GDP. In the United
Kingdom, the direct costs of domestic violence are estimated at £5.7

billion annually.

When other indirect costs are added, such as those for policing, health care,
private security, and reduced investment, the figures are even more staggering.
In Guatemala, criminal violence cost an estimated US$2.4 billion, or 7.3 percent of
GDP, in 2005—more than twice the damage caused by Hurricane Stan the same
year, and more than twice the budget for the ministries of agriculture, health, and
education for 2006. In El Salvador, criminal violence in 2003 cost about US$1.7 bil-
lion, or 11.5 percent of GDP. The Mexican government estimates that crime and
violence cost the country 1 percent of GDP from lost sales, jobs, and investment
in 2007 alone. Estimates suggest that if Haiti and Jamaica reduced their crime lev-
els to those of Costa Rica, they could increase annual GDP growth by 5.4 percent-
age points. These costs are comparable to estimates of the cost of civil war. Based
on growth base lines for cross-country panel date in the last 50 years, researchers
estimate the costs of civil wars to range from 1.6 percentage to 2.3 percentage of
GDP per year of violence. For the average country affected by violence, these
effects, compounded over time, can cost the equivalent of up to 30 years of miss-
ing GDP growth.

Insecurity takes a significant toll on the private sector, in direct costs of crimi-
nal acts (theft, arson, or other victimization) and in investments in security sys-
tems. Cross-country surveys found that these costs represented 1-3 percent of
sales in Senegal, South Africa, Tanzania, and Uganda, and 6 percent in Kenya. In
nearly all cases, the bulk of these costs were for security technology and services.
These estimates are conservative: other studies estimate the costs of crime to
range from 3.1 percent to 7.8 percent of GDP.

Sources: Collier and Hoeffler 2004; Butchart and others 2008; Walby 2004; Geneva
Declaration 2008; UNDP 2005¢, 2006; UNODC and World Bank 2007; Skaperdas and
others 2009; Willman and Makisaka 2010; Farrell and Clark 2004; Altbeker 2005;
Alda and Cuesta 2010; Kenya Ministry of Public Health and Sanitation 2007; World
Bank 2010d.

counter piracy in the Horn of Africa and the
Indian Ocean, more than 27 countries de-
ployed naval forces in anti-piracy missions,
with a range of costs estimated at US$1.3-2.0
billion annually.”” At a global level, efforts
aimed at containing and deterring maritime
piracy are estimated to range between US$1.7
and US$4.5 billion in 2010.7® All told, mari-
time piracy is estimated to have direct eco-
nomic costs of between US$5.7 billion and
US$11.2 billion, once ransoms, insurance,
and rerouting of ships are included.”
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The spillover effects of violence are not
just economic. As described above, nearly 75
percent of the world’s refugees are hosted by
neighboring countries.*” Refugees from Li-
beria and Togo have sought shelter in Ghana
for extended periods, straining the state’s
ability to deliver services and opening ten-
sions with the local population.® The mas-
sive influx of Kosovo Albanians into Mace-
donia in 1999 during the Kosovo conflict
heightened tensions between the Slavic ma-
jority and the Albanian minority.® Infec-
tious disease can also be traced to disrupted
health care associated with violence or areas
without public services. For every 1,000 ref-
ugees entering an African country, for ex-
ample, the host state acquires 1,400 new ma-
laria cases.®

Spillovers of violence and instability are
felt globally. Even for parts of the world fairly
immune to insecurity, thanks to wealth and
distance, the costs of global insecurity are
both psychological (in the preoccupation
with threats of gangs, trafficking, and terror-
ism) and very practical, through the increased
costs of security measures. A study of 18
Western European countries from 1971 to
2004 revealed that each additional trans-
national terrorist incident per million people
reduced economic growth by 0.4 percentage
points, and each additional domestic terror-
ist incident reduced it by 0.2.% And after in-
surgents struck an export terminal owned by

Royal Dutch Shell in the oil-rich Niger Delta
in June 2009, oil prices rose US$2.33 a barrel
(3.4 percent) on the New York Mercantile
Exchange.® In the four weeks following the
beginning of the uprising in Libya, oil prices
increased by 15 percent.*

Repeated violence is a shared
challenge

Political and criminal violence both disrupt
development—and occur in repeated cycles.
It is essential to look across that spectrum
and to consider local conflicts, social protest,
gang violence, organized crime, and trans-
national terrorism alongside the major civil
wars that have been the focus of most aca-
demic research. This interlocking landscape
raises questions about the coherence of the
approaches to deal with these various forms
of violence—approaches often divorced from
one another—as well as the treatment of
“post-conflict” reconstruction and “preven-
tion” as separate problems. The risks of vio-
lence and the responses to it are shared by
countries across divides of income, national
identity, religion, and ideology. One of the
key messages of this Report is the shared
interest in global and regional peace and
prosperity—and the potential for greater ex-
changes between countries on how to address
the common challenges.
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FEATURE 1

he Caribbean has known political and criminal violence

for decades. Except for Cuba, every large island coun-
try and many smaller ones—the Bahamas, the Cayman Is-
lands, the Dominican Republic, Haiti, Jamaica, St. Kitts and
Nevis, St. Vincent and the Grenadines, and Trinidad and
Tobago—have homicide levels above 10 per 100,000. In some
of them, criminal gang activity has spilled over into politi-
cal violence, with mutually reinforcing dynamics. Since 1970,
most of Haiti’s elections have been marked by violence—
with 34 deaths in 1987 and 89 in 2004—and the country
experienced political violence in 2010. The relationship can
be reversed as well; in some countries, drug trafficking has
exacerbated local organized violence.*”

The Western Balkans are known for the civil wars that dis-
solved Yugoslavia in the 1990s. In the chaotic aftermath of the
wars, many turned to trafficking in drugs, people, human or-
gans, and weapons, such that organized crime perpetrated the
most widespread and destabilizing violence.* Crime has grad-
ually declined in recent years, but organized crime remains for-
midable.® Some 32 percent of human trafficking victims come
from or through the Balkans, and the Balkan route is the main
trafficking corridor for more than US$20 billion in heroin from
Afghanistan to Western Europe a year.”” Gang-related violence
targeted political figures. The Zemun gang, with close connec-
tions to heroin trafficking, assassinated Serbian Prime Minister
Zoran Djindjic in 2003.”

In West Africa, the conventional political conflict that began
in Liberia and spread to Sierra Leone and Cote d’Ivoire, later
gave way to more organized crime across the region, as warring
factions pillaged natural resources, drug trafficking networks
entered the region, and the rule of law weakened. What had
begun as a means of financing war became a successful busi-
ness model for trafficking diamonds, timber, arms, and hu-
mans.” Charles Taylor, the leader of one of the factions and
later president of Liberia, is accused in his indictment by the
Special Court of Sierra Leone of “a joint criminal enterprise . . .
[to exercise] control over the territory of Sierra Leone . . . and
the population . . . [through] unlawful killings, abductions,
forced labor, physical and sexual violence, use of child sol-
diers . . . 7% It is estimated that Taylor amassed US$105—450
million through this criminal enterprise.** At the height of the
conflict in Sierra Leone, illegal exports accounted for more
than 90 percent of its diamond trade,” or more than US$200
million in 2002.%

The interlinked and evolving nature of modern organized violence

In Nigeria, a largely subnational struggle in the oil-rich Ni-
ger Delta has given way to organized criminal syndicates that
deal in oil, arms, and kidnapped foreign workers. An estimated
250,000-300,000 barrels, valued at more than US$3.8 billion,
are stolen each year through “oil bunkering” (the theft of oil
from pipelines or storage facilities).”” Local gangs and political
groups can also be drawn into ethnic violence; in the 2007
election aftermath in Kenya, gangs and politically motivated
groups engaged in ethnically aligned violence.”®

In Afghanistan, Pakistan, and the tribal areas on their bor-
ders, violence from the headline conflict in the region—be-
tween the government and international forces and the Taliban
and other armed groups—is linked to drug trafficking and
criminal violence, as well as kidnapping, extortion, and smug-
gling of a range of natural resources. New tensions and the
presence of foreign fighters exacerbate long-standing conflicts
between capitals and peripheral regions over power, gover-
nance, and resources.

Tensions and violence between ethnic groups can quickly
transform into political violence where elections and other po-
litical contests affect the distribution of power and resources.
In the Solomon Islands in the late 1990s, skirmishes between
armed militias from the two main islands of Guadalcanal and
Malaita, which displaced some 35,000 Malaitan settlers, culmi-
nated in the emergence of a Malaitan militia group, which—in
response to the government’s failure to curb Guadalcanal mil-
itancy—forced the resignation of the prime minister. In Papua
New Guinea, longstanding ethnic and tribal conflicts in the
Highlands—caused by a mix of traditional animosities, com-
petition for resources, and land disputes—morphed into
“raskol” gang activities in Port Moresby and other urban ar-
eas.” The advent of international operations to exploit timber
and minerals has added fuel to preexisting ethnic contests over
natural resources.

Cross-border violence goes beyond the destabilization from
sanctuaries in neighboring countries, as in West Africa and the
Afghanistan-Pakistan border areas. Uganda’s Lord’s Resistance
Army has spread far beyond its original geographical origins to
operate across a wide number of countries and borders—again
drawing on criminal trafficking for its financing. And Somali
pirates hijacked more than 125 merchant ships passing through
the Gulf of Aden in 2009.

Many religious and ideological grievances in one part of the
world are grafted onto a local conflict in some faraway place.
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At the height of the war in Bosnia and Herzegovina in the
1990s, Islamic groups from outside the region joined the fight
alongside Bosnian Muslims.'” Likewise, foreign fighters and
ideological links between armed groups dominate interna-
tional press coverage of Afghanistan and Irag, though spill-
overs of international ideological groups into the Sahel, affect-
ing countries as isolated and historically peaceful as Mali, get
less attention.

In other cases, violence may be linked through underlying
institutional weaknesses. Yemen now faces four separate con-
flicts: the Houthi rebellion in the North, the presence of Al-
Qaeda in the Arabian Peninsula, grievances in the south, and

Notes

the popular protests for change that have swept through the
Arab world. There is little direct evidence of links between
these conflicts, other than through the weakness of national
institutions to address them.!”!

Sources: Harriott 2004; Curtis and Karacan 2002; Shanty and Mishra 2008;
Andreas 2004; International Crisis Group 2003; UNODC 2008, 2010a; An-
astasijevic 2006; Special Court for Sierra Leone Office of the Prosecutor
2007; Lipman 2009; Coalition for International Justice 2005; Duffield
2000; Gberie 2003a; Even-Zohar 2003; Davies, von Kemedi, and Drennan
2005; International Crisis Group 2008b; Ashforth 2009; Porter, Andrews,
and Wescott 2010; Kohlmann 2004.
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Imai and Weinstein 2000; Collier and Hoeffler 1998; Stewart, Huang, and Wang 2001; Cerra and
Saxena 2008; Collier, Chauvet, and Hegre 2007. An overview for the estimates of the cost of crime is
found in Skaperdas and others 2009, with specific estimates in Riascos and Vargas 2004; UNDP
2006.
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hroughout history, agreement between powerful leaders has

been the most common strategy to prevent large-scale vio-

lence. This type of agreement, which we call an “elite pact,”
does impose security for periods, but violence generally recurs. The
immediate cause of the violence varies greatly by country, with many
countries experiencing a combination of security, economic, and
political stresses. These stresses may be internal (including low in-
come or high inequality between groups) or they may be external
(including global economic shocks, international drug trafficking, or
the infiltration of foreign forces). This Report argues that in these
environments, institutions and governance serve as an “immune
system”and defense against stresses. When these stresses occur in
societies with weak institutions and governance, violence often
occurs. Reform is often difficult or impossible where violence is pres-
ent. As a result, countries that fail to build legitimate institutions risk
entering a vicious cycle of repeated violence and weak institutions.
This chapter spells out what we know about this vicious cycle and
why some countries are more vulnerable to violence than others.




VIOLENCE and
FRAGILITY

CHAPTER

Vulnerability to Violence

Multiple stresses raise the risks
of violence

conomic, political, and security
factors can all exacerbate the risks
of violence. Some of these factors
are domestic, such as low incomes,
high unemployment, and inequality of dif-
ferent sorts. Some factors may originate out-
side the state, such as external economic
shocks or the infiltration of international
drug cartels or foreign fighters. This Report
refers to these triggers of violence as “security,
economic, and justice stresses” (see table 2.1).
Often related, they rarely exist in isolation.

This Report summarizes what is known
about the factors associated with organized
violence and development. It draws on re-
search from a variety of fields, particularly
research on the risk of civil war, largely be-
cause it is further advanced than research on
violent organized crime, trafficking, gang ac-
tivity, or terrorism (box 2.1).

Our approach is multidisciplinary and
draws on both quantitative and qualitative
evidence. Box 2.1 reviews the literature from
various disciplines on causes of conflict.
Often this debate has been characterized as
“greed versus grievance.”! This chapter de-
scribes how the stresses in table 2.1 can pre-
cipitate organized violence through a vicious
cycle of vulnerability to violence. Later, in

chapter 3, the framework demonstrates how
countries can build institutions that are resil-
ient to these stresses to prevent organized
violence, moving the discussion beyond the
base causes of “greed and grievance” and
showing how justice and jobs can work to-
gether to promote confidence and help to
deliver citizen security.

Where possible, quantitative and econo-
metric work has been used to assess the im-
portance of the stress factors listed, but there
are data constraints. Data on civil wars at the
national level are fairly comprehensive, but
data on extreme criminal violence, normally
measured by homicides, are incomplete for
many developing countries, let alone parts of
these countries. Cross-country data are fairly
good for economic factors, such as incomes
and growth rates, but the comparability of
data on unemployment is poor. Data are rea-
sonably reliable for income inequality within
countries, but less so for inequality among
geographical areas and among ethnic or reli-
gious groups, and for political exclusion or
injustice. Therefore, new survey data, coun-
try case studies, and country consultations
complement the analysis here.

Security stresses

Internal security stresses can arise when
particular elites or groups feel threatened—
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TABLE 2.1 Security, economic, and political stresses

This table is not exhaustive, but reflects major factors identified in the academic literature and raised in WDR consultations on the
causes of violence.? The complex relationship between factors that can trigger violence and the onset of violence is similar to the

relationship between health threats and risk factors at individual, relationship, community, and societal levels found in the public
health/ecological framework developed by the World Health Organization.?

Stresses Internal External
Security e Legacies of violence and trauma e Invasion, occupation
e External support for domestic rebels
e  Cross-border conflict spillovers
e Transnational terrorism
e International criminal networks
Economic e Lowincome levels, low opportunity cost of e  Price shocks
rebellion e Climate change
e Youth unemployment
e Natural resource wealth
e Severe corruption
e Rapid urbanization
Justice e Ethnic, religious, or regional competition e Perceived global inequity and injustice in the
e Real or perceived discrimination treatment of ethnic or religious groups

Human rights abuses

Source: Compiled by the WDR team from the literature cited in box 2.1 and from WDR team consultations.

often as a result of past oppression—and
organize to defend themselves. In interstate
war, a preemptive move based on percep-
tions of the other state’s intentions is called
a “security dilemma.” If one state believes
another is preparing to attack, it may de-
cide to strike first to give itself a decisive
advantage. Understood as a trigger for war
from the time of the Greeks, preemption fea-
tured strongly in Cold War strategic thinking
and follows from the realist approaches to
international relations, though opinions are
mixed about its validity under international
law.* In the late 1990s, researchers asked
whether security dilemmas were causing civil
wars as well.” If one group believes that an-
other clan, ethnic, or religious group is pre-
paring to attack, it may choose to make the
first move. How often this occurs is debat-
able, but this risk is now accepted.®
Manipulating fears of oppression has been
a factor causing civil conflicts as distinct as
the Rwandese genocide and the Balkan wars
of the 1990s. And it can be an obstacle to
ending violence—once conflicts break out,
perceptions of the enemy harden and socie-
ties tend to portray their opponents in dis-

torted and fearsome terms.” Security dilem-
mas and defensive arming are also prevalent
among criminal groups. The illicit nature of
drug markets means that traffickers often re-
sort to violence to settle disputes both within
and between trafficking organizations, since
they do not have access to the formal legal
system to adjudicate disputes and constrain
the misuse of group funds or property. For
these groups, violence becomes the first re-
course for enforcing contracts.®

External threats to security can heighten
internal pressures. Many states face pressure
or incursions from outside state and nonstate
actors. That external actors could at any time
intervene in a country makes it particularly
difficult for internal actors to make credible
commitments with each other—as in the
“internationalized” civil conflicts in Afghani-
stan or the Democratic Republic of Congo.
International trafficking networks can also
place heavy pressures on local institutions
(see box 2.2). Outside resources and armed
intervention may tip the scales in favor of
one actor, allowing it to renege on agree-
ments with other actors. This can come in
the form of attacks from “safe havens” in
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Box 2.1 Economic and political theories of violence and this Report

Violent conflict has been the subject of large and long-standing literatures in many academic disciplines, and this report draws from
many strands of that literature.

Rapid change and rising expectations

One common perspective has been the importance of drivers such as rapid economic and social change. Drawing on research by psy-
chologists and sociologists, Gurr argued that social and political conflict arises when groups experience feelings of “relative depriva-
tion” and the frustration of expectations for deserved or anticipated economic or social status. Huntington agreed that economic mod-
ernization raises expectations and mobilizes members of traditional societies toward national politics, contending that conflict occurs
when political institutions lack the capacity to accommodate and manage rapidly rising demands.

Failing to credibly agree to abstain from violence

Many economists and political scientists see violence as originating from “commitment problems”—situations where organized groups
have opposing interests but cannot credibly agree to abstain from violence for a variety of reasons. The focus in these theories is on
the difficulty of groups or individuals in some settings to commit themselves to not using force when it would be advantageous to do
so. This thinking can be traced back as far as Hobbes, who contended that violent civil conflict is a consequence of low state capacity
to deter challengers and manage conflict among groups in society. Recent theories on opportunistic arming and consequent violence
can be found in Hirshleifer, Skaperdas, Grossman, and Fearon. Becker developed a rational actor model of crime. Thinking on the “secu-
rity dilemma“—that arming for defense can also be used to attack, leading to violence—can be traced to Schelling, Posen, Snyder and
Jervis, and de Figueiredo and Weingast.

Greed or grievance

These contending theories have led to debates over the relative importance of normative and economic motives for violence, which
has recently led to debates on whether economic incentives or broader social and political motives drive societies to violence. This
question was formulated as “Greed and Grievance” by Collier and Hoeffler, who suggested that primary commodities, diasporas, low
earnings, human capital, and dispersed populations were positively correlated to the outbreak of civil conflict, suggesting support for
the “greed” hypothesis. Further exploration, review and critique of these issues can be found in Nathan and Sambanis, as well as
Satyanath, Miguel, and Sergenti and Blattman and Miguel.?

Horizontal inequality and identity

Significant contributions to this debate include recent theories of polarization and horizontal inequality and analysis of violence based
solely on identity, such as nationalism and ethnicity. Theories of horizontal inequality as developed by Stewart, and polarization pro-
posed by Esteban and Ray argue that inequality alone does not predict civil war—violence may be driven by relationships between
inequality and identity that contribute to the onset of civil violence.”” In addition, national or ethnic identity may lead to a violent
response to oppression or marginalization and need not include any equity concerns, but may be motivated instead by a disposition
for self-government."

Ethnic divides and commitment problems

Bridging the arguments on grievance and rational choice motives for conflict, Fearon contends that ethnic polarization is most likely to
precipitate conflict when ethnic groups cannot make credible commitments to abstain from violence. This is consistent with the phi-
losophy in this Report: both political and economic dynamics are often at play, and neither greed nor grievance alone is sufficient to
explain the incidence of violence.

Avenues for peaceful contests

The question remains: why do some societies avoid violence when others do not? To answer this question, we build on the hypotheses
put forward by North, Wallis, and Weingast, who focus on impersonal institutions with open access to political and economic opportu-
nities, creating avenues for peaceful and credible contestation.? Besley and Persson contend that investments in legal systems and
state capacity can reduce the incidence of violence. Keefer argues that violence occurs when societies cannot collectively punish
leaders who engage in predatory behavior or collectively build a capable counterinsurgency force, suggesting that institutionalized
political parties serve as a bulwark against conflict by resolving these problems of collective action and credibility. Recent empirical
guantitative evidence supports these hypotheses—Goldstone and others find that the quality of political institutions is an order of
magnitude more important than other factors in determining risks of political crises and civil wars, while Briickner and Ciccone suggest
that institutions are necessary to accommodate shocks in prices to avoid violence. More work is needed to confirm these findings thus
to better understand the channels through which institutions contribute to resilience to violence.

(box continues on next page)
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Box 2.1 Economic and political theories of violence and this Report (continued)

Institutions matter in preventing violence

This chapter draws on existing research on the risk factors of violence across the political science, social science, and economic

disciplines and extends understanding of violent conflict in two ways:

« It presents the risk factors associated with violence, organized into security, economic, and political factors. This adds to existing
work on drivers of conflict, with an emphasis on the role of external stresses—those outside a country’s control. Examples are
international organized crime and trafficking, infiltration of foreign fighters, and economic shocks.

« It then presents empirical findings that support arguments by theorists (such as North, Wallis, and Weingast) that institutions mat-
ter for violence prevention. It concludes by hypothesizing why and how the failure to develop legitimate, capable, and accountable

institutions causes repeated cycles of violence.

Sources: Gurr 1970; Hobbes 1651; Hirshleifer 1995; Skaperdas 1996; Grossman 1991; Fearon 1995, 2004; Schelling 1960; Posen 1993; Snyder and Jervis 1999;
de Figueiredo and Weingast 1999; Collier and Hoeffler 2004; Nathan 2005; Sambanis 2004; Satyanath, Miguel, and Sergenti 2004; Blattman and Miguel
2010; Esteban and Ray 2008; Stewart 2005, 2010; Keefer 2008, forthcoming; North, Wallis, and Weingast 2009; Besley and Persson 2009, 2010; Huntington

1968; Goldstone and others 2010; Becker 1968; Briickner and Ciccone 2010.
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The stress posed by transnational organized crime and drug trafficking

neighboring countries (for example, Hutu
rebels crossing into Rwanda from the Demo-
cratic Republic of Congo)." It can also come
from the activities of drug traffickers (much
of Central America today) or transnational

terrorists (such as “Al-Qaeda in the Maghreb”
activity in northern Mali)." Some coun-
tries—Afghanistan and Somalia—have had
the misfortune of experiencing all these
forms of external security stress, in addition



to internal stresses.'” Areas with cross-border
ethnic links and low civilian government
presence have long been subject to insecu-
rity—and remain so today (box 2.3).

out of violence in neighboring countries. As

Box 2.3 Spillover of conflicts in Central Africa

The countries of Central Africa have been engaged for decades
in a variety of conflicts that often spill across borders. The
maps here show the locations of major conflict events involv-
ing rebel groups that operate across borders for two periods:
1997 to 2000 and 2006 to 2009. Each colored circle indicates a
geospatial information system-coded conflict event involving
groups originating from a given country, identified in the leg-
end (usually a battle, though establishing a headquarters and
recruitment campaigns are also included). Many conflict events
involve groups active across borders.

Highlighting the spillover of conflict across borders in
Burundi, the Democratic Republic of Congo, Rwanda, Sudan,

Vulnerability to violence

and Uganda, and increasingly in the later period, in the Central
African Republic and Chad, these maps show how violent
groups can disperse and commingle in areas of weak gover-
nance. These groups make common cause when it suits them
to do so and shift their bases of operations to conform to local
political opportunities. Much of their raison d’étre has become
profit, plunder, or simple subsistence, with political goals at
times stronger, at times weaker. Such groups as the Lord’s
Resistance Army no longer have a strong domestic base,

so they continue moving opportunistically among areas of
instability.

MAP A Cross-border political violence spreads across Central Africa

Violence is not easily contained. The colored circles represent conflict events by those militant and rebel groups that are active
across borders. Recent violence has spilled across many borders in Central Africa, most notably those of the Central African

Republic, Chad, the Democratic Republic of Congo, and Sudan.

a. January 1997-March 2000

b. October 2006-December 2009
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External security threats can also develop

described in chapter 1, the “neighborhood ef-
fect” can both increase the risk of civil war in
countries with neighbors at war and have det-
rimental development effects over borders.'®
The movement of persons trained in violence,
the displacement of persons who may cross

n
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borders and become refugees, the disruption
of trade, the expansion of criminal networks
through globalization or trafficking, and the
safe haven that rebels often seek by crossing
borders suggest that violence cannot be easily
contained, especially when institutions in
neighboring countries are weak (box 2.4)."”

These spillovers effects can also derive
from interstate conflicts in a region. The in-
vasion of Kuwait in 1990, the occupation of
Iraq in 2003, and the military operations in
the West Bank and Gaza are, in historical
terms, less common than invasion and occu-
pation were earlier in the 20th century—but
had profound effects on neighbors.

External movements that have common
cause with local groups and internal poltical
movements can act as stresses. While motives
for individuals to join ideology-based groups
may be linked to beliefs in larger causes, the
ability of these groups to garner local sup-
port depends on relating these larger narra-
tives to local claims of injustice. A more ma-
terial ethos prevails in the business alliances
between local gangs and transnational drug
cartels in Latin America.

Box 2.4 External stresses: The deportation of the maras

One notable external stress for Central America was the U.S. deportation of
maras in the 1990s. One of the main gangs (maras) to be deported, La Mara Sal-
vatrucha, was established in Los Angeles in the late 1970s and early 1980s by
mainly Salvadoran and Guatemalan refugees and immigrants to the United
States. In 1996, the U.S. Congress passed the Illegal Immigration Reform and
Immigrant Responsibility Act, whereby non-U.S. citizens sentenced to one year
or more in prison were to be repatriated to their countries of origin. Between
1998 and 2005, the United States deported nearly 46,000 convicted felons to
Central America, in addition to another 160,000 illegal immigrants.

El Salvador, Guatemala, and Honduras received more than 90 percent of the
deportees, many of them members of the maras who had arrived in the United
States as children. On being sent back to countries they barely knew, they repro-
duced the structures and behaviors that had given them support and security in
the United States, founding gangs that quickly attracted local youth.

This deportation did not affect all countries in Central America equally.
Nicaragua, for example, has a comparatively low deportation rate from the
United States—with fewer than 3 percent of all Central American deportees.
The difference in settlement and deportation may be one factor explaining why
gangs in El Salvador, Guatemala, and Honduras are more violent than those in
Nicaragua.

Sources: Rodgers, Muggah, and Stevenson 2009; WDR regional consultation in Mexico
City with government officials, academics, and development practitioners from Latin
America.

Economic stresses

Low incomes reduce the opportunity cost of
engaging in violence. From an economic per-
spective, it is important to understand the
cost-benefit calculus for decisions by those
who become involved in violence, as the lit-
erature on criminal motives has traditionally
highlighted.” Much recent research on civil
war has focused on economic motives, with
rebellion perceived to offer economic rents to
rebel leaders and a viable living to followers
who have no other source of livelihood. Cap-
turing this perspective, the leader of the Su-
dan People’s Liberation Movement, John Ga-
rang, said, “Under these circumstances the
marginal cost of rebellion in the South be-
came very small, zero, or negative; that is, in
the South it pays to rebel.”"* In a low-income
environment the opportunity costs of engag-
ing in violence may be small.

Slow-developing low-income economies
largely dependent on natural resources are 10
times more likely than others to experience
civil war.?® Reviewing these results for this
Report, Fearon again finds a strong relation-
ship between income and the risk of civil
conflict.?! Of course, low per capita income is
also highly correlated with low institutional
capabilities, as evidenced by the Worldwide
Governance Indicators and International
Country Risk Guide indicators.”> More re-
cent work by Keefer and by Fearon for this
Report indicates that the income links with
violence may be the joint product of other
underlying factors.” Thus, countries have
political and institutional characteristics that
determine both their capability to address
violence and the level of governance neces-
sary for economic growth.

High unemployment, particularly youth
unemployment, appears to increase the risk
of violence. The World Development Report
2007: Development and the Next Generation
points to how young people’s initial failures in
finding a job can lead to persistent joblessness,
aloss of interest in further schooling, delayed
family formation, mental distress, and “nega-
tive manifestations of citizenship.”** Findings
from the Voices of the Poor Project affirm



this: presence of unemployed and frustrated
young men in post-conflict situations is often
linked to higher levels of violence, substance
abuse, and gang activities.” In surveys for this
Report in areas affected by violence, unem-
ployment and idleness was cited as the most
important factor motivating young people
to join rebel movements. The issue was also
raised as important in every WDR consulta-
tion: Liberia’s President Ellen Johnson Sirleaf
summarizes, “[Without] jobs for our very
young population, we run the risk of having
their vulnerabilities exposed and the risk of
them once again being recruited into con-
flict, undermining all the progress we have
made”* But econometric work has consis-
tently failed to find any correlation between
unemployment and violence, perhaps be-
cause data are poor or because the link is in-
direct rather than direct (box 2.5).”
Exploitative employment is also a risk
factor in violence. The relationship between
unemployment and violence often involves
social identity and exclusion. Several qualita-
tive studies on Latin America and African
gangs and rebel movement recruitment point
to links between employment, respect, and
identity (box 2.5). This mirrors a larger liter-
ature on unemployment and domestic vio-
lence, showing how power relations and per-
ceptions of “dignity” can be more important
than simple pecuniary motives as drivers of
violence.”® This is consistent with employ-
ment being more than a purely financial
transaction. It is also a social interaction car-
rying aspects of personal status and expecta-
tions of how one should be treated.”” In other
words, the nature of work relationships on
offer matters a great deal. As with the causes
of rebel movements, unemployment and a
sense of low status also emerge as risk factors
for recruitment into gangs (box 2.6).
Research has found a strong relationship
between income inequality and criminal vio-
lence, measured by homicide rates.”” Many
scholars have investigated whether income
inequality and civil war are related and found
no statistically significant relationship.”
However, there is evidence that horizontal in-
equalities (between regional, ethnic, or reli-
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Box 2.5 Does unemployment cause violence? Arguments
for and against

The proposition that unemployment can lead to involvement in violence is often
traced to Becker, who applied an “economic calculus” to criminology, with the
aim of improving policies toward crime. In such an opportunity-cost argument,
scholars like Cincotta, Engelman, and Anastasion and Grossman consider unem-
ployment a cause of violence and conflict. Urdal argues that the risk of violent
conflict can be correlated with a high population proportion of young adults
and poor economic performance.

More recently, simplistic cost-benefit approaches have been questioned by
Berman and others on the motives of groups claiming ideological inspiration:

Most aid spending by governments seeking to rebuild social and political
order is based on an opportunity-cost theory of distracting potential
recruits. The logic is that gainfully employed young men are less likely to
participate in political violence, implying a positive correlation between
unemployment and violence in places with active insurgencies. We test
that prediction on insurgencies in Iraq and the Philippines, using survey
data on unemployment and two newly available measures of insurgency:
attacks against government and allied forces and violence that kills civil-
ians. Contrary to the opportunity-cost theory, we find a robust negative
correlation between unemployment and attacks against government and
allied forces and no significant relationship between unemployment and
the rate of insurgent attacks that kill civilians.*?

Other research suggests that unemployment and violence may be related
through respect, social justice, and social identity dynamics rather than pure
cost-benefit motives. Contemporary case studies emphasize how employment,
identity, and perceptions of social justice are intertwined. Padilla’s work on
Puerto Rican drug gangs in Chicago stresses the insecure and demeaning nature
of legal work opportunities compared with gang membership—which offered
not only income but social respect and a sense of belonging. Similar motives are
echoed by those joining gangs in Guatemala, who “did so because they were
searching for the support, trust, and cohesion—social capital—that they main-
tained their families did not provide, as well as because of the lack of opportuni-
ties in the local context.”*

Evidence on recruitment into the FARC (Revolutionary Armed Forces of
Colombia) suggests that many recruits, employed before joining, were moti-
vated by status and the excitement of the rebel life in comparison with the
drudgery of agricultural wage labor. Gutierréz Sanin quotes a rancher kidnapped
by the FARC: “The guerrilleros say: we, work with a machete? Never! Then they
say: Peasants speak with us because of this. And they kiss their weapon! And
they say that women love arms [sic]: the police, the army, the guerrilla.” Ethno-
graphic work on militias in rural Sierra Leone and insurgents in El Salvador®*
suggests that oppressive work relations can be a key motive for rebellion.

Another understudied element of these dynamics is the time necessary for
such interventions to be effective. A WDR study in southern China tests how
long it takes migrant workers to develop social networks, finding that broad
social networks are developed only after five years of secure employment.

Further research is needed to test the links between unemployment, idle-
ness, the temporal effects of unemployment, the differing forms of employment,
and recruitment into violence.

Sources: Urdal 2004; Berman and others 2009; Padilla 1992; Moser 2009; Gutiérrez
Sanin 2008; Becker 1968; Cincotta, Engelman, and Anastasion 2003; Grossman 1991;
Wood 2003; Richards 1996; Chauveau and Richards 2008; Cramer 2010; Huang 2010.
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Box 2.6 Do similar economic factors create risks for political conflict and extreme levels of
violent organized crime?

The most reliable indicator to compare violence across countries is the homicide rate, which has risen markedly in Latin American and
Caribbean countries since the early 1990s—from 12.6 homicides per 100,000 inhabitants to almost 20 homicides in recent years.
Analysis of global data confirms earlier work by Loayza, Fajnzylber, and Lederman on homicide rates in Latin America, revealing

that:

- Institutional capacity and accountability is associated with lower risks of civil war and homicide rates.

- Higher country GDP, like civil wars, is associated with lower homicide rates, even comparing periods within countries.

- Democratic collapses, as with civil wars, are associated with increasing homicides.

« Oil production, associated with civil war risk, does not predict higher homicide rates.

- Countries with higher income inequality tend to have more homicides, a pattern that holds when comparing countries in the same
region. These findings are the principal factor that distinguishes criminal violence from civil wars, which are not found to be corre-
lated with income inequality, but exhibit some relation to horizontal inequalities across ethnicity or other identity groups.

In qualitative studies, unemployment and idleness also feature as risk factors that spur recruitment into both rebel movements
and gangs. Surveys showed remarkably similar perceptions about motives for participation in gangs and in rebel movements (see
figure). In both cases, unemployment and idleness were cited as the primary reasons for young people to join gangs or rebel move-
ments, reinforcing the links between social inequality and violence.

Rebel movements and gangs attract people with similar motives

Surveys found that the main motivations young people cited for becoming rebels or gang members are very similar—
unemployment, idleness, respect, and self-protection, all well ahead of revenge, injustice, or belief in the cause.
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Sources: Fearon 2010b; Bgas, Tiltnes, and Flate 2010; Neumayer 2003; Loayza, Fajnzylber, and Lederman 2002a, 2002b; Messner,
Raffalovich, and Shrock 2002; WDR team calculations.

Notes: Figure shows aggregates of the most common responses for the questions, “What is the main reason why young people join
rebel groups?” and “What is the main reason why young people join gangs?” for surveys conducted in Colombia; the Democratic
Republic of Congo; Cote d’lvoire; Gaza; Mali; Sierra Leone; and West Bank. Survey methodology described in Bgas, Tiltnes, and Flate
2010.

gious identity groups) lead to political vio-
lence (discussed further in the section on
political stresses below). The structure of the
inequality and the manifestation of violence
may be linked, but the results are hardly con-
clusive; more research on this is needed. It is

also possible that demographic shifts create
stresses on societies that are not prepared for
change—rapid urbanization, as earlier in
Latin America and today in Asia and Africa,
is associated with weakened social cohesion
and increased risks of violence.”



Countries with significant natural re-
source wealth may face armed attempts to
capture the benefits. Because control of the
state or specific areas is needed to benefit
from revenues from the sale of oil, timber,
or minerals, countries with significant natu-
ral wealth are particularly vulnerable to
conflict.” This is demonstrated by the pro-
longed struggles between rival militias in the
Democratic Republic of Congo, from the
civil war period of the 1990s* to present-day
rebel “taxation” of artisanal mining of col-
tan, tin, and gold deposits in the eastern part
of the country. Subnational contests over re-
sources are important in country cases, al-
though cross-country data are not available.
Once again, the key is the cost-benefit calcu-
lus associated with engaging in trafficking
and the violence that can accompany it. In
addition, leaders of countries with signifi-
cant natural resources may be reluctant to
invest in the institutions to mediate or sup-
press violence, since these same institutions
can challenge their regime and reduce their
share of the rents.”® For example, a strong
military in a country with weak civilian
oversight is associated with the capture of
natural resource rents by military leaders.”

Economic shocks can also arise from fac-
tors beyond the control of the state—and
food and energy price shocks can increase
the risk of conflict. Work on rainfall shocks
in Sub-Saharan Africa concludes that civil
conflict is more likely to occur following
years of poor rainfall. Using rainfall variation
as a proxy for income shocks in 41 African
countries between 1981 and 1999, Satyanath,
Miguel, and Sergenti found that a 5 percent
decline in economic growth increased the
likelihood of conflict by half in the following
year.*” A majority of fragile states are food
importers—and average household expendi-
ture on food is higher in fragile developing
countries (57.5 percent) than in other devel-
oping countries (49.4 percent).* Sharp food
price increases, in particular, have a long as-
sociation with urban instability. But there is
less risk of violence where institutions pro-
tect exporters and consumers against these
economic shocks.*

Vulnerability to violence

Economic factors are important—but do
not tell the full story. Many developing coun-
tries face multiple economic challenges, with
low or stagnant growth, high exposure to
global commodity price trends, and rapid
population growth. Potent as these factors
are, explanations for conflict based purely on
economic motives are inadequate—to avoid
violence, societies must do more than just
create growth. The attention in recent years
to quantitative correlations between eco-
nomic factors and conflict has led some to
argue that economics is all that counts. Not
only is this facile—it misrepresents the state
of the research. It is much more difficult to
test the importance of identity, ideology, in-
justice, and political motivations using statis-
tical methods, but current research suggests
that these are very important in explaining
violence and conflict.*

Justice

Humans value justice and fairness, the most
obvious example being political inclusion of
all citizens. When fairness is absent, injustice
and exclusion can act as stresses. Justice and
fairness are difficult concepts to measure,
though psychological experiments show that
they can have value beyond pure material
self-interest (see box 2.7).

One aspect of injustice and unfairness is
pure political exclusion of particular groups
based on race, ethnicity, religion, or geo-
graphical location and origin. Political exclu-
sion was clearly an important motive for
armed resistance in the anti-colonial wars
and the anti-apartheid struggle. Today, few
areas of the world have systems of political
representation so obviously inequitable. But
recent research by Cederman, Wimmer, and
Min and Goldstone and others suggests that
countries with high political exclusion or
ethnic exclusion are more likely to experience
violent upheaval.*

Economic and social inequality and per-
ceived injustice matter. Security and eco-
nomic stresses may be amplified by the way
people perceive their identity—and their
treatment by others may be based on that
identity. Data are incomplete on horizontal
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Box 2.7 People expect fairness and punish inequity

Using the Ultimatum Game, a two-player experimental psychology game con-
ducted under laboratory conditions, economists have demonstrated that many
people from a wide variety of cultures are willing to punish others at a cost to
themselves in order to sanction unfair behavior. In this game, one bargainer
makes a proposal on how to divide a sum of money with another bargainer—
who has the opportunity to accept or reject the proposed division.

The first bargainer is called the proposer, the second the responder. If the
responder accepts the proposed division, each bargainer earns the amount pro-
posed; but if the responder rejects it, each bargainer earns nothing. If the only
consideration is material interest, responders could be expected to accept quite
a low percentage of the “pie” since this will still result in a net gain to them.

The Ultimatum Game has been run hundreds of times in diverse cultures
around the world and the results have been surprisingly consistent, which sug-
gests widespread consensus on interpretations of fairness and equity. From
semisedentary Dolgan/Nganasan hunters, to wage laborers of Siberia, to seden-
tary Sanquianga fishermen of the Colombian Pacific coast, to Hadzan nomads in
Tanzania—and from sedentary laborers in rural Missouri to urban wage workers
in Accra—the offer from the proposer consistently averages 26 to 48 percent,
while the responder is willing to punish if the offer is less than 12 to 17 percent.*

The responders would rather have both players get nothing than accept a
small share while the proposer gets a much larger one. The results suggest that
many individuals react strongly to what they perceive to be unjust—and are
willing to forgo material benefit to punish behavior they perceive as unfair.

Sources: Hoff 2010; Henrich and others 2010.

inequalities (for example, inequalities be-
tween identity groups based on religion,
caste, ethnicity, or region).” But analysis
across 55 countries for 1986-2003 reveals a
significant rise in the probability of conflict
in countries with severe horizontal inequali-
ties, both economic and social.*” Cote d’Ivoire

illustrates the connection, where decades of
socioeconomic inequalities persisted between
north and south. After President Houphouét-
Boigny’s death in December 1993, a conflu-
ence of economic and political factors even-
tually led to civil war.*® The rebels’ Charte du
Nord clearly expressed the economic griev-
ances of northerners as well as their resent-
ment over insufficient state recognition of
the Muslim religion. To portray identity as
driven by economic considerations alone is
to ignore the consistency with which the
qualitative literature identifies such features
as humiliation, pride, and desire for affilia-
tion as motivators for action.*

State oppression and human rights abuses
often accompany authoritarian approaches
to prevent violence fueled by injustice. Are
such tactics sustainable? Surprisingly little
quantitative research has been done on the
links between human rights abuses and po-
litical violence. A review of evidence suggests
a strong correlation between past human
rights abuses and current risks of conflict
(box 2.8). Additional quantitative work is
needed to determine the direction of causal-
ity and control for possibly omitted variables,
while further qualitative work would be
needed to understand the links between
abuses and risks of violence. It is not clear
whether human rights abuses affect the mo-
tives of those who engage in armed opposi-

Box 2.8 Human rights abuses and future conflict risk

Are improvements in human rights correlated with lower risks of conflict? Countries with recent
human rights abuses are far more likely to experience conflict than countries with a strong his-
tory of respect for human rights. Each one-step deterioration on the Political Terror Scale—
which measures arbitrary detention for nonviolent political activity, torture, disappearances, and
extrajudicial killings—resulted in a more than twofold increase in the risk of civil war in the sub-

sequent year.

Holding large numbers of political prisoners makes a renewal of civil war twice as likely,
while significant numbers of extrajudicial killings make it three times more likely.*® This is best
summed up by Walter: “A reasonable interpretation of these results is that greater repression
and abuse by a government creates both grievances and signals that those governments are not
dependable negotiating partners; suggesting that less coercive and more accountable
approaches significantly decrease the risk of civil conflict.”’

Sources: Fearon 2010a; Walter 2010.



tion, whether there is a wider effect in spur-
ring indirect popular support for armed
opposition movements, or whether oppres-
sive state tactics can under certain circum-
stances cause disaffection among groups
within the military or political and economic
circles of power. Whatever the specific mech-
anisms at work, the results suggest that im-
provements in human rights often accom-
pany a reduced risk of violence.”

The combination of political and socio-
economic exclusion, especially when per-
ceived to be government policy, can be used
to support narratives of social injustice. In
Cote d’Ivoire an explosive mixture of socio-
economic and political inequalities appears
to have contributed to the outbreak of civil
war.” In Sri Lanka, some historians have ar-
gued that political and social exclusion of the
Tamil minority through the 1956 Official
Languages Act (which declared Sinhalese the
only official language of Sri Lanka) and the
1972 constitution (which gave Buddhism
“foremost status” in the country) contributed
to early Tamil demands for greater autonomy
and to later support for Tamil militancy.™
Perceived injustice in access to political power
and economic opportunities between Pro-
testants and Catholics played a role in the
Northern Ireland secessionist conflict.”> Ac-
tual or perceived exclusion can be a powerful
motivator of violence, creating pools of hos-
tility for rebel leaders to draw on.*® For ex-
treme levels of violent crime, inequality be-
tween classes—which may also carry aspects
of exclusion and perceived injustice—ap-
pears to matter more that inequality between
ethnic, geographical, or religious groups.*’

Injustice and inequity are often cited as
motivations for terrorism. Invasion, occupa-
tion, political repression, and the curtailment
of human rights and civil liberties form much
of the rationale that terrorist organizations
give for their attacks. Much of the empirical
literature validates the relevance of these
factors.”® Some scholars posit a relationship
between poverty and terrorism,” but many
others find no direct evidence that poverty
(or a lack of education) leads to terrorism.*

FIGURE 2.1
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What drives people to join ideological militant
movements?

Respondents in Mali and the West Bank cited revenge, injustice, and belief
in a cause as reasons for participating in ideologically based militant move-
ments. These results contrast with the results for gang and rebel group par-
ticipation (box 2.5), which showed unemployment and idleness as leading

reasons for participation.
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West Bank

Notes: Figure shows percentage of responses for the question, “What drives

people to join ideological movements?” for surveys conducted in Mali and West

Bank. Survey methodology described in Baas, Tiltnes, and Flatg 2010.

On the contrary, some research finds that per-
petrators of terrorist attacks are more likely to
be well-off, with advanced education.®!

While the motives for individuals to join
ideology-based groups may be linked to be-
liefs in larger causes, the ability of these
groups to garner local support also depends
on relating these larger narratives to local
claims of injustice.® The Taliban gained sup-
port in Pakistan’s Swat valley in part by build-
ing on a variety of local grievances, including
weaknesses in local law enforcement and jus-
tice institutions.”® Leaders of militant ideo-
logical groups often espouse narratives of in-
justice or exclusion, and this appears to have
popular resonance. Mali and the West Bank
cited “belief in the cause and injustice” as far
more important for recruitment into militant
religious groups than for recruitment into
gangs or rebel movements (figure 2.1).
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Thus, stresses related to security, eco-
nomics, and politics can increase the risk of
violence, and they tend to combine and pre-
cipitate actual violence. But the actual combi-
nations of stresses and the pathways to vio-
lent conflict are highly specific to country
circumstances. As discussed earlier, recent re-
search, while in its infancy, points to the im-
portance of institutions in mediating disputes
and reducing violence. Where societies fail to
reform institutions and insulate themselves
from stresses associated with violence, they
risk repeated cycles of violence.

The vicious cycle of weak
institutional legitimacy and
violence

Much good work has been done on concep-
tualizing the relationship between institu-
tions and violence, both historically (North,
Wallis, and Weingast and many others); in
contemporary analysis of the coercive capac-
ities of the state (Fearon and Laitin); and in
relation to processes of democratization
(Goldstone and others).** The policy world
has also focused on the relationship between
state-building and peacebuilding, including
work by the Organisation for Economic Co-
operation and Development (OECD) In-
ternational Network on Conflict and Fragil-
ity, as well as other bilateral, regional, and
multilateral institutions. New research for
this Report from Fearon, Walter, and Hoef-
fler, von Billerbeck, and Ijaz explores how the
characteristics of state-society institutions
and governance outcomes are associated with
risk of violence (box 2.9).% Meanwhile, re-
cent research supports the finding that states
with weak institutions run the greatest risk of
the onset and recurrence of civil war, and
of extreme levels of criminal violence.® These
studies should be further expanded and
tested, but, taken together, they provide com-
pelling early evidence that institutions are
indeed critical for avoiding violence.

The capacity and accountability of insti-
tutions both matter. The accountability of
institutions—expressed, for example, in the

results described above on human rights,
corruption, and the presence of a written
constitution—appear to matter as much as
their capacity. Both capacity and account-
ability are applicable to security, political,
and economic systems: political scientists
typically use the term “accountability” to re-
fer to processes or political representation,
for example, while economists more often
use the term to refer to responsible use of
public funds and responsiveness to citizen
needs and complaints. For this Report, “le-
gitimacy” refers to the responsiveness of in-
stitutions and is used as shorthand for capac-
ity, inclusion, and accountability. Several
sources of legitimacy have been identified in
the state-building literature.”” The most im-
portant are as follows:

s Political legitimacy (accountability) and
inclusion, or the use of credible political
processes to make decisions that reflect
shared values and preferences, provide the
voice for all citizens equally and account
for these decisions. This includes providing
information to citizens and mechanisms
for legal recourse to resolve disputes and
complaints, including complaints against
the state. This can also be considered to in-
clude international legitimacy: the state’s
exercise of responsible sovereignty as laid
out under international law.

* Performance legitimacy (capacity),
earned by the effective discharge by the
state of its agreed duties, particularly the
provision of security, economic oversight
and services, and justice.

Recent events demonstrate how different
aspects of institutional legitimacy can relate
to conflict and violence. The Middle East and
North African countries generally possess rel-
atively strong institutional capacity, but their
systems have historically scored low on indi-
cators of accountability. In some countries,
such as Libya, institutions have remained more
personalized than in neighboring states such
as Egypt and Tunisia, and perceived tensions
between regional, ethnic, or tribal groups are
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gox 2.9 Quantitative research on institutions and violence risk

For this Report, Fearon and Walter tested whether the rule of law, government effectiveness,
low corruption, and strong protection of human rights, as measured by the Worldwide Gover-
nance Indicators (WGI), correlate with a lower risk of onset and recurrence of civil conflict. This
test involved a more detailed statistical examination of these governance indicators than
undertaken before.

Because countries with high incomes generally have stronger governance indicators, it has
been difficult for previous researchers to distinguish the effect of institutional weakness from
the effect of low income. Fearon approached this problem by controlling the sample for
national incomes, and then identifying “surprisingly good” governance—when a country has
higher governance ratings than other countries at the same per capita income. The attempt to
identify the impact of governance on the risk of violence then comes from seeing whether sur-
prisingly good or bad governance in one period is associated with the onset or recurrence of
conflict later.

Fearon finds that a country with “surprisingly good” governance indicators has a 30-45 per-
cent lower risk of civil war in the next 5-10 years than its peers with more modestly rated gov-
ernance. Once institutions are added to the analysis, they become a more important factor
than income as a correlate of civil war. Similarly, he finds that institutions are highly related to
the risk of extreme levels of criminal violence, proxied by homicides, with countries that had
measures of better governance in 1996-98 experiencing lower homicide rates in 2000-05,
even when controlling for income.

Walter finds a similar governance impact on the risk of recurring civil war. A formal constitu-
tion—a simple measure of the rule of law and the expression of societal values through formal
institutions—reduces the odds of renewed conflict by 64 percent. Measures of accountability
are as important as measures of capacity in this calculation: as described earlier, past human
rights abuses have a particularly strong impact on the risk of future conflict, and measures of
rule of law and corruption are as important as, or more important than, those of bureaucratic

efficiency.

Sources: Fearon 2010a, 2010b; Walter 2010.

higher. This may help explain why initial de-
mands for change in Egypt and Tunisia were
managed largely peacefully, whereas protests
in Libya escalated into civil conflict.

Fragile institutions and poor governance
help explain why similar external shocks can
produce violence in one country but not in
another. Consider external economic stress
and the long association of sharp food price
increases with urban instability. In mapping
food protests during the 2006-08 period of
price spikes against government effectiveness
data, the occurrence of violence was much
higher in developing countries with less ca-
pable governance (figure 2.2).

The essential links between institutional
weakness, governance, and violence are cap-
tured in the concept of “fragility” (box 2.10).
Weak capacity, accountability, and legiti-
macy of institutions are the basis of many

definitions of state fragility. The World Bank,
for example, uses indicators of institutional
strength to identify fragile situations. And
the last decade has seen a sharper interna-
tional focus on the developmental and secu-
rity implications of “fragile situations,” and
a focus on the links between state-building
and peacebuilding.®

Why does the lack of legitimate
institutions open the risk of
recurring violence?

All societies face stresses, but only some suc-
cumb to repeated violence. Unemployment,
income shocks, rising inequalities between
social groups, external security threats, and
international organized crime—all of these
have plausible causal relationships with vio-
lence. The analytical problem in identifying
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FIGURE 2.2 Food price protests and associated violence are

concentrated in fragile states

Developing countries with low government effectiveness experienced more
food price protests during the food crisis (2007-08) than countries with high
government effectiveness. More than half of those protests turned violent.
In states in the bottom half of the governance spectrum, the incidence of
violent protests was three times higher than in the top half.

Number of countries

0-25th 25-50th 50-75th  75-100th

Increasing government effectiveness
(percentile ranking)

s Violent W Nonviolent
Sources: Compiled by Schneider, Buehn, and Montenegro 2010; food protest data

are from news reports; government effectiveness data are from Kaufmann, Kraay,
and Mastruzzi 2010a.

Notes: Food protests are defined as strikes, protests, or riots on food- or agriculture-
related issues in 2007 and 2008. A violent food protest is defined as one that
involves the use of physical force, results in casualties, or both.

the causes of violence is that many countries
face these stresses, but not all of them actu-
ally experience outright violence, while oth-
ers contain it to small geographical areas or
short periods of time. As described earlier,
a common, underexplored condition across
countries facing violence, particularly re-
peated violence, is their weak institutions and
governance.

The causal relationship between weak in-
stitutional legitimacy and violence may be
compared to the relationship between the
human body’s immune system and disease.
Weak institutions make a country vulnerable
to violence, just as a weak immune system
makes a body vulnerable to disease. To re-
store a body to health means not only treat-
ing the disease but also restoring the body’s
ability to fight off disease. Similarly with
weak institutional legitimacy and gover-
nance. The cause of each outbreak of violence

may vary, but the underlying reason for soci-
eties’ inability to resist stresses is that their
institutions are too weak to mediate them
peacefully. Durable solutions to violence,
therefore, require more than addressing each
individual stress—they require action to ad-
dress the underlying weaknesses in institu-
tional legitimacy.

Solutions that do not involve transform-
ing institutions may postpone rather than
solve problems. Throughout history, agree-
ments between powerful leaders have been
the most common strategy to prevent large-
scale violence—“T'll prevent my armed men
from attacking your territory if you prevent
yours from attacking mine, so that we can all
profit from trade or selling natural resources.”
As North, Wallis, and Weingast suggest, if
these arrangements create sufficient incen-
tives for powerful leaders and organizations,
they can contain violence.”

Such arrangements, however, lead to a po-
litical system that manipulates the economy,
so that economic rents are an essential com-
ponent of the stability. Unfortunately, such
arrangements are personal and rarely lead to
the development of impersonal institutions
that can act irrespective of whether a particu-
lar leader is still in power, or to wider gover-
nance improvements that protect citizens’
interests. These “elite pacts” can establish
limits on violence, but this type of agreement
is subject to constant renegotiation as cir-
cumstances change, and the threat of vio-
lence remains.

Does violence recur because, without im-
personal institutions, elite pacts have diffi-
culty in adapting to change? This Report’s
work on institutional correlations is new, and
more research is needed on why countries
with weak formal institutions experience re-
peated bouts of violence. One hypothesis is
that these systems have difficulty in adapting
to change—because agreements are personal
and need to be renegotiated when leaders die
or lose power, or when new internal and ex-
ternal pressures force a change in the division
of economic or political benefits. A further
consideration is that these systems may lead
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Box 2.10 Fragility, weak institutions, governance, and violence

To capture state fragility, the World Bank and other multilateral development banks have used
measures of institutional weakness, such as their Country Policy and Institutional Assessment
(CPIA) frameworks. The CPIA indicators attempt to measure, however imperfectly, the quality
and influence of key state and society institutions and the policies they implement. Low-
income countries with scores below a composite 3.2 in the CPIA are coded as fragile. Nothing
in the indicators themselves directly measures the levels of political or criminal violence. The
figure illustrates that countries lacking the institutional capacity and accountability to absorb
systemic stress are more likely to experience violence—and less able to extract themselves
from it or to contain its effects.

Of 17 countries that remained fragile between 1990 and 2008, 14 experienced major civil
war violence in the same period and 2 experienced minor civil wars, as shown in the figure.”®
In other words, nearly every country with prolonged periods of weak institutional capacity
experienced organized political violence. Of course, this violence is in turn likely to compro-
mise development and further erode institutional capacity (similarly to the “conflict trap”
identified by Collier and others (2003)). Even though the CPIA indicators do not include direct
measurement of political and security institutions and policies, there is a striking correlation
between “fragility” as defined in the CPIA scores, and the incidence of major episodes of orga-
nized violence. By measuring institutional fragility, the CPIA is in effect measuring the presence
or risk of organized violence.”

Source: Mata and Ziaja 20009.

Countries that remained fragile were very likely to experience civil war

Of 17 countries that were fragile five or more years
between 1977 and 1989 and remained fragile until 2009

1 remained fragile with no conflict ———>
2 remained fragile and experienced ——
minor civil war (battle deaths

exceeded 25 per annum)

14 remained fragile and experienced ——>
major civil war (battle deaths
exceeded 1,000 per annum)

Source: WDR team calculations.

Note: Throughout this report, major civil war includes conflicts with more than 1,000 battle deaths per
annum and minor civil war includes conflicts with more than 25 battle deaths per annum. A fragile
country has a CPIA of less than 3.2.

*Correlation statistically significant at p < 0.01.

to the buildup of grievances over time—pos-
sibly because corruption and coercion attract
external condemnation and domestic pro-
tests. These factors are surely becoming more
important as the global pace of change quick-

ens, the vulnerability to external shocks in-
creases, and the tolerance of corruption and
coercion diminishes.

Institutional economics offers a wide body
of theory and evidence on how institutions

87



88

WORLD DEVELOPMENT REPORT 2011

(formal and informal rules) facilitate and
constrain the behavior of economic and po-
litical actors (individuals, groups,and firms).”
In relation to violence, this Report offers three
key hypotheses for institutions to matter in
shaping the incentives for violence:

* Institutional capacity. Strong policing
and defense capacities give states the power
to overcome armed threats from rebel or
organized criminal groups. If an individ-
ual is contemplating political or criminal
violence, the knowledge that the country’s
security forces have weak intelligence and
coercive capacity will make that person
more likely to pursue violent options.
Conversely, if the country’s formal institu-
tions do not deliver local justice, educa-
tion, or employment, an individual has a
greater incentive to turn toward nonstate
groups that can deliver, even if the groups
are violent. Social and family cohesion can
also be a critical national capacity: if an
individual feels no sense of national pride,
or if the family and community place no
value on abiding by national laws, there is
less to constrain that person from taking
up arms against the state or engaging in
criminal activities. But increasing the ca-
pacity of the state is fraught with risks:
particularly when some leaders perceive
a threat to their own interests from well-
organized security forces and economic
institutions, and where citizens are frag-
mented and unorganized, unable to insist
that economic, justice, and security ser-
vices be provided equitably to all citizens.

* Inclusion. Government capacity alone is
not enough, however: many of the stresses
described in this chapter relate to the fail-
ure of institutions to make all ethnic, reli-
gious, or social groups feel equally served
by the actions of the state. If the geo-
graphic, ethnic, or religious community
an individual belongs to is excluded from
political or economic opportunities (for
example, from taking part in political de-
cision making, civil service appointments,
education, health care, social protection,

access to infrastructure, or business op-
portunities), that person will have less to
lose by resorting to rebellion or crime. Ac-
countable and inclusive political, social,
and economic institutions can mediate
contests between different classes or eth-
nic, religious, or regional groups peace-
fully—ensuring that each party feels
adequately represented in decision mak-
ing, that demands are heard, and that
rights are protected. But inclusion is less
likely for groups that are fragmented and
unorganized—indeed, their very frag-
mentation could explain the ease with
which the political system abuses them.

* Active abuse and institutional account-
ability. If a person or a family member is
tortured or arbitrarily imprisoned or
preyed upon by corrupt officials, that per-
son may have little to lose by risking in-
jury or further imprisonment by taking
up a life of crime or rebellion. Account-
able security forces and government agen-
cies avoid the human rights abuses and
corruption that can fuel grievances and
create incentives for violent opposition.

Societies that rely on elite pacts, coercion,
and patronage to control violence risk re-
peating a vicious cycle. Where agreements
among elites to end fighting do not result in
a transformation in state-society institutions
and better governance outcomes, they re-
main vulnerable to the same stresses that
precipitated fighting in the first place. In
these circumstances, any stresses that shift
the balance of power—such as the death of a
leader, external security threats, or economic
and demographic pressures—risk further
violence. At some point this violence will be
ended through another elite pact, but with-
out broader and deeper institutional trans-
formation, the cycle will repeat (figure 2.3).
The vicious cycle can become more difficult
to escape over time, as each successive bout
of violence further weakens institutions and
destroys social capital. In countries where
children have been brutalized as victims or
witnesses of violence, or, worse yet, as perpe-
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FIGURE 2.3 The vicious cycle of violence, elite pacts, weak institutions—and
vulnerability to repeated violence

Weak
institutions
not transforming

New
pact

New
stresses

Source: WDR team.

trators by being coerced to be child combat-  Historically, large-scale episodes of violence
ants, the lasting trauma and lost human and  have been a feature of all human societies.
social capital become an impediment to fu-  This cycle is doomed to repeat until societies
ture social progress.” find collective institutions to mediate and

The challenge for these societies is escap- ~ control violence. Escaping this vicious cycle
ing this vicious cycle of repeated violence.  is the focus of the rest of this Report.
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FEATURE 2 Nepal: Stresses, institutions, violence, and legitimacy

hapter 2 argued that organized violence is likely to occur
when internal and external stresses are not countered by
capable, legitimate institutions. Despite an evolution in the
nature of violence and the intensity and variety of stresses

TaBLE 1 Interlinked stresses in Nepal

faced, the weaknesses and exclusion in Nepal’s institutions
leave the country continually vulnerable to renewed risk of
conflict, as shown in table 1.

Stresses Internal External
Security e Mistrust of security forces e Cross-border criminality in the Tarai
e Culture of impunity region
e Legacy of violence and trauma e Refugees
e Lack of legitimate security presence and public
security crisis
Economic e Low incomes, joblessness e Floods and other natural disasters
e Electricity, food, and fuel shortages e  Price shocks
e Corruption and extortion e lllegal trade in natural resources
Political e Ethnic, gender, caste-based, regional exclusion e Regional or international

e Discrimination in access to opportunity and in

representation in institutions
e Human rights abuses

involvement in internal affairs

Sources: Thapa 2010; Sharma 2008; Jha 2010.

Political stresses and the continuation
of elite politics

Feudalism is a system of governance designed to restrict power
and wealth to a very small minority. Conflict in Nepal is rooted
in struggles to depart from the country’s feudal past and move
to a more inclusive and open society. Nepal is home to more
than 100 ethnic groups, speaking 92 languages, and a caste sys-
tem dictating group-based opportunity and achievement. The
groups most marginalized constitute the majority of Nepal’s
population—nearly 70 percent.”

Nepal’s recent history can be described as a protracted
struggle between the country’s elites and the groups, classes,
and ethnicities that believe they have been excluded from the
national patrimony and institutions. The modern era in Nepal
began in 1950, with the overthrow of the autocratic Rana re-
gime by a coalition of political parties supported by newly in-
dependent India. This action restored the authority of the Nep-
alese monarchy within a constitutional framework, and ushered
in a period of democratic politics. The distribution of power
between Parliament and the Palace remained contested, how-
ever, and in 1960, King Mahendra dismissed the parliament,
assumed full executive powers, and instituted the “party-less”
Panchayat system. Nepali nationalism was modeled after the

ruling elite—one religion (Hinduism), one language (Nepali),
and the authoritarian Panchayat system kept dissent in check.

This political settlement withstood pressures for democra-
tization until 1990. In that year, the first Jana Andolan (People’s
Movement), led by a coalition of leftist and democratic parties
and endorsed by the international community, forced King Bi-
rendra to reinstitute open national elections and to accept a
severe curtailment of royal power. A series of governments led
by the Congress Party and coalitions of leftist parties followed,
all committed to modernization, equitable economic growth,
and broader social justice. Yet the political parties that came to
power in the wake of this movement failed to sustain public
confidence—instead relying on a small group of political party
elites to draft the new constitution and retain the preeminence
of the Hindu religion and an army under the continued con-
trol of the king (see table 2).

As the high expectations for meaningful change turned
to disenchantment, the Communist Party of Nepal Maoist”
launched its People’s War in February 1996 to bring about the
country’s “social and economic transformation.” The Maoists
drew their supporters from marginalized groups in the coun-
tryside, long left out of Nepal’s political structures and lacking
socioeconomic opportunity. In 2006, the Maoist movement
joined with political parties to overthrow the king and create a



1aBLE 2 Officer-level entry into Nepal government
service by caste/ethnic group (percentages)

Caste/ethnicity 1984-85 1988-89 1992-93 1996-97
Bahun-Chhetri 69.3 69.9 80.5 83.1
Newar 18.6 18.8 10.7 9.4
Non-Newar Janajati® 3.0 1.6 2.5 1.7
Madhesi 85 9.0 53 5.5
Muslim 0.6 0.2 0.6 0.2
Dalit 0 0.5 0.4 0.1

Source: Thapa 2010.
a. Pre-Hindu conquest ethnic groupings.

“New Nepal” With the signing of the Comprehensive Peace
Agreement in November 2006, the Maoists and the political
parties committed themselves to a democratic transition and
the reform of Nepal’s traditional structures. Yet, in the years
since the signing, the elected Constituent Assembly made little
progress, and minority groups became increasingly frustrated
with the continuation of Kathmandu’s elite-driven politics.

In 2007, Madhesi groups across the southern Tarai belt of
Nepal began calling for regional autonomy through a federal
Nepal, a notion that has since then gained traction. But ques-
tions remain about the impact of ethnic federalism on national
unity, minority protection, and administrative functioning.

MAP A The shifting epicenter of political violence in Nepal

a. Violent events, 1996-99
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Security stresses and weaknesses in security
and justice institutions

The Maoist movement raised a new consciousness in Nepal.
But the movement’s tactics—coercion, intimidation, extor-
tion—Ileft Nepali society deeply bruised. Across the country-
side, Maoists set up parallel security and judicial structures,
such as people’s courts and the People’s Liberation Army. The
failure to address the crimes and human rights abuses by both
sides during Nepal’s 10-year civil war (1996-2006) has resulted
in citizen distrust of the police, armed police, and army by sig-
nificant groups in society, compounded by a lack of represen-
tation of marginalized groups in leadership positions in the
security forces. Nepal’s political establishment has also had to
manage its external relations very delicately, given its strategic
location. The multitude of actors, competing interests, and de-
mands, as well as the long, porous borders between Nepal and
its neighbors, add to the complexity.

Against this backdrop, insecurity in Nepal has evolved from
a Maoist insurgency to opportunistic violence and criminality.
This sense of lawlessness is most clearly manifest in the south-
ern Tarai region, where the government has identified more
than 100 violent groups and criminal gangs (the map shows
how the epicenter of violence shifted from the middle hills
during the Maoist insurgency to criminality in the southern
Tarai).

b. Violent events, 2006-07
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FEATURE 2 Nepal: Stresses, institutions, violence, and legitimacy (continued)

Economic hardship and exclusion

Nepal remains the poorest country in South Asia, with the
exception of Afghanistan. In the mid-1990s, after decades of
“development,” 42 percent of Nepal’s population still lived
below the internationally established absolute poverty line.
But this figure declined to 31 percent by 2003—04. The main
driver: remittances from young men working in the Gulf,
India, and Malaysia, which account for about a half of Ne-
pal’s strong recent GNI growth (5.3 percent in fiscal year
2008 and 4.7 percent in fiscal year 2009). Ironically, this in-
crease was spurred in part by flight from the violence of the
civil war.

More recently, political insecurity and extortion have
caused disinvestment in the Tarai and investor hesitancy else-

where. Kathmandu, with an influx of rural migrants and rising
energy demands, also has frequent rolling blackouts, disrupt-
ing economic activity. In 2008, the government had to declare
a nationwide power crisis, with blackouts lasting up to 16
hours a day.”

Continuing vulnerability to violence

Despite some progress in institutional development and
peacebuilding, Nepal remains vulnerable to different mani-
festations of violence and fragility. Table 1.1 in chapter 1
showed how multiple forms of violence co-exist in many
fragile states. Reproducing it for Nepal reveals the following
(table 3).

1aBLE 3 Nepal's multiple forms of violence, 1960-present

“Conventional” political

Localized or subnational
intergroup violence

violence (contests for state
power or for autonomy or
independence)

Localized criminal or
gang-related violence

Transnational crime
or trafficking with
accompanying violence

Local conflicts with
transnational ideological
connections

“Repressed” intergroup
conflicts over land, access to
political power

Clandestine opposition to the
Panchayat regime; reactive
imprisonment, denial of
human and political rights

Gang-based extortion,
theft, smuggling in

Tarai, major increase in
levels of violence after

Human trafficking
(prostitution) from the 1960s

Heroin transshipment from

Revolutionary left cross-
fertilization with "Maoists”
from the 1960s

Caste and ethnic exclusion
underpinning People’s War
(civil war) of 1996-2006

Jana Andolan 1 1990 2005

People’s War of 1996-2006
22332;'52 ggf LG Jana Andolan 112006
Party-related extortion,
intimidation post-2006
(activities of the Young
Communist League)

the 1960s

Illegal trade in timber, opium
cultivation post-2006

Source: Compiled by the WDR team.

Exiting the vicious cycle

Following the Comprehensive Peace Agreement, a broad-based
constitutional assembly was created, which has been trying to
create a new settlement that will divide political and economic
power more equitably between Nepal’s many ethnic and caste
groups. This process represents a major attempt to broaden the
nature of Nepal’s polity and move it beyond the high-caste

Sources: Thapa 2010; Sharma 2008; JTha 2010.

elite competition that has dominated the country’s history.
While there has been undeniable progress from a series of
more-or-less exclusive elite pacts toward a more permeable
and inclusive approach to statehood, curtailing today’s lawless-
ness and preventing further episodes of political violence re-
quires the creation of broader based coalitions, transformation
of national institutions, and a process that delivers improved
political, security, and economic outcomes to all citizens.
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The Communist Party of Nepal (Maoist) was renamed Unified Communist Party of Nepal (Maoist),
or UCPN (Maoist), following its merger in January 2009 with the Communist Party of Nepal-Unity
Centre (Masal).

Sharma 2008.
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his chapter sets out the Report’s framework for how countries
escape the vicious cycle of fragility and move toward a virtu-
ous cycle of confidence-building and institutional transfor-
mation, especially in the areas of citizen security, justice, and jobs.
The framework is presented as an expanding spiral because these
processes repeat over time as countries enter and exit multiple
transition moments. Even as one set of immediate priorities is
resolved, other risks emerge and require a repeated cycle of action
to bolster institutional resilience. This process takes at least a
generation. Societies undertaking this endeavor face a legacy of
pervasive and enduring mistrust, which makes collective action to
address challenges or provide public goods so difficult. Outsiders
cannot restore confidence and transform institutions for countries
because these processes are domestic and must be nationally led.
But to help countries restore peace and reduce regional and global
instability, international actors can provide external support and
incentives and help reduce external stresses.
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CHAPTER

From violence to resilience:
Restoring confidence and
transforming institutions

Why transforming institutions
is so difficult

hanges in power relations and

contests around them are a con-

stant feature of all societies. There

is nothing unusual about intense
social confrontation during the transforma-
tion of institutions, which normally involves
changes in the distribution of power and
wealth. Such contests do not end at some
point in a society’s development. U.S. gov-
ernment support for private banks and
greater state involvement in health care pro-
vision have stirred fierce controversy, as have
the recent transformations in public sector
functions caused by the impact of the finan-
cial crisis in Europe. In other words, change is
contested and painful in all circumstances.
But some societies can accomplish change in
the national interest, even when this involves
temporary losses for some groups. Other so-
cieties find this more difficult.

What makes institutional transformation
particularly difficult for states affected by vi-
olence? Many countries that recovered from
war in the mid-20th century, including most
of Europe and Japan, transformed their insti-
tutions quickly and smoothly. But they had a
long history of national institutional devel-
opment and high levels of physical and hu-
man capital—and they had faced an external

war, not internal violence. Today’s middle-
and low-income countries affected by in-
ternal violence face greater challenges—for
three key reasons. First, launching an initial
agreement on change is hard because elites
do not trust each other and few people trust
the state. Second, maintaining an agreement
is difficult because institutional change can
increase the risks of violence in the short
term, due to political backlash from groups
that lose power or economic benefits. Third,
countries do not exist in isolation: during
fragile periods of institutional transforma-
tion, they may face external security threats
or economic shocks that can overwhelm
progress. These challenges are difficult to
overcome when physical, institutional, and
human capital is relatively low.

The challenge of low trust and rising
expectations

Launching an initial transition in fragile sit-
uations is difficult because of low trust and
low capacity to deliver on promises.! Mis-
trust is much more pervasive in violence-
affected countries than in those with a long
history of a reasonably stable social compact
between state and citizen. This makes many
forms of cooperation difficult, including
measures to address the stresses triggering
violence in the first place. When there is
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Box 3.1 Unrealistic expectations in fragile states are hurdles to progress

The impact of a legacy of mistrust in violence-affected countries

A legacy of mistrust can mean that key actors do not respond as hoped to new political signals or new public programs. Consider
Afghanistan, where citizens need to calculate the risks of siding either with the Taliban or with the government and NATO (North
Atlantic Treaty Organization)—or with neither.

In making these decisions, individuals consider what they think others are likely to do. The thinking process might go like this: “The
consequences of my decision to provide the authorities with information on the Taliban depend on what others around me are going
to do. If my neighbors won't cooperate, the authorities are going to lose control, and I'd be crazy to help them. So, even though | do
not support the Taliban, I'm better off helping them.” The same could apply to providing information on drug traffickers.?

All institutional change requires the coordinated actions of many people. That is why small events that change the beliefs about
what others will do can evoke big changes in the choices each individual makes. A single, but widely publicized, government humilia-
tion in combat operations, for example, can translate into a major loss of popular support. A single, but widely publicized, incident of
corruption can evoke big changes in expectations and in political and economic behavior.

Expectations and trust in fragile states and in non-fragile states

Analysis of 280 country surveys in Latin America and Africa shows a significant difference in citizen trust in fragile and non-fragile
states. The results reveal that countries that are not fragile or affected by conflict have significantly higher levels of trust in the police,
the justice system, and the parliament. This is consistent with recent research that explores cross-country differences in trusting neigh-
bors and governments.

In simple terms, people’s expectations are often wrong about the future in fragile states. A simple cross-country regression using
data on expectations of economic improvements and actual economic growth suggests that, in non-fragile states, peoples’ expecta-
tions of the direction the economy will take in the next 12 months has a significant correlation with actual outcomes.? But in fragile
states, there is no such correlation: responses to the survey question, “will economic prospects improve in the next 12 months?” bear
no relationship to what subsequently happens in the economy. This is important, because all rational expectations theory in econom-
ics and political science—and the policy decisions linked to it—assume that people have a reasonably informed ability to make judg-
ments about the future.

The low trust in government institutions in fragile and conflict-affected countries poses a formidable constraint to leaders trying to
launch positive change. To further complicate the situation, operational experience and input from national policymakers highlight a
second, quite different version of the expectations problem, that is, the excessively high popular expectations that arise in moments of
political hope and transition. Governments repeatedly encounter this: signing a peace agreement or a donor pledge conference can
create a wave of enthusiasm and the expectation that rapid change will follow. When the bubble bursts, as it usually does, govern-
ments can experience a rapid loss of credibility.

If policy makers understand these dynamics, they can harness public enthusiasm for change to their advantage by crafting signals
in ways that conform to expectations (chapter 4). Where mistrust is high, they have to take actions that send very strong signals—sig-
nals that are self-evidently costly, such as integrating former rebels into the national army structure, as in Burundi, or guaranteeing
long-term employment to former adversaries, as in South Africa through the “sunset clause” offered to white civil servants. They also
have to find ways to make promises binding, often using third parties as guarantors.

Sources: Braithwaite and Levi 1998; Hoff and Stiglitz 2004a, 2004b, 2008; Schelling 1971, 1978; Axelrod 1984; Nunn 2008; Nunn and Wantchekon,
forthcoming.

Note: Differences in trust and expectations between fragile and non-fragile states reported here were statistically significant at the 5 percent
level. These differences were significant whether non-fragile was defined as CPIA (Country Policy and Institutional Assessment) greater than 3.2
or CPIA greater than 3.8.

no convincing track record of progress and
information is poor, individuals can easily
have expectations that are either too low
(they are unresponsive to positive signals of
change)—or too high (they hold unrealistic
expectations and are easily disappointed)
(see box 3.1).

Low institutional capacity to deliver fur-
ther reduces trust. Low-trust environments

require strong signals of real change. Yet the
capacity to deliver change is weak in most so-
cieties that score low on governance indica-
tors. A further reason for failure in reform is
the “premature load-bearing” of institutions:
too many demands and expectations are
placed on them in a short period. When they
do not deliver, there is a loss of confidence
and legitimacy (see box 3.2).
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The process of reform itself may carry
short-term security risks. Research suggests
that a shift from authoritarian rule toward
democracy is associated with a higher risk
of civil war and an increase in criminal vio-
lence.’ Taking on too many reforms too fast—
such as decentralizing services and combating
insurgents or traffickers—can risk backlash
and institutional loss of credibility. Rapid re-
forms make it difficult for actors in the post-
conflict society to make credible commit-
ments with each other, since they do not know
how the reforms will affect the “balance of
power.” Elections, often seen as “winner takes
all” events in fragile states, can evoke powerful
reactions from those who lose.® And if disad-
vantaged groups or regions are empowered
by reform, existing power-holders must lose
some power as a result. Economic restructur-
ing changes the balance of economic access
and opportunity. Anti-corruption efforts at-
tack entrenched interests, sometimes very
powerful ones. The point here is not that it is
wrong to attempt such reform: instead it is to
be aware of the risks—and to adapt the de-
sign of reforms accordingly, to ensure that the
state can deliver on promises.’

A history of recent violence sharpens this
dilemma. In societies that lack effective secu-
rity and rule of law, potential reformers may
well perceive that reforms will put their lives
at risk and cause them to postpone or avoid
change. In the 1983-93 “narco-terrorist”
period in Colombia, the Cali and Medellin
drug cartels ordered an estimated 3,500 as-
sassinations of presidential candidates, poli-
ticians, judicial officers, and government of-
ficials seen to oppose them.® For those who
need protection, legacies of violence can un-
dermine their belief in the efficacy of the state
and weaken their willingness to support re-
form. For those considering violence, the
possibility of impunity can reinforce their
willingness to use violent means.” A potent
illustration of how reforms can evoke vio-
lence is the transitional experience of the
former Soviet Union, where homicide rates
soared as the state undertook wide-ranging
reforms (see box 3.3).

Box 3.2 Premature load-bearing

Public policy (or program) implementation involves agents taking action with a
particular set of standards. Tax implementation, for example, involves the collec-
tion of taxes (sales, income, dutiable import, property valuation, and so on)
according to rules for assessing the amount due. Procurement involves assessing
bids according to stipulated procedures, followed by contract awards. Premature
load-bearing can occur during a reform process when there is a large divergence
between what is in the agents’ best interest and what they are supposed to do.

For example, in implementing a revised customs code, if the tariff is very
high, the importer may offer the customs officer a side payment to avoid (or
reduce) what is owed. Higher tariffs entail greater pressure on the system: but so
do complex tariff codes with exemptions based on intended use. In Kenya and
Pakistan the collected tariff rate increased with the official tariff (not one for one,
but it did increase) up to around 60 percent, after which the collected rate
stopped increasing. After that point, further increases in the tariff just increased
the discrepancy between the official rate and the collected rate. As the tariff rate
increases, the amount importers would pay to evade the tariff increases too, so
the temptation for customs officers to deviate also increases. In other words,
complexity and its ambiguity make collusion with importers easier. In this case a
low and uniform tax would create less organizational stress.

These same considerations apply across the range of state activities, from
policing to justice and to public financial management and education. Different
tasks create different organizational load-bearing pressures and different
inducements to deviate from organizational standards. When those pressures
overwhelm capacity and incentives are not aligned, systems fail.

Systems often fail when stress is placed on individual components. Pressure
can sometimes cause a nonlinear degradation in performance. In many organi-
zational situations where one agent’s performance depends on many other
agents around them, modest amounts of stress can bring about total collapse.
An example is the Chad College, established to enhance government account-
ability in the use of proceeds from newly discovered oil. The mechanism relied
heavily on local civil society to secure, evaluate, and provide opinions on gov-
ernment funding allocations out of the oil revenues—a formula that works well
in environments where civil society has high capacity, and where a tradition of
government openness and accountability to citizens has been established.
Under stress, however, the civil society groups could not hold government to
account, and the mechanism collapsed.

Sources: Pritchett and de Weijer 2010; Kaplan 2008; Lund 2010.

The challenge of vulnerability to
external stress

Countries with weak institutions are dispro-
portionately vulnerable to external shocks.
Severe external shocks can overwhelm even
fairly strong institutions: witness the incipi-
ent social unrest in 2010 in many parts of Eu-
rope as a result of austerity measures to con-
tain the global financial crisis, or the assaults
on governance from shifting patterns in
global drug trafficking. When institutions are
both well-developed and reasonably static—
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Box 3.3 Violence can increase during fast institutional transformations

The late 1980s witnessed major economic reform in the Soviet Union under Mikhail Gorbachev’s glasnost
and perestroika initiatives. Among the consequences were severe unemployment, the virtual collapse of a
previously comprehensive social welfare regime, and a sharp contraction of many public services. This
was followed by the breakup of the Soviet Union into independent republics and the introduction of
multiparty politics. A rise in homicides accompanied this period of turbulence, peaking in 1993 at 18

per 100,000 population and again in 2001 at 20 per 100,000 (see figure). With reforms beginning to pay
dividends by the 2000s, social instability subsided and homicides began to fall.

Homicides in turbulent times: The Soviet Union

Homicide rates increased in Russia following the dissolution of the Soviet Union and the rapid reforms
during the 1990s. This phenomenon was not unique to Russia: nearly every former Soviet country had
homicides increase in the early 1990s.

a. Homicide rates in Russia, 1986-2008
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b. Homicide rates in former Soviet republics, 1990-2000
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Most former Soviet republics experienced a spike in homicides following the dissolution of the Soviet
Union, with notable peaks in Estonia (20 in 1994), Georgia (17 in 1993), Kazakhstan (17 in 1996), and Tajiki-
stan (21 in 1993). In every country except Turkmenistan and Uzbekistan, homicides increased between
1990 and 1994, followed by a decline, though the average homicide rate in 2000 remained above the level
of 1990, and only a few countries had lower homicide rates at the end of the decade.

Sources: The PRS Group 2010; World Bank 2010n; WDR team calculations.
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as in the OECD (Oranisation for Economic
Co-operation and Development) countries—
external shocks can be absorbed, but even
then, they will affect reform plans. Chapter 2
showed that fragile countries experienced
more food protests, and more violence dur-
ing food protests, than non-fragile countries
during recent food price crises. Likewise, re-
cent research suggests that the impact of nat-
ural disasters is more pronounced in fragile
states.’ Not only are fragile countries more
vulnerable to the effects of disasters, but di-
sasters and external shocks can interrupt in-
stitutional transformation, as was the case in
promising sectors after Haiti’s devastating
earthquake in early 2010."

Escaping violence, developing
resilience

Given the difficulties, how have countries es-
caped from violence and achieved institu-
tional resilience? These pathways are under-

researched, and this Report has only some of
the answers. The framework below suggests
some fundamental differences between fragile
and violent situations and stable developing
environments.'? The first is the need to re-
store confidence in collective action before
embarking on wider institutional transforma-
tion. Second is the priority of transforming
institutions that provide citizen security,”
justice, and jobs. Third is the role of regional
and international action to reduce external
stresses. Fourth is the specialized nature of
external support needed (figure 3.1).

The framework is not meant to be a
“grand theory” of violence, nor is it the only
way to understand violence prevention. It
builds, however, from the research described
in chapters 1 and 2 and a review of country
experience, and provides a useful organizing
framework for action. First, it provides a sys-
tematic way of thinking about what can be
done to prevent violence—and the recur-
rence of violence over time. Indeed, the ques-
tion of most relevance to national reformers

FIGURE 3.1 WDR Framework: Repeated cycles of action to bolster institutional resilience

The WDR framework is presented as an ever-expanding spiral because these processes repeat over time as countries go through
multiple transitions. Even as one set of immediate priorities is resolved, other risks and transition moments emerge and require a
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repeated cycle of action to bolster institutional resiliency. The arrow below the spiral illustrates that external support and incentives
can help this nationally led process, and the arrow above it illustrates how external stresses can derail it.
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and international agencies—and the one that
an institutional emphasis puts front and cen-
ter—is in practical terms, “what can we do to
prevent violence?” Second, the framework is
compatible with the theories of violence in
different disciplines (box 3.4). Third, by fo-
cusing on the challenges in moving from cri-
sis management to security, justice, and eco-
nomic institutional transformation, it brings
together the thinking of local, national, and
international actors as well as political, secu-
rity, and development agencies.

The framework suggests that institutional
transformation and good governance, which
are important in development generally,
work differently in fragile situations. The
goal is more focused—transforming institu-
tions that are directly important to the pre-
vention of repeated cycles of violence. The
dynamics of institutional change are also
different. A good analogy is a financial crisis
caused by a combination of external stresses
and historic weaknesses in institutional
checks and balances. In such a situation, ex-
ceptional efforts are needed to restore confi-
dence in national leaders’ ability to manage
the crisis—through actions that signal a real
break with the past, and through locking in
these actions and showing that they will not
be reversed. To prevent the crisis recurring,
concerted action will also be needed to ad-
dress the underlying institutional and gover-
nance weaknesses that precipitated it—but
without a restoration of confidence among
both national and international stakeholders,
these reforms will not be possible.

Restoring confidence and transforming
institutions

The framework therefore argues that confi-
dence-building—a concept used in political
mediation and financial crises but rarely in
development circles'*—is a prelude to more
permanent institutional change in the face of
violence. Why apply this to the challenges of
fragility and violence? Because the low trust
caused by repeated cycles of violence means
that stakeholders who need to contribute po-
litical, financial, or technical support will not

collaborate until they believe that a positive
outcome is possible. Chapter 4 examines
country-level experiences of three mecha-
nisms to restore the confidence of key stake-
holders in fragile and violent situations:

+ Developing collaborative, “inclusive
enough” coalitions. To bridge problems
of low trust between societal groups and
between the state and society, we examine
the role that coalitions involving a broad
range of stakeholders have played in
successful exits from violence—whether
government-led alliances in support of se-
curity and development actions or negoti-
ated agreements between parties to a con-
flict. Inclusion can embed strong political
economy incentives. It brings benefits to
leaders—by providing support and re-
sources from key stakeholder groups and
ensuring that individual leaders or parties
do not take all the blame for unpopular de-
cisions.” It can also signal change and pro-
vide incentives for reform if parties respon-
sible for abuses are excluded. An inclusive
approach can also carry longer-term politi-
cal economy benefits, by creating pressure
for continuing change, avoiding narrow
and persistent elite captures of the state.

+ Using signals and commitment mecha-
nisms to build support. Without strong
signals of a break with the past and ways
to reassure stakeholders that the new di-
rection will be sustained, developing co-
alitions of support for change can be dif-
ficult. Leaders need ways to find the right
signals to galvanize support—signals that
have been successful in different country
contexts are examined. When trust in
announcements on future policy is low,
leaders also need mechanisms to lock
promises in and persuade people that they
will not be reversed—called “commit-
ment mechanisms” by economists and
political scientists. We consider the type
of commitment mechanisms that have
been useful in the face of risks of repeated
cycles of violence.

+ Delivering early results. Expectations
from government policy announcements
alone will likely be insufficient to persuade
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Box 3.4 The WDR framework and theories of violence prevention

Paul Collier in Breaking the Conflict Trap and The Bottom Billion, and Douglass North, John Wallis, and Barry
Weingast in Violence and Social Orders have been among the most influential theorists of the links among
conflict, violence, and development.

North, Wallis, and Weingast describe three “doorstep conditions” for fragile countries to move toward
long-term institutional violence prevention:

+ Ensuring the rule of law, particularly over property issues, for elites

- Creating a “perpetual state” in the constitutionality of transfer of power and the ability of state commit-
ments to bind successor leaders

- Consolidating control over the military.

Their framework provides a perceptive analysis of national development dynamics but does not
explicitly address international stresses on states, international assistance, or the influence of international
norms and standards.

Collier's work, by contrast, focuses less on domestic political dynamics and more on low income, cor-
ruption, and natural resource rents. He explicitly considers external security guarantees and international
standards for resource extraction.

This Report brings together these strands of thinking and adds analysis that both supports earlier
hypotheses and provides new questions for further research. It uses quantitative techniques to confirm
that institutions matter for violence prevention. It brings this together with other work from economics,
political, and social science on how institutional transformations take place. And it adds some concepts
and examples from country case studies and regional and country consultations to flesh out understand-
ing of these transitions.

Chapter 2 provided empirical analysis of the importance of institutions for long-term violence preven-
tion. It supports the theories of economists and political scientists who have focused on institutions, such
as Collier; Fearon and Laitin; and North, Wallis, and Weingast. Interestingly, it provides some initial evi-
dence not only that very highly developed countries defined by North and colleagues as “open access
orders” have lower rates of violence, but also that institutions and good governance outcomes matter at
much lower levels of development. Institutions matter for preventing criminal violence and organized
crime as well as for preventing political conflict.

This chapter focuses on practical lessons that can be applied in extreme conditions of insecurity and
weak institutions. It expands on existing work in three ways:

«  Why institutional reforms are so difficult. The chapter draws upon scholars such as Acemoglu and
Robinson, Fearon, and Laitin; Keefer, Weingast and others who have studied early transition periods to
describe why the political economy of institutional reform in insecure environments is so difficult, and
why so many reform efforts therefore fail.

- What it takes to make institutional reforms happen. The chapter uses country case studies and inputs
from national reformers to look at how countries in outright crises have restored confidence, and how
countries with ongoing insecurity and weak legitimacy, capacity, and accountability have transformed
their institutions in the longer term. This work builds on North and colleagues’ analysis of the pathways
to move to broader institutional transformation, prevent violence from recurring, and lay the basis for
longer-term development—but it focuses on earlier periods of transition in very insecure environ-
ments. In so doing, it moves beyond most existing theories by explicitly considering how external
stresses and external assistance can affect these processes.

- Understanding that transformations take time and adopting appropriate institutional models is
critical. The chapter adds empirical measures of how long these transformations take, even for the
countries that made the fastest transitions in the late 20th century, and considers what can accelerate
them. It also adds an important qualifier to “institutions matter for violence prevention” by arguing that
this does not mean convergence toward Western institutional models. Societies that prevent violence
from recurring have designed solutions based on their own history and context—and have created or
adapted rather than simply copied institutions from other countries.

The rest of this chapter elaborates the arguments in each of these areas. Chapters 4-9 then show how

countries can restore confidence and transform institutions—and how international support can help
them do so.

Sources: Collier and others 2003; Collier 2007; North, Wallis, and Weingast 2009; Weingast 1997; Fearon and Laitin
2003; Acemoglu and Robinson 2006; Keefer 2008.
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stakeholders that a positive outcome is
possible due to credibility issues described
above. Delivering early tangible results in
areas that reflect the priorities of key
stakeholder groups and the broader citi-
zenry is vital. We look at the mecha-
nisms countries have used to deliver early,
confidence-building results, including
results that span the security, justice, and
economic domains, and the use of com-
bined state, community, private sector,
and civil society capacities to deliver.

Confidence-building is not an end in itself.
Institutional reforms to deliver security and
check the power of those in government are
necessary to prevent a reversion to the vicious
cycle of narrow elite pacts and recurring vio-
lence (chapter 2). For this to happen, person-
alized leadership has to shift toward more
permanent, depersonalized institutional ca-
pacity and accountability. Unless confidence-
building signals and early results are linked
to the development of more legitimate, ac-
countable, and capable institutions, coun-
tries remain acutely vulnerable to violence.
In chapter 5, we explore two mechanisms for
sustained institutional transformation:

+ Devoting early attention to the reform of
institutions that provide citizen security,
justice, and jobs. The interlink between se-
curity and development has been debated
under the notion of human security, which
encompasses freedom from fear, freedom
from want, and freedom to live in dignity.
By putting the security and prosperity of
human beings at the center, human secu-
rity addresses a wide range of threats, both
from poverty and from violence, and their
interactions. While acknowledging the im-
portance of human security and its em-
phasis on placing people at the center of
focus, this Report uses the term “citizen se-
curity” more often to sharpen our focus
more on freedom from physical violence
and freedom from fear of violence. The
hope is to complement the discussion on
the aspect of freedom from fear in the hu-
man security concept.'® In institutional re-

form efforts, there is a tendency to tackle
everything at once, and immediately. We
explore early efforts that have proven suc-
cessful in reforming institutions that
directly address the correlates of vio-
lence—security, justice, and economic
stresses—and which reform areas have
generally been addressed more gradually.

+ Using and exiting “best-fit” reform ap-
proaches. The record of backlash against
change described above argues that re-
forms of institutions in fragile contexts
need to be adapted to the political context
rather than be technically perfect. We ex-
plore the extent to which countries that
have become resilient to violence have
often used unorthodox, “best-fit” reform
approaches that allow for flexibility and
innovation—public support for employ-
ment; non-electoral consultative mecha-
nisms; combinations of state, private
sector, faith-based, traditional, and com-
munity structures for service delivery, for
example (see box 3.5).

Marshaling external support and
resisting external stresses

Building resilience to violence and fragility
is a nationally owned process, but external
support and incentives and external stresses
can contribute to progress or to backsliding.
Outsiders cannot restore confidence and
transform institutions—these processes are
domestic and have to be nationally led. But to
help countries restore normalcy and reduce
regional and global instability, international
actors can offer the following:

+ Providing effective external support and
incentives. Some countries have restored
confidence and transformed institutions
using only their own financial and tech-
nical resources, but most have drawn on
diplomatic, security, and development
assistance from outside. External action
can help by building trust through exter-
nal commitment mechanisms; delivering
quick results that reinforce government
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Box 3.5 “Best-fit” reforms

What do we mean by “best-fit” reforms? Because of the risks of political backlash and premature overload-
ing described earlier, in conditions of imperfect security and weak institutions, “best-practice” technocratic
reform options may not work. Less orthodox approaches that are best-fit in the context of imperfect secu-
rity, institutional capacity, and competitive markets can work better—but may have “second best” implica-
tions that need to be managed.”” Consider the following five examples:

A country wants to legitimize the formation of a government and a new reform direction through an
election, but insecurity still rages over most of the territory, many voters cannot get to the polls, and
polling and vote-counting cannot be monitored. Non-electoral representative mechanisms, where per-
ceived by citizens to provide genuine voice and accountability, can be used in the short term, but in
the medium term, they will require renewed legitimization.

A country has 20-30 percent unemployment, criminal gangs recruiting from its youth population, and
an economy structurally underinvested in areas of its comparative advantage. In the short term, pub-
licly subsidized employment may be the best-fit option, but in the longer term, an exit pathway to for-
mal employment in the private sector will be needed.

A country needs electricity for the economy to recover, but insurgents have the capability to attack
large generation and distribution facilities. Medium-size generators may cost more but may be the best-
fit option in the short term. In the longer term, the country may need to exit to a lower-cost solution.

A country wants to divert public spending to education and infrastructure, but has a large standing
army and a rebel army in place. In the short term, integrating these forces and paying their salary
costs may be the best-fit option, but in the longer term, the force may need to be downsized and
professionalized.

A country has tens of thousands of people accused of past human rights violations, but its formal jus-
tice system can process only 200 cases a year. A community-based process may be the best-fit option,
but the formal justice system will still need to be built, with redress for families inadequately dealt with
in the initial process.

Source: WDR team.

legitimacy; supporting institutional trans-
formation with flexible approaches that
respect best-fit reform options; applying
realistic timelines for institutional prog-
ress; and providing incentives to reward
responsible governance and to sanction

failing leadership.

Diminishing external stresses on fragile
states. Reducing external stress includes
action to contain the adverse impact of
illegal trafficking, international corrup-
tion, and money laundering—and pro-
tecting countries against economic shocks.
Some of these challenges are beyond the
control of individual states. Analyzing the
strengths and weakness of regional and
global initiatives can ensure that national
reform efforts are not overwhelmed by
new pressures and that successful action in

one country does not simply push prob-
lems to neighboring countries.

Doing it again—and again, and in
different types of transition

Just as violence repeats, efforts to build con-
fidence and transform institutions typi-
cally follow a repeated spiral. Countries that
moved away from fragility and conflict often
did so not through one decisive “make or
break” moment—but through many transi-
tion moments, as the spiral path in figure 3.1
illustrates. National leaders had to build con-
fidence in the state and to transform institu-
tions over time, as with the Republic of Ko-
rea’s transitions in the security, political, and
economic spheres, which included repeated
internal contests over the norms and gover-
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nance of postwar society.'”® A repeated pro-
cess enables space for collaborative norms
and capacities to develop, and for success
to build on successes in a virtuous cycle.
For each loop of the spiral the same two
phases recur: building confidence that posi-
tive chance is possible, prior to deepening the
institutional transformation and strengthen-
ing governance outcomes.

Transitions out of fragility and repeated
cycles of violence occur through preventive
actions as well as post-conflict recovery. The
South African transition was not a classic
post—civil war transition: while low-level civil
and political violence existed, leaders took
preventive action before the country suc-
cumbed to outright civil war (feature 3). This
is not unusual: two-thirds of the societies
exiting fragility in the last 20 years did so with-
out a major civil war.'” Some opportunities
arose when incumbent leaders recognized the
need for change and created the conditions to
make change happen—as in Ghana in 2003,
where a potential conflict over succession
rights between two clans in the north was
avoided.”® Other opportunities arose from
mass protests or social action, as in Benin in
1990, where a popular movement precipitated
a national conference that led to a new consti-
tution, multiparty elections, and the end of 17
years of autocratic rule.?’ Multiple transi-
tions have also been the general pattern in
middle-income countries emerging from au-
thoritarian rule, such as Argentina and Chile.

Even the worst natural disasters can pro-
vide opportunities for transitions from con-
flict and fragility: although movements to
negotiate a settlement between the Indone-
sian government and the Free Aceh Move-
ment (Gerakan Aceh Merdeka) began just
before the devastating 2004 Indian Ocean
tsunami, the resulting humanitarian crisis
and massive reconstruction effort created
common ground, as both sides turned to
helping survivors and rebuilding Aceh. While
countries can remain in a vicious cycle of se-
vere violence for long periods, there are many
opportunities for key participants to recog-
nize that change is in their self-interest.

Do not expect too much, too soon

The passage of time permits the development
of an institution’s identity and the shared val-
ues that support it. And repeated successes in
delivery by an institution both reinforce in-
ternal morale and build credibility in the eyes
of the public. To make reasoned judgments
about time frames, it is important to have
historical reference points. One approach is
to ask how long it took today’s high- or
middle-income societies to achieve current
institutional attainment levels. A comparison
between the most and the least developed
societies is unhelpful: in 1700, for example,
the Netherlands already had a real per capita
GDP higher than that of the poorest 45 coun-
tries today.*> A more useful approach is to
compare current rates of institutional devel-
opment among today’s fragile states against
rates of more recent “transformers.”
Historically, the fastest transformations
have taken a generation. Well-known institu-
tional indices are relevant to reducing the
risk of violence—the rule of law, corruption,
human rights, democratic governance, bu-
reaucratic quality, oversight of the security
sectors, and equity for the disadvantaged.”
How much time has it taken to move from
current average levels in fragile states around
the world to a threshold of “good enough
governance”? The results are striking. It took
the 20 fastest-moving countries an average of
17 years to get the military out of politics, 20
years to achieve functioning bureaucratic
quality, and 27 years to bring corruption un-
der reasonable control (box 3.6). This did
not mean perfection, but rather adequacy.
Nor should these targets be considered easy
benchmarks for most of today’s fragile and
violence-affected countries, since the “fast-
est transformers” described above often had
more favorable starting conditions than to-
day’s fragile states. Portugal and the Republic
of Korea are among the fastest institutional
transformers of the 20th century, but both
started their transformations with a founda-
tion of extensive state institutional experi-
ence, and with literacy rates far higher than
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Box 3.6 Fastest progress in institutional transformation—An estimate of realistic ranges

The table shows the historical range of timings that the fastest reformers in the 20th century took to achieve basic
governance transformations.

Scenarios for dimensions of “state capability”

Years to threshold at pace of:
Indicator
Fastest 20 Fastest over the threshold
Bureaucratic quality (0-4) 20 12
Corruption (0-6) 27 14
Military in politics (0-6) 17 10
Government effectiveness 36 13
Control of corruption 27 16
Rule of law 41 17

Source: Pritchett and de Weijer 2010.

Note: Calculations are based on International Country Risk Guide indicators that ranked countries on a 0-4 scale over the period
1985-2009. The column “fastest 20” shows the average number of years the fastest 20 performers have taken to reach the threshold,
and the second column shows the time it took the fastest ever country to achieve a threshold indicator score.

those in, say, the Democratic Republic of
Congo or Haiti today.**

The track record of institutional transfor-

mations indicates that they have been getting
faster over time: modern transformations
can be contrasted with the 100+ years com-
mon in previous centuries. Three interna-
tional trends may plausibly support a “virtu-
ous spiral” for faster transformations:

First, states do not operate in isolation
from each other or the global system.
Modern states are part of an international
system that confers certain benefits and
requires specific behaviors. Today these
behaviors include helping to maintain in-
terstate security (by not threatening other
states, for example, and by observing
“rules of warfare”), upholding interna-
tional law, and abiding by treaty obliga-
tions—and behaving at home in ways
consistent with international norms (by
protecting human rights and eschewing
corruption or unconstitutional changes
in government, for instance). Global and

regional norms are dealt with in more de-
tail in chapter 6.

Second, new technologies support grow-
ing demands for good governance. People
today have much easier access to infor-
mation on what others think (including
others across the world), and this makes
it far harder for governments to ignore
the interests of their broad masses.” Vid-
eos of events at the end of the Soviet era
showed citizen movements from Nepal to
Romania what could be achieved through
mass protest, while recent revolutions”
have exploited the newer personal com-
munication technologies, such as the so-
called Twitter revolution in Moldova, and
the role of social media in the Middle
East and North Africa.?® States do some-
times reject citizen demands, but the
price they pay today tends to be higher,
measured in repression, economic stag-
nation, and international isolation. The
spread of new technologies reinforces
the circulation of international principles
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and the benchmarking of government
performance by citizens and civil society
organizations. This, and the organiza-
tional capabilities embodied in new tech-
nology, has a huge impact on people’s
ability to put pressure on their state in-
stitutions (as in the Islamic Republic of
Iran in 2009).” But the expansion of
communications channels can cut either
way. For example, in early 2008 in Kenya,
following the contested December 2007
elections, mobile phones played a dual
role of encouraging violence and pre-
venting its spread.”

+ Third, new technologies also create possi-
bilities for improving service delivery, even
in the most fragile situations. Technolo-
gies that enable communication between
citizen groups within and across countries
can help governments accelerate the type
of institutional transformation that im-
proves performance and process legiti-

Box 3.7 Optimism or wishful thinking?

Haiti at the end of 2009 had made considerable advances in restoring security
and better governance in the wake of the 2004 crisis following the removal of
President Jean-Bertrand Aristide. Security had been restored in urban areas.
Trust in government institutions, including the police, had risen. Basic public
finance functions were functioning. And considerable humanitarian and com-
munity services and small reconstruction projects had been launched.

Before the earthquake struck Haiti in 2010, the government was in discus-
sions with various parts of the international community—diplomatic, peace-
keeping, and development—on pressing institutional transformations. These
included fundamental economic restructuring needed to create jobs in agricul-
ture and textiles; the appointment of personnel in both the Supreme Court and
the lower courts to restore better basic functioning to the justice sector; consti-
tutional changes to, among other things, reduce the frequency of elections;
increased decentralization in the administration; rapid expansion of the police
force; anti-corruption measures to avoid diversions of aid funds; revenue reform
to increase the tax base; and action against drug traffickers to address shifts in
transit patterns into the Caribbean. All these actions were to take place over 18
months when Haiti also had two elections scheduled.

The tragedy that overtook the country in January 2010 makes it impossible
to know whether these reforms would have been completed. The link between
violence and institutions, and of historical state-building experiences elsewhere,
does show that these changes would make Haitian society more resilient to
renewed violence—but that no country has ever successfully completed this
level of change in 18 months.

Sources: WDR consultation with government officials, United Nations and donor
representatives, local nongovernmental organizations (NGOs), and community-based
organization representatives in Haiti, 2010.

macy. In the Democratic Republic of
Congo, transitional payments were made
to over 100,000 ex-combatants via cell
phone since 2004, and citizen surveys have
been conducted using SMS (short message
service).”! Such services would have been
costly and inefficient across a vast territory
with little infrastructure before the advent
of technological change.

Wishful thinking on timing pervades de-
velopment assistance when it comes to gov-
ernance and institution building. In part it
derives from the desire to meet international
norms quickly, which is understandable: hu-
man rights abuses and gross corruption are
abhorrent. But goals are then set that require
state capability, sometimes without consider-
ing whether the capability exists, and some-
times under the presumption that it can be
created quickly (given resources and “politi-
cal will”). This is mistaken. Even the Republic
of Korea, which had the resources and politi-
cal will (and a higher level of human capital
than many fragile states today), took a gen-
eration to make these changes.” No country
today is likely to be able to make it in three to
five years, the typical timeline of national
leadership and the international community
(box 3.7).

Adapt to different contexts

The process necessary to restore confidence
and transform institutions are similar in
countries that have different combinations
of stresses and institutional characteristics;
between low- and middle-income countries,
and even high-income countries facing sub-
national violence; and between countries
facing violence of purely criminal origins
and those facing political and civil conflict.
While the dynamics of change may be simi-
lar, the framework must be applied differen-
tially, depending on the specific features of
the case in question.

In some countries, stresses from interna-
tional trafficking in natural resources or infil-
tration of armed groups from abroad are im-
portant, while in others, trafficking of drugs
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BOX 3.8 Spectrum of situation-specific challenges and

opportunities

of these

Types of violence: Civil, criminal, cross-border, subnational, ideological, or any combination

Transition opportunity: Gradual/limited to
immediate/major space for change

Key stakeholders: Internal vs. external
stakeholders; state vs. nonstate stakeholders;
low-income vs. middle-high-income
stakeholders

Key stresses: Internal vs. external stresses;
economic vs. political stresses; high vs. low
level of divisions among groups

Institutional challenges: Low capacity
constraints vs. high capacity; low
accountability vs. high accountability;
exclusion vs. inclusion

Source: WDR team.

may be the principal external stress. Internal
stresses stemming from actual or perceived
inequalities between groups may take the
form of urban-rural divides in some coun-
tries, ethnic or geographical in others, or reli-
gious in still others. Economic shocks or high
unemployment may be important in some
countries but not in others.

Institutional challenges in dealing with
these stresses also vary (box 3.8). Some coun-
tries have to deal with weak capacity in both
state and civil society institutions, combined
with weak accountability; others may possess
reasonably strong capacity and resources, but
face challenges in state legitimacy because the
state is perceived to lack accountability in po-
litical representation, in its management of
public resources, or in its respect for human
rights—or is perceived to represent the inter-
ests of only one section of the population, to
the exclusion of others. In some countries,
the challenge is national: all areas of the
country are affected. In others, it is contained
but still significant: subnational areas exhibit
characteristics of fragility, with risks of actual
or potential violence.

Stresses and institutional characteristics
also change over time, with new stresses aris-
ing and new capabilities being developed.
In addition, the trajectory of change is im-
portant. In some countries, events may pro-
vide an opportunity for major political,
social, and economic change. In others, a his-

tory of recent deterioration may mean that
upcoming transition moments present an
opportunity to reverse deterioration in the
situation, but may not yet present a real op-
portunity to deliver decisive improvements.
The types of transition moment that offer an
opportunity for change of course vary enor-
mously—from elections to external crises to
new government reform plans to anniversa-
ries that are important in the country’s na-
tional psyche.

Thus, differentiated application of the
framework is essential. In applying the
framework, the choice of different types of
“inclusive-enough” coalitions and priori-
ties for early results, the sequencing of in-
stitutional transformation efforts, and the
development of politically innovative insti-
tutions all depend on country-specific cir-
cumstances. Equally, external support and
incentives and international actions to ad-
dress external stresses need to be designed
to fit the specifics of each country situation.
Throughout this Report, a differentiated po-
litical economy framework is used to ask the
following questions:

+  What stresses does the country face that
increase the risks of violence occurring or
reoccurring? Areas to explore include the
infiltration of external armed groups and
trafficking networks; potential corruption
pressures from natural resources or other
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forms of trafficking; political, social, or
economic inequalities and tensions be-
tween groups; high or rising unemploy-
ment and income shocks; and stresses that
arise in terms of ex-combatant or gang-
member activity and circulation of arms.

+  What institutional characteristics are par-
amount: capacity, including in different
state and nonstate institutions; account-
ability, including for different aspects—
political representation, corruption, re-
spect for human rights; inclusion of
different groups, ethnic, religious, class,
geographical? What risks do these institu-
tional characteristics present for national
actors and international actors?

+ Which stakeholder groups are crucial to
building confidence and transforming in-
stitutions, and what signals, commitment
mechanisms, and results are most impor-
tant to these groups? This may include
different groupings among political ac-
tors, security force leadership, excluded
citizens, business, labor, faith-based in-
stitutions, or other influential civil soci-
ety groups, and external actors such as
neighboring governments, donors, and
investors.

+ What types of transition moments are
coming up, and what opportunities do
they present? This needs to include not
only a creative assessment of opportuni-
ties for change, but also a realistic assess-
ment of what these opportunities can and
cannot achieve—for example, some up-
coming transition moments may offer an
opportunity to reverse deteriorations, but
not yet consolidate all the dimensions of
change needed for long-term resilience to
violence.

Institutions matter, doubly so for coun-
tries affected by violence. It is well known
in the economic literature that institutions
matter for economic development.” The
emerging econometric evidence suggests
that countries are doubly affected by very
weak institutions—because the lack of in-
stitutions slows development, but also be-
cause weak institutions make them more
vulnerable to violence, which, itself, reverses
development. They find themselves in a
trap: the institutional reforms they need to
exit the vicious cycle of violence and tem-
porary elite pacts are difficult to achieve,
precisely because the threat of violence
remains very real.** As a result, the virtuous
spiral of restoring confidence and trans-
forming institutions cannot expand—since
credibility is missing where violence (in-
cluding the legacy of violence or the threat
of violence) is present, leaders must first en-
gage in confidence-building through inclu-
sive enough pacts and early results for their
commitments to be credible.

Only after actors have built trust and es-
tablished their commitment to peaceful de-
velopment through confidence-building can
they then credibly undertake the institutional
reforms necessary to escape the vicious cycle.
The repeated expansion of the WDR frame-
work spiral is important because transfor-
mation takes time. Leaders, stakeholders, and
the international community must remem-
ber that societies will go through multiple
cycles of confidence-building and institu-
tional reform before they can achieve the re-
silience to violence necessary for “develop-
ment as usual.”
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FEATURE 3 Restoring security in Colombia

Types of violence: Trafficking, criminal and gang violence, civil conflict

Transition opportunity: Preventive action in the face of rising
criminality and failed peace talks

Key stakeholders: Government, armed groups, citizens, civil society,
regional, international partners, criminal networks

Key stresses: Legacies of violence, presence of international trafficking
and criminal networks, social and economic inequity

Institutional challenges: Absence in parts of the country of state
institutions; legacy of capacity, inclusion, and accountability challenges

olombia, a middle-income country, has experienced peace

for only 47 of its first 200 years of independence. Until the
turn of the 21st century, large parts of the territory were
marked by the absence of state institutions, and a long se-
quence of amnesties and negotiations with armed groups
merely recycled, but did not resolve, incentives for violence.

Opver the past two decades, a number of new initiatives were
taken to restore confidence and security. These have been led
by both local and national governments and have had a sig-
nificant impact in recent years.

DESEPAZ—an acronym for Desarrollo, Seguridad y Paz,
or development, security, and peace—started in Cali in 1992,
based on epidemiological studies of the violence that afflicted
the city (murder rates had climbed from 23 per 100,000 inhab-
itants to 93 from 1983 to 1992). Contributing to significant
reductions in violence, its programs included mulitsectoral
coordination of arms control, policing and justice, education,
housing, and recreation activities.

With homicide rates very high, Bogotd, like Cali, imple-
mented a multisectoral approach in the 1990s that included
cooperation between community police and local residents,
and initiatives to stimulate the local economy. These and other
interventions reduced homicide rates in Bogotéd from 80 per
100,000 people to 28 between 1993 and 2004, and increased
arrest rates by a factor of four.

More recently, Medellin also experienced a dramatic reduc-
tion in levels of criminal violence. As a city directly affected by
rebel groups and the violence of the drug cartels, Medellin be-
came in 1991 the most violent city in the world, with a homi-
cide rate of 381 per 100,000. The impact of national and local
security policies combined with social development strategies
helped reduce this to 29 per 100,000 people in 2007.

Serious efforts to negotiate with rebel groups began in the
1990s and included the creation in 1998 of a neutral zone un-
der the control of the Revolutionary Armed Forces of Colom-
bia (FARC). The failure of these efforts was blamed by many
on the FARC, and this helped build popular support for a shift
in strategy that branded the FARC as a criminal group. Begin-

ning in 2002, the new administration decided not to continue
with the previous government’s four-year negotiation with the
FARC and the National Liberation Army (ELN). It focused in-
stead on consolidating state control throughout Colombia,
protecting the population and fighting the illicit drug trade—

>«

aims subsequently formalized in the government’s “democratic
security” policy. Based on an integrated approach to restoring
confidence through security, private-sector job creation, and
social cohesion, the new policy aimed at “institucionalidad,” or
building and transforming institutions.

From 2002 to 2008, this approach had considerable success:
the armed forces were expanded from about 300,000 in 2002 to
more than 400,000 in 2007, and state presence throughout the
country reduced violence, particularly in rural areas. National
homicide rates were halved, from 70 per 100,000 people to 36,
households forcefully displaced fell by 60 percent, and kidnap-
pings fell by 83 percent.” To increase the transparent function-
ing of government, Colombia improved on measures of cor-
ruption (from -0.44 to 0.24), the rule of law (from -0.92 to
-0.50), government effectiveness (from -0.40 to 0.13), and ac-
countability (from -0.50 to -0.26).%® The reduction in violence
helped sustain rapid economic growth—at an average of 4.9
percent a year between 2002 and 2008, almost three times the
rate in the previous seven years.” These impressive security
achievements did not come without costs, however: more than
300,000 people were newly displaced in 2008. Crime and inse-
curity have also begun to rise again in some urban areas, such as
Medellin (an increase in the homicide rate from 33.8 to 94.5 per
100,000 in 2007-09), as new forms of organized crime have
emerged. Nor has the FARC insurgency been decisively ended.

Several key lessons follow:

+ The government used an “inclusive-enough” approach,
building broad national support for security goals when
ceasing negotiations with the FARC. After an in-depth dia-
logue with business groups, a “wealth tax” paid by the coun-
try’s richest taxpayers was introduced in 2002, earmarked
for the security effort. Social network campaigns were
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FEATURE 3 Restoring security in Colombia (continued)

mounted against kidnapping and later against FARC’s use
of violence.

+ Early confidence-building measures were crucial. The gov-
ernment deployed military resources to protect the main
road network, sponsoring convoys of private vehicles that
allowed many Colombians to travel between major cities in
safety for the first time in years. Mobility increased mark-
edly: the number of vehicles passing through toll stations
rose from about 60,000 vehicles in 2003 to close to 150,000
vehicles in 2009.

+  Combining political, security, and economic development
measures was central to the approach. The government es-
tablished a national agency, reporting to the presidency, to

coordinate military, police, and civilian developmental ef-
forts in the least secure areas. The multidisciplinary teams
of the Centro de Coordinacioén de Accién Integral (CCAI),
worked in the same offices and developed joint plans to
guide their actions. Common concepts—“democratic se-
curity” and the restoration of “institutionality” to areas
where the state had been absent—were important for close
collaboration between military and civilian actors.

WDR consultations underlined two big challenges going
forward. The first is to match the success in restoring confi-
dence and security with longer-term institutional transforma-
tion. Surveys of popular perceptions show an enormous in-
crease in confidence in both the security situation and in the
delivery of education services, as well as in overall trust in the

a. Popular confidence dramatically improved in services and security
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Source: WDR team calculations based on results from Bgas, Tiltnes, and Flatg 2010 for representative surveys conducted in early 2010.

state (see figure a). However, Amnesty International gave Co-
lombia its lowest rating in 2008, and Freedom House main-
tained a rating of 4 (on a scale of 7) between 2002 and 2008.

A second challenge relates to security and justice institutions.
The justice system, while preserving its independence, was not
reformed at the same pace as the military and police, and had
difficulty keeping pace with the caseloads emerging from more
effective policing. A culture of impunity persisted, and threat-
ened progress made in security sector reform. National institu-
tions also faced a credibility test in relation to so-called false-
positive deaths: ongoing investigations and prosecutions are
looking into evidence that innocent poor young men were killed
and falsely portrayed as rebels killed in military operations.

Colombia’s success in attacking the larger drug cartels also
had unintended effects on its neighbors. The area under coca
cultivation has increased in Bolivia and Peru. Along with in-
creases in productivity, this boosted South America’s potential
cocaine production to 865 metric tons in 2008, up from 800
metric tons in 2002.

Sources: Arboleda 2010; UNODC 2010b; World Bank 2010n; Guerrero
1999; Centro de Coordinacién de Accién Integral 2010; WDR team con-
sultations with government officials, civil society representatives, and se-
curity personnel in Colombia, 2010; WDR interview with former Presi-
dent Alvaro Uribe, 2010; WDR team calculations.
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. A 30 percent increase in people who believe that growth will improve in the next 12 months is associ-

ated with a 1 percent increase in actual growth rates in the subsequent year, significant at the 5 per-
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difficulty in implementing promises because their military and civilian organizations are capable.
But it is possible that, even in these cases, institutional weaknesses in shared values and cohesion
make it difficult to deliver on change. Indeed, in South Africa change has not been a simple process.

. Collier, Hoeffler, and Soderbom 2008; Fearon 2010a; Acemoglu and Robinson 2006.

. Goldstone 2010.

. de Figueiredo and Weingast 1999; Acemoglu, Johnson, and Robinson 2005.

. Rich 2010.

. Economic theory helps us understand the consequences of a perception of impunity that increases

willingness to use violent means. Chapter 2 referred to the way in which insecurity dynamics produce
“prisoner’s dilemmas,” where lack of trust between two actors undermines their ability to cooperate
to produce mutually beneficial outcomes. Economic theory shows that if the actors in question be-
lieve they will encounter the same dilemma again in the future, their calculation may differ—they
might recognize that taking a risk by trusting their counterpart in the present can produce important
payoffs in the future. So-called iterated prisoner’s dilemmas make cooperation possible, though not
guaranteed. If a society is confronted by a situation where many actors believe that others within
society may use violence to resist change, their willingness to bet on future cooperation is dimin-
ished. Where insecurity is not an immediate issue, betting on future payoffs makes sense; where the
future is highly uncertain, logic dictates placing an excessive premium on protecting existing privi-
leges and resources, not risking them for collective gains. See Axelrod 1984.
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tatives, local nongovernmental organizations, and community-based organizations in Haiti, 2010.
An alternative perspective to the intertwined relationship between institutions and violence can be
found in Cramer 2006.

The WDR defines “citizen security” as both freedom from physical violence and freedom from fear
of violence. Applied to the lives of all members of a society (whether nationals of the country or
otherwise), it encompasses security at home; in the workplace; and in political, social, and economic
interactions with the state and other members of society. Similar to human security, “citizen security”
places people at the center of efforts to prevent and recover from violence. Also see Friihling, Tulchin,
and Golding 2003.

Confidence-building in mediation means building trust between adversaries; in financial crises, trust
in markets means that governments are adopting sound policies and will be capable of implementing
them. The WDR defines the term as building trust between groups of citizens who have been divided
by violence, between citizens and the state, and between the state and other key stakeholders (neigh-
bors, international partners, investors) whose political, behavioral, or financial support is needed to
deliver a positive outcome.

These incentives are not always enough. Chapter 4 discusses cases where leaders are unwilling to
recognize an impending crisis or take action, and the approaches used to resolve these situations.
Building on the Commission on Human Security 2003 report, the importance of human security has
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been recognized in the UN General Assembly 2005b resolution adopted at the 2005 World Summit,
the UN General Assembly 2009b report, and UN General Assembly 2010 Resolution, as well as in
other fora, such as Asia-Pacific Economic Cooperation, G8, and World Economic Forum.
Throughout this report, the term “best-fit” describes solutions that are fitted to context of the society
at the moment and may not be the first best solutions by other metrics. Thus, these solutions invoke
the concept of the “second best” as used in economic theory—reforms may only be optimal once all
distortions and considerations are taken into account. In this way, best-fit solutions may be optimal
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hapter 4 analyzes country lessons on building confidence

through coalitions and early results. Most states moving back

from the brink of violence have developed “inclusive-
enough” coalitions for action, with different forms suiting their
circumstances. In forming such coalitions, leaders took action to
build trust by signaling that new policies would be different from
the past and would not be reversed. They built confidence by
achieving a few concrete results as a prelude to wider institutional
transformation. States that have succeeded in early confidence-
building measures have often done so through a pragmatic
blending of policy tools and by calling on non-state capacity, both
civic and international.
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CHAPTER

Restoring confidence:

Moving away from the brink

Drawing on lessons from
national reformers

eadership actions to restore confi-

dence of stakeholders and citizens

in collective capacities for change

are a crucial first step in moving
away from the brink of violence. As chapters
2 and 3 described, the trust that the popu-
lation and stakeholders have in state institu-
tions to deal with violence can become shaky
when insecurity is rising, or in the aftermath
of repeated bouts of conflict. Knowledge
about effective ways to restore confidence
in countries affected by violence is limited.
This chapter thus expands ideas explored
in the policy and academic worlds, with les-
sons drawn from the WDR background pa-
pers and country consultations, including
the views of national reformers involved in
efforts to lead their countries away from the
brink.!

Analysis of country cases reveals a variety
of pathways away from the brink—but also
suggests two common elements. The first
lesson is the importance of building inclu-
sive-enough coalitions and identifying the
signals and commitment mechanisms? that
can galvanize support for change. Second,
national reformers have delivered results on
the ground to build confidence in citizen
security, justice, and economic prospects.

In both elements, successful transitions
made astute use of supplemental capacity
beyond government: from the private sec-
tor, from traditional institutions, and from
nongovernmental organizations (NGOs).
This chapter considers what makes coali-
tions “inclusive-enough” and the signals,
commitment mechanisms, and early results
that can help achieve momentum for later
institutional transformation.’

These pathways away from violence have
been analyzed in the literature. Stedman and
Nilsson suggest that pacts to end violence
need not be all-inclusive—they can promote
peace if they are minimally inclusive at the be-
ginning.* Fearon, Keefer, Azam and Mesnard
examine why some conflicts may be more
intractable because of distrust and how com-
mitment mechanisms (ways to ensure that
promises will be difficult to reverse) can be
designed to solve those problems; examples
include peace agreements, power-sharing ar-
rangements, and security sector reform.’

Societies use these and other commit-
ment mechanisms to suit conditions on the
ground. More important than the form of
these mechanisms is their adaptability to
changing conditions over the course of mul-
tiple transitions. The lessons explored in this
chapter build on this research through prac-
tical country examples and cross-country
lessons.
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Inclusive-enough coalitions

This section looks at country experiences in
building “inclusive-enough” pacts for change;
different approaches to coalition-building at
national, subnational, and local levels; and
the guiding principles that emerge on what
is “inclusive-enough.” It considers the type
of immediate actions and signals on future
policy that have built support for change.

How inclusive is inclusive enough?

Action by national leaders during transi-
tional moments can be decisive in preventing
violence. Two contrasting cases illustrate this
point. In Kenya, warnings of election-related
violence in 2007 led Kenyan groups and sev-
eral foreign governments to offer support to
peace committees and other forms of me-
diation or violence prevention; leaders of the
various political factions refused them.® The
predicted violence following the announce-
ment of the election results led to nearly
1,000 deaths and the displacement of 300,000
people. By contrast, the Ghanaian govern-
ment took decisive action in 2003 to forestall
a potentially serious dispute over succession
rights between rival Dagomba clans in the
north. After national efforts failed to find
compromise between the feuding groups, the
government requested United Nations (UN)
assistance in designing confidence-building
interventions, including the facilitation of
government and civil society dialogue and
negotiations.” That action defused the po-
tential for violence, and the country avoided
a major conflict that could have undermined
the 2004 national elections.

Leadership is sometimes shared, and
sometimes dominated by individuals. That
was the case with Mali’s General Amadou
Toumani Touré, whose willingness to deal
differently with the Tuareg rebellion launched
a sustained tradition of democratic resolu-
tion.® South Africa benefited both from the
exceptional personal leadership of President
Nelson Mandela and the depth of collective

leadership developed during decades of re-
sistance in the African National Congress, the
Communist Party, and the civil society orga-
nizations of the United Democratic Front.

Transition opportunities have led to more
decisive action where leaders have built co-
alitions for change.’ Inclusive-enough ap-
proaches may be formal power-sharing ar-
rangements, as with the government of the
Democratic Unionist Party and Sinn Féin in
Northern Ireland.' Most frequently, the co-
alitions are informal, as with the Colombia
and Timor-Leste approaches described below.
Some successful experiences and challenges
in coalition-building in situations of political
and civil conflict include the following:

+ Inclusive rather than exclusive approaches
can be important in preventing a recur-
rence of violence. Timor-Leste leadership
reached out in 2007 to other political par-
ties and to entrepreneurs to help in recon-
struction, involving independent figures
and those from other parties in govern-
ment, and providing for local business in-
volvement. This approach contrasted with
that taken in the period between indepen-
dence in 2002 and renewed violence in
2006, when the ruling party engaged rela-
tively little with civil society, the church, or
other domestic actors to build support for
its program.'!

+ Insome situations, specific focus on build-
ing national and provincial support for
change simultaneously can be important.
In Aceh, Indonesia, which had experienced
a long and costly civil conflict, a careful
process of mediation involving the Free
Aceh Movement (Gerakan Aceh Merdeka
or GAM)—a rebel movement—and lead-
ership and government leaders from the
province and from Jakarta secured a peace
agreement in 2005 that mobilized a broad
range of stakeholder support, as well as in-
ternational engagement (feature 4).

+ Inclusion strategies can change over time.
In Sierra Leone, the initial inclusion of the
Revolutionary United Front (RUF) in the



1999 Lomé Agreement was subsequently
repudiated in 2000 as conditions changed
and following repeated abuses. Although
initial arrangements did not succeed, they
were nonetheless necessary to encourage
the RUF leaders to cease fighting. Having
the leaders in the capital also helped in
monitoring their activities once the ar-
rangements collapsed.'

+ Conversely, in Sudan, peace talks between
2000 and 2005 were held between a nar-
row group of leaders on both sides, with
both North and South continuing to face
internal divisions that were not managed
through a broadening of the coalition after
the peace agreement was signed in January
2005."

Inclusive-enough coalition-building has
also been important in successful non-post-
conflict political transitions, as the following
examples demonstrate:

+ The political transition in Chile in 1990
and onward involved heavily institutional-
ized political mechanisms to reach agree-
ment in policy among the five political
parties of the “concertacién democratica”;
outreach to labor and civil society; and
clear signals to business that responsible
economic management would be part of
the new direction. In Chile, as in other
middle-income country political transi-
tions such as Indonesia, a delicate balanc-
ing approach was used to undertake secu-
rity and justice reforms while maintaining
support from the military for change."

+ In South Africa, inclusive-enough coali-
tion-building in the run-up to the 1994
election meant involving all political par-
ties and civil society in discussions over
the country’s future, although the African
National Congress (ANC) maintained a
hierarchy where it led decision-making
among other ANC Alliance and Demo-
cratic Front members.

+ The Colombian government mobilized
the military, civil service, business groups,
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and civil society actors in 2003 to support
its democratic security policy. This process
excluded the FARC (Revolutionary Armed
Forces of Colombia), whose breaches of
the peace talk provisions from the late
1990s to 2002 created nationwide demand
for action against the kidnappings and vi-
olence. Government communication and
outreach bolstered popular confidence for
difficult military and police actions and
civil service reforms."

+ The Consultative Assembly (CA), estab-
lished to draft a new constitution, was
the basis of Ghana’s inclusive-enough
coalition-building process during the
transition to multiparty democracy. The
260-member Consultative Assembly was
made up of 117 representatives from the
District and Metropolitan Assemblies, 121
representatives of various “established or-
ganizations” (that is, corporate groups)
and associations, and 22 government ap-
pointees. The Assembly, which contained
many opposition sympathizers, displayed
independence and drafted a constitution
that was approved in a referendum that
set the stage for an orderly nonviolent
transition.'®

In diverse circumstances of negotiated
peace settlements, military victories, and po-
litical crises, leaders have often used broad-
based governments to send a positive signal
on inclusion—but it is no simple matter.
Cabinets in developed countries not affected
by violence, where efficiency is a primary
concern, generally range from 15 to 20 ap-
pointments in each administration. But when
stability, rather than efficiency, drives the com-
position, cabinets are often larger, as in Kenya
and Zimbabwe."” When fragmented decision-
making is exacerbated by internal divisions,
the efficiency costs can be considerable.

The stresses that spur violence can be
rooted in provincial or local as well as na-
tional dynamics, and local coalitions can
be crucial in preventing violence. The links
made between central and provincial govern-
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“All politics is local.”

ments in Aceh (see feature 4) are one exam-
ple, as are the conflict prevention approaches
in Ghana described above and attention to
the impartiality of local administration in
Singapore (box 4.1). Country lessons also
raise two developmental mechanisms to sup-
port local coalition building and strengthen
relations between the state and citizens at
the local level: first, where government pro-
vides resources directly to communities to
carry out development activities (through
community-driven development, or CDD),
and second, where communities do not nec-
essarily control funds, but are active partners
in actions undertaken by others (local ad-
ministrations, nongovernmental organiza-
tions (NGOs), international partners) that
are implemented for their benefit.

Building coalitions at the local level—
where the state works with community lead-
ers to combat violence—can be an important
part of responses to criminal violence as well
as political violence. Across Latin America,
approaches that work with local community
leaders and combine security and devel-
opment initiatives have replaced the older,
security-only “mano duro” (iron fist) ap-
proaches. Higher-income countries have
used similar approaches, from community
policing in the United Kingdom or France
to building local alliances to combat drug-
trafficking and gang activity in Los Angeles
(see box 4.2).

The private sector is also crucial for coun-
tries coping with and emerging from vio-
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lence. While in the short run, recovery from
violence can be supported by external assis-
tance or natural resource revenues, the path
to longer-term development is dependent
on a healthy private sector. Private sector ac-
tivity often cuts across ethnic and religious
lines, where rules-based competition is the
cornerstone. Violence shortens the time ho-
rizons of consumers, producers, traders, and
policy makers. Outreach to the private sec-
tor can help build a sense of the long term,
which is critical for planning, investment in
the future, and sustainable growth." In the
Colombia, Chile, and Timor-Leste examples
above, reaching out to the private sector was
a crucial part of coalition building."”

The ability of leaders to govern and to
effect change also depends on a network
of civil society and informal institutions
and actors—and the interaction between
the state and informal institutions takes on
even greater significance in societies ravaged
by violence.? Many nongovernment initia-
tives have helped contain or stop violence.”!
The inclusion of civil society, informal, and
traditional institutions in inclusive-enough
coalitions helps in acquiring broader soci-
etal legitimacy and in ensuring that citizen
security, justice, and jobs reach all segments
of society. Community, traditional, and civil
society structures can also be crucial part-
ners for the delivery of early results where
state reach and trust with violence-affected
communities is low. By drawing on nonstate
capacity, governments can “stretch” their
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Box 4.2 Gang-related homicides in Los Angeles

In Los Angeles, gang and drug-related violence accounts for a large percentage of crime
(nearly 50 percent of homicides) and negatively affects education, health, business and jobs,
housing prices, and the ability for families to enjoy parks and other leisure activities. While
gangs are not new to Los Angeles County, gang membership ballooned from negligible in
1970 to 70,000 to 100,000 30 years later. AlImost 6,000 people died from gang violence
between 1995 and 2006, comparable to the civil war in Uganda over the same period,
where estimates of battle deaths between 1995 to 2006 range from 3,300 to 16,000, with a
best estimate of 7,500 (Uganda has more than twice the population of the Los Angeles
metropolitan area).”

After years of struggling to deal with gang-related violence, a team of experts recently
wrote, “In short, Los Angeles needs a Marshall Plan to end gang violence” (Advancement
Project 2007, 1). New initiatives aim to prevent violence before it escalates by funding and
training outreach workers who can mediate disputes, stop rumors, and engage with those
who cause violence (“shotcallers”). The strategy involves regular confidence-building initiatives
through frequent consultations among key stakeholders, which can include reformed gang
members and community leaders. This outreach approach also involves multisectoral coordi-
nation (law enforcement officers conduct community visits accompanied by parole officers,
educators, child services, and representatives from other city departments as well as civil soci-
ety) to develop relationships and trust between the community and law enforcement.

Sources: WDR team consultations with law enforcement and civil society and Brian Center (Executive
Director, A Better LA) in Los Angeles, August 2010; Advancement Project 2009; Uppsala/PRIO Armed
Conflict dataset (Lacina and Gleditsch 2005; Harbom and Wallensteen 2010); Los Angeles Almanac
(Thornton and others 2011).

Note: The challenges of measuring progress in these environments and scaling up successes are not
dissimilar from those discussed in the rest of this Report. So-called outreach models are in their early
stages of implementation in Los Angeles and have not been fully integrated into Los Angeles Police

Department or County Sheriff practice.

ability to deliver public goods and signal an
inclusive partnership between the state and
other parts of society.

Informal patronage networks also medi-
ate the effects of attempts to prevent violence
in many fragile situations: these networks can
undermine the institutional change needed
to develop resilience to violence in the long
run, but in the short term there is often little
to replace them. Country lessons indicate
a balance between the credibility of initial
coalition-building efforts—which the in-
volvement of individuals and groups known
to be corrupt can undermine—and the need
to dismantle patronage systems over time as
institutional strength builds. Chapter 5 dis-
cusses lessons on sequencing anti-corruption
efforts in fragile situations.

The participation of women in political
reform can help to broaden initial coalitions
to serve wider groups of citizens. As peace ne-
gotiations between the Liberian government

of Charles Taylor and rebel groups in 2003
were under way, the Liberian Women’s Mass
Action for Peace movement mobilized thou-
sands of supporters in Liberia and Ghana,
where the talks were being held, and barri-
caded delegates in meeting rooms, prompting
international mediators to set deadlines and
secure agreements.”” In Papua New Guinea/
Bougainville, women’s delegations consulted
with the Bougainville Revolutionary Army to
end the war, held initiatives to create peace
areas, and convened and led peace talks.**
Southern Sudanese women in the New Sudan
Council of Churches organized the Wunlit
tribal summit in 1999 to bring an end to hos-
tilities between the Dinka and Nuer peoples.
The Wunlit Covenant resulted in an agree-
ment to share rights to water, fishing, and
grazing land, which had been key points of
disagreement.”” In Latin America, women’s
groups have been active on human rights
abuses; one of the most well known is Las
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Madres de la Plaza—a group of mothers
who began nonviolent demonstrations in
1977, demanding information from the Ar-
gentinean government on the whereabouts of
their “disappeared” children during the years
known as the Dirty War (1976-83).%

An essential, yet often underrated, ingre-
dient in successful transitions from violence
is proactive communication by the govern-
ment to build public understanding and
support. Successful coalitions have usually
managed to “capture the narrative”—that
is, to articulate a compelling vision of hope,
develop a sense of shared identity, generate
broad popular buy-in, and mobilize citizens
even when the vision entails some short-
term sacrifices for their supporters. Com-
mon to successful leadership, whether indi-
vidual or collective, is this ability to redefine
citizen and elite expectations, to move them
beyond negative frames of reference, and to
transform public policies and institutions in
ways that will enable the state to address im-
mediate and long-term sources of discord.

Citizens who lack credible informa-
tion about progress made and challenges
ahead will likely attribute the lack of wvis-
ible improvements to a lack of political will,
and they can lose trust in—and even turn
against—those they believed or elected.” An
inclusive public dialogue requires capacity
and resources, not just of state institutions or
of civil society, but also of the media, which
can play an important role in ensuring public
accountability and act as a citizen voice. Ex-
perience indicates this capacity needs to be
developed in a coordinated manner—media
development should focus not only on basic
skills and journalistic training but also on
establishing of professional standards and
an enabling regulatory environment for the
media. Governments, meanwhile, need to
be endowed with appropriate outreach and
communication capacity.

How inclusive is inclusive-enough? It may
seem that conflict can only be prevented
when all parts of society work together to set
the country on a new path. This is correct in
one sense: successful efforts to prevent and

recover from violence have built alliances.
But as illustrated above, they have not neces-
sarily included all groups within society.
Four key lessons on what makes for
inclusive-enough coalitions are as follows:

+ Groups may legitimately be excluded
where there is an evolving belief among the
population that they have sacrificed their
right to participate due to past abuses.

+ Including groups that bring political
legitimacy and financial and technical re-
sources and will continue to press for
deeper institutional transformation—such
as business, labor, women’s, or other civil
society groups—is valuable, but there may
be a hierarchy of decision making at the
beginning, with parties present at the table
but deferring on some decisions to politi-
cal leadership.

+ There can be trade-offs between wide
inclusiveness and the efficiency of sub-
sequent state decision-making, as when
governments with very large numbers of
ministries are created.

+ Inclusion strategies can change over time
as it becomes possible to marginalize con-
sistently abusive groups.

Signals and commitment mechanisms

In the early stages of transition, gaining
the confidence of these stakeholder groups
often requires policies that signal a break
from the past and instill trust that the new
directions will not be reversed. Signaling a
break from the past can include immediate
actions or announcement of future actions.
Committing to the future requires assuring
stakeholders—who may be skeptical on the
basis of broken promises in the past—that
changes will be difficult to reverse. The sig-
nals used by countries that successfully made
the initial transition away from the brink in-
volved combined actions across the security-
economic or political-economic domains.
The most powerful signals show that lead-
ers are not prisoners of anti-reform, anti-



compromise forces among their own sup-
porters. Strategic appointments can be a vital
signal of future intent. The first president
elected after the Nicaraguan peace agree-
ment retained the chief of staff of the army
in his position. That sent a strong reassur-
ing signal to the defeated opposition that she
would not use an electoral victory to resume
military campaigns.”® In Mozambique, the
former RENAMO (Mozambican National
Resistance, the former rebel movement that
is now an opposition party) supreme com-
mander was appointed deputy chief-of-staff
of the Mozambican Defense Force, and seven
RENAMO members were appointed to the
national electoral commission (alongside 10
government representatives).”

In the security sector, signals from gov-
ernments or opposition armed movements
have demonstrated what the security forces
will not do—as much as what they will do.
The Mozambique government unilaterally
announced the start of troop confinement
as part of the demobilization. This created
enough trust for RENAMO to announce its
own steps toward demobilization.”

In Iraq, the “surge” to restore order in
2006—07 was preceded by a decision to with-
draw the police, who were accused of taking
factional sides in the violence, from insecure
urban areas and to deploy the army instead.
While this created longer-term challenges
of returning the army to its typical role and
building up the civilian police, it did restore
civilian confidence.?' Strong signals can also
be sent by rebel movements: the decision by
Xanana Gusmao in 1999 to confine to bar-
racks the Timorese resistance troops, Falintil,
even in the face of widespread destruction in
the country, avoided a repeat of the 1975 de-
scent into civil war.”

Signals on political reform are crucial
where political exclusion was a central factor
in motivating violence or civil protests. These
may include rapid action toward elections or
lay out a series of preparatory steps—as with
the transitional executive bodies and consti-
tutional reform processes in South Africa,
supported by civic education and national
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and local action to maintain security during
the political process through the National
Peace Accords (box 3.9). Where elections
will take place quickly, indicating that these
are not an end but a step toward institutional
transformation (as described in the inputs
by Lakhdar Brahimi and Nitin Desai in box
5.11) is important. The creation of commit-
ment mechanisms to ensure that announce-
ments on political reforms will be honored
in their implementation—such as robustly
independent electoral commissions, supple-
mented where useful by regional or interna-
tional technical and monitoring capacity—
can help to build trust.

Signaling early intent to redress human
rights violations is also possible even when
the processes take time. Countries emerg-
ing from severe violence often carry lega-
cies of human rights violations and trauma
that shatter social norms or break the social
contract between state and citizen.” Often
poor and marginalized communities bear
the brunt of predatory actions by state and
nonstate actors, and tackling such evident
injustices can be a high priority in a govern-
ment attempt to break with the past, while
starting to rebuild the institutions of the for-
mal justice system.

With trust so important for stabilization
and recovery, some societies have signaled
early commitments to transitional justice.
These efforts include steps leading to truth
commissions, reparations programs for vic-
tims, and counter-impunity initiatives that
may involve prosecuting the worst abusers
and vetting security forces.* Such initiatives
send powerful signals about the commit-
ment of the new government to the rule of
law. Even if institutional or political factors
do not allow for full redress, early gathering
of evidence of human rights violations and
assisting victims can signal serious intent to
overcome legacies of impunity and rights
violations at both the community and na-
tional level. These approaches have also been
tried with some success in middle-income
countries making a transition from military
rule. The state governments in Brazil pro-
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vided early economic compensation to some
victims of political violence during the coun-
try’s military dictatorship, prompting a pro-
cess of truth-telling and public discussion of
past crimes.*

Given the link between corruption and
violence, judicious, rapid transparency and
anti-corruption measures can help to restore
stakeholder and citizen confidence. In some
countries, legacies of corruption leave heavy
resentment and mistrust, which must be ad-

dressed for the new political arrangements to
have credibility. In Liberia, government cor-
ruption was widely viewed as a major moti-
vator for the rebellion of 1980, launching
Liberia’s long-running sequence of internal
wars, temporary transitional governments,
coups, and further wars. One of President
Ellen Johnson Sirleaf’s first and most popular
actions was to fire two prominent figures on
corruption charges and maintain tight con-
trols over corruption (box 4.3). The power

Box 4.3 Signals and commitments for economic management: GEMAP in Liberia

Types of violence: Civil conflict, political violence, criminal and gang-related violence, trafficking

Transition opportunity: Moderate space for change, presiden- | Key stakeholders: Government needed to restore confidence
tial elections, strong international support of opposition parties and civil society, neighboring countries
and regional institutions, donors and investors

Key stresses: Long history of violence, trauma, grievances and Institutional challenges: Extreme corruption and low domestic
mistrust, corruption, youth unemployment revenues, undermining political governance and constraining
efforts to increase government capacity

Following the end of the 14-year Liberian civil war in 2003, the international community became increasingly concerned about the
mismanagement and corruption under the National Transitional Government of Liberia (NTGL). Corruption was not just an economic
concern: political and army reactions to the extensive corruption of the Tolbert government have been widely cited as a trigger for
the coup that sparked Liberia’s first civil war in 1989, and the theft of national resources continued to finance violent groups. The
extreme corruption prevented improvements in government capacity by constraining national revenues and diverting external
resources.

After intense negotiations, diplomatic pressure, and the threat of an embargo on external assistance, the NTGL and Liberia’s inter-
national partners agreed to the Governance and Economic Management Assistance Program (GEMAP). The AU (African Union) and
ECOWAS (Economic Community of West African States) led discussions with the NTGL, and the UN Security Council welcomed GEMAP
in Resolution 1626 of September 19, 2005. GEMAP's aim was to improve revenue collection, budgeting, and expenditure management;
upgrade procurement practices; strengthen transparency over concessions of national resources; control corruption; and build govern-
ment capacity.

A defining feature of GEMAP is the use of international experts with co-signatory authority in the operations of ministries and
state-owned enterprises, the review of concessions and contracts (including timber and diamonds), and the establishment of an
oversight mechanism, the Economic Governance Steering Committee (EGSC), to guide and monitor GEMAP implementation. The EGSC
is a mechanism of shared accountability, chaired by President Johnson Sirleaf and the American Ambassador as the deputy chair.

GEMAP has helped bring some rapid improvements and was an appropriate response to Liberia’s particular mix of stresses, stake-
holders, and institutional challenges at the time. Revenues increased from US$84.5 million in 2005-06 to a projected US$347 million in
2010-11, and Liberia’s ranking on the Transparency International Corruption Perceptions Index climbed from 150 to 97 between 2007
and 20009.

GEMAP, however, has also ignited debate over the management role of expatriates. President Johnson Sirleaf told the UN Security
Council that “a major deficiency still exists as with other technical assistance programs—the lack of capacity development for sustain-
ability. This fault has contributed to tensions between foreign and local experts, thereby raising issues of ownership and sovereignty.”¢
A lesson from GEMARP is to look closely at phasing the handover of responsibilities over time and manage local understanding and
support.

Sources: AllAfrica 2009; Andersen 2010; Atkinson 2008; Bgas 2009; Dwan and Bailey 2006; Jahr 2010; Government of the Republic of Liberia
Executive Mansion 2009.




and enduring effect of such a signal rests on
informing citizens that the leader can reject
supporters who might prefer to renege on
commitments to citizens or the opposition.
(Chapters 6 addresses temporary external
support to justice systems, especially for re-
dressing crimes committed during episodes
of violence.)

Successful early stabilization efforts
have often featured greater transparency in
decision-making and budgeting to improve
trust between citizens and the state. The new
government of Timor-Leste broke with tradi-
tion in 2008 when it broadcast the budget de-
bate in its entirety on radio and television.”
Open consultations over policy in Chile and
public inputs to appointment confirmation
processes in Argentina created confidence
that new directions would not be reversed.

Other governments have pursued greater
transparency at the grassroots. In the early
1990s in Uganda, concerns arose over the
apparent disparity between budget allo-
cations and actual spending on education.
This served as an impetus for the first
Public Expenditure Tracking Survey. The
initial survey of 250 government-run pri-
mary schools in 1991-95 revealed that only
13 percent of the education funds from the
central government went to the schools, with
the remaining 87 percent used for personal
gain or non-education purposes. Later sur-
veys, implemented after the first was made
public, showed that the flow of funds to
schools increased to around 80-90 percent
in 1999-2000. The expenditure tracking sys-
tem boosted citizen and donor confidence in
the aftermath of the civil war. However, the
system has since weakened.”®

Wealth-sharing can generate support and
confidence in stable situations and in transi-
tions. Most countries rich in natural resources
share smaller or larger amounts of the reve-
nues from extraction with subnational gov-
ernments (as in Brazil, Mexico, and Nigeria).
Such wealth-sharing arrangements are often
vital when civil wars have been fueled by nat-
ural resources or have featured disputes over
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natural resource control. The arrangements
for sharing oil revenues in Sudan are an es-
sential aspect of the Comprehensive Peace
Agreement of 2005 (an Agreement on Wealth
Sharing, Chapter III of the CPA, was signed in
early 2004). In Pakistan the government used
a budgetary provision to signal greater atten-
tion to areas of growing insecurity (box 4.4).
Commitments were built into these agree-
ments by passing them into law—and, in Su-
dan, through limited third-party monitoring.

Social cohesion policies are another strong
signal that helps create a sense of fairness and
social justice across population groups. Such
policies foster the participation of hitherto
excluded groups or areas in economic and
political decision-making, enabling them
to benefit from development assistance and
ensuring that civil service recruitment is
nondiscriminatory. To signify the state’s con-
cern for the victims of violence or those pre-
viously excluded from state services, Rwanda
provided housing support and Timor-Leste
cash transfer payments for internally dis-
placed persons.

Signals can involve removing or amend-
ing laws perceived as unjust and discrimina-
tory—such as abolishing apartheid laws in
South Africa and, in Pakistan, the discussion
over the Frontier Crimes Regulation, which
applies a legal regime to the federally admin-
istered tribal areas differing from the rest of
Pakistan.

In pursuing social cohesion policies, an-
other signal is restoring public services to the
middle class, who may be crucial for political
support for change. For example, increasing
social investments in Chile in the 1990s was
balanced by restitution of civil service pen-
sions and appointments;* sunset clauses for
white civil servants in South Africa balanced
fast action on maternal and child health care
for the poorest communities.*’ Policies aimed
at tangible results for these groups are often
not pro-poor, and hence are often difficult
for development practitioners to agree on as
priorities. But they can be part of the political
economy of successful change.*
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BoX 4.4 Pakistan: Using the budget to signal change

Types of violence: Subnational, political, cross-border, trafficking, ideological including transnational

Transition opportunity: Limited space for change following
accession of new government in 2008 and military campaign of
2009 in Swat valley

Key stakeholders: Federal, regional, and local government
(including tribal areas); excluded groups; neighboring countries;
international partners; national and transnational militant groups

Key stresses: Cross-border conflict spillovers; transnational
terrorism; regional competition; corruption; political and social
inequality; income and asset inequality; regional inequities;
youth unemployment; tensions over natural resource wealth-
sharing in peripheral regions

Institutional challenges: Accountability and capacity
constraints in public administration; security, judicial, and
political institutions

Late in 2009, the agreement by Pakistan’s federal and provincial
government leaders to the Seventh National Finance Commis-
sion Award was hailed as a “major achievement and a positive
event for those who believe that the future of a vibrant Pakistan
lies in a democratic federation.”?

In Pakistan, grievances over inequity in revenue-sharing go
back a long time and have been part of a broader set of tensions
between regions within Pakistan. They have been exacerbated
by debates over the distribution of political power and, more
recently, over the independence of institutions of accountability,
notably the judiciary. All this in a context where Pakistan faces
terrorist threats, subnational tensions, separatist movements,
regional insecurity, and severe economic inequality.

Attempts to set in place a new agreement had failed for 17
years. As part of the 2009 five-year public finance award, the fed-

Source: Porter, Andrews, and Wescott 2010.

eral government sacrificed part of its share of the national divis-
ible pool of resources in favor of the provinces. While all prov-
inces will receive an increase in resources, two of them also
accepted a reduction in their shares to provide more resources
to Balochistan and Khyber Pakhtunkhwa Provinces—which were
both affected by internal conflict and the war in Afghanistan.
The award was also an important part of efforts to assuage sepa-
ratist sentiments in Balochistan and to settle more than 30 years
of disputes between Sindh and Punjab about the distribution of
water. On its own, however, the award does not address local
governance and institutional challenges. The decline of public
revenues and the impact of the floods of 2010 have also con-
strained the overall potential for the allocation and transfer of
funds, and legal and resource challenges remain constraints to
implementation.

Delivering early results

Country lessons show that inclusive-enough
coalitions have to be complemented by tan-
gible results to restore confidence in national
institutions. Results on the ground build
confidence for three reasons. First, they are
concrete indicators of a government’s good
intentions toward citizens. Second, they
demonstrate the government’s ability to de-
liver on its promises. Third, they build con-
fidence by indicating that leaders are able to
withstand pressure from their own support-
ers to play a “winner take all” game and that
they instead provide benefits to all citizens.
This confidence-building requires listen-
ing to popular expectations, setting realistic
priorities for what can be delivered, drawing
on nongovernment capacity to deliver, and
communicating results to the population.
This section identifies various practical ways

to deliver results to violence-affected popu-
lations. (Chapter 5 then presents examples
of possible interventions across the security,
justice, and jobs spectrum for both the im-
mediate and longer term.)

Perception surveys in Africa and Latin
America indicate that employment and se-
curity are people’s most pressing problems.*
Electricity, literally the most “visible” of all
results, can be critical for progress in secu-
rity and job creation. In many countries, a
perception of increased justice for excluded
populations may come about not only
through action in the justice sector per se
but also through broader social justice that
includes greater provision of health, educa-
tion, or social protection. The specific short-
term results most important for restoring
confidence will depend on an assessment of
the priorities of the population and the pref-
erences of key stakeholder groups (box 4.5).
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Building early confidence in Haiti—Challenges and reflections

What is the right balance of quick,
visible results and longer-term
institution-building?

Although tangible results are needed in the
short term, these will be insufficient to pre-
vent violence recurring without simultane-
ous steps toward transforming institutions
(see chapter 5). Striking a balance requires
an astute reading of available capacity and

tradeoffs. WDR consultations in several

countries highlighted the need for govern-
ments to demonstrate at least two to three
visible results locally in the first year follow-
ing a new pact for change, and ideally one
or two in the first months (box 4.6). Results
need to be repeated at regular intervals,
however, to maintain momentum and citizen
confidence.

Combined political, security, and de-
velopmental capacities are often needed to
deliver confidence-building results quickly
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Box 4.6 Only a few visible results are needed to restore confidence: Examples from civil war,
organized criminal, and subnational violence

Liberia

Types of violence: Civil conflict, political violence, criminal and gang-related violence, trafficking

Transition opportunity: Moderate space for change, presiden-
tial elections, strong international support

Key stakeholders: Government needed to restore confidence
of opposition parties and civil society, neighboring countries and
regional institutions, donors and investors

Key stresses: Long history of violence, trauma, grievances and
mistrust, corruption, youth unemployment

Institutional challenges: Corruption and low domestic
revenues, undermining political governance and constraining
efforts to increase government capacity

The Liberian government capitalized on a well-managed donor program and a long-standing dearth of public-spirited government to
visibly deliver public goods, restoring confidence in government. The key was to be specific about what was promised—restoring elec-
tricity in Monrovia in a year, for example—and to make sure that the government actually delivered what it had promised. Tornorlah
Varpilah, Liberian Deputy Minister of Health, told the WDR team that Liberia took some immediate actions to satisfy public opinion.
The first was to guarantee peace and security using UN forces. Then the President took action to provide free primary education, free
primary health care, and electricity in the capital city. Those interventions helped build confidence in the government.* Simultane-
ously, the government worked to improve capacity in the public finance and justice systems for the longer term.

Colombia

Types of violence: Civil conflict, trafficking, criminal and gang-related violence

Transition opportunity: Preventive action in the face of rising
criminality and failed peace talks

Key stakeholders: Government, armed groups, citizens, civil
society, regional, international partners

Key stresses: Legacies of violence, presence of criminal
networks and drug production/trafficking, perceived social and
economic deprivation, natural resource wealth

Institutional challenges: Lack of reach of state; accountability
challenges

In 2002, the government made restoring security a top priority and defined a set of fairly narrow targets for violence-affected areas:
restoring safe transit by deploying military resources to protect the main road network and sponsoring convoys of private vehicles that
allowed many Colombians to travel between major cities in safety for the first time in years; reducing homicides and kidnappings;
restoring social services to the national average; and improving trust in the state. Meetings around the country during the electoral
campaign and a review of the strengths and weaknesses of past efforts informed selection of these targets. A review of the previous
Politica Nacional de Rehabilitacién (PNR)* program, for example, indicated that it had spread its efforts too thinly across different
regions, so the new government chose a smaller number of violence-affected areas. It also drew on wider capacities to execute the
program, including U.S. support for security-sector capacity-building and the engagement of Colombian NGOs and other donors in
social programs in violence-affected rural areas. Frequent perception surveys of citizens kept the government up-to-date on progress.

Pakistan

Types of violence: Subnational, political, cross-border, trafficking, ideological, including transnational

Transition opportunity: Limited space for change following
accession of new government in 2008 and 2009 military
campaign in Swat valley

Key stakeholders: National, regional, and local government
(including tribal areas), excluded groups; neighboring countries;
international partners; national and transnational militant groups

Key stresses: Cross-border conflict spillovers, transnational
terrorism, regional competition, corruption; political, social,
income, and asset inequality; regional inequities; youth
unemployment; tensions over natural resource wealth sharing in
peripheral regions

Institutional challenges: Accountability and capacity
constraints in public administration, security, judicial, and
political institutions




Box 4.6 (continued)

Following the Pakistan government’s 2009 military offensive to drive militants from the Federally Administered Tribal Areas (FATA) and
the Khyber Pakhtunkhwa Province (KP; formerly the Northwest-Frontier Province), the government—with the World Bank, Asian Devel-
opment Bank, UN, and European Union—undertook an assessment to address needs and understand the factors underlying violence.
In addition to traditional analyses of economic and social data, the assessment involved a crisis analysis and consultations with more
than 1,000 representatives of communities from FATA and KP. Focus group discussions were also held by local NGOs and women'’s
groups. The primary issues were jobs and justice system reform, including the country’s overall legal framework (different in FATA from
the rest of Pakistan) and the resolution of land and family disputes. The exercise highlighted the danger of overpromising: initial plans
did not take capacity into account, resulting in unrealistic timelines. Since the assessment, Pakistan has faced the even more immediate
challenges of the devastating humanitarian disaster caused by the floods in August 2010. But the assessment still gives a detailed pic-

ture of citizen priorities.

Sources: Baily and Hoskins 2007; McCandless 2008; World Bank and ADB 2010; WDR team consultation with national leaders from fragile and
conflict-affected countries in Berlin, 2009; WDR team consultation with government officials, representatives from civil society organizations,
and security personnel in Colombia and Pakistan, 2010; Arboleda 2010; Centro de Coordinacién de Accién Integral 2010.

and initiate cross-sectoral institutional trans-
formations. Governments have used tools
associated with one domain of action (se-
curity, justice, economic) to achieve goals in
another. Navigating transitions has involved a
clear focus on the stresses that drive violence
and on designing programs to mitigate them.
This implies an interdisciplinary approach to
strategy based not on sectoral programs and
outcomes but on balancing security, justice,
and economic opportunity (box 4.7).

How can results be delivered when
states face a legacy of weak capacity
and legitimacy?

Governments that have restored confidence
of stakeholders and citizens have typically
mobilized nonstate actors to deliver results
rather than doing everything themselves.*
Drawing on “supplementary capacity” has
meant tapping into both local nonstate struc-
tures (communities and community organi-
zations, traditional institutions of justice, the
domestic private sector, NGOs) and external
assistance (regional organizations, interna-
tional donors, the international private sec-
tor; see chapter 6).

Governments are often concerned that
drawing in NGO, private sector, or commu-
nity capacity will take the credit away from
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the government, or that it will be difficult
to transform these modes of delivery far-
ther down the line when state institutional ca-
pacity has increased. It is indeed critical that
nongovernmental programs, particularly in-
ternational programs, give appropriate, visible
attributions of credit to national institutions.
Development programs stamped with the
logo of international institutions do not build
trust in national institutions. Yet nongov-
ernmental mechanisms can be used to boost
confidence in government responsiveness to
its citizens, as box 4.8 on Afghanistan’s Na-
tional Solidarity Program indicates. Similarly,
the involvement of NGOs under government
coordination in Afghanistan and Timor-Leste
(see chapter 8) increased the perception of
government effectiveness in the health sector.

Community-driven development (CDD)
approaches have been applied in varied con-
texts. While such programs alone cannot
transform the security, justice, or economic
dynamics in violent settings, their use is a
good indicator of the range of purposes they
can serve and the relative ease of adapting
their design to different needs.”” Attributes
such as participatory planning and decision-
making, cooperation between local authori-
ties and the committees selected by com-
munity members for the purpose of a CDD
program, and community control of funds
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Box 4.7 Different sectors, core goals

National programs (sometimes with international support) have used tools from one “sector” to meet goals in another. These
approaches can be effective in a variety of situations—in countries recovering from civil war and in societies affected by drug-related
violence, ranging from low to middle income.

Justice and inclusion goal—Security intervention. In Burundi, a key part in the Arusha peace process that stabilized the long-running
civil war was the creation in 2004 of a new national army, the Force de Défense Nationale, in which the Hutu ethnic group represented
40 percent of the officer corps. This was important for the Hutu, who account for more than 80 percent of the population but had long
been excluded from the military and had suffered from military actions against them as far back as 1972.

Justice and inclusion goal—Economic intervention. Jamaica’s inner cities have been at the center of the country’s crime and violence
problem, which, coupled with growing poverty, has further exacerbated social fragmentation and the weakness of civic organizing in
inner-city communities. With donor support, the government launched a program to provide inner-city community infrastructure and
services for the poor in 2006, which includes measures to promote short-term conflict mitigation and resolution, as well as medium-
term social prevention and capacity enhancement interventions.

Security goal—Economic intervention. In Mozambique, the civilian population was caught up in successive military offensives. During
Mozambique's transition, joint international-national efforts to provide assistance and sustainable resettlement to both former com-
batants and the internally displaced eased the potential tension that postwar population shifts and a lack of livelihood opportunities
might otherwise have caused.

Security goal—Multisectoral intervention. To address rising urban violence in Cali, Colombia, the DESEPAZ program (a Spanish acro-
nym for development, security, and peace) integrated employment and microenterprise programs for youth, urban upgrading, and pri-
mary education alongside security interventions. The program was also noteworthy for its organizers’ understanding of crime: because
most homicides occurred on weekends, holidays, and at night, selling alcohol and carrying guns at those times were banned. A 30 per-
cent decline in homicides in 1994-97 is attributed directly to the program.

Economic goal—Justice and inclusion intervention. After early efforts to implement the Dayton Accords in Bosnia and Herzegovina,
international monitors found through interviews with business persons that trade between Bosnian, Croat, and Serb majority regions
was substantially affected by ethnically denominated license plates. The Office of the High Representative mandated that nonethnic
license plates be issued to all cars in Bosnia and Herzegovina, and within weeks of this initiative, traffic and trade had surged.

Economic goal—Security intervention. After the establishment of the UN Interim Mission in Kosovo in June 1999, UN administrators
observed that trade between Kosovo and its neighbors was depressed. Insecurity on the major highways from Pristina to border cross-
ings was identified as an obstacle, so NATO’s KFOR troops were deployed to provide security along major highways and transit points.
Exports rose from €27.6 million in 2002 to €297 million in 2010, and imports from €854.8 million to €2.1 billion.

Economic goal—Security intervention. In Liberia, partnership between the UN peacekeeping mission, the United Nations Develop-
ment Programme, and the World Bank maintained the country’s degraded roads, so that parts of the country were no longer cut off
from the capital during the rainy season, with a consequent boost in confidence.

Sources: Roque and others 2010; Economist Intelligence Unit 2008a; International Crisis Group 2007; Igreja and Dias-Lambranca 2008; Villaveces
and others 2000; World Bank 1999b, 2006e; Cousens and Harland 2006; Statistical Office of Kosovo 2010; Chesterman 2004; Giovine and others
2010.

mean the programs can signal a change in
the attitude of the state to communities, even
before physical projects are completed. They
can thereby enhance state-society relations,
increase citizen trust in institutions, and con-
tribute to longer-term institution building
(box 4.8). Experience from a range of appli-
cations® suggests that CDD programs can ex-
tend the state’s reach, especially in areas from
which it has been absent during a conflict; re-

construct social capital and strengthen social
cohesion;* signal inclusion of marginalized
groups (such as women and youth); and con-
tribute to decentralization, either by design
or through adaptations over time.

The importance of community engage-
ment in local-level interventions can be il-
lustrated by psychosocial support programs.
Political and criminal violence alike can
cause significant psychological and social
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Box 4.8 Community-driven development strengthens state-society relations in Afghanistan

Types of violence: Intergroup, ethnic, and political violence; organized crime and trafficking; cross-border; transnational ideological

Transition opportunity: Initial large space for change: Bonn Key stakeholders: National and local government, security
Accord, loya jirga, presidential, parliamentary and provincial elec- | forces, community leaders, civil society groups, citizens, interna-
tions, national development budget tional partners, transnational militant groups

Key stresses: Legacies of violence and trauma, transnational Institutional challenges: Severe accountability and capacity
terrorism, criminal networks, low incomes, youth unemployment, | constraints in public administration, security, judicial, and politi-
corruption, gender discrimination cal institutions

Afghanistan, one of the world’s poorest countries, has experienced a near continuous period of invasion and occupation, civil war, and
oppression since the late 1970s. Between the overthrow of President Daoud before the Soviet invasion in 1979 and the Bonn Accord in
2002, the central government never had authority across the entire country. In addition to a long legacy of violence and poverty, the
country faces the daunting stresses of internal conflict, terrorism, ethnic tension, regional and global security stresses, and extensive
corruption.

Development under these conditions obviously is particularly challenging. However, the largest development program in Afghani-
stan, the National Solidarity Program (NSP), has registered some important successes. Since its inauguration in 2003, it has established
more than 22,500 community development councils across 361 districts in all 34 provinces and financed more than 50,000 develop-
ment projects. Through the democratically elected, gender-balanced councils, the program builds representative institutions for village
governance. Typical projects construct or improve critical infrastructure, such as communal drinking water facilities, irrigation canals,
local roads and bridges, and electrical generators, and offer vocational training or literacy courses to villagers.

Economic evaluations show consistently high rates of return across all sectors (above 12 percent). A midterm evaluation by the Uni-
versity of York in the United Kingdom in 2005-06 found significant evidence of greater public faith in the national government, along
with better community relations. The independently conducted Randomized Impact Evaluation of Phase-Il of Afghanistan’s National
Solidarity Program in 2010°° reinforced this finding through a large-sample quantitative assessment using randomized controlled trials
to compare outcomes in 250 villages covered by the NSP, with 250 villages not yet participating in the program. As part of the inde-
pendent evaluation indicated above, a survey was conducted between October 2007 and May 2008 that showed that the simple pro-
cess of electing councils and planning local investments increased villagers’ trust in all levels of government. Across the board, those in
villages participating in the NSP had more trust in government officials, showing that it is possible to markedly change perceptions of
state institutions through effective local interventions.

Furthermore, a separate study by the Center for Strategic and International Studies, in Washington, DC, found that “the CDCs and
tribal shuras®' are seen as more responsive to Afghan needs than provincial governments and provincial councils, and in many cases are
the only sign of improvement villagers have seen in the past five years.”?

Sources: Beath and others 2010; Patel and Ross 2007; Selvarajan 2008; Brick 2008; Barakat 2006.

(box continues on next page)

suffering. Activities aimed at improving men-
tal health and well-being of at-risk popu-
lations through psychosocial support have
proven to be more effective if communities
are involved. For example, evaluations of two
psychosocial programs in conflict-affected
regions of Indonesia from 1999 to 2001
found that the program that used a more ho-
listic approach, engaging the wider commu-
nity, had a greater impact than the one that
focused solely on trauma and used a medical
model.” Similarly, engaging the community
in traditional healing and cleansing ritu-
als for child soldiers in Angola, Liberia, and

northern Uganda was found to be mutually
empowering and more effective in reintegra-
tion than traditional psychological efforts—
the child soldiers felt “decontaminated” psy-
chologically and the community was more
willing to accept them back socially.*
Traditional and community structures for
dispute resolution are also potential partners
in delivering early results—and it may be un-
wise to ignore them. In many fragile settings,
formal systems for the provision of justice
are weak or broken down. At the local level,
this breakdown opens gaps not only in the
core criminal justice system, but also in the
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Box 4.8 Community-driven development strengthens state-society relations in Afghanistan
(continued)

Do officials work for the benefits of all the villagers?
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Source: Beath and others 2010.

Note: Villages that participated in the NSP program exhibit more trust in national and local governments. Participants responded that they believed
that national and local government officials worked for the benefit of all villagers significantly more often in NSP villages than in other villages. Statisti-
cally significant differences are shown with asterisked percentages above the Non-NSP Village bars. In the x-axis, the label ISAF is referring to the Inter-
national Security Assistance Force in Afghanistan.

regulation of land and family disputes. Such
gaps have led to popular frustration and have
opened opportunities to violent opposition
movements such as the Taliban in both Af-
ghanistan and Pakistan, which have in some
areas of the country established a shadow
presence offering an alternative local dispute
resolution system.” Gangs can play a similar
role in urban communities. The WDR Fafo
perception surveys in countries affected by
violence found that most respondents saw
traditional authorities as best placed to re-
solve land disputes, even though they also
believed that national or local state structures
should deliver other key governance func-
tions.* (Chapter 5 explores complementari-
ties between traditional and formal systems
in justice reform.)

Civil society and faith-based actors can
also play an important role in service delivery
in many violent contexts when government
capacity and reach are limited. Many suc-

cessful initial transitions have drawn heav-
ily on nongovernmental capacity associated
with the credibility of national institutions.
For instance, religious organizations run 81
percent of public primary schools and 77
percent of public secondary schools in the
Democratic Republic of Congo, through
a protocol-based school management sys-
tem,” which was what kept the schools run-
ning through the turbulent 1990s.%

Communities can also play a central role
in service provision (box 4.9). In many frag-
ile environments, NGOs often ensure that
basic social services, such as health care, edu-
cation, water, and sanitation, continue to be
provided to the population. Delivery modes
can include government agencies contract-
ing out some social services to local NGOs,”
international NGOs working closely with lo-
cal NGOs and community groups, and local
NGOs collaborating with community groups
in the absence of the government.



One area that does not lend itself well to
partnership with nonstate actors to deliver
fast results is security. Nonstate actors can
be effective in supporting security efforts, for
instance in community policing aiming to
reduce crime through community partner-
ship; joint programs against crime between
municipalities, civil society, and the private
sector; and community engagement to pre-
vent and respond to gender-based violence
(see chapter 5). Going further and implicitly
ceding to others the state monopoly on secu-
rity should be avoided. New research shows
that preexisting social networks, when used
by the state and competing elites, can stir up
conflict or perpetuate its damaging social
effects—as in the evolution of vigilantism
in Nigeria (box 4.10).°° While circumstances
clearly vary, the risks of such groups becom-
ing predatory or difficult to demobilize are
considerable—not least because their meth-
ods of recruitment are not generally based
on merit, while their armed status can make
their social accountability tenuous. A similar
tradeoff exists with private security compa-
nies in internationally supported operations.
For instance, Coalition Forces in Iraq faced
problems in addressing abuses by private se-
curity companies entrusted with core state
security tasks.!

A related issue is the proliferation of pri-
vate security companies around the globe.
They provide an array of functions, includ-
ing monitoring, investigation services, and
bodyguards. Their growth is often attributed
to a widespread sense of insecurity and a
lack of trust in the police and the judiciary.
In Central America, the private security in-
dustry expanded dramatically in the 1990s
following the signing of peace agreements. In
El Salvador and Guatemala, private security
firms sometimes incorporated ex-combat-
ants from civil wars, and throughout the re-
gion, many working for private security firms
are former government security personnel.
By 2008, legal and illegal private security
companies in Guatemala and Honduras em-
ployed around 120,000 and 60,000 guards,
respectively, with five to six private security
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Box 4.9 Nepal: Bringing others in—supplementing
government capacity in education

Types of violence: Civil conflict, interethnic and political violence,

criminal violence, and trafficking

Transition opportunities: Modest
space for change: “palace killings”and
stepped-up Maoist campaign in 2001

Key stakeholders: National and
local governments, civil society
groups, marginalized ethnic groups,
international partners, regional
neighbors

Key stresses: Legacies of vio-
lence and trauma; social, political,
and economic inequality; youth
unemployment; corruption; human
rights abuses; rising expectations of
formerly unrepresented

Institutional challenges: Feudal
structures and associated exclu-
sion; accountability and capacity
constraints in public administration,
security, judicial, and political institu-
tions; lack of inclusion of different

groups

In 2001, recognizing that extensive local capacity to provide education already
on the ground had better success than the nationalized education system, the
government devolved responsibility for primary schooling back to school man-
agement committees through amendments to the Education Act. (The govern-
ment relied exclusively on communities for the delivery of basic education until
1971.) The responsibilities of these committees included generating resources;

formulating budgets (using a combination of government incentive grants,
international aid, and local resources); and hiring teachers. Significant local
resources were unlocked, with every rupee of government grants leveraging
1.5 rupees in community financing.

Decentralizing teacher hiring also spurred accountability, as the government
froze the number of government-appointed teaching slots and introduced sal-

ary grants to allow communities to recruit teachers locally and hold them
accountable for classroom performance. Better school governance reduced

teacher absenteeism, improved learning achievements, increased community
donations, and boosted primary completion rates (from 42 percent in 1998 to 60

percent in 2003).

Even though the country was in active conflict, net enrollment rates in pri-
mary education increased from 69 to 92 percent between 1998 and 2008. Gen-

der parity improved from 83 to 98 percent from 2003 to 2008. The impact on
girls, dalits, and janajati (Nepal’s lower-caste groups) children was also signifi-

cant: the rate of out-of-school children dropped from 50 percent in 2004 to 15

percent in 2008 for dalits, from 42 percent to 11 percent for girls, and from 44
percent to 11 percent for janajatis.

Sources: World Bank 2009e.

personnel for each police officer.®* A worri-
some development, as noted by the president
of the Guatemala Chamber of Security, is the
severe shortage of trained security person-
nel, so the typical marginal company ends up
recruiting farmers from the interior of the
country and sending them to work with little
or no training.
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Box 4.10 Nigeria: Strengths and risks of nongovernment capacity in the security sector—
the Bakassi Boys

Types of violence: Widespread criminal and gang violence, vigilantism

Transition opportunity (missed): Rising insecurity and
criminality

Key stakeholders: Government, vigilante groups, perpetrators of
crime and their victims, citizens

Key stresses: Criminal networks, youth unemployment,
corruption

Institutional challenges: Low capacity and accountability in
police and judicial institutions

Vigilantism has often provided security in the absence of effective state performance. While it may be seen initially as legitimate, it
presents tremendous risks to both the state and citizens, especially in protecting universal standards of due process (often the justice is
summary) or in separating petitioner, prosecutor, and judge (often a mob dynamic prevails).

Although Nigeria has had significant income from oil revenue, the country remained stuck in low per capita income and saw little by
way of the development of effective institutions. Throughout the 1990s and the early part of the 2000s, corruption and non-accountable
institutions remained defining features of the Nigerian political landscape. Earlier episodes of separatist conflict (in Biafra) had not resur-
faced, but oil-rich areas in the south had seen civil violence, and Nigeria had also experienced sectarian violence in its eastern provinces.

In the late 1990s and early 2000s, vigilantism was rampant in eastern Nigeria. In response to a rash of robberies and home invasions,
residents formed vigilante groups that patrolled and guarded entire neighborhoods at night. One such group was the Bakassi Boys,
who initially earned the support of politicians and the public because they reduced crime. In the words of one newspaper columnist:

“l am a living witness to the fact that for three years before the year 2000, in my part of Imo State, life was made unbearable by the
callous activities of armed bandits. They suddenly seemed to have so multiplied that anybody found outside his front door after dusk
was risking his or her life. Then suddenly things began to happen. Well-known hoodlums who were friends of the police gradually took
notice and either fled or stayed at their peril. Home was becoming haven again, and evening parties and outside engagements re-
turned to the community. It was such a great relief. Asked thereafter to choose between the Bakassi Boys and the police, the village
folks preferred the former.”s

Vigilante groups are celebrated in Nigerian popular culture—pictured in movies and on calendars—as appropriate defenders of the
public against criminals. Even mainstream observers of Nigerian society, including eminent political scientists like Peter Ekeh, saw the
Bakassi Boys as qualitatively different from other vigilante groups. Yet, as noted by Human Rights Watch in 2002, the Bakassi Boys came
to be viewed as an uncontrollable and illegal band, which, though filling a void left by a weak state, had become ruthless mercenaries
who could be hired to eliminate political or commercial opponents. Beyond these accusations, the celebrated operations of the Bakassi
Boys were problematic because of the lack of due process accorded presumed criminals. As one anthropologist notes: “The Bakassi Boys
originated in acts of necessity undertaken in the face of terror. Noble intentions, however, have a tenuous existence in the midst of the
endemic corruption, political factionalism, and electoral machinations that characterize the Nigerian political landscape. Thus Nigerians
remain suspicious of the power ceded to vigilantes.”®*

Sources: Ekeh 2002; Nwana 2000; McCall 2004.

Early results need to be compatible with,
rather than undermine, long-term institution-
building. The choice of results and the man-
ner in which they are to be achieved is
important because it can set directions for
later institution-building. For instance, if
communities are passive recipients of aid,
they have fewer incentives to take responsibil-
ity for violence prevention; and if social pro-
tection is provided by external actors alone,
national institutions have fewer incentives to
undertake responsibilities to protect vulnera-
ble citizens. Hence, there is a need for building
coalitions for delivery that include a mixture

of state and nonstate, bottom-up and top-
down approaches. Such coalitions are a better
underpinning for longer-term institutional
transformation; in fact, some early results ac-
tively build momentum for institutional
transformation, as has been the case with the
National Solidarity Program in Afghanistan.
As countries end one episode of violence or go
through an initial political transition, they re-
main at high risk of recurring violence. The
need at this point is to create legitimate social
and governmental institutions and improve
prospects of economic prosperity. Chapter 5
will discuss these issues.
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FEATURE 4 Indonesia: Restoring confidence in Aceh

Types of violence: Civil conflict, gang-related violence, vigilantism

Transition moment: Significant space for change: 2004 Indian
Ocean tsunami, 2005 peace agreement

Key stakeholders: National and provincial governments; GAM
(political and military wings); conflict victims; Association of
Southeast Asian Nations (ASEAN), European Union (EU), and wider
international community

Key stresses: Distribution of natural resource wealth, legacies of
conflict, reintegration of ex-combatants, loss of life and devastation
due to tsunami

Institutional challenges: Weak capacity and accountability of
provincial political and administrative institutions, coordination of
external inputs

n the choreography of peace negotiations—from efforts to

build both national support and local inclusion to the
judicious use of external support—the peace process in Indo-
nesia’s Aceh province exemplifies many of the attributes of ef-
fective conflict prevention and resolution after 30 years of sus-
picion and outright hostility.

Inclusive-enough coalition

Agreement on the parameters of the peace agreement—in the
form of a memorandum of understanding (MOU) signed in
Helsinki in August 2005—came at the end of six months of
carefully mediated negotiations between the Indonesian gov-
ernment and the Free Aceh Movement (Gerakan Aceh
Merdeka, or GAM). Both sides did their best to ensure things
went smoothly. The team representing the Indonesian govern-
ment was handpicked by President Susilo Bambang Yud-
hoyono and Vice President Jusuf Kalla. In a deliberate effort to
assuage GAM’s concerns about adequate representation for
non-Javanese, the core team was drawn from other provinces.
Learning from previous processes, the government was careful
to manage communications in Jakarta and at a national level
to demonstrate the benefits of the process, avoiding focusing
on provincial buy-in at the expense of national support. The
Finnish nongovernmental organization, Crisis Management
Initiative, led by former Finland president Martti Ahtisaari,
played a key role in facilitating the discussions.

The government mobilized support at the national level for
peace talks by emphasizing the cost of the conflict to the na-
tional budget—in expenditures on security measures (esti-
mated at US$2.3 billion or 21 percent of the total economic
cost of the conflict) and forgone tax revenues from lower oil
and gas exports—and the imperative of stability in Aceh to
private investment in the country.®®

Signals for confidence-building

The Helsinki MOU articulated the main elements of the peace
settlement, signaling a genuine break with the past. Acehnese
demands for greater political autonomy within a unitary Indo-
nesian republic were clearly spelled out, along with provisions
for this autonomy to be institutionalized in a new Law on the
Governing of Aceh. This would give provincial and local gov-
ernment authority over a broad spectrum of public affairs, ex-
cept in foreign affairs, external defense, national security, and
monetary and fiscal matters, where the central government
would retain jurisdiction. The MOU also allowed for greater
Acehnese political participation, including a commitment to
facilitate the establishment of Aceh-based political parties—a
prerogative not granted to other provinces. Provisions were
also made to hold local elections in Aceh as soon as possible.

Equally important, the MOU dealt with key security and
justice concerns: reintegrating former combatants and assist-
ing victims of conflict. Provisions included the release of po-
litical prisoners and detainees within 15 days of signing the
MOU; amnesty to all who had engaged in GAM activities; and
full political, economic, and social rights to all political prison-
ersand detainees. The Indonesian and Aceh authorities pledged
reintegration support to ex-combatants in the form of farm-
land, employment opportunities, and social security (in the
event of incapacity). GAM agreed to demobilize all 3,000 of its
military troops and decommission their arms. In return, the
Indonesian government agreed to withdraw “non-organic”
forces, with the remaining permanent battalions composed
mostly of ethnic Acehnese.®

Rights to natural resources had long been a bone of con-
tention, and the MOU addressed them by stipulating that
Aceh would retain 70 percent of revenue from all current and
future hydrocarbon deposits and from other natural resources
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FEATURE 4 Indonesia: Restoring confidence in Aceh (continued)

in the province. This was a better deal than that enjoyed
by other hydrocarbon-producing regions.”” Addressing deep-
rooted fears about the rule of law and human rights, the MOU
provided for the separation of powers between the executive,
legislative, and judiciary branches of government.

Commitment mechanisms to lock in signals

A key commitment mechanism was the Law on the Governing
of Aceh, passed by the Indonesian Parliament in August 2006.
This institutionalized many of the provisions agreed in the
Helsinki MOU and serves as a framework for relations be-
tween Aceh and the central government.

A special effort went into addressing the ongoing commit-
ment to peace and economic integration. The Aceh Peace-
Reintegration Board (Badan Reintegrasi-Damai Aceh, or BRA)
was created by a governor’s decree in 2006 as the principal
local agency responsible for overseeing the peace process and
the economic reintegration of ex-combatants, political prison-
ers, and conflict victims. BRA—a provincial agency reporting
to the governor of Aceh—was given a broad mandate encom-
passing the design, funding, and implementation of various
policies and procedures related to the reintegration process.

The Aceh Monitoring Mission, created after the Helsinki
MOU, is a good example of external parties monitoring stake-
holders’ commitment to their promises. Comprising represen-
tatives from the EU, Norway, Switzerland, and five ASEAN
countries, it was deployed to oversee the demobilization of
GAM, the decommissioning of its weapons, the reintegration
of GAM forces, and the removal of “non-organic” police
forces and military battalions from the province. In addition,
the European Commission funded the Aceh Peace Process
Support Program to assist in implementing the peace agree-
ment in four areas: election support, police reform, justice re-
form, and local governance reform.

Delivering early results

In Aceh, the government, working with external and local ac-
tors, delivered some crucial early results for peace-building.
The total estimated amount of funds committed to reintegra-
tion and peace-building is Rp 9 trillion.®® The distribution of
funds across districts is evidence of effective geographic tar-

geting of aid. The four most heavily conflict-affected districts—
Aceh Utara, Bireuen, Aceh Timur, and Pidie—received more
than 50 percent of all funds. GAM members (both combatants
and noncombatants) and political prisoners received the larg-
est share of direct assistance, collectively worth almost Rp 400
billion.®

These provisions helped get ex-combatants and other key
target groups back into the workforce. The Aceh Reintegra-
tion and Livelihood Survey, commissioned by the World
Bank, indicates that male ex-combatants are 7 percent more
likely to be in full-time employment than their civilian coun-
terparts. Most former combatants and ex-political prisoners
have returned to the occupations they held prior to joining
the insurgency—mainly farming and agricultural wage labor.
The survey also finds that male victims of conflict are 14 per-
cent more likely to be in full employment than male non-
victims.” Poverty has decreased in Aceh since the end of the
conflict, more so in the conflict-affected areas than in the
nonconflict-affected areas, but the province still lags behind
the national average.

Aceh also shows how community-driven programs can
kick-start local reconstruction and social protection. Soon af-
ter the peace agreement was signed, BRA initiated community-
based reintegration assistance through the Kecamatan Devel-
opment Program. Aimed exclusively at conflict victims, the
program provided US$22.7 million of government money in
one round of grants and operated in 1,724 villages in 2007.”
It focused on conflict-affected communities to help them
improve living conditions through small projects. Poverty de-
clined by 11 percent more in villages participating in the pro-
gram than in those that did not.”? Given that almost 90 percent
of funds went to purchase private goods, community-driven
development (CDD) projects can be an effective mechanism
for distributing one-off cash transfers in emergency situa-
tions.” Survey data show that 88 percent of recipients felt that
both BRA-KDP and KDP funds were spent on the most im-
portant needs.”

Sources: Aspinall 2005; International Crisis Group 2005; Morfit 2007;
MSR 2009; World Bank 2010a; Government of Republic of Indonesia and
Free Aceh Movement 2005; Braud and Grevi 2005; Schulze 2007; World
Bank 2008a; Barron 2010; Barron and others 2009; Morel, Watanabe, and
Wrobel 2009; Government of Aceh, Syiah Kuala University, and World
Bank 2008.
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surveys in seven countries and territories, involving a mix of nationally representative samples as
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be responsible for providing public goods, such as reducing unemployment and protecting natio-
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hapter 5 describes the dilemmas of institutional trans-

formation for resilience to violence. The first of these is

about timelines: delays in a “too slow” reform process pro-
long states’ vulnerability to violence. But lessons from the history
of institutional transformation provide cautionary evidence that
going “too fast” creates other risks of backlash. Countries that have
addressed violence have sequenced reforms, frequently over a
generational time period, to develop social consensus, and to allow
their societies to absorb change and to develop their institutional
capacities. The second dilemma is about the prioritization of institu-
tional reforms. This chapter provides lessons from country reform
approaches to security, justice, and jobs, as well as from wider issues
like elections and corruption, on how experimentation, adaptation,
and pacing can result in “best-fit” reforms that are adapted to the
local political context.
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CHAPTER

Transforming institutions to deliver
citizen security, justice, and jobs

Pacing and sequencing
institutional transformation

ent-up demands for change in frag-

ile and transitional situations, and

the importance of legitimate, ca-

pable, and accountable institutions
for violence prevention, mean institutional
transformation is central to effectively link-
ing security and development approaches.
This section of the Report describes lessons
on the pacing, prioritization, and sequencing
of reform.

Avoiding “too much, too soon,” and
finding the “best fit”

With deficits in the quality of governance in
many sectors in most fragile situations, the
best approach may seem to be rapid, across-
the-board institutional transformation. But
the scope and speed of reform are themselves
risk factors—and attempting to do too much
too soon may actually increase the risk of
resumed conflict. The “too much, too soon”
syndrome leads to many of the symptoms
observed in difficult transitions such as the
following:

+  Overtaxing the existing political and social
network capacity of national reformers (as
in the Central African Republic and Haiti
in the early 2000s).!

+ Transplanting outside “best practice” mod-
els without putting sufficient time or effort
into adapting to context (for instance, in
Iraq).?

+  Adopting an output orientation that de-
fines success in the de jure space in the
capital city (for example, by passing laws,
writing sector plans and policies, or creat-
ing new commissions or organizational
structures) and not an outcome orienta-
tion in the de facto world where people
live (by improved services, even if basic, in
insecure and marginalized rural and ur-
ban areas), such as in Timor-Leste from
2002 to 2005.°

+ “Cocooning” efforts into parallel channels
that facilitate short-run accomplishment
by bypassing national organizations and
institutions, and undermine national in-
stitution-building in the longer term, as,
for example, in Afghanistan in 2001-03
and to some extent afterward.*

Once national and local reformers have
set priorities and sequenced their goals for
transforming institutions, the next steps
might seem straightforward. Out there some-
where is the “state of the art,” the “best prac-
tice,” the “technically perfect” way. Common
sense says not to “reinvent the wheel” but to
adopt what works well. And so, national and
international actors alike feel the temptation
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to apply off-the-shelf international best prac-
tices. But these practices are often designed
for environments that are secure, have a high
degree of capacity in state institutions, and
have functioning competitive markets. Envi-
ronments of repeated violence are insecure,
have institutional deficits, and generally have
only partially functioning markets. So the
simple notion of “not reinventing the wheel”
and just adopting best practice does not suc-
ceed nearly as often as one might hope.

An alternative is to focus on pragmatic,
best-fit options adapted to political realities,
institutional capacity, and levels of insecurity.
Countries successfully moving away from
fragility or violence have adapted solutions
from abroad to suit their context. The fact that
simply copying does not work does not negate
the value in learning from other country ex-
periences. By so doing, countries create their
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China’s approach to gradually piloting economic reform

own practical and feasible solutions adapted
to their particular set of available institutions
and capabilities. An example is China’s Town-
ship and Village Enterprises: These were not
“private sector” firms at all. They were instead
a transitional device that provided many of
the functions of private sector firms (dyna-
mism, innovation, investment) without all the
legal and institutional accoutrements private
sector firms need. So, rather than wait for the
environment to be right for one institution
(private firms), the Chinese government cre-
ated a new form of enterprise (box 5.1).

Early attention to basic functions of
citizen security, justice, and job creation

Chapter 2 underlined that the stresses associ-
ated with violence can occur in the security,
justice, and economic arenas. The research
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It takes time to build institutions. First things first—citizen security, justice, and jobs

on the stresses and institutional factors as-
sociated with risks of violence covered in
chapter 2, country cases studies, and consul-
tations with national reformers all point to
the importance of prioritizing the institu-
tions that provide citizen security, justice (in-
cluding control of corruption), and jobs to
prevent a recurrence of violence and lay the
basis for future reform.’ This prioritization
is confirmed by findings of the Voices of the
Poor project and the country-level surveys
conducted for the WDR: people’s top prior-
ity after basic security and law and order is
their own economic survival.’ Prioritizing
security, justice, and jobs does not mean ad-
dressing all the wide-ranging functions that
will be needed in these areas as societies
develop—but simply focusing on basic prog-
ress in these areas early in transitions from
violence (box 5.2)

This chapter presents a range of practical
interventions across the domains of security,

justice, and jobs. These interventions include
those that deliver early results to build citi-
zen confidence, which can either buy time for
institutional reforms to take hold, or actively
support such reforms. Emphasis is also placed
on interventions that use best-fit institutional
approaches that offer practical solutions to
given problems; they may be context-specific,
but they demonstrate the adaptability of a
wide range of tools. Early actions and best-
fit approaches are linked to priority reforms
that can be undertaken with limited capacity,
even in fragile contexts. These are set apart
from reforms that would generally be applied
more gradually as they require more funda-
mental social, economic, or political shifts.

Multisectoral approaches

The interventions in this chapter are pre-
sented for each domain—security, justice,
and jobs and associated services—separately.
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Box 5.3 Coordinated political, security, and development responses to violence—Lessons from
urban, subnational, and organized criminal violence in Latin America

Multisectoral violence prevention programs suggest a way of bringing different actors together to address the complexities of violence.
In rapidly urbanizing areas—not only in the developing world, but also in high- and middle-income countries—violence is character-
ized by the convergence of a wide range of risk factors, including overcrowding, inequality, youth unemployment, and drug crime.
While violence has traditionally been managed through the criminal justice sector and coercive responses, recent multisectoral
approaches, particularly in Latin American cities, have demonstrated the benefits of a more integrated response. The approaches
emphasize a balance between long-term structural prevention and control-oriented approaches and address a variety of stress factors
simultaneously. The emphasis on local government and community engagement in design, implementation, and oversight has fostered
better diagnoses of the drivers of violence and ensured stronger community ownership.

The city of Belo Horizonte, Brazil, had a steep rise in homicide rates from 1997 to 2001. The victims and perpetrators of violence
were often young men under the age of 24 living in slums. Preventive actions were implemented by the state government of Minas
Gerais, in partnership with the city and nongovernmental organizations, under the program Fica Vivo, which targeted youth for social
support, education, and sports. Social interventions were accompanied by a new form of policing that first captured sought-after crimi-
nals and then installed a permanent community police element—gaining the trust and confidence of the population. An evaluation of
the program in one of the targeted communities showed reductions of as much as 45 homicides per 100,000 inhabitants per semester
compared with the rest of the city. Fica Vivo has a return on investment of 99-141 percent of the total cost of the program.

In Bogota, Colombia, between 1993 and 2002, a multisector strategy was credited with progress in combating urban violence. The
strategy included campaigns to promote citizen disarmament and control of alcohol consumption; neighborhood crime-monitoring
committees; family police stations to control domestic violence and reduce assaults on women; police reform measures; urban renewal
efforts, such as the Transmilenio urban transport program; and employment programs. Evaluations showed that some of these inter-
ventions resulted in sizable reductions in the levels of violent crime. For example, restrictions on gun carrying during weekends and
holidays are credited with reducing the homicide rate by 14 percent. The urban renewal and transportation program, known as Trans-
milenio, was credited in some of the most violent areas of Bogota with reducing overall levels of crime and violence dramatically by 86
percent. Interventions related to the strengthening of the police force and interventions to alleviate the backlog of cases in the judicial
system and speed up trials also had notable reductions in the levels of violent crime, with a 76 percent reduction in the assault rate.’

Source: Alvarado and Abizanda 2010; Beato 2005; Fabio 2007; International Centre for the Prevention of Crime 2005; Duailibi and others 2007;
Peixoto, Andrade, and Azevedo 2007; Guerrero 2006; Llorente and Rivas 2005; Formisano 2002; WDR team consultation with law enforcement,
civil society, and Brian Center (Executive Director, A Better LA in Los Angeles), 2010.

However, their combination, both within  tive conflict resolution mechanisms). Brazil
and across the domains, is both feasible and, = and Colombia have established some of the

in fact, desirable in most instances, as high-
lighted in chapter 4. The interventions thus
should not be viewed in isolation but as
part of a comprehensive approach to deliv-
ering results and transforming institutions.
Specific multisectoral approaches bridging
these areas have generated promising results.
For instance, in rapidly urbanizing areas in
Latin America and the United States, where
gang- and drug-related violence have resisted
“hard” policing efforts,® there has been over
time a gradual shift toward multisectoral pro-
grams of prevention at the community level.
The programs combine short-term, quick-
impact programs (targeted policing, urban
upgrading, and social service provision)
with longer-term preventive interventions
(changing cultural norms, building alterna-

most intensive efforts to foster multiagency
approaches, creating teams drawn from the
military, police, and civilian service agencies
that work together in combined national
and local offices to address all aspects of lo-
cal crime reduction and violence prevention
(box 5.3). While programs of this kind are
demanding for interagency coordination,
their results suggest that their underlying
principles are worth considering in violence-
affected areas in other regions.

Citizen security

Consolidating and coordinating security
services is a fundamental first step in insti-
tutional reforms to prevent violence. For-
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mer United Nations (UN) Under-Secretary-
General for Peacekeeping Operations Jean-
Marie Guéhenno points out that, “Re-
establishing trust between the people and the
state must therefore start with the core func-
tion of a state, the capacity to assert its mo-
nopoly on the legitimate use of force.”

A state may have lost the monopoly over
the use of force because rebel forces or armed
criminal groups operate in its territory with
impunity—but also because fragmented se-
curity services within the state operate with-
out overall coherence of command and con-
trol, contradicting each other. In the West
Bank and Gaza, prior to security reforms en-
acted in 2005, the Palestinian security forces
had 12 divisions under multiple chains of
command and multiple authorities, employ-
ing 40,000 people. This lack of monopoly of
force and clear lines of authority had the ef-
fect of increasing the potential for corrup-
tion and racketeering.'® The need to consider
a coordinated approach on police and mili-
tary reform is also recognized in the 2007
security sector reform framework of the
Organisation for Economic Co-operation
and Development-Development Assistance
Committee (OECD-DAC)."

Civilian oversight of the security forces is
important early on if security forces are to
be used in the national interest and prevent
abuses. It involves links between political and
security strategy and public finances. Three
key elements in successful civilian oversight
are as follows:

+ Have political and military leaders discuss
the mission of the security forces in sup-
porting national objectives. This occurred
in Colombia as part of the Democratic
Security Policy (box 5.4). In contrast, little
dialogue was held in Timor-Leste between
2000 and 2005 on the missions of the army
and the police, which some argue culmi-
nated in renewed violence in 2006."

+ Use public finance systems to reinforce
civilian control. Obviously, security sec-
tor personnel need to be paid and ade-
quately equipped to perform effectively.

They also need to be accountable for
their finances: civilian oversight can-
not work effectively where the security
forces draw their sources of revenue off-
budget. Equally important, ensuring
that the security and justice sectors are
funded adequately and transparently is
critical to stem the diversion of illegal
revenues from natural resources or traf-
ficking to the security forces. Reforming
budget systems in the security services
was part of the Colombian Democratic
Security Policy (box 5.4)." Reducing
off-budget sources of finance (such as
revenues from companies) was similarly
important in Indonesia’s transformation
of the role of the military in political
life. Palestinian leadership eventually
addressed the fragmentation of the se-
curity forces by complementing political
and security strategy with the use of
budget and payment systems to increase
accountability."

+ Commit the military to improvements
in accountability and human rights. Un-
derdeveloped security forces deployed
into intensified operations may end up
accused of preying on civilians, as in the
Democratic Republic of Congo.” Such
abuse is potentially disastrous for the
legitimacy of the state because it cuts to
the heart of the government’s obligation
to care for its citizens.

In post-conflict contexts, large security
forces can be an unavoidable necessity in
the short term, even if they are a drain on
financial resources. The need to build trust
between erstwhile enemies may call for the
integration of the belligerent forces rather
than their immediate disarmament, demo-
bilization, and reintegration (DDR). For
instance, following the end of the Ugandan
civil war in 1986 and subsequent agreements
between opposing forces, fighters were inte-
grated into the National Resistance Army
before the demobilization and reintegration
program, the Uganda Veterans Assistance
Program, was launched in 1992.'¢ Similarly,
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South Africa expanded the wage bill for se-
curity services as a transitional measure.'”” A
lack of alternative livelihood opportunities
also argues for a cautious approach to DDR.
In Colombia, many former Autodefensas
Unidas de Colombia (AUC) guerillas passed
through a DDR process, only to reemerge
as hired killers for the existing drug deal-
ers or as leaders and operatives in new drug
gangs.' The “least-bad answer” between fis-
cal costs and security risks may be tolerat-
ing an oversized security sector for a transi-
tional period as a source of employment for
combatants who would otherwise have little
chance of finding work."

Guéhenno also notes that “Trust depends
on legitimacy, but legitimacy is also a func-
tion of effectiveness. A reformed security
force needs to be perceived as professional.
Recruitment and vetting [are] probably the
single most important factor”*® Dismantling
covert, abusive, or corrupt networks within
the security forces through recruitment or
vetting has also been an important early re-
form in many countries that have sustained
successful institutional transformations away
from violence. In Bosnia and Herzegovina
between 1999 and 2002, the United Na-
tions Mission in Bosnia and Herzegovina
(UNMIBH) vetted all law enforcement per-
sonnel in the country.?!

The removal of abusers has often been
achieved through indirect professionalization
measures. For example, vetting in security
services was not conducted in Argentina, but
the requirement to accept nongovernmental
organization (NGO) submissions on past
abuses when confirming security appoint-
ments resulted in implicit “vetting out” of
officers who did not want to face queries
over their past records. Both Chile and Ar-
gentina made use of the recruitment of grad-
uates into the security forces and increased
emphasis on professional training to create
an environment that furthered professional
standards and made it difficult for abusers to
prosper.*

Vetting programs can be strongly custom-
ized to context in three principal ways:

+ Vetting programs differ in terms of their
targets. No transitional society has re-
formed or vetted all institutions at the
same time and, in fact, rarely even a single
institution at all hierarchical levels. Choices
have to be made about both the institu-
tions where vetting will be applied and the
positions within those institutions that
will be subject to screening.

+  Programs differ also in terms of the screen-
ing criteria. What kind of abuses, precisely,
is the system designed to root out?

+ Not all programs are the same in terms of
the sanctions they impose; even firings can
take place in many different ways (starting
with a relatively mild one involving giving
people the opportunity to resign without
disclosing their participation in behavior
considered abusive). Vetting sanctions can
involve different degrees of publicity and
also prospective limitations in seeking em-
ployment in various sectors in the future.”

Actions to reform the security services
during transitions are often combined with
deliberate decisions not to undertake ac-
tions that could threaten military support for
change. In Indonesia, for example, the role of
the military in civilian administration and in
the economy was dramatically decreased, but
little action was taken on past human rights
abuses. In Chile, civilian oversight, elimi-
nation of abusive security units, and some
prosecutions of past human rights abuses
were undertaken quickly, but initial prosecu-
tions were targeted and limited in scope and
military revenues were protected under the
“copper law.”**

Attention to gender sensitivity and wom-
en’s full participation in security-sector re-
form can contribute to success.” Women
bring a more gender-specific value-added to
broader security tasks, including enhanced
access to services by women, fewer incidents
of sexual misconduct, and greater trust of
the civilian population in the security sector.
Moreover, studies on policing have found that
female police officers use less force, are better
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at defusing potentially violent situations, and
facilitate community policing well.?®

In Nicaragua, gender reforms of the po-
lice sector initiated in the 1990s resulted in
the police being described as the most
“women-friendly” force in the region, hailed
for its success in addressing sexual violence.?”
In a similar vein, the UN Mission in Liberia’s
(UNMIL) all-female Formed Police Unit un-
dertook joint crime prevention night patrols
with local police in Liberia, helping them
overcome lingering suspicions of citizens
whose trust in the uniform had been eroded
by civil war.”® In Namibia, a Women and Child
Protection Unit was created within the police
force to address the problem of domestic vio-
lence.”? In Sierra Leone, female victims had
also been reluctant to come forward and seek
help from police. The UN Mission in Sierra
Leone helped create a Family Support Unit
within the police department that included
female police officers. This more compassion-
ate environment for victims resulted in an in-
crease in reports on sexual violence, 90 per-
cent of which came from women and girls.*

Citizen security can be addressed at both
local and national levels. At the local level, in-
volving communities and the private sector
can improve the relations between the state
and its citizens and thereby help prevent vio-
lence and contflict. Effective interventions in-
clude the following:

+  Community policing works by reducing
crime through community partnership.
Working with community members, it
identifies, responds to, and solves crimes
and other problems that affect the com-
munity.”! Neighborhood policing is simi-
lar to community policing. It aims to pro-
vide a visible police force that is citizen
focused and accountable to community
members, expressing local solidarity, in
order to meet a community’s needs. For
instance, community policing in Kosovo
brought together residents, municipal
governments, and security providers to
agree upon specific “community safety
plans.” Easier and less sensitive security
problems such as traffic violations were

tackled first to allow for quick wins. Harder
security concerns such as recovery and re-
moval of illicit weapons were addressed
once confidence was built in the process.
Interviews with residents show tangible
progress in reduction of minor security
breaches, as well as improved community-
police relations and perceptions of secu-
rity.? Similarly, in the municipality of
Hatillo in Costa Rica has applied commu-
nity policing, involving community mem-
bers in action plans for public safety. One
year after implementation, the program’s
impact on delinquency was not signifi-
cant, but the feeling of insecurity decreased
from 36 percent of community members
to 19 percent, and public perceptions of
the police improved.*”

The private sector can support municipal
governments and civil society in local
crime and violence prevention initiatives.
The police pacification units in Rio de Ja-
neiro, Brazil, were started in late 2008 to
replace coercive, short-term interventions
in favelas with a long-term police presence
and social services. The aim is to ensure
the consolidation of territorial control and
peace in the areas of intervention through
the promotion of citizenship and develop-
ment, fully integrating these areas into the
larger city. The private sector helps finance
the initiative, thus contributing to social
and economic development in the pacified
favelas.™

Communities have prevented and re-
sponded to gender-based violence. The
European Union (EU) military operation
in the Democratic Republic of Congo
collaborated with local women’s organi-
zations, which provided information on
whom to contact regarding psychosocial,
medical, and legal support whenever EU
forces came across cases of sexual vio-
lence. The UN Mission there also orga-
nized villagers to establish a community
alarm scheme to warn against intruding
forces committing violent acts, often
against women.”



Transforming institutions to deliver citizen security, justice, and jobs

It can be helpful to maintain long-
established, functioning practices to help ad-
dress policingand public security, evenif these
are not very “technical” solutions. In Haiti,
Prime Minister Jean-Max Bellerive noted
that the country needs a modernized force
with advanced technical equipment for large
urban areas, which face sophisticated and
highly violent networks of gangs and orga-
nized crime. In rural areas, however, the tra-
ditional rural police force operated effectively
in resolving small land and property disputes.
Establishing a force with sophisticated tech-
nical equipment and a mission more suited
to urban areas “should not make the police
feel that it is no longer their job to walk up
the hill and resolve a property or family dis-
pute before it escalates into violence.”*

Making security reform a top priority does
not mean fully comprehensive reform and
modernization across all aspects of these sys-
tems. Basic reforms that improve citizen secu-
rity, and that prevent outright capture of the
system, can enable reforms to move forward
in other political and economic areas, allow-
ing more gradual comprehensive reform and
professionalization. Haiti’s police force pro-
vides an example of progress in basic func-
tions and state-society trust in the security in-
stitutions from a very fragile start (box 5.5).

Justice

Criminal justice functions and dispute
resolution

Experience has shown that coordination
across justice agencies is critical to reduce
impunity, and that effective linkages must
exist between the police and other justice
institutions, including the judiciary, public
prosecutors, and prisons, to address crime
and violence.”” While the police force in Haiti
post-2004 made impressive strides (see box
5.5), advances in the courts and prison sys-
tem did not match the police force’s increase
in capacity and legitimacy, so offenders were
often released back into communities with-
out due process and continued to engage

Box 5.5 Reform of the Haiti police force, even in difficult
circumstances

Types of violence: Widespread crime and gang-related violence, militia
activity, organized crime, drug trafficking

Transition moments: Major space for
change, new national and police lead-
ership, significant external support

Key stakeholders: Government,
citizens, international partners,
police

Key stresses: Legacy of violence and
mistrust, drug trafficking and orga-
nized crime activities, low incomes,
youth unemployment, corruption

Institutional challenges: Weak
political, judicial, and security
institutions; lack of accountability;
low trust in security forces

The transformation of the Haiti National Police from the least to the most
trusted institution of the state over five years can be attributed to a reform plan
of internal and external actors. Reform was viewed not only as an internal tech-
nical activity, but first and foremost as a political process requiring the buy-in of
Haiti’s leaders. Their political support ensured that financial resources were allo-
cated to pay salaries and support day-to-day police operations. Another external
factor was that the UN Stabilization Mission in Haiti (MINUSTAH), through its
military and police presence, contributed to internal security, allowing space

for a thorough police training program.

With these critical external factors in place, the Haiti National Police (HNP),
supported by MINUSTAH, professionalized the force, raised the morale of its offi-
cers, and boosted public confidence. It implemented procedures to vet existing
officers and recruit new ones. Including women in the police force was given a
priority by both the government and police leadership. A strengthened internal
affairs unit acted decisively in cases of wrongdoing, reinforcing the value of and
need for officer integrity. A seven-month initial recruit training program (rather
than the typical two to three weeks often seen in post-conflict environments)
was implemented alongside other specialized training programs. Each officer
was properly equipped to undertake his or her policing functions and received
regular salary payments. The police uniform, closely associated with the corrup-
tion and human rights abuses of the past, was changed—both to prevent for-
mer officers from using their uniforms for illegal activities and, more important,
as a public symbol of the change in the police force. The HNP also strengthened
its management, delegated more authority to the field, and enhanced its admin-
istrative and support functions.

Haiti’s population has recognized the changes in the HNP: asked in 2009
whether they had seen a change in police work over the past year, 72 percent
reported a positive change, and 83 percent reported that the security situation
in the country was either “a lot” or at least “a little” better than in the year prior.
Tested by floods, hurricanes, earthquakes, and nationwide food riots, the service
on each occasion has performed credibly. Imnmediately after the earthquake and
aftermath of January 12, 2010, the police was the only arm of government seen
to be functioning in the streets of Haiti.

Source: UNDPKO 2010a.

in illegal activities. By contrast, the rule-
of-law reforms introduced by the Regional
Assistance Mission to the Solomon Islands
(RAMSI) focused in parallel on police re-
forms, further developing a court system that
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once had a good reputation and refurbishing
the country’s prisons.”® In middle-income
country contexts such as the transitions from
military rule in Chile and Argentina, where
accountability posed greater constraints than
capacity, reform of security and justice ser-
vices proceeded at a more or less similar pace
and were mutually reinforcing (some early
changes, some more gradual).” Conversely,
as noted in chapter 3, in Colombia capacity
increases in the military and police were not
matched by similar increases in resourcing
and capacity within the courts, constraining
overall progress.*’

Vetting of personnel, discussed above
in connection with the security forces, can
also be crucial for judges and prosecutors. In
Bosnia and Herzegovina, three High Judicial
and Prosecutorial Councils (HJPC), made up
of international and national personnel, re-
structured the court system and reappointed
all judges and prosecutors between 2002 and
2004. Almost 1,000 posts were declared va-
cant, and there was open competition to fill
them.”" Indirect mechanisms have also been
used to improve professionalism in the jus-
tice sectors. In Chile following the transition
to military rule, rapid action on civilian over-
sight of the Carabinieri was combined with
a reform to the promotion and confirma-
tion processes of judges, which encouraged
lower-level prosecutorial independence and
merit-based promotion to higher courts.*

In terms of capacity-building, a focus
on basic administrative functions, replac-
ing of obsolete procedures, and targeting of
improvements in caseload processing have
tended to deliver better results than grand le-
gal and judicial reform plans.” Governments
and donors have often tended to sacrifice this
pragmatism in approaches to reform justice
systems, favoring redrafting legal codes over
the administration of essential justice and
basic institution-building (as in Afghanistan
after 2001 and Iraq after 2003).* Provision
of local-level justice services is important to
maintain confidence in institutional reform
efforts, and partnering with communities or
civil society to do so can be an important link
between early results and later institution-

building. In Latin America, innovative local
courts have been effective in bringing justice
to the population (box 5.6).

Other approaches to increase access to
justice that have shown positive results in
areas underserved by the formal system are
mobile courts and the use of paralegals. In
Nicaragua in the early 2000s, mobile courts
and community-based paralegals were cred-
ited with a 10 percent reduction in crime
where the scheme operated.” The approach
by Timap for Justice, a not-for-profit orga-
nization offering free justice services in sites
across Sierra Leone, has also demonstrated
important results. Paralegals backstopped by
lawyers have assisted communities to address
disputes and grievances since 2003. Qualita-
tive research has shown that Timap’s inter-
ventions have empowered clients (especially
women) to claim their rights. Community
perceptions of institutional fairness and ac-
countability of the police, traditional lead-
ers, and courts also improved as a result of
Timap’s work.* Building on Timap, donors
and the government of Sierra Leone joined
with nongovernmental organizations and
community-based groups in 2010 to develop
a national approach to justice services, in-
cluding a front line of community paralegals
and a smaller core of supporting lawyers.

Access to justice (and services) is often
denied to those who are not registered, and
registration initiatives can be an impor-
tant form of recognition of citizenship
and community identity for marginalized
groups.” Organizations like the Commu-
nity of Sant’Egidio, through its BRAVO
(Birth Registration for All versus Oblivion)
program,* the International Committee of
the Red Cross, United Nations Children’s
Fund (UNICEF), and United Nations High
Commissioner for Refugees (UNHCR), as
well as nongovernmental organizations, have
supported national authorities in register-
ing births in difficult contexts. Effective tools
include putting specific provisions in peace
agreements for birth registration and proper
identification, utilizing community “report-
ers” such as midwives through mobile regis-
tration programs, and combining birth regis-
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Box 5.6 Innovative court solutions in Latin America

Twenty-four-hour courts—arraignment courts that hear complaints and review fresh evi-
dence—show how criminal cases can be expedited. One example is the 24-hour court that was
established in 2005 by the Supreme Court of Guatemala. This is an interinstitutional effort, with
not only the judiciary, but also the Public Ministry, the Ministry of Government, the National
Civil Police, and Public Defense Institute participating. Apart from operating 24 hours a day,
365 days a year, the 24-hour court availability has facilitated compliance by the police with the
due process requirement of presenting detainees to a court within a six-hour limit. Over the
first three years of the court’s operation, the number of cases it dismissed declined from 77
percent to under 15 percent. Nearly 50 percent of all arraignments ended in alternatives to
detention, such as bail, house arrest, weekly presentations at the local court, or restrictions on
travel. Drug consumption cases fell from over 30 percent to about 7 percent. And the courts
made greater use of alternatives to trial.

In flagrante delicto courts were established in Costa Rica in 2008 on a pilot basis in San José
to reduce criminal case disposition times. They were set up within the existing legal frame-
work, with no need for further legal reforms. Their purpose is to ensure due process guaran-
tees in simplified procedures to handle cases where the defendant is caught in the act of com-
mitting of a crime (that is, in flagrante delicto). These courts remain open 24 hours a day, 365
days a year and operate with several shifts of judges, prosecutors, and public defenders. The
cases are turned over immediately to the prosecutors, who may request an immediate hearing
with the judge to analyze alternative mechanisms, such as summary judgment or preventive
detention. When the defendant and the public defender choose an expedited trial, it can take
place immediately or be set in a few days.

In Colombia, Justice Houses—integrated, multi-agency service centers—are used to solve con-
flicts. These Justice Houses, first designed and implemented by USAID (the United States
Agency for International Development) in 1995, have assisted over 7.8 million citizens since
inception, mainly from low-income communities. There are now 50 well-staffed facilities
throughout the country in urban and rural areas, some of which are regional in nature. Given
their success in reducing local conflict and preserving peace, plans include the construction of
10 new Regional Justice Houses in partnership with the Ministry of Interior and Justice. Other
social services include Peace Centers, which are expanded versions of Justice Houses where the
community has access to programs that promote citizenship values, peaceful coexistence, and
amicable solution of conflicts. The first Peace Center opened in December 2002 in Barrancaber-
meja, one of the most violent areas in Colombia, and there are now 15 throughout Colombia.

Sources: World Bank 2010i; USAID Guatemala 2008; USAID 2009b.

tration with the provision of complementary
services such as immunization.*
Supplementing formal justice with tra-
ditional community systems can be another
best-fit. Deep and comprehensive judicial
reforms can rarely be achieved in the short
or medium term. One challenge of justice
reform, then, is to create bridges between
the formal and informal systems in the early
stages of transitions. Traditional systems all
over the world settle disputes over land, prop-
erty, and family issues. As many as 80 percent
of the people in today’s fragile states relies on
nonstate actors for various forms of security
and justice.” For instance, in Kenya—where
land is frequently a source of private and

communal disputes, even when and some-
times because it is titled—traditional insti-
tutions are widely held to be more reliable
in resolving conflict than the state.® In Mali
in recent years, combinations of local tradi-
tional institutions and the state have settled
land disputes, with community groups ad-
judicating between contestants, and all par-
ties then recording the judgment at the local
prefecture.” Informal women’s courts can
also supplement formal structures, generally
convened by civil society to allow women to
recount abuses. Women’s courts have been
used in Guatemala for abuses during the civil
war, in Palestinian refugee camps in Lebanon
for rapes during the 1982 Sabra and Shatila
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massacres, and in Japan around issues of
World War II “comfort women.”

The lesson here appears to be to use a
process of recognition and reform to draw
on the capacities of traditional community
structures and to “pull” them gradually in
the direction of respect for equity and inter-
national norms. One such example is Timor-
Leste’s blending traditional customary law
provisions into the formal legal system. In
Timor-Leste after independence, a de facto
hybrid system emerged, where local justice
mechanisms continued to function in parallel
to the formal legal system. The main reasons
for confidence in the traditional system were
that it resolved conflicts according to cul-
tural norms and heritage (51 percent of sur-
vey respondents) and was less expensive and
more effective than the formal justice system
(38 percent of survey respondents).”* As the
formal justice system gained capacity, rather
than attempting to entirely displace this in-
formal system, the government in 2009 began
a nationwide public consultation on the legal
recognition of customary law processes, as
envisioned under the constitution. Customary
penalties, such as financial compensation, are
being incorporated into the formal legal code.
The process has also involved a debate on the
tensions between formal and customary ap-
proaches applied to such crimes as rape.”

Corruption

Justice is also concerned with ensuring equi-
table access of citizens to the state’s resources,
that is, it is concerned with corruption. In
Georgia, the Saakashvili government that was
swept up to power by the Rose Revolution of
2003 cracked down on corruption in the pub-
lic sector after 2003 by better disclosing public
officials’ assets, strengthening whistleblower
protections, and improving public financial
control and procurement measures. In addi-
tion, it criminalized active and passive bribery,
enforced its criminal legislation and created
the Anti-Corruption Interagency Council,
tasked with developing and implementing a
new national anti-corruption strategy. Three
years later, Georgia ranked as a top anti-

corruption reformer on several global action-
able governance indicators, such that 78 per-
cent of Georgians felt that corruption had
decreased in the last three years, the best result
among the 86 countries surveyed.*

Private and international capacity can
supplement state systems in applying best-fit
approaches to fight corruption in fragile
situations. Liberia recognized it lacked the
capacity to properly oversee its national for-
estry industry in the post-conflict period and
turned to nonstate capacity to ensure reve-
nue recovery from logging (under former
president Charles Taylor, less than 15 percent
of taxes owed from forestry revenue were col-
lected) and to safeguard against money from
sale of illegal wood being laundered through
the legal supply chain. The government con-
tracted a private inspection company to build
and operate a system to track all timber from
point of harvest through transport to sale,
with an agreement to transfer the system
back to the government after seven years. The
system ensures the government collects all
revenues because it will not issue an export
permit until the Central Bank confirms that
all taxes have been paid.”” Similarly, both In-
donesia and Mozambique have used private
sector customs collection agencies to help in-
crease efficiency in an area that is always
highly vulnerable to corruption.

Transparency of budget and expendi-
ture information is an easy change to put in
place early on, and can be crucial to stem
illegal flows of funds into violent activi-
ties. For example, Timor-Leste’s Petroleum
Law, which came into effect in 2005, was
established very early in the transition to
independence. It establishes a high degree
of transparency over funds and recom-
mends that the government only withdraw
amounts up to what is needed to maintain
the capital value of the country’s oil assets.”
The framework for petroleum revenues has
remained robust and protected national as-
sets, even during a bout of renewed inse-
curity in 2005-06, and is supplemented by
open reporting to parliament and the public
on expenditures in each ministry, including
the security sectors.
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Local community and civil society or-
ganizations can also combat corruption.
“Social accountability” approaches draw on
the incentives for citizens and communities
to monitor the expenditures most directly
affecting their welfare. These tools include
citizen report cards, community scorecards,
participatory public budgeting, and pub-
lic expenditure tracking surveys, as well as
community-driven development approaches
where expenditures are publicized transpar-
ently at the local level. In fragile situations,
such social accountability tools can contrib-
ute to building citizens’ trust in the state at
the national and local levels.®” The results can
be significant. In the Kecamatan Develop-
ment Program in Aceh, Indonesia, 88 per-
cent of the population surveyed believed that
the program funds had been properly ad-
ministered and spent on what they consid-
ered most important.®’ In Madagascar, com-
munity monitoring in the health sector (via
community scorecards) led to a 10 percentage
point increase in consumer satisfaction with
health services (from 39 percent to 49 per-
cent) in as little as four months. Scorecards
also helped improve the regularity of salary
payments and interactions between users,
health staff, and village administrators.®

Determined reformers, supported by
equally determined international partners,
can achieve important gains in public ac-
countability and transparency, even in dif-
ficult circumstances (box 5.7). In 2002 the
Palestinian Authority embarked on a reform
of its public financial management system
and in less than two years achieved several
notable improvements. All revenue payments
were centralized into the central treasury ac-
count, eliminating previous discretionary
and non-transparent spending by line min-
istries. The Department of Supplies and
Tenders in the Ministry of Finance assumed
full jurisdiction over all purchases (above the
threshold value of US$15,000) by ministries
and agencies, including the Security Finan-
cial Administration. Salary payments to secu-
rity personnel were made directly into their
bank accounts instead of the previous cash
handouts. And the previous large discretion-

ary transfer appropriation for the president’s
office was virtually eliminated, with these
funds instead transferred to service ministries
(Health, Education, and Social Affairs).%

Private sector enterprises can also estab-
lish their own pragmatic, best-fit procedures
to deal with the risk of corruption, even in
weak institutional contexts (box 5.7).

Jobs
Private sector recovery

Alleviating key bottlenecks identified by
the private sector can help to restore confi-
dence by signaling to entrepreneurs a more
business-friendly environment generating
economic revival and setting the stage for
broader reform. An early emphasis on sim-
plification of business regulations—rather
than expansion or refinement—has proved
effective. In Bosnia and Herzegovina, the
“Bulldozer Initiative” of 2002, and subse-
quent “guillotine” initiatives by the entity
governments, mobilized the local business
community to lobby for the elimination
of significant bureaucratic impediments to
private sector growth. The Bulldozer Initia-
tive delivered 50 reforms aimed at eliminat-
ing excessive bureaucratic steps in 150 days,
improving the investment climate.* Selective
legal amendments that permitted freer trade
and simplified inward investment have also
produced early successes. Similarly, in 2001,
as part of a strategy for private sector—led de-
velopment, Rwanda overhauled its contract
enforcement regime, long an impediment to
investment. Domestic business registrations
increased at 10 percent a year from 2001 to
2004, driving formal sector growth of 6 to
7 percent in 2003 and 2004.%

In violent situations, where business con-
fidence is very low, however, creating the
right environment for businesses is often not
enough to attract investment; more direct in-
tervention is needed for the private sector to
play its catalytic role. One approach is to sup-
port value chains.® Links between produc-
ers, traders, and consumers can unravel with
violence, eroding trust between social groups.
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Experiences in countering corruption

Restoring these connections by bringing to-
gether market actors and providing infor-
mation about market trends can create jobs
and rebuild social cohesion.*’ It also provides
local businesses with legitimate new market
connections as an alternative to illegal activi-
ties, as with the Kosovo dairy and Rwandan
coffee sectors (box 5.8). An approach that
is promising for new market development,
even in fragile environments, is matching

grants for new market development that ex-
ploit the private sector’s capacity to innovate
and help entrepreneurs develop new product
lines while sharing the risk of investment.*

Investment in basic infrastructure

Domestic and international investors need
basic infrastructure. Electricity emerges as
a key constraint to recovery efforts by the




Transforming institutions to deliver citizen security, justice, and jobs

Box 5.8 Value chain development in Kosovo and Rwanda

Kosovo

Types of violence: Civil conflict; ethnic violence; political, criminal, and gang-related violence

Transition moment: Large space for change, declaration of Key stakeholders: Farmers, private sector, ethnic groups,
statehood, national and municipal elections, new constitution municipal and national government, Serbian government, regional
and international partners

Key stresses: Unemployment, legacies of violence and trauma, Institutional challenges: Accountability and capacity constraints
corruption, ethnic divisions, trafficking, unemployment, low in public and private institutions, destroyed infrastructure, legacy
incomes of exclusion

Dairy is a traditional consumer product in Kosovo. In the 1990s, the command production system broke down and cooperatives dis-
solved. Many families became self-sufficient units, producing to meet their own consumption needs and trading surplus for other
goods and services. The conflict of 1998-99 destroyed much of the production base, damaged infrastructure, displaced people, wid-
ened ethnic divisions, and eroded Kosovars' trust in each other and their government. Shortly after agricultural production and eco-
nomic activity resumed in Kosovo, donors began working with value chain participants to upgrade the dairy industry. Value chain
implementers worked first with individual farmers to make no- or low-cost changes to improve yields and quality, then expanded their
reach by working with larger groups and associations. Thereafter, they steered farmers toward commercial channels, helping them fur-
ther upgrade their processes to improve productivity and quality and to rebuild links with processors. In parallel, they worked with pro-
cessors to orient them to end markets and, based on demand, to upgrade their processes and products to improve quality, expand
production, and increase market share. By working from the micro to the macro as Kosovo moved from relief to development, donors
and implementers supported upgrading and sustained growth in the dairy sector. In just over three years, for example, the Kosovo
Dairy Value Chain project boosted domestic sales by €36 million and added 624 new jobs following an investment of €3.9 million. The
impact on social cohesion is unclear. While a dairy board was set up that explicitly included both ethnic Albanians and Serbs, there was
no evidence as to whether the board had a direct impact on participation of different ethnic groups or increased cooperation between
ethnic groups.

Rwanda

Types of violence: Genocide; political, communal, and cross-border

Transition opportunity: Large space for change post-genocide Key stakeholders: Smallholder farmers, private sector,
government, international partners

Key stresses: Intercommunal tension and ethnic divides, Institutional challenges: Severe accountability and capacity
continuing security threat—mistrust/fear, trauma and legacy of constraints in judicial, security, and political institutions—public
abuse, return of refugees and IDPs (internally displaced persons) and private; legacies of communal suspicion and violence

Coffee, grown mostly by subsistence farmers, has long been an important source of income in rural areas and foreign exchange

for the Rwandan economy. But the war and genocide of 1994 had a devastating effect on the coffee sector due to loss of life and the
destruction or neglect of coffee trees. By 1996, coffee production was only about half the 1993 level. Between 2002 and 2006, the USAID
(United States Agency for International Development)-funded USS5 million Agribusiness Development Assistance to Rwanda project
boosted export-ready coffee production and created several thousand seasonal jobs.

Traditionally, farmers depulped and washed their cherries by hand before selling them to traditional exporters of semiwashed coffee.
Modern stations now encourage farmers to sell them unwashed cherries, since they can process them more efficiently with modern
equipment. By selling directly to the station rather than through intermediaries, the farmers are paid more per pound while avoiding the
tedious hand labor.

The result has been tremendous. Between 2000 and 2006, the country went from producing 18 tons of fully washed coffee to 940
tons. There is also some evidence that greater economic security among participants in the coffee value chain is also linked to lower
ethnic distance, lower distrust toward other ethnic groups, and a tendency toward conditional forgiveness.

Sources: USAID Rwanda 2006; Boudreaux 2010; Grygiel 2007; Parker 2008; Chuhan-Pole 2010.
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private sector in fragile environments—but
comprehensive reform of the electricity sector
is made difficult by insecurity. Based on the
World Bank Group’s Enterprise Surveys, the
number one business environment constraint
faced by firms working in conflict areas is
lack of electricity.”” A state-of-the-art electri-
cal grid typically has fewer generators (be-
cause of the economies of scale to genera-
tion, bigger is better) that are located far from
consumers (since fuel sources—coal, natural
gas, hydro—can be expensive to move). That

design assumes away violent conflict: the tech-
nicallyperfectdesignisparticularlysusceptible
to disruption, takes a long time to build, and
is difficult to defend. Restoration of electricity
in Lebanon demonstrates both the positives
and the negatives of a best-fit approach to
reform and institution-building in the elec-
tricity sector, which is also critical to private
sector job creation. An alternative best-fit
system gave nearly all households access to
power, but at higher costs in the long term
(box 5.9).

Box 5.9 Technically less than perfect, but robust to circumstances: Best-fit electricity provision

in Lebanon

Types of violence: Civil war, sectarian violence

Transition opportunity: Space for rapid reconstruction and
confidence building, but continued instability and threat of
violence

Key stakeholders: Citizens, government, private sector,
sectarian interests, governments of neighboring countries,
international partners

Key stresses: Corruption, sectarian competition, legacies
of violence, cross-border conflict spillovers, regional political

Institutional challenges: Weak institutional capacity for public
service provision, tenuous inclusion arrangements

involvement

By the time the Ta'if Accord (1989) put an end to civil war (1975-90), Lebanon was marked by widespread destruction of infrastructure
and a climate of instability. At the time, little public confidence existed in the state and its institutions to deliver basic services. The
electricity sector had suffered heavily during the war from extensive destruction and the significant reduction of payment collections.
Despite this, most Lebanese people still benefited from some access to electricity during the war and in the initial stages of recovery—
and continued to do so in subsequent periods of instability.

Already during the war, the bulk of electricity was provided by the private sector in the absence of a functioning public sector.

A mix of individual and collectively owned electricity generators, run by a few formal and many informal private businesses, became
an established part of the utility market. The ability of the private sector to fill the void left by a flawed public service owed much to an
open and unregulated economy—and a strong culture of entrepreneurship.

Even after the end of the civil war, the private sector remained a critical energy supplier. Privately sold generators continued to
supply electricity (primarily during blackouts) to both households and businesses and often covered whole neighborhoods. By 1994,
for example, 98 percent of businesses and 95 percent of households were estimated to have received round-the-clock electricity, with
a signification portion from private sources.

Although small-scale private capacity filled a void left by a lack of public sector engagement, the small, unregulated, and private
provision of electricity has serious economic and environmental drawbacks as a long-term system. Private generation costs Lebanese
households nearly twice as much as public generation. And the public electricity sector has yet to be reformed. State subsidies to the
sector in 2007 were estimated to have reached 4 percent of the country’s GDP. Lebanon’s electricity sector thus illustrates the benefits
of best-fit approaches during periods of crisis, but also the need to exit them over time to prevent long-term inefficiencies.

Given the electricity crisis during reconstruction efforts in Irag, the question arises as to whether a best-fit, short-term solution
could have been found. Iraq opted to rebuild its national electricity grid, but lack of progress in such a massive undertaking has left the
proportion of unmet demand for electricity largely constant since 2003, at 40-50 percent. Did the political, economic, and security con-
text in Iraq create an enabling environment for a private sector-led solution? In 2003-04, several Lebanese companies started estab-
lishing secondary neighborhood grids in Baghdad, supplied by small, private electricity generation. The Government of Iraq also con-
sidered policies to promote small, private generation in 2005, recognizing its own lack of capacity to meet demand in the short term.
However, the deepening security crisis in Baghdad, including active campaigns to target small private power suppliers, preempted this
approach. In comparison to Lebanon, Iraq’s weaker tradition of private entrepreneurship and record of effective public service delivery
into the 1990s may be additional reasons for the lack of emergence of privately generated electricity in the past decade.

Sources: World Bank 2008f, 2009d; Republic of Lebanon Ministry of Environment 1999; UN Inter-Agency Information and Analysis Unit 2010.
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Road rehabilitation is another infrastruc-
ture investment critical to both private sec-
tor recovery and employment generation. It
can aid both directly, by using local contrac-
tors and applying labor-intensive methods,
and indirectly, by facilitating access to mar-
kets. For instance, in Afghanistan, the Salang
tunnel—the only pass connecting Kabul to
northern Afghanistan that is in use through-
out the year—was reopened for traffic within
weeks of the 2001 Bonn agreement after a
four-year blockage, cutting travel time from
72 hours to 10.7° In the Democratic Repub-
lic of Congo, the construction of a bridge
linking two cities, Kikwit and Tshikapa, had
similar effects. Travel time was cut to a few
hours, as opposed to the previous five days,
lowering the prices for food, fuel, and most
other commodities imported to the diamond
city of Tshikapa from the agricultural zones
of Kikwit and surrounding cities.”!

Public finance for employment and
other “best-fit” approaches

Regulatory reform and infrastructure invest-
ments often take time to deliver jobs, how-
ever. Governments aiming to generate em-
ployment in insecure areas may need to
provide an initial “bridge.””> A 2009 World
Bank review of labor-intensive programs in
43 low- and middle-income countries in the
past 20 years finds that well-administered
programs can have a substantial impact on
the welfare and nutrition of poor beneficia-
ries, and that it is feasible to operate such pro-
grams on a large scale—as with Ethiopia’s
Productive Safety Net Programme (7 million
beneficiaries in 2006) and India’s National
Rural Employment Guarantee Act.”” Labor-
intensive programs in fragile and violent set-
tings can be a quick win for stabilizing a high-
risk situation; examples include sporadic
employment initiatives in the Gaza Strip since
the 1990s and the Liberian Emergency Em-
ployment Plan, which created 90,000 jobs
within two years.”* Afghanistan’s National
Emergency Employment Program, now
known as the National Rural Access Program,
was expanded across the country after early

successes and has generated 12.4 million la-
bor days building or rehabilitating more than
10,000 kilometers of roads through 2010 in
all of Afghanistan’s 34 provinces.”

But labor-intensive public works are rarely
sustained in fragile situations. These pro-
grams commonly are donor financed, and do-
nors prefer short durations, between two and
three years. Alternatives to short-term inter-
ventions could belabor-intensive public works
programs in rural areas that are seasonal or
vary in intensity between the seasons, to com-
plement employment in agriculture (and that
could be integrated into community-driven
development programs; see chapter 4), or
programs that are linked to a longer-term
national strategy, such as the Feeder Roads
Program in Mozambique, in operation since
1981, and India’s long-term National Rural
Employment Guarantee scheme.” For pub-
lic works programs to be successful, evidence
suggests that it is important to have clear
objectives (for instance, aimed at addressing
one-time shocks or poverty), to select projects
that can create valuable public goods, and to
ensure predictable funding.”

Providing (short-term) jobs needs to be
complemented by enhancing skills and em-
ployability. Low skill levels—especially of
young people like former gang members and
combatants—constrain their opportunities
for sustainable employment. International
experience has shown that traditional voca-
tional training programs without clear links
to the labor market, though frequently im-
plemented, are ineffective.”® A more promis-
ing intervention is traditional apprenticeship
programs and programs that include work
placement opportunities.”

For those who did not complete primary
education, second-chance programs (such as
education equivalency or life skills training)
are an important stepping stone to further
education, training, and employment oppor-
tunities. Second-chance programs can have a
positive impact on at-risk youth, both directly
(which increases their chances of acquiring
employment and receiving higher wages)
and indirectly (by providing them with in-
formation and skills to make good decisions,
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giving them better prospects for a successful
life, and consequently reducing their chances
of engaging in risky behavior).** Conditional
cash transfers could be linked to programs
that focus on preparing both offenders and
communities for offenders’ reintegration,
through technical and life skills training and
links to employment opportunities,* such as
YouthBuild International, which is active in
over a dozen countries and supports youth
for a period of up to 24 months.®

Support to agriculture in violence-
affected countries is also essential. Together
with the informal sector, agriculture is the
most likely source of jobs in many conflict-
affected situations.”” Even in a relatively ad-
vanced economy, such as Bosnia and Herze-
govina, informal employment is estimated
to account for more than one-third of total
employment,* and agriculture is an impor-
tant income provider. There, for example,
self-employment in agriculture was suc-
cessfully supported for many demobilized
soldiers who chose to reintegrate in rural ar-
eas and engage in small-scale farming. They
received livestock and equipment (with a
minimum holding period to ensure that they
would not be sold on the market) and coun-
seling, which enabled them to reestablish
their livelihoods.®> A wide range of activities
can support this sector, including strengthen-
ing agricultural services, providing local ex-
tension programs that combine input supply
with training on basic business skills, restor-
ing rural roads, improving the agribusiness-
enabling environment, improving land and
water management, and organizing farmers
into associations to connect them to com-
modity buyers and agricultural credit.

Supporting self-employment is another
best-fit approach to creating jobs and gen-
erating incomes.** The main constraints to
self-employment include the lack of market-
creating infrastructure that brings trade into
rural areas, lack of electricity that allows the
use of higher productivity technology, lack
of formal marketplaces and workplaces, high
local taxes and fees, lack of access to informal
savings and financial services (which could
be alleviated by the use of mobile financial

services such as M-Paisa in Afghanistan),”
and lack of appropriate training (which
needs to be designed for those with limited
education and also stress basic skills such as
literacy and numeracy). In order to be effec-
tive and avoid indebting poor households,
self-employment assistance programs need
to address all these constraints and not be
limited to providing financial assistance.®
Despite the popularity of self-employment
programs in fragile and stable settings, evi-
dence is scarce, however. The evidence (for
middle-income countries) shows that self-
employment programs can significantly in-
crease the probability of young participants
finding jobs, at least in the short term. But
the cost-effectiveness and the longer-term ef-
fects still need to be proven.*

Asset expansion programs have also
helped in some successful transitions from
violence—such as land reform in the Re-
public of Korea and Japan,”
programs in Singapore (see box 5.2). Land
reform contributed to post-conflict stability
in those countries and, when combined with
policies that favored agricultural growth and
exports, set the stage for high rates of eco-

and housing

nomic growth in succeeding decades. These
positive experiences have proved difficult to
replicate though, due to political resistance
and institutional capacity weaknesses.”! A
different type of program to help violence-
affected communities reestablish livelihoods
and restore lost assets is, very simply, transfer-
ring funds directly to citizens to support their
recovery. This may be done by government
transfers, as with transitional payments to
demobilized ex-combatants in Angola, Mo-
zambique, and Rwanda—or Timor-Leste’s
cash payments to internally displaced people
and veterans. Such programs can provide a
sense of justice for populations previously
excluded from state attention. There is a
common perception that corruption or leak-
age is more likely in a cash transfer program,
but years of practice have highlighted proven
safeguards to reduce leakage.”
Temporarylabor migrationtoneighboring
countries or farther abroad can provide job
opportunities for skilled and unskilled labor-
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ers from fragile or conflict-affected countries
and requires few reform elements. Successful
examples include the Russia Federation’s aid
for the post-conflict Tajik regime,” and the
various migrationstreams for PacificIslanders
especially to Australia and New Zealand.”*
Such measures include fixed annual migra-
tion quotas, temporary seasonal employ-
ment, skilled and professional workers pro-
visions, and education scholarships. Labor
migration can diffuse some of the pressures
on the labor market and generate remittances
that can be used for social and economic ex-
penditures like schooling or business start-up
capital. Well-designed bilateral schemes can
thus deliver important economic gains but
also mitigate the economic and social costs
for sending and receiving countries.”

Economic empowerment of women

Involving women in economic initiatives can
generate jobs and income and lay the basis
for longer-term empowerment, as well as
enable them to contribute to the recovery of

their communities. Women can be actors in
violence; for instance, in El Salvador and Eri-
trea, nearly a third of the combatants were
women.”® But far more often, violence up-
roots women’s lives and livelihoods, as chap-
ter 1 described. Aiding women to recover
socially and economically from violence not
only benefits the women themselves, but also
their families and communities. For exam-
ple, in El Salvador, involving former women
guerrillas in land reform led to the inclusion
of both men and women as beneficiaries, en-
suring that grievances on these issues would
not later affect the post-conflict settlement.”
A different example of economic empower-
ment, from Nepal, demonstrates how well
thought out projects can produce small but
significant social shifts within just a few years
(box 5.10).

Engaging women in economic activities
in fragile and post-conflict countries is not,
however, without challenges. Women face
limited mobility and physical access to mar-
kets, incomplete access to market informa-
tion, and restricted access to credit and other

Box 5.10 Economic empowerment of women: Women’s Empowerment Program in Nepal

Types of violence: Civil conflict, interethnic and political violence, criminal violence, trafficking

Transition opportunities: Modest space for change: “palace
killings” and stepped-up Maoist campaign in 2001

Key stakeholders: Federal and local government, civil society
groups, marginalized ethnic groups, international partners,
regional neighbors

Key stresses: Legacies of violence and trauma: social, political,
and economic inequality; youth unemployment; corruption;
human rights abuses; rising expectations of formerly
unrepresented groups

Institutional challenges: Feudal structures and associated
exclusion; accountability and capacity constraints in public
administration, security, judicial, and political institutions;
lack of inclusion of women

Women in Nepal have suffered disproportionately from the decade-long civil war and the continued waves of political, criminal, and
ethnically driven violence, including in the country’s southern Tarai region. Women are among the poorest population groups; their

traditional social and economic networks were severely affected and many became heads of households as a result of the conflict,
and their educational attainment is significantly below that of men. In this context, empowerment of women is especially critical in
engendering sustainable economic growth and human development, as well as signaling a break from the past.

The Women’s Empowerment Program provided cost-effective training and support to 6,500 groups of 130,000 members in the
Tarai from 1999 to 2001. Its impact on the lives of the participating women has been encouraging. Almost half of the women who

participated in the program gained a level of literacy, and two-thirds of the women started a business since joining it, thus having an

independent source of income for the first time. When 200 groups were asked how the program had changed their lives, they most

frequently mentioned gaining self-confidence and an enlarged sphere of influence in the household, followed by learning to read and

being accorded more rights.

Source: Ashe and Parrott 2001.
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financial services, and they are also subject
to restricting attitudes and systemic gender
discrimination and exclusion through unfa-
vorable legislation.” These obstacles are not
insurmountable, however. Efforts as varied
as promoting women’s access to finance and
helping financial institutions to bank on
women entrepreneurs profitably (such as
in Afghanistan), establishing baselines with
a gender focus on helping the government
formalize women’s participation in national
reconstruction efforts (for instance, in Libe-
ria), promoting training and business men-
toring opportunities that reach women en-
trepreneurs (in Iraq and Jordan), and using
legal reform initiatives to ensure that existing
gender-discriminatory legislation is revised
and that new legislation provides a level play-
ing field for women (as in the Democratic
Republic of Congo) can be effective tools to
make the gender balance less unfavorable
to women.”

What to do systematically
but gradually

Focusing on citizen security, justice, and jobs
means that most other reforms will need to
be sequenced and paced over time, including
political reform, decentralization, privati-
zation, and shifting attitudes toward margin-
alized groups. Systematically implementing
these reforms requires a web of institutions
(democratization, for example, requires
many institutional checks and balances be-
yond elections) and changes in social at-
titudes. There are exceptions—where the
exclusion of groups from democratic par-
ticipation has been a clear, overriding source
of grievance, as in South Africa, fairly rapid
action on elections makes sense. But in most
situations, systematic and gradual action ap-
pears to work best.

Elections are a means of institutional
transformation, not its end

Elections without a substantial degree of co-
operation among those wielding economic,

political, or military influence at national
and local levels are unlikely to succeed in
their broader objectives. Initial transitions
to multiparty elections have been shown
to increase the short-term chances of con-
flict, even though countries with very robust
democratic institutions lower their risks of
violence in the long term.'®
tion may require prior steps to build trust
and confidence, such as those undertaken in
South Africa.'” In contrast, leaders lacking
trust in “winner-take-all” scenarios may ma-
nipulate outcomes and protests, which can

Elite coopera-

trigger serious violence—as in Iraq in 2005
and Kenya in 2007." Holding elections be-
fore a reasonable degree of security has been
achieved, and a non-coercive environment
established for polling, makes little sense
(box 5.11).

Where conditions of trust and security do
not indicate that rapid elections will deliver
increased legitimacy, other options exist. Ap-
proaches that build on traditional decision-
making mechanisms (such as the Afghan
Loya Jirga'®) have been used to transition
toward greater inclusiveness. National sov-
ereign conferences in francophone Africa in
the 1990s, which in most cases represented
a cross-section of society, were effective for
negotiating transitions from one-party auto-
cratic rule to plural democratic regimes and
provided a workable framework for a peace-
ful change of power.!” Some nonelectoral
structures, as in the case of the South African
constitutional convention and transitional
executive structures, have also provided for
considerable accountability downward to the
members of the groups represented, through
debates within political parties and business
and labor groupings. Using alternative op-
tions while the conditions are put in place for
elections also allows time to build a culture
of democratic practices (see box 5.11).

Devolution and decentralization can
broaden power-sharing but are best
approached step-by-step

Territorial devolution and decentralization of
political, administrative, and economic pow-
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ers also offer the potential to broaden power-
sharing, but with caveats. Between 1946 and
2008, 49 countries experienced secessionist
demands that resulted in violent conflict.'®
Fragile states that have resisted movements
for autonomy or independence by force have
often found themselves embroiled in costly
wars, as Nigeria did with Biafra (1967-70);
Sudan with its southern region (1955
1972, 1983-2002); Pakistan with East Paki-
stan, which became Bangladesh (1971); and
Myanmar with the Karen and Shan people
and other ethnic groups (1948—today).'”” The
argument in favor of greater decentralization
of power (for example, through federalist
structures that hand significant autonomy to
local representatives) is that it can avert center-
periphery ethnic conflict, or secession. For
example, in Sierra Leone in 2010 the OECD
reported that “decentralization and devolu-
tion are important peace-building and state
building activities” and that “the decentraliza-
tion process has gone a long way to redress-
ing some of the fundamental flaws in Sierra
Leone’s original political structure.”!
However, devolution and decentraliza-
tion also carry risks. The OECD-DAC “Do
No Harm” paper warns that donor support
for devolution without sufficient analysis of
political context or capacity constraints can
cause serious problems if “political power at
the center is highly fragmented, or constel-
lations of local power are misunderstood.”'”
Similarly, evidence shows that decentraliza-
tion processes may make local democracy
more vulnerable to political capture when
restraints and accountability measures are
absent."” Devolution can also lead to a lack
of local accountability and significant op-
portunities for corruption'"!
create elites who can use devolved power to

pursue their own interests—to the detriment
112

and reinforce or

of both local and national interests.

Successful devolution requires gradual
preparation. Agreeing in detail on the degree
of “subsidiarity” (pushing authority to the
lowest capable level) in security, justice, and
economic functions is essential to prevent
further center-periphery friction. A second
success factor is to ensure proper accountabil-

ity of devolved structures to local citizens, off-
setting the potential for local elite capture.'"
It is also important to ensure that new institu-
tions are offered adequate technical support
and the fiscal resources to deliver services.'*
Various decentralization experiences indicate
that achieving success on all three fronts at
once—political arrangements, technical ca-
pacity, and adequately accounted funding—
is difficult, and that agreeing on a sequence
is critical, as with the experience in Northern

Ireland (box 5.12).!%

Transitional justice to recognize past
crimes

Some countries have addressed the sins of the
past early through traditional justice measures
to define a healthy new form of nationhood.
Germany made a deliberate effort after World
War 1II to address the past, including a focus
on the dangers of totalitarianism and the
atrocities of the holocaust in the high-school
curriculum, and the establishment of sites
of remembrance and education throughout
the country, including former concentration
camps.''® Other countries that have instituted
early transitional justice procedures include
Argentina and Chile after their transitions
from authoritarian rule. In Argentina, in ad-

17 and various

dition to a truth commission
reparation programs for victims, junta lead-
ers were tried and convicted for massive hu-
man rights violations. While initial processes
faltered and were suspended for a 10-year pe-
riod, prosecutions of human rights violators
have resumed and currently comprise more
than 600 cases.'® Chile’s experience is not
radically different: truth-seeking'” and repa-
rations have been followed by more than 600
prosecutions, with more than 200 convictions
thus far.'?

Other countries have relied less on prose-
cutions and formal justice processes. A com-
parison of transitional justice approaches
in five countries that have made promising
transitions out of violence (Cambodia, Mo-
zambique, Rwanda, South Africa, and Viet-
nam)'?' found that nonjudicial measures
include truth commissions'? and repara-



Transforming institutions to deliver citizen security, justice, and jobs

Box 5.12 Devolution and decentralization can help manage conflict, but are better done

gradually
Types of violence: Political and sectarian violence
Transition opportunity: Space for progress—Good Friday Key stakeholders: British and Irish governments, political parties
Accord, referendum that represented opportunity for power- and armed forces/groups in Northern Ireland, citizens, diaspora

sharing arrangements

Key Stresses: Inequitable access to political and economic Institutional challenges: Low inclusion and accountability in
power, sectarian tensions, perceptions of discrimination security and justice institutions, low trust, legacies of extrajudicial

dispute resolution

In many center-periphery conflicts—where groups are engaging in violence to gain autonomy or secede from the state—the devolution
of political power has been proposed as a possible solution to resolve conflict, maintain or restore law and order, and rebalance relations

between local and central governments.

But devolution is not an automatic answer to regional tensions and can at times amplify conflict. In Northern Ireland, it was not only
the 1921 partition of Ireland that drove the conflict, but also the devolution of authority to a new Northern Ireland Assembly and the

effects on center-periphery relations. Unionists found a need to reemphasize that they were British, while the Catholic minority lost faith

in political structures that provided few safeguards for them.

In Northern Ireland, a new process of devolution was a centerpiece of the Good Friday Accord, introduced gradually to allow confi-
dence to be built up. The Accord was signed in 1998, but decommissioning of the Irish Republican Army’s weapons and the security
reforms were not completed until 2005, and the devolution of policing and justice to the Northern Ireland Assembly was finally com-

pleted on March 8, 2010.

Source: Barron and others 2010.

tions programs for victims,'* as well as ad-

ministrative sanctions, such as vetting,'*
and traditional or local justice measures.'”
While the differences in the approaches were
significant, there was no straightforward re-
lationship between the approach and the at-
tainment of stability."*

Where abuses are on such a huge scale that
the formal justice system is unable to deal
with them, special procedures may be justi-
fied. Rwanda faced this challenge following
the genocide that left at least 800,000 people
dead at the hands of their fellow citizens. In
November 1994, the UN Security Council
set up an international tribunal in Arusha,
Tanzania, to prosecute people accused of
violations of international law. Rwanda’s
own jails, meanwhile, were bursting with
120,000 people accused of genocide-related
crimes—and there were only 15 judges to
oversee their trials. The situation called for
extraordinary measures. Rwanda’s solution
was to adopt a traditional community con-
flict resolution system, gacaca, and to train
more than 250,000 community members to

serve on panels in 12,000 community courts.
Gacaca is based on an extended plea bar-
gaining principle and has elements of both
punishment and reconciliation; it is expected
to draw to a close in 2011, having processed
more than 1.5 million cases. It was a con-
tentious approach, but with only 30 convic-
tions to date at the international tribunal, a
decimated national judicial system, and jails
filled beyond capacity, there were few options
other than a community process to deal with
the enormous pressures.'”

Economic reforms—in moderation

Economic reforms are needed to escape
the cycle of violence, but they must not be
victims of the “too slow-too fast” trade-off.
Fragile and conflict-prone situations often
share a raft of structural economic prob-
lems—low per capita GDP, fiscal imbalances,
chaotic regulations, dependence on agricul-
ture and natural resources, high illiteracy,
rapidly growing populations, and a dearth
of physical infrastructure. All raise the risk
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of violence, but addressing them too rap-
idly also raises the risk of reigniting violence
or deepening societal cleavages. Major issues
for investors are “significant downside risks,”
which implies that individual economic
policies may be less important initially than
conveying certainty about the overall trajec-
tory—including security.'”® Most economic
reforms create real or perceived “winners”
and “losers.” Reform areas particularly sensi-
tive to social tensions include access to land
and water. It is therefore important to pay at-
tention to the distributive aspect of growth.
In macroeconomic policy, gradually in-
troducing feasible and prioritized reforms
will allow for an appropriate level of breath-
ing space and enable foundational institu-
tional reform without running the risk of
political backlash. The benefits of adopting a
gradualist approach are evident in Mozam-
bique, where early macroeconomic reforms
after the 1992 peace accord focused on over-
coming fiscal crises, curbed hyperinflation,
created a situation of stability, and built the
confidence and trust needed to enact deeper
reforms.'” In order to be effective, early re-
form efforts must also reflect the specific po-
litical and economic contexts and macroeco-
nomic problems in a given situation, instead
of attempting to be one-size-fits-all solu-
tions. For instance, while the government in
the Democratic Republic of Congo in 2002
to 2004 undertook a decisive stabilization
policy involving a major tightening of the
fiscal stance to curb hyperinflation, Bosnia
and Herzegovina adopted, in the early post-
contflict period, a currency board, preventing
the central bank from printing money.
Experience indicates that privatizing for
the purpose of economic growth is better
done gradually. Moving economic assets
from public to private hands has two distinct
motives: one is fiscal, to stem losses or gain
revenue from the sale of assets, and the other
is productivity, to spur economic growth.
Clarity about motives helps avoid common
mistakes. Shutting down inessential enter-
prises that drain revenues can be an early
priority. But early or rapid privatization of
essential or valuable state assets runs major

risks. A review of privatization efforts in frag-
ile settings suggests that such reforms need to
be carefully prepared.'* This can be a lengthy
process, but it can assist both with transpar-
ency and with managing expectations about
the gains and accommodating the losers.

Shifting attitudes toward excluded
groups is crucial but takes time

Tackling horizontal inequalities™ between
social groups is particularly challenging be-
cause it demands behavioral change to re-
verse deeply ingrained habits, attitudes, and
ways of doing business among the “exclud-
ers.” Frances Stewart distinguishes direct ap-
proaches (to privilege groups), indirect ap-
proaches (to reduce group disparities), and
integrationist approaches (to break down
group boundaries).'*

Histories of exclusion create pent-up de-
mands for action in redressing the legacies
of the past, such as preferential quotas for
employment or education. The risk is that
they can make existing differences more per-
manent and salient, actually slowing integra-
tion. Pratap Mehta argues that “the best way
of conflict mitigation or prevention is the
creation of political structures and identi-
ties where questions of rights and citizenship
are progressively detached from questions
of which particular communities people be-
long to.”"** The implementation of affirma-
tive action programs is often associated with
mounting opposition as well as perceptions
of corruption.

Addressing gender equality beyond eco-
nomic empowerment also takes time. Gender
roles and relations change during periods of
conflict, and appear to signal social progress.
But such gains may not be sustained or may
be counterbalanced by a reversion to tradi-
tional identities and norms when families
and communities are threatened. In effect,
economic realities can push in one direc-
tion while social traditions pull in the other.
In many countries the economic situations
of women widowed by violence may mean
that they need to look for jobs and business
opportunities, but social mores can make
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this difficult. The experience of the National
Solidarity Program in Afghanistan indicates
the significant potential benefits of programs
that enable women to participate in the pub-
lic sphere but also indicates that social and
cultural change takes time (box 5.13).

Education and health reforms are
crucial medium-term challenges

Education systems have the potential to miti-
gate conflict and contribute to peacebuilding
in the long term, but also to exacerbate and
perpetuate violent settings, depending on
the nuances of policies, designs, and imple-
mentation efforts, as well as the different
drivers of conflict and fragility. For instance,
an internationally led education campaign
in Afghanistan in 2002-03 failed to remove
messages of hate and intolerance from cur-
ricula, and it is feared that this socializa-
tion of intolerance may exacerbate social ten-
sions over time."** Conversely, in Bosnia and
Herzegovina, the international community
made deliberate efforts to exclude divisive
messages from educational content, but has
had unintended consequences of increasing
suspicions of external politicization of educa-
tion, in effect exacerbating local divisions."
Education does not need to stop at the
classroom door. Parental behavior, the family
environment, and the extent to which young
people feel connected to their parents (or
to caregivers who play a parental role) have
shown to be either one of the strongest pro-
tective factors in the lives of young people
or one of the strongest risk factors. Evidence
shows that investing in family-based parent-
ing training that promotes positive, healthy,
protective parent-child interactions can re-
duce domestic violence, the extent to which
young people associate with delinquent peers,
alcohol and substance abuse, school dropout,

and arrests.'

Therefore, parenting training
is one of the most cost-effective ways to pre-
vent risky behavior among young people.
Where reform of the health service and
the training of national personnel would take
years, delivering public services using inter-

national capacity for transitional periods can

create the space to build national capacities
in the longer run. Timor-Leste, after the 1999
referendum, faced serious health problems,
a destroyed infrastructure, and virtually no
trained personnel. Instead of pursuing a top-
down reform of the health service immedi-
ately, the Interim Health Authority signed
agreements with international NGOs for
each district and focused its efforts on de-
veloping sensible plans, monitoring delivery,
and training a new cadre of health staff. The
Timor-Leste model fostered a learning envi-
ronment by using 100-day planning cycles
with clear targets and a strong focus on re-
sults, building confidence and capacity by
meeting those targets. Over time, the govern-
ment gradually phased out NGOs and took
back responsibility for the health services.
The program had drawbacks—among them,
high unit costs—but it did provide a path
toward institutional transformation while
continuing to serve immediate needs.””” A
similar approach has been used in Afghani-
stan and has proven reasonably robust in in-
secure circumstances (see also chapter 8).

Institutional transformation as a
continuous process

The risk of a moderately paced and flexible
approach to reform is getting stuck, either
moving too slowly or not making the next
step when needed. Many best-fit solutions
may indeed remain in place for the long
term—for example, this may occur with
traditional justice systems because they are
more effective at maintaining social cohe-
sion at the community level—while others
are temporary stop-gap measures only. For
the latter, realism about timelines is essential
to avoid losing ground on hard-won results.
There are a variety of ways to sustain impetus
for improvement that we discuss here.

One way to build both internal esprit de
corps and external legitimacy is to work up
from small, more achievable targets to pro-
gressively more ambitious ones. Stress is
carefully calibrated, and tasks are selected
in ways that do not threaten to overwhelm
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Box 5.13 Development approaches can empower women in the most fragile environments

Afghanistan

Types of violence: Intergroup, ethnic, and political violence; organized crime and trafficking; cross-border; transnational ideological

Transition opportunity: Initial large space for change: Bonn
Accord; Loya Jirga; presidential, parliamentary, and provincial
elections; national development budget

Key stakeholders: Federal and local government, security
force, community leaders, civil society groups, citizens, women,
international partners, transnational militant groups

Key stresses: Legacies of violence and trauma, transnational
terrorism, criminal networks, low incomes, youth unemploy-
ment, corruption

Institutional challenges: Severe accountability and capacity
constraints in public administration, security, judicial, and
political institutions; lack of representation of women

Gender has been one of the most politicized issues in Afghanistan for a century. Afghan women and girls today still face suffering,
humiliation, and marginalization from the discriminatory views of the role and position of women in society. Gender gaps are wide-
spread in health, education, access to and control over resources, economic opportunities, and political power and voice. And yet, this
role is not stagnant. The National Solidarity Program (NSP), the country’s largest development program, operates in villages across the
country through democratically elected community development councils (CDCs). Through mobilization by facilitating partners,
women are involved in voting, while CDC modalities provide a variety of configurations enabling more balanced gender participation
(mixed CDCs, parallel committees (one male, one female) that report to a mixed-gender CDC, or a women’s committee that consults
with a fully male CDC). Results of a comparison between NSP and non-NSP villages using a rigorous study design in an independent
evaluation suggest that having women in charge of decisions in community projects improves the perceptions by both men and
women of women in leadership roles (see figure). This is not being advocated as “the” solution, but it shows that incremental steps can
lead to incremental progress, even for culturally difficult issues of inclusion.

FIGURE A Opinions on the role of women in community life: “Is there a woman in the village who is well
respected by men and women?”

More men and women in villages that participated in the NSP believe that there is a woman who is
well respected in their village than did respondents in villages that did not participate in the program.
Statistically significant differences are shown with percentages above each bar.
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Sources: Beath and others 2010; UN Assistance Mission in Afghanistan and UNOHCHR 2010.

the organization. In 2006, with support from
the World Bank Institute, the government
of Burundi introduced a rapid-results ap-
proach. This approach, now applied across
80 government projects, breaks up long-
term development plans into manageable

100-day chunks. A pilot program in the
Ministry of Education resulted in the dis-
tribution of 250,000 textbooks to primary
schools in 60 days, a task that had previously
taken an entire school year. In a health care
pilot program, 482 pregnant women visited
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health centers and were provided with HIV/
AIDS screening in one month—almost seven
times the previous monthly average of 71."%
A similar simplified approach was followed
in Indonesia in the early years following the
turbulence of the 1960s, where ministries
undertook simple annual targets to improve
service provision.

This chapter began by describing the
“too fast-too slow” dilemma in institutional
transformation. What are the principles of a
middle way of progress that can produce suc-
cess? An emerging literature on approaches
to development across a variety of domains—
from economic policy to social policy to in-
stitution building—promotes a flexible and
pragmatic, and thus “experimental best-fit,”
approach to progress.”*® This includes the
following:

+  Pressure for performance around mean-
ingful goals. Overall, this is a shift from
measuring progress around “outputs’
(whether budgets spent, items procured,
legislation passed, or policies adopted) to
assessing performance around “outcomes
including citizen trust”

+ Pragmatism and flexibility in the ways
goals are accomplished. Pressure for per-
formance must be accompanied by giving
flexibility to the agents responsible for per-
formance. Reformers need to be given the
space for “disruptive” innovations that
may look inferior but hold the seeds to

progress.'*

* Monitoring, information, and evalua-
tion systems for decision-cycle-oriented
feedback loops and continuous learn-

ing. Rigorous evaluation of results is
one key element of evaluating alternative
approaches, but not the only one.'! Pro-
grams need built-in mechanisms of
learning so that what is promising can be
scaled up and what is not working can be
changed—in shorter cycles of continu-
ous feedback. Such evidence about what
works and what does not work will in
turn be useful for other countries as they
strive to adapt experience from abroad to
their own context.

This “middle way” requires capacity, which
is scarce in fragile states. That is why the
“best-fit” approach and careful prioritization
and sequencing go hand in hand. If existing
capacity is focused on prioritizing items in
sequence (rather than trying to do everything
all at once), some items can move ahead rap-
idly, and once they have enough momentum
to sustain gradual progress, the country can
move on to tackle the next items.

Delivering results and transforming in-
stitutions are primarily the responsibility
of state and nonstate actors in countries af-
fected by violence. However, the international
community—bilateral donors, international
organizations, nongovernmental organiza-
tions, businesses—can provide essential sup-
port for such processes, and it has done so
on many occasions, including many of the
initiatives described in this chapter. Yet, the
international community is itself challenged
by the evolution of violence since the Cold
War era, and has its own transformation to
adapt to new contexts. To this we turn in
chapter 6.

m
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FEATURE 5 Violence in Central America—Depth of institutional

transformation matters

Types of violence: Civil conflict, trafficking (national and cross-border), criminal and gang violence

Transition opportunities: Peace agreements, cease-fires, elec-
tions, rapidly rising insecurity and criminality

Key stakeholders: Governments, armed groups, refugees,
ex-combatants, conflict victims, citizens, international partners

Key stresses: Legacies of violence and trauma: presence of
international criminal networks, repatriation of suspected gang
members, perceived social and economic deprivation, youth
unemployment; human rights abuses

Institutional challenges: Severe accountability and capacity
constraints in judicial and security institutions

Most countries in Central America experienced violent
civil conflicts through the 1980s and into the 1990s. Al-
though all of those that experienced war signed peace accords,
the legacy of civil strife has had long-lasting and profound
negative repercussions. Although civil war has ended, new
forms of violence, such as trafficking and organized crime,
have been on the rise. During the civil wars, around two mil-
lion people are estimated to have been displaced or sought ref-
uge in other countries. The trauma exacted by these conflicts
created a culture of violence with a long legacy.

More recently, external stresses—specifically, increased
transit of drugs through Central America—have contributed
to violence. The dismantling of the Cali and Medellin drug
cartels in Colombia, which had controlled the production and

transport of drugs, led to dispersed competition for control of
transit routes with a consequent impact on several countries
in the region—particularly those in the Northern Triangle of
El Salvador, Honduras, and Guatemala. Today, the majority of
the drugs transiting from South America to the United States
comes through Central America en route to Mexico or the Ca-
ribbean.

In the last 10 years, homicide rates have resurged signifi-
cantly, and Central America now has an estimated 70,000
300,000 gang members. Not all countries are equally affected,
however: according to official statistics, El Salvador, Guate-
mala, and Honduras exhibit significantly higher homicide
rates than the rest of Central America. In 2009, Guatemala re-
corded 6,450 murders and only 231 convictions. In El Salva-

Repeated violence in Central America and rising homicide rates
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dor, levels of impunity are also very high: in 2005, only 4 per-
cent of homicides were resolved by legal convictions.

Both external stresses and differences in approaches to in-
stitutional transformation between the Central American
countries may help explain the current differences in levels of
violence.

External stresses

The deportation of suspected gang members from the United
States back to Central America has influenced gang culture
and membership. El Salvador, Guatemala, and Honduras suf-
fered the effects of the massive repatriation of suspected gang
members and illegal immigrants from the United States while
Nicaragua was much less affected (box 2.4). Where drug traf-
ficking is more intense, the levels of violence seem to be higher.
Guatemala’s Peten region, a corridor for transshipments into
Mexico, suffered more than 100 homicides per 100,000 people
in 2008 and 2009."*

Institutional capacity, inclusion, and accountability

After the end of the civil wars, each country undertook re-
forms—including reforming the security forces and, eventu-
ally, the judiciary. Both Guatemala and El Salvador included
such reforms in their long-negotiated and comprehensive
peace agreements, while in Nicaragua reforms were undertaken
at the end of the war. In accordance with the peace agreement
signed in January 1992, El Salvador reduced the size of the
military (from 60,000 to 15,000), disbanded elite military
groups and two police bodies, and over time created an entirely
new National Civilian Police that integrated elements of the
former guerrilla movement, former police officers, and new
recruits (allowing a 20-20-60 percent proportion among these
cohorts in its first promotion). The approach therefore was
broad-ranging. The comprehensive peace accords in Guate-
mala signed on December 29, 1996, not surprisingly included
some of the same elements: redefinition of the functions of the
military and police, reduction of the military, disbandment of
special elite units, and reform of civilian police.

The type of transition moment each country faced at the
end of its internal conflicts affected the reach of otherwise
similar measures. In Nicaragua, the Frente Sandinista won the
conflict outright. Its ability to induce institutional reform
therefore was significantly greater than in Guatemala or El Sal-
vador. Both the Nicaraguan security forces and the judiciary

were amply vetted. In addition, Nicaragua also undertook an
extensive reform of its police forces, adopting legislation and
national guidelines on arms control, piloting targeted commu-
nity policing, and initiating public health projects focusing on
the risks of armed violence. Notably, the modernization of the
National Police Force of Nicaragua included a number of ini-
tiatives to mainstream gender and increase the participation of
women, such as the addition of training modules on gender-
based violence within police academies; the introduction of
women’s police stations (staffed by female police officers and
focusing on cases of gender-based violence); the reform of re-
cruitment criteria, including female-specific physical training
and the adaptation of height and physical exercise require-
ments for women; introduction of transparent promotion re-
quirements; introduction of family-friendly human resource
policies; and establishment of a working group to evaluate and
improve the working conditions of female officers.

The conflict in El Salvador, by contrast, ended in a military
stalemate with no clear victor. This led to compromises: the
Frente Farabundo Marti para la Liberacién Nacional (FMLN)
decided, for example, to abandon its demands for vetting the
judiciary in exchange for deeper reforms of the military, al-
though there were some subsequent reforms in the judiciary. On
the other hand, the military had to accept, for the first time,
having its officers vetted by civilians (the ad hoc commission
established by the peace agreement, which recommended the
dismissal or transfer of 103 officers), and the integration of for-
mer FMLN members into the new NCP (National Civilian
Police).

The Comprehensive Peace Agreement that settled the Gua-
temalan conflict was negotiated with the Salvadoran experience
as a backdrop and featured intense international pressure to
obtain similar results—but in circumstances in which the state
had essentially defeated the insurgency. The severity of the
crimes committed by forces that belonged to or supported the
state, in a context of international pressure, helps explain why
the government appeared to make concessions. Yet while some
units of the armed forces were eliminated and the police force
was reformed, the changes were not significant enough to make
a sustained difference in terms of security; with new pressures
from drug trafficking networks, violence increased rapidly.'*

Sources: Bateson 2010; CODEH 2008; CICIG 2010; Dudley 2010; Insti-
tuto Universitario en Democracia Paz y Seguridad 2010; STRATFOR
2009; UNODC 2007; UNDP 2008a; Zamora and Holiday 2007; Popkin
2000; WDR team calculations.
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agement practices to key staff in the security sector as part of its program on improving capacity and
functioning of public financial systems in the government (World Bank 2009f).

Perry 2008; International Crisis Group 2009a; Human Rights Watch 2009; Reyntjens 2007; Kelly
2010.

Colletta, Kostner, and Wiederhofer 1996.

South Africa Ministry of Defence 1996; Williams 2005; Batchelor and Dunne 1998.

Rozema 2008.

Guehenno 2010.

Guehenno 2010, 5.

OECD-DAC 2007a.

International Center for Transitional Justice 2010; Mayer-Rieckh and de Greiff 2007; Patel, de Greiff,
and Waldorf 2009; de Greiff 2006; Hayner 2010.

de Greiff 2010.

Addison 2009.

The general target for female representation in police formers and other security agencies in post-
conflict countries has been 30 percent. However, this may take time and not be feasible, especially as
most developed societies do not fulfill this target. For example, Finland has 10 percent, the United
States 12—14 percent, and Canada 18 percent. Mobekk 2010.

Mobekk 2010.

Bastick, Grimm, and Kunz 2007.

UNIFEM, UN Action Against Sexual Violence in Conflict, and UNDPKO 2010.

OECD-DAC 2007a.

OECD-DAC 2007a.

Sherman 2010.

OECD-DAC 2007a.

Willman and Makisaka 2010; International Centre for the Prevention of Crime 2008.
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O Dia Online 2010; Jornal O Globo 2010.

UNIFEM, UN Action Against Sexual Violence in Conflict, and UNDPKO 2010. Similarly, tra-
ditional dispute resolution systems can be adapted to address violence against women. For
instance, 90 percent of women were satisfied with the shalishi process (a community dispute
resolution system) when it was introduced by a rural women’s group in West Bengal, two-thirds
felt that they were better off, and nearly 90 percent said that physical violence by the husband had
decreased or stopped. See International Center for Research on Women 2002; Bott, Morrison,
and Ellsberg 2005. For more on Shalishi process, see Samity 2003.

WDR team interviews with Prime Minister Jean-Max Bellerine in Haiti, 2010.

For example, the OECD Handbook on Security System Reform underscores this approach when
advocating that police reform be done as part of an integrated justice sector reform that includes
the judiciary and prisons; see OECD-DAC 2007a; UNODC and the World Bank 2007.

Dinnen, Porter, and Sage 2010; Wainwright 2005.

International Center for Transitional Justice 2010; Mayer-Rieckh and de Greiff 2007; Patel,
de Greiff, and Waldorf 2009; de Greiff 2006; Hayner 2010.

For more information, see feature 3 in chapter 3.

Guehenno 2010; OECD-DAC 2007a.

International Center for Transitional Justice 2010; Mayer-Rieckh and de Greiff 2007; Patel,
de Greiff, and Waldorf 2009; de Greiff 2006; Hayner 2010.

World Bank 2010i.

Between 2001 and 2009, the Government of Afghanistan passed 244 laws, legislative decrees,
regulations, and amendments, addition and repeal of laws and regulations. In addition, the gov-
ernment has entered into 19 charters, conventions, agreements, and protocols. See World Bank
2010g.

Another successful example of the use of Peace Justices and mobile courts to provide better
access to justice, especially for the most disadvantaged groups, was in Honduras, as part of a
project to modernize the judicial branch. Project results include (1) enhanced access to justice
for vulnerable groups (30,000 annual users), first-instance courts in rural zones (1,000 annual
users), and mobile courts in urban-marginal areas (7,000 annual users); (2) specialized service to
10,000 women in family courts; (3) improved protection to 15,000 women and children against
domestic violence; (4) specialized service to 1,500 persons from vulnerable groups; (5) establish-
ment of an integrated financial management system that promotes transparency and efficiency
of the courts; (6) development of the judicial career with all the manuals for the selection, classi-
fication, and evaluation of personnel that will allow the transparent and competitive selection of
3,200 personnel; (7) adoption of a new management model for case management that will allow
monitoring and evaluation of 1,200 judges; and (8) improved services to internal and external
users of the courts through an IT (information technology) system and judiciary information
kiosks. See Scheye 2009.

Dale 2009.

For example, in Angola, over 70 percent of children were unregistered in the mid-1990s.
UNICEEF 2007.

Comunita di Sant’Egidio 2010.

UNICEF 2007.

OECD 2007.

Berger 2003; Coldham 1984.

Straus 2010.

Bastick, Grimm, and Kunz 2007.

Everett 2009, 33.

Timor-Leste Independent Comprehensive Need Assessment Team 2009; WDR team consulta-
tion with Attorney General Ana Pessoa in Timor-Leste, 2010; Everett 2009, 33.

See OECD 2010e; World Bank 2006a.

Blundell 2010.

For Indonesia, see SUCOFINDO 2002. For Mozambique, see Crown Agents 2007.

Porter and Rab 2010.

Boko 2008.

Barron and Burke 2008. Another tool includes social audits involving communities in cross-
verification of government records, such as the one used successfully under the National Rural
Employment Guarantee Scheme in Andhra Pradesh, India (Centre for Good Governance 2009).
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Agarwal, Heltberg, and Diachok 2009.

World Bank 2004.

Herzberg 2004.

BizCLIR 2007.

See Parker 2008 for a synthesis of practical lessons from value chain projects in conflict-affected
environments; see also Bagwitz and others 2008; The SEEP Network 2009; Stramm and others
2006.

Evidence about the impact of value chain projects on social cohesion is mixed. For example,
in Nepal, participants in a fresh vegetable value chain project pointed to improved community
relations stemming from their expanded common interest. And joint efforts and research in
Rwanda indicates that participation in a coffee value chain project was linked to low ethnic dis-
tance and distrust. In contrast, a groundnut value chain project in Guinea, while strengthening
ties between two ethnic groups, did not include the local refugee population, a key party in local
tensions. For Guinea and Nepal, see Parker 2008. For Rwanda, see Boudreaux and Tobias 2009.
In the West Bank and Gaza for instance, the Facility for New Market Development (FNMD),
funded jointly by the UK. Department for International Development and the World Bank, has
been providing matching grants and technical support to private Palestinian companies seeking
to expand their product lines and markets since 2008. In just over two years and with financial
support amounting to US$2.4 million, companies enrolled in the project realized US$32.7 mil-
lion in incremental export and local sales from market development plans the project supported;
42 companies entered 34 export markets in five continents; 48 products have been improved,
including 15 products that are now certified by international and local standards bodies; 92
new products have been developed; more than 670 people have been hired to help with busi-
ness expansion; and 85 business service providers offer their services through the FNMD Online
Roster. Development Alternatives Incorporated 2010.

Twenty-two of the 181 countries included in the Enterprise Surveys are fragile and conflict-
affected states. Ten of these countries have electricity as the most important environment con-
straint facing firms (and usually electricity is much higher than any of the other issues). It is also
in the top three issues for 17 out of the 22 countries assessed. Only two countries, Cote d’Ivoire
and Tonga, do not have electricity in their top six environmental constraints. Other constraints
include obtaining finance, political instability, practices of the informal sector, and corruption.
World Bank 2010d.

BBC News 2010.

World Bank 2011a.

A thorough review of job creation programs in post-conflict environments can also be found in
ILO 2010.

The Productive Safety Net Programme launched in Ethiopia in 2005 is an important policy ini-
tiative by government and donors to shift millions of chronically food-insecure rural people
from recurrent emergency food aid to a more secure, predictable, and largely cash-based form
of social protection. See Sharp, Brown, and Teshome 2006. The National Rural Employment
Guarantee Act in India was implemented on February 2006 in 200 of the poorest districts in its
first phase. An additional 130 districts were covered by the Act during 2007-08 in its phase II.
The remaining districts have been brought under subsequently. See del Ninno, Subbarao, and
Milazzo 2009; India Ministry of Rural Development 2005, 2010; Blum and LeBleu 2010.
Giovine and others 2010; Arai, Cissé, and Sock 2010; Sayigh 2010.

Lockhart and Glencorse 2010; UNOPS 2009.

Wilson 2002; McLeod and Dévalos 2008; Centre for Good Governance 2009; India Ministry of
Rural Development 2005, 2010.

del Ninno, Subbarao, and Milazzo 2009.

Lamb and Dye 2009; Tajima 2009.

Beasly 2006.

Cunningham and others 2008.

Mattero and Campbell-Patton 2008.

Cross 2010 discusses both opportunities and challenges of this approach.

Mills and Fan 2006.

Demirgiic-Kunt, Klapper, and Panos 2011; Cunningham and others 2008

Heinemann-Griider, Pietz, and Duffy 2003.



86.

87.
88.

89.
90.

91.

92.

93.

94.
95.

96.
97.
98.

99.
100.
101.

102.

103.

Transforming institutions to deliver citizen security, justice, and jobs

See, for instance, ILO 2010 for a detailed analysis of self-employment and other local economic
recovery activities in post-conflict settings.

M-Paisa builds on the experience of M-PESA in Kenya; see Mas and Radcliffe 2010.

See, for example, World Bank and others 2009. A successful management training program
for small and medium enterprises is Business Edge of the International Finance Corporation
(IFC), which makes locally adapted and translated adult-learning materials available, trains
local trainers, builds capacity of local training companies (who tend to be small and medium
enterprises themselves), and establishes quality assurance mechanisms so that local firms
might in turn train the local population. Business Edge operates in several fragile and con-
flict-affected economies, including Iraq, Papua New Guinea, West Bank and Gaza, and Yemen.
In Yemen, nearly 30,000 participants were trained from 2006 to 2010. An independent evalu-
ation found that the program had a lasting impact on the country. Business Edge fostered a
vibrant management training market that is active even after subsidies have been withdrawn.
In Pakistan, an assessment of the program showed that the number of small and medium
enterprises preparing cash flow statements after training increased by 20 percent and that
71 percent of participants with irregular credit histories had cleared or decreased their outstand-
ing amounts six months after the training. See Peschka 2010.

Cunningham and others 2008.

For Japanese land reforms, see Kawagoe 1999; Tsunekawa and Yoshida 2010; For broader state-
building experience in Japan, see Tsunekawa and Yoshida 2010; For Korean land reforms, see Shin
2006.

Lipton 2009; Rosset, Patel, and Courville 2006; IRIN 2009.

See World Bank 2008d on the design and implementation of cash transfer programs in emer-
gency situations.

It is estimated that more than 650,000 Tajiks live and work in Russia—representing 18 percent
of Tajikistan’s adult population and as much as 80 percent of all Tajiks abroad. Remittances are
estimated to account for around 50 percent of GDP—one of the highest figures in the world
(Kireyev 2006, 3, 7).

Economic Times 2008.

Four elements are considered the backbone of successful schemes: (1) choice of workers to ensure
that hiring is skill-appropriate rather than hiring overqualified workers who are likely to use the
scheme as a stepping stone; (2) circular movement of workers to allow good employees to return
in subsequent years rather than be offered a one-time-only chance at offshore employment
thereby reducing the incentive to violate the agreement; (3) cost-sharing on travel-related costs
with employers so that fixed costs borne by migrants are not so large that they make overstaying
attractive; and (4) commercial viability so that the scheme remains private sector driven and
reflects labor market conditions in host countries rather than by arbitrary quotas that become
outdated if labor market conditions in destination countries change (World Bank 2006b).
Kingma 1997.

International Alert and Women Waging Peace 2004.

“For example, in the Democratic Republic of Congo, where women run only 18 percent of the
small businesses, discriminatory provisions in the Family Code require married women to obtain
marital authorization to go to court in a civil case, to buy and sell property, or to enter into any
obligations, including starting a business. Banks generally require co-signature/approval of hus-
bands if women are to obtain loans. The Family Code also affects the ability of all women to
obtain employment, because proof of marital status is required, and this is difficult in a context
in which identification papers are largely unavailable. Neighboring Rwanda, by contrast, has no
such regulations, and women in that country run more than 41 percent of the small businesses.”
IFC 2008, 3.

IFC 2008.

Fearon 2010a.

Eades 1999; WDR consultation with former key negotiators from the ANC Alliance and the
National Party in South Africa, 2010.

See, for example, Snyder 2000; Fearon and Laitin 2003; Epstein and others 2006; Goldstone and
others 2010; Zakaria 2003; Mansfield and Snyder 2005. For Iraq, see Special Inspector General
for Iraq Reconstruction 2009. For Kenya, see International Crisis Group 2008b.

The Loya Jirga is a forum unique to Afghanistan in which, traditionally, tribal groups have come
together to settle affairs of the nation or rally behind a cause. Historically, it has been used to
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settle intertribal disputes, discuss social reforms, and approve a new constitution. More recently,
a Loya Jirga was convened in 2002 following the fall of the Taliban government and the Bonn
Accord to choose the new transitional government for the country. See BBC News 2002.

Success was not universal, however, and some conferences failed to produce an institutional
avenue for peaceful transition (Robinson 1994; Clark 1994; van de Walle and Bratton 1997).
Harbom and Wallensteen 2010.

Historically, the first civil war in Sudan started in 1955 and ended with the Addis Abba agreement
of 1972 (see Gadir, Elbadawi, and El-Batahani 2005). However, rebels in the south (primarily
Anya Nya) were not organized until the early 1960s, and battle deaths from violence did not reach
major civil war thresholds until 1962, not falling till 1973 (Harbom and Wallensteen 2010).

See also Horowitz 2000; Barron and others 2010.

OECD 2010c, 24.

OECD 2010a.

Narayan and Petesch 2010.

Narayan and Petesch 2010.

Wilkinson and others argue that proportional representation may spur in-fighting among var-
ious ethnic groups over a small number of highly coveted political offices, limited economic
resources, and positions of social status; it may also lead ethnic leaders to bargain harder with
their rivals and overplay their hands (Wilkinson 2000; de Zwart 2000). Others argue that decen-
tralization can reinforce ethnic identities, produce discriminatory legislation, provide resources
for rebellion, and facilitate the collective action necessary for secession. Those that have recently
found in favor of devolution as a way of maintaining national integrity have done so with cave-
ats: Brancati argues that decentralization can reduce the likelihood of secession and ethnic con-
flict, but can have the opposite effect if regional parties are too strong. Lustick and others have
run simulations that suggest that power-sharing in multicultural countries can lessen the likeli-
hood of secession—but will in the process mobilize ethnic minorities (Brancati 2006; Lustick,
Miodownik, and Eidelson 2004; OECD 2004.

Crook and Manor 1998.

Schelnberger 2005; Tukahebwa 2000.

Crook and Manor 1998; Ndegwa and Levy 2004.

Grimm 2010.

Truth commissions are non-judicial, independent panels of inquiry typically set up to establish
the facts and context of serious violations of human rights or of international humanitarian law
in a country’s past. Commissions’ members are usually empowered to conduct research, support
victims, and propose policy recommendations to prevent recurrence of crimes. See International
Center for Transitional Justice 2010.

See, for example, Filippini 2009.

Truth-seeking is a process through which societies attempt to make sense of the atrocities they
have suffered during conflict or authoritarian regime and to prevent future injustices. Through
the truth-seeking process, victims are able to find closure by learning more about the events
they suffered, such as the fate of disappeared individuals, or why certain people were targeted
for abuse. It involves the protection of evidence, the opening and maintenance of archives, the
opening and publication of state information, and production of comprehensive reports. These
efforts often come from official inquiry groups called truth commissions. See International Cen-
ter for Transitional Justice 2010.

For recent numbers, see, for example, Estrada 2010.

Roque and others 2010.

See Hayner 2010; UNOHCHR 2006.

See de Greiff 2006.

See Mayer-Rieckh and de Greiff 2007.

See, for example, Huyse and Salter 2008.

Roque and others 2010.

Roque and others 2010.

Svensson 2000.

UNDP 2008b.

A World Bank study found: “There was a tendency in some post-conflict situations to give high
priority to immediate and widespread privatization. While there is much in the histories of the
countries studied to support the priority given to privatization of state enterprises, this does not
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necessarily imply that sweeping and total privatization should be among the first reforms under-
taken” (Kreimer and others 1998, 34).

Horizontal inequality is a measure of inequality among individuals or households, not groups. It
differs from “vertical” inequality in that measurement of vertical inequality often is confined to
income or consumption between groups. See Stewart 2010.

Stewart 2010.

Mehta 2010, 23.

INEE 2010.

INEE 2010.

Betancourt and Williams 2008; Melville 2003.

After the 1999 referendum, Timor-Leste faced serious health problems, a destroyed infrastructure,
and virtually no trained personnel. The Interim Health Authority signed agreements with inter-
national NGOs for each district, and focused its efforts on developing sensible plans, monitoring
delivery, and training a new cadre of health staff. The initial priority was to provide basic health
care and services. In the first phase, international and national NGOs occupied a central role in
providing emergency health services throughout Timor-Leste, independently funded through
humanitarian assistance. In the second and third phase, Timor-Leste fostered a learning environ-
ment by using 100-day planning cycles to standardize the service packages provided in different
parts of the territory, with clear targets and a strong focus on results, building confidence and
capacity by meeting those targets. Over time, the Interim Health Authority was replaced by a new
Ministry of Health, which assumed district management of the system and facilities. As a result
of this framework, by late 2001 a fully Timorese Ministry of Health had recruited more than 800
health staff, given 60 percent of the population access to basic services within a two-hour walk
from their homes, and boosted health facility use to 1.0 outpatient visits per capita. By 2004, an
estimated 90 percent of the population had a facility within a two-hour walk, and health facility
use rose from 0.75 outpatient visits per capita to 2.13. The health ministry and district opera-
tions were among the few state functions resilient to renewed violence in 2005-06, continuing to
operate and indeed to provide assistance to the displaced population. World Bank 2002a, 2008h;
Baird 2010; Rohland and Cliffe 2002; Tulloch and others 2003.

World Bank 2008c.

For economic policies, see Rodrik 2007; for social policy, see Grindle 2010; for institution build-
ing, see Andrews 2010.

Christensen 2003.

Banerjee and Duflo 2009; Demombynes and Clemens 2010.

The homicide rate in Peten region was 101 in 2008 and 96 in 2009 according to homicide statis-
tics collected by the Guatemalan National Police. WDR team calculations.

The peace agreement stipulated a one-third reduction during 1997, down from a benchmark
figure of 45,000 members to 31,000. Shortly after the signing of the accords, however, the army
reported that its force level actually stood at 35,000, so it only needed a 4,000 troop reduction,
which indeed took place (more systematically among rank and file than among the officer corps)
(Stanley and Holiday 2002). See the report of the UN Verification Mission in Guatemala, as it
was winding down its operations (UN Verification Mission in Guatemala 2003, 2004).
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hapter 6 examines the achievements and shortfalls of

international support for violence prevention and recovery.

Multilateral, bilateral, and nongovernmental agencies have
helped committed national leaders deliver great accomplishments
in reducing levels of civil wars. But the international system has not
kept pace with the adaptation of violent actors themselves, and it is
ill-equipped to navigate repeated cycles of violence or the blurred
boundaries between political conflict and criminal violence. Interna-
tional agencies are geared to minimizing domestic reputational and
fiduciary risk—increasingly so—rather than supporting “best-fit”
institutional solutions that match political realities on the ground.
And there are critical gaps: development agencies have long
focused on building national capacity, but much less so in the
spheres of security and criminal justice. Security agencies operate
in those spheres, but with less long-term focus on building national
institutions. “Support for job creation is a crucial gap across the
international architecture.”
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International support to
building confidence and
transforming institutions

The promise and peril of
outside support

estoring confidence in societies

struggling to prevent or recover

from violence generally requires

a combination of leadership and
international support—normally, neither
alone can suffice. The achievements of the
global system in supporting such processes
have been significant: societies facing diverse
stresses—from organized crime and gang
violence in Colombia to long-standing, bru-
tal civil war in Mozambique (box 6.1)—used
international support to help stop violence,
save lives, and rebuild economies. Many of
the measures in chapters 4 and 5 that helped
restore confidence and transform institu-
tions in situations of criminal and political
violence have been supported, financially
and technically, by international actors.

As important as these accomplishments
are, they are incomplete: repeated and new
forms of violence mean that hundreds of mil-
lions of people are still trapped in a vicious
cycle of legacies of violence, low trust, weak
institutions, and continuing risk. This chap-
ter delineates patterns and trends in the in-
ternational architecture that affect its ability
to respond effectively in fragile and violence-
prone settings. The analysis includes lessons
from international efforts to prevent violence

at multiple transition points, encourage
inclusive-enough coalitions, support the de-
livery of early results, and provide sustained
and predictable assistance to help with insti-
tutional transformation. This chapter also
identifies measures to address the dual ac-
countability dilemma faced by international
actors—accountability pressures both from
domestic constituencies and shareholders
and from the leaders and citizens of recipient
states—that often constrains effective inter-
national support.

The evolving international
architecture

The international community has made im-
portant strides over recent decades in build-
ing international institutions and expertise
to support a reduction in the incidence of
civil war. However, the international system
has not been adjusted to keep pace with the
emerging analysis of conflict—in particu-
lar, recognition of the repetitive and inter-
linked nature of conflict, and the increasing
challenge of organized crime and traffick-
ing. At the same time, the expansion in
international assistance efforts has led to
overlaps and discontinuities between hu-
manitarian, development, security, and po-
litical initiatives.
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Box 6.1 The benefits of international support: Mozambique

Type of violence: Civil conflict

Key stakeholders: Governments, rebels,
civil society, regional and international
partners

Transition opportunities: Ceasefire, peace
agreement, elections

Institutional challenges: Accountability,
inclusion, capacity constraints

Key stresses: Social and economic depriva-
tion, human rights abuses, external political
and security interference

After 17 years of violence that killed an estimated 900,000 people and displaced a quarter
of the country’s people, a General Peace Agreement (GPA) was brokered from June 1990 to
October 1992 by the Roman Catholic Community of Sant’Egidio. The final outcome was a
full-fledged peace agreement owned by the two parties, the Mozambique Government led
by FRELIMO (the Mozambique Liberation Front) and RENAMO (the Mozambique National
Resistance). The result was a complex legal and political system that provided institutions and
methods for the transition to the 1994 elections. The sustainability of the peace agreement
itself was immediately proved by the absence of any fighting in the seven-month vacuum in
which Mozambique was left, before the United Nations (UN) operation in Mozambique
(ONUMO?Z) strengthened its presence in the country to monitor the implementation of the
peace agreement, support the resettlement of refugees, and help form a national army.

The ONUMOZ mandate brought together for the first time the political, military, electoral,
and humanitarian components of the UN intervention, with an emphasis on enhancing
coordination.

ONUMOZ acted as a guarantor of the ceasefire, playing a stabilizing role on the basis of
its perceived neutrality and helping create trust on both sides. Its role was facilitated by the
content and quality of the peace agreement resulting from the 27 months of negotiations in
Sant’Egidio, where a full set of guarantees was devised and proved a key element in facilitating
a durable peace settlement after the end of fighting. Strong donor engagement and financial
contributions also played a key role in demobilizing combatants from both sides, while human-
itarian aid during the early years after the GPA helped lessen tensions among displaced popu-
lations. Since the GPA, Mozambique has grown rapidly—GDP increased an average of 8 per-
cent a year between 1993 and 2007. Civil liberties and political rights have also increased,’
reflected in elections held in 1994, 1999, 2004, and 2009.

The readiness of both bilateral and multilateral donors to support the implementation of
the peace agreement through large-scale financial support for reconstruction was crucial in
the transition process. Mozambique is calculated to have received about US$500 million a year
(in both humanitarian and development aid) on average throughout the 1990s, which was
equivalent to about two-thirds of imports and 60 percent of the government budget. This
external aid has played a pivotal economic role in supporting private consumption at the out-
set, and subsequently in providing finance for investment and institutional strengthening that
became the driving force behind Mozambique's economic growth.?

Sources: Quinn 2007; Dobbins and others 2005; Manning and Malbrough 2009; Moran and Pitcher
2004; Jones 2008; Cingranelli and Richards 2010; Briick, Fitzgerald, and Grigsby 2000; Cadeado and
Hamela 2009; World Bank 2005b; Hume 1994; Morozzo Della Rocca 2003; Morozzo Della Rocca and
Riccardi 2003; Edis 1995; Alden 2001; Bartoli 2005; Walter 1997.

The volume of assistance and the
number of actors are increasing

Worldwide, international support to coun-
tries affected by violence has increased in
the last 15 years. The international commu-
nity has scaled up peacekeeping missions.

More than 124,000 personnel are currently
deployed in the UN peacekeeping mis-
sions, with troop contributions from 115
countries.” The African Union now has sig-
nificant peacekeeping capacity. Support for
mediation has increased at the United Na-
tions, in regional institutions, and through
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civil society actors. Aid to fragile and conflict-
affected states has also grown from 29 per-
cent of total aid in 199698 to 41 percent in
2006—08. However, much of that shift is due
to increases in humanitarian assistance and
debt relief, which have become increasingly
concentrated in fragile and conflict-affected
states. In the period 1996-98, 34 percent of
humanitarian assistance and debt relief was
to fragile and conflict-affected states—that
increased to 75 percent in 2006-08. Once
humanitarian assistance and debt relief are
taken out, aid to fragile and conflict-affected
states was 28 percent of the total in 199698,
and 30 percent in 2006-08.*

Increasing engagement by middle-income
countries with a history of solidarity support
is also changing the international landscape
at a fundamental level in many regions. The
past decade has brought with it new energy,
resources, and influence from a wider set
of players. Middle- and new higher-income
countries have become important donors,
investors, and diplomatic and trading part-
ners for countries affected by fragility, vio-
lence, and conflict. They bring with them
additional resources, lessons from their own
economic and institutional transitions, and
strong regional connections. Consider Chi-
na’s economic investment in and trade with
Africa (investment is estimated to have at least
tripled since 2002),> Brazil’s peacekeeping
role in Haiti, Indian development assistance
to Afghanistan, Saudi Arabia’s increased as-
sistance to the World Food Program, and the
evolving roles of South Africa, Qatar, and the
United Arab Emirates in mediation.®

Alongside the increase in support has
come a proliferation of humanitarian, de-
velopment, security, and political actors and
initiatives, bringing increased complexity. In
2009-10, there were 14 special envoys to Af-
ghanistan alone.” Even security responses are
complicated by multiple actors: of 54 peace-
keeping or monitoring operations deployed in
2009, 40 involved two or more international
or regional organizations—creating coordi-
nation, co-management, and accountability
challenges.® International nongovernmental

organizations (NGOs) have also proliferated.
Haiti’s Ministry of Planning placed the num-
ber of NGOs operating in Haiti following the
January 2010 earthquake as high as 10,000.
The number of international humanitarian
workers has similarly increased at an aver-
age annual 6 percent globally over the past
decade, with roughly 211,000 in the field in
2009, and humanitarian funding has tripled
since the start of the decade.’

As a result, and despite continuous policy
attention and recommendations for reform,
aid management and broader strategic co-
ordination are more daunting today than
20 years ago. In high-profile contexts like
Afghanistan, Bosnia and Herzegovina, Haiti,
and the West Bank and Gaza, strategic impor-
tance, significant funding, and limited local
capacity have brought forward a dizzying ar-
ray of international and bilateral aid and hu-
manitarian agencies, NGOs, and contractors,
each competing for a piece of the action—and
often displacing local initiatives.

Current international assistance focuses
on recovery rather than prevention

The international architecture for coopera-
tion has evolved significantly over the last 60
years, attesting to the ability of the interna-
tional system to adapt its support to changing
circumstances and challenges. It is in need of
adaptation again today: its focus on political
rather than social protest and criminal vio-
lence, its linear view of the transition from
violence to peace, its separation of actors
across fields of engagement, and the prepon-
derance of high-income Organization for
Economic Co-operation and Development
(OECD) countries in development policy
discourse no longer reflect today’s realities.
Since the end of the Cold War, interna-
tional support has focused on ending civil
conflict. There are good reasons for this: at the
conclusion of the Cold War, civil war was the
dominant form of violence, consuming mil-
lions of lives globally and retarding develop-
ment in the South. Bilateral and multilateral
agencies underwent major transformations
to adapt their activities to helping end civil
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FIGURE 6.1 Uneven international support in West Africa—Post-conflict trumps

prevention

Total aid and peacekeeping assistance per capita to five West African countries during their
transition periods over the last decade. Assistance to “post-conflict” Liberia was over US$415
in 2008 and Sierra Leone’s averaged USS$186 between 2000 and 2003. In contrast, assistance
to “fragile” Guinea, Guinea-Bissau, and Togo averaged just USS42 in each country.
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Source: WDR team calculations based on OECD 2010d.

Note: Total combined aid and peacekeeping assistance. This effect of greater assistance to “post-conflict” countries is
not due to small state issues (small states typically receive higher per capita aid): Liberia is larger than Guinea-Bissau,
and Sierra Leone is the same size as Togo. Peacekeeping expenditures accounted for roughly 55 percent of the
aggregate in Liberia and 63 percent of the aggregate in Sierra Leone.

wars and supporting recovery efforts, with
important successes. In the process, though,
the international architecture for coopera-
tion has paid less attention to other forms of
conflict, including social protest, organized
crime, trafficking, and cross-border violence.

This focus on civil war has led aid and
security systems to give priority to post-
conflict transitions. With some exceptions,
countries affected by violence and fragility
receive special attention only in post-conflict
situations—as West Africa illustrates (figure
6.1). The aid and peacekeeping assistance
going to countries after civil conflict ends
greatly exceeds what is provided to countries
struggling to prevent an escalation of con-
flict. Of course, countries that have experi-
enced major conflict can have exceptional
needs in costly areas such as infrastructure.
But societies struggling to prevent violence
also have particular needs. Some interven-
tions, such as state-society consultations, are

inexpensive. But tangible financial and se-
curity assistance to address rising violence
can often make a vital difference, as in the
institutional reforms and community pro-
grams supported by donors in Colombia.
Moreover, assistance to post-conﬂict coun-
tries usually pays little attention to “second
generation challenges” in countries that face
risks of repeated violence, such as Guate-
mala and Yemen.

International actors do support violence
prevention outside the “post-conflict” coun-
tries, but the degree and nature of this en-
gagement varies substantially across types of
violence and from state to state. International
diplomats and security actors have been less
involved in cases of criminal violence; the UN
Peacebuilding Commission’s role in Guinea-
Bissau is an exception. Bilateral counter-
terrorism and counter-crime programs pro-
vide operational support but rarely cross over
into supporting political dialogue or develop-
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ment programs. No bilateral or multilateral
agency known to the authors has a specific
policy for assisting countries confronted by
rising criminal violence or social protest.

The international tools to address vio-
lence—diplomacy, defense, and develop-
ment—were not originally designed to work
together. This weakness in the international
architecture has long been recognized, and
there is a growing international policy con-
sensus that addressing violent conflict and
promoting economic development both
require deeper understanding of the close
relationship among politics, security, and
development.'” UN “integrated missions™"!
and various bilateral and regional “whole-
of-government”? and “whole-of-system”"?
initiatives have emerged to address the chal-
lenge of merging development, diplomatic,
and security strategies and operations.'*

But different disciplines bring with
them different goals, planning time frames,
decision-making processes, funding streams,
and risk calculi. They can also create com-
plexity when each agency in donor countries
works through their own national counter-
parts, making it difficult to set national pri-
orities.'”” Whole-of-system entities also often
leave out those departments and ministries
that address organized crime and trafficking.
And most international actors do not have
specific processes to ensure a whole-of-
government approach in their representa-
tion in multilateral agencies, so that different
signals on priority action within the same
recipient country can be provided to the in-
ternational financial institutions and to dif-
ferent parts of the UN system.

A number of governments have been
making headway at integrating whole-of-
government strategy design and resource al-
location. Australia’s experience with mount-
ing a truly cross-governmental operation in
the Solomon Islands (Regional Assistance
Mission to Solomon Islands, RAMSI) is per-
haps the most developed; notably, it relied
on the personal involvement of the prime
minister and his office to drive deep engage-
ment by AusAID, and the Australian Defense,
Treasury, Justice, Federal Police, Foreign Af-

fairs, and other departments.'® Canada’s
Stabilization and Reconstruction Task Force
(START) recently finalized interdepartmen-
tal guidance that requires joint assessment
by the Ministries of Defense, Foreign Affairs,
and Development (and other departments
where relevant) before a recommendation
is made to ministers about whether Canada
should engage in a given high-risk setting.
The Dutch Ministry of Foreign Affairs ap-
proved an approach to its security sector
reform work that keeps the question of re-
sources separate from strategy design, so that
programs are not hampered—as many are—
by issues of ODA eligibility (official develop-
ment assistance.) The U.K. Department for
International Development’s (DFID) Stabili-
zation Unit and the U.S. Office of the Coor-
dinator for Reconstruction and Stabilization
have development interagency assessment
and planning frameworks to encourage joint
action, including for bilateral interventions
in Afghanistan, Haiti, and Sudan,"” and the
U.K. Multilateral Agency Review assesses
the support provided by multilaterals in
fragile situations.

Building confidence

International actors have supported, or facili-
tated, “inclusive-enough” coalitions; helped
develop leadership capacity across a wide
range of responsibilities; undertaken third-
party mediation and prevention activities;
supported commitment mechanisms; and in-
voked sanctions when positive incentives did
not bring national leaders together. They have
also helped deliver early results (see interna-
tional support for national action in chapter
4). But international interventions have not
always been as fast, as flexible, or as responsive
to local political conditions as was needed to
support early confidence-building efforts.'®

Support to building inclusive-enough
coalitions

Across cases with different attributes and fac-
ing different stresses, international actors can
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use a range of tools to create incentives for
coalitions to avoid violence. These include

+ Providing evidence of a deteriorating
situation. Communications from diplo-
matic and development actors in Togo and
Zimbabwe in the early 2000s, for example,
focused on the growing gap between coun-
tries that had once led their neighbors in
social and economic outcomes but had
fallen behind in periods of fragility.

* Highlighting the potential negative con-
sequences of inaction. Following the re-
sumption of Israeli-Palestinian violence
in the fall of 2000, the World Bank, with
assistance from the UN and other donors,
prepared a series of reports that addressed
the relationship between Israeli security
measures and Palestinian socioeconomic
development. The parties used this analy-
sis as the basis for a resumption of bilateral
negotiations in the context of Israel’s dis-
engagement from Gaza in 2005.

» Jointly signaling the need for govern-
ments to address crisis situations. When
Cyclone Nargis hit Myanmar in 2008, the
government initially resisted offers of in-
ternational support. Association of South-
east Asian Nations (ASEAN) mediation
and a visit by the UN Secretary-General—
buttressed by technical support from the
UN, the World Bank, and the Asian De-
velopment Bank—produced a policy shift
that resulted in Myanmar opening its
borders to large-scale humanitarian assis-
tance. South-South exchanges with Indian
and Indonesian political and technical
leaders who had been involved after natu-
ral disasters helped to open dialogue.

The cost savings to the international
community of avoiding or minimizing vio-
lence are potentially considerable—a 1997
Carnegie Commission Report on Preventing
Deadly Conflict estimated that seven major
international post-conflict interventions in
the 1990s cost some US$200 billion, while
prevention would have required only around
US$70 billion." More recent work on six cases
concluded that conflict prevention would

have been cost-effective in each instance,
even allowing for large margins of error in
estimating costs and benefits: every dollar
of prevention would have saved the interna-
tional community US$4.1.°° And each time
the Fica Vivo program in Brazil prevented
a homicide, it saved up to US$82,000.* Yet
since the probability of successful preventive
action in a given case is not known, and since
preventive action often requires diplomatic
risk-taking, it is difficult to marshal political
and financial support resources. For instance,
the UN Department of Political Affairs often
scrambles to find travel funds for its envoys
despite the high return on investment in a
successful preventive effort.

External mediation has helped build col-
laborative coalitions to promote prevention
of or recovery from violence—and is eco-
nomical. Mediation has played a significant
role in a range of cases—ECOWAS (Eco-
nomic Community of West African States)
mediation in West Africa (see feature 6), UN
facilitation of Afghanistan’s Bonn Agreement,
Norway’s facilitation in Sudan, and NGO ef-
forts such as those of the Crisis Management
Initiative and the Centre for Humanitarian
Dialogue in Aceh, Indonesia.

It is hard to attribute results conclusively
to mediation, or to demonstrate what would
have happened without it; but we do know
thatitis cheap. The UN Department of Politi-
cal Affairs estimates® that the start-up budget
for “light mediation support” is US$330,000
and for “heavy mediation” is US$1.1 mil-
lion.”> However, mediation to manage tran-
sitions tends to neglect economic factors and
thus faces capacity and personnel constraints
(box 6.2). Because mediation support is pro-
vided mainly by diplomatic mechanisms,
there are few cases of integrated political
mediation and economic diagnosis provided
to governments grappling with transitions.
Routinely lamented, this situation has rarely
been addressed.” Some exceptions include
the World Bank’s support during the Dayton
negotiations on Bosnia and Herzegovina, fi-
nal status negotiations for Kosovo, and the
Agreement on Movement and Access be-
tween Israel and the Palestinian Authority.”
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Investing in long-term mediation as a cost-effective approach to preventing and

responding to violence

In peace negotiations, international me-
diators often pursue inclusive-enough co-
alitions by encouraging or pressuring for
agreements that include key minority rights
and human rights provisions, as well as early
political participation. As third-party fa-
cilitation and mediation in internal conflict
and violence have developed, there has been
growing emphasis on including core human
rights provisions in peace agreements, and
in 1999 there was formal guidance for the
UN against endorsing agreements that con-
tained amnesties for war crimes.” Similarly,
external actors have urged that democratic
processes or other accountability and voice
mechanisms be made a routine part of con-
flict settlements. The UN Security Council

has included such provisions in most of the
54 operations it has authorized since the end
of the Cold War.”” Such provisions in an ini-
tial settlement can create incentives for inclu-
sive social and economic strategies.

But international support often swings
between “all-inclusive” and “not inclusive
enough” options. In some processes there
is pressure to treat all political groupings
equally and to give everyone a seat at the
table—in Timor-Leste in 1999, the National
Council for Resistance in Timor was told by
international counterparts that it was only
one among many political groups, despite
almost 80 percent of the Timorese popula-
tion having voted for independence under
its logo. International actors have also pres-
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sured national authorities not to engage in
dialogue with groups listed as terrorist orga-
nizations by the UN, regional organizations,
or bilateral donors, even when those groups
command substantial domestic followings.
Consequently, those actors have withdrawn
support when national authorities have taken
a different path.

International approaches to coalition
building often exclude women, despite inter-
national efforts such as UN Security Council
Resolution (UNSCR) 1325and UNSCR 1960.%
Women bring different issues to the negotiat-
ing table—not only gender-related topics but
also different visions of how to share power,
address security concerns, and promote hu-
man rights.” According to UNIFEM (United
Nations Development Fund for Women),
fewer than 7 percent of negotiators on official
delegations in peace processes since 2000 have
been women. Moreover, women make up just
2.3 percent of military peacekeeping person-
nel globally.” Similarly, in peace support oper-
ations, at the end of 2003, women represented
only 25 percent of civilian professional staff
and 4 percent of civilian police.”

Despite the challenges, both international
political actors and international develop-
ment actors have demonstrated their ability to
support effective prevention activities in frag-
ile transition moments. Donors have funded
diverse interventions in fragile and conflict-
affected countries to help support effective
leadership and enhance collaborative capaci-
ties,* coalition-building, and national and lo-
cal strategy development. In Guyana in 2006,
after a period of rising political tension, the
first-ever violence-free elections were con-
ducted.” The Social Cohesion Program—
a joint UNDP-UNDPA (UN Development
Programme-UN Department of Political
Affairs) national initiative that included a
national dialogue, a network of local medi-
ators to help ease tensions among com-
munities, and agreements among political
parties—contributed much to this result. In
Burundi, the World Bank and others financed
leadership support, which aided in developing

a vision for economic recovery for the transi-

tional period and led to an extension of the
program for army and rebel commanders to
prepare for the upcoming cease-fire. An-
other type of program is international sup-
port to national efforts to build an institu-
tional infrastructure for conflict prevention
and prevention and risk reduction (box 6.3).

Commitment mechanisms

International actors have also helped in
providing ongoing monitoring and imple-
mentation guarantees—the commitment
mechanisms described in chapter 4.” In the
post—Cold War era, their most significant
role has been in helping to implement post-
conflict settlements when trust is low. Exter-
nal forces can reassure parties and begin to
restore confidence by monitoring and pro-
viding credible information about imple-
mentation, and thus intent. They can also
deploy troops to provide physical security
guarantees against a relapse.*® Cross-country
studies repeatedly show that peace settle-
ments with third-party guarantees are more
stable than those without.” Similarly, IMF
(International Monetary Fund) and World
Bank programs, including those that carry
no financing but simply give an imprimatur
of good financial practice, can help govern-
ments reassure investors and citizens of
their commitment to fiscal responsibility
and clean government. Among nongovern-
ment actors, the Extractive Industries Trans-
parency Initiative (EITI)* and the new Nat-
ural Resource Charter” have in effect set
new standards for the responsible use of
some natural resources in a partnership of
civil society, the private sector, and govern-
ments. Adherence to these standards and
their reporting requirements can also act as
a commitment mechanism.

Commitment mechanisms that mix na-
tional and international capacity can help
shepherd economic recovery and progress on
justice. They are particularly appealing be-
cause they combine the strength of interna-
tional guarantees with elements of national
institution-building. Liberia’s Governance
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Box 6.3 Heading off escalation: Dialogue and compromise in

Ghana in 200304

Type of violence: Political, local, and intergroup conflict

Transition opportunity: Preventive actions
leading to peace negotiations before a
critical national election

Key stakeholders: Local and national
government, clans, police, civil society,
opposition party, international organizations

Key stresses: Ethnic competition linked to a
political contest

Institutional challenges: Capacity and
legitimacy of formal and informal gover-
nance systems

Ghana, viewed as one of the most stable countries in Sub-Saharan Africa, has experienced its
own bouts of local or community violence; a recent study identified more than 200 low-level
conflicts between 1994 and 2002. The potential for serious violence threatened to emerge in
2002 over the succession to the Dagbon chieftaincy, after the Andani clan chief of the Dagbon
ethnic group and 40 of his followers were murdered by the rival Abudu clan. This had national
implications: Ghana's vice president was a Dagomba, and the main opposition party had cho-
sen its vice presidential candidate from a faction contesting the succession. The central gov-
ernment therefore needed to defuse tension before the next national election. A state of
emergency was declared in the Dagbon kingdom, and a commission of inquiry established.
But the commission failed to bring a settlement: its report was rejected by both sides.

The government then sought UN help to broker a dialogue among youth, women, and
labor leaders and state institutions, including the police. A compromise was devised that
included a funeral with full state honors for the slain Andani leader and the nomination of an
Andani regent. An agreed “roadmap” for succession gave both factions a future chance at pro-
viding a successor. The 2004 national elections were peaceful, with chiefs and police cooperat-

ing to avoid violence.

Building on this dialogue, the Ministry of the Interior, supported by UNDP and UNDPA,
created a National Architecture for Peace, consisting of district, regional, and national councils,
which brings together locally respected, politically neutral Ghanaians and provides a platform
for community dialogue and consensus-building on divisive issues. The councils also serve as
an early warning mechanism, used by state officials to identify problems. The national govern-
ment now has a Peace Building Support Unit in the Ministry of the Interior to coordinate pre-
ventive efforts by national, regional, and district government agencies and to provide mentor-
ing and capacity-building to government and nongovernment actors.

Sources: Ojielo 2007; GhanaWeb 2006; UNDPA 2010a.

and Economic Management Assistance Pro-
gram™ (chapter 4) shows the benefits of joint
international-national mechanisms in the
economic sphere, as does Guatemala’s Inter-
national Commission Against Impunity in
the justice sphere (box 6.4).

In the extreme, international actors can
threaten a range of sanctions when national
actors seem reluctant to take meaningful
steps to avoid new cycles of violence.” While
sanctions are often cited as an important
measure in forcing political change in the
target state (for example, contributing to the

fall of apartheid in South Africa), their causal
effects remain disputed.* Critics cite negative
humanitarian effects and the creation of il-
licit economies that can enrich regimes.* Ef-
forts to mitigate such effects have emerged in
the two decades through the use of “targeted”
sanctions—financial and travel restrictions
imposed on individual leaders or groups.*
The European Union imposed travel restric-
tions, for example, on Zimbabwe’s leaders
when they failed to deal with a deteriorating
economy and suppressed mounting political
tensions.
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Box 6.4 International-national institutional partnerships—CICIG in
Guatemala

Types of violence: Legacy of civil conflict, rising criminal and gang violence, trafficking

Transition opportunity: Rising crisis, moderate
space for change

Key stakeholders: Government, opposition
parties, victims, gangs, international drug net-
works, citizens, regional partners, wider global
partnership

Key stresses: Rising external pressures from drug
trafficking, perceptions of injustice and impunity
by victims of violence and marginalized groups

Institutional challenges: Low capacity in police
and civilian justice system, past problems of
accountability

To combat corruption and crime, Guatemala created the International Commission against Impunity,
known by its Spanish acronym, CICIG, through an agreement with the UN in 2007. Its mandate is to
“support, strengthen, and assist institutions of the State of Guatemala responsible for investigating and
prosecuting crimes allegedly committed in connection with the activities of illegal security forces and
clandestine security organizations.”* It is one of the few instances of an international commitment
mechanism deployed to help a state deal with gang-related and criminal violence.

CICIG responds to the reality that Guatemala, after a 36-year civil war, has experienced continuous and
mounting stresses of gang-related violence and police and judicial corruption. Studies show that a legacy
of failed reintegration of demobilized soldiers at the end of Guatemala’s civil war has contributed to
today’s spike in criminal violence and gang activity.

CICIG draws on independent international and local investigative expertise and refers cases to
Guatemalan prosecutors in the domestic judicial system. A Special Prosecutor’s Office for CICIG has been
established in the Public Prosecutor’s office, and CICIG has also provided technical assistance and capacity-
building support to the National Civilian Police, the Ministry of the Interior, and the Public Prosecutor.*

As of March 2010, CICIG had mounted 1,544 judicial proceedings and arrested 135 individuals, including
former President Alfonso Portillo, accused of embezzling funds.

CICIG has been an innovative response to the twin challenges of high external stress and low internal
capacity. However, while CICIG has registered successes within Guatemala, larger regional challenges of
organized crime and trafficking lie beyond its control.

Sources: CICIG 2009; Férnandez 2010; Donovan 2008; The Economist 2010; UN 2006a; UN General Assembly
2009a; Hudson 2010.

But international and regional norms—
and mechanisms for recognition and sanc-

Support to delivering early results

tions—are not always fully aligned. Some
regions have developed norms and prin-
ciples that recognize responsible national
leadership. The African Union (AU) and the
Organization of American States have norms
for dealing with extra-constitutional changes
of government, notably coups d’état.” But
even where a region has a strong principle-
based standard, international mechanisms do
not always reinforce it. For example, there are
no structured discussions on international
cooperation among non-regional bilateral
partners, the UN, and international finan-
cial institutions following the imposition of
sanctions by the AU on a member.**

For the leaders of an initial pact to build con-
fidence, they must deliver results quickly;
when timely, international assistance can
bolster these efforts. Rapid assistance for
confidence-building can take many forms
(chapter 4). Early results can be achieved when
programs are appropriately designed, as the
initiatives described in chapters 4 and 5 make
clear. However, much of the assistance for pri-
ority development tasks remains slow, in par-
ticular when best-fit needs on the ground fall
outside the regular donor processes (see box
6.5). A critical ingredient for bridging the gap
is the mutual involvement of humanitarian
and development actors in planning.
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Quick action? Ghana helps restore electricity in Liberia

Humanitarian assistance, the main tool
the global system has for rapid relief, can
provide vital life-saving and stabilizing as-
sistance. There is evidence that “indirect
deaths”—those caused by disease and mal-
nutrition in violent environments—have
declined faster than deaths caused directly by
war. This is in part a testament to the increas-
ing effectiveness of humanitarian aid—but
humanitarian assistance alone cannot deliver
on priority political, security, and develop-
ment needs.*

As domestic pressure on donors to dem-
onstrate results has increased, so has the ap-
peal of branding as a communications tool.
For example, the United States Agency for
International Development’s (USAID) policy
is that all programs and commodities funded
by USAID are marked with the USAID logo.
However, there is some flexibility—where
needed, a partner country symbol or minis-
try logo may be added, while branding may
be avoided altogether if it can be shown to

threaten the neutrality of a program.”® Other
donors, such as the European Commission,
have similar practices.”’ Where the popula-
tion sees all assistance marked with logos
of international agencies, the opportunity
to boost confidence in the ability of national
reformers and institutions to lead the coun-
try out of violence may be lost. In some cir-
cumstances, “joint branding,” as was adopted
in Aceh, Indonesia, between the Indonesian
Government and donors, can help maintain
donor visibility while boosting the legitimacy
of national institutions.

When protracted, humanitarian assistance
confronts a dilemma: because it does not,
for the most part, deliver through national
institutions, it can undermine national insti-
tutional capacity. Yet international agencies
and NGOs that have both humanitarian and
development mandates can build bridges
from relief to early results and institutional
transformation. For instance, the United Na-
tions Children’s Fund (UNICEF) has been
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developing the capacity of national and lo-
cal actors to protect the rights of disadvan-
taged groups. Most successful are activities
that support individuals (such as teachers),
improve organizational capacities (such as
school management structures), and address
state and civil society capacities simultane-
ously. In Sri Lanka, UNICEF has worked with
the Ministry of Education and communities
to adopt a child-friendly-schools approach,
even in conflict-affected areas, increasing
student and teacher attendance and reduc-
ing dropout rates. Similarly, the World Food
Programme has increased its uses of local
purchase of food to support domestic agri-
cultural capacity.

The potential gap between humanitarian
and development assistance has long been
recognized.” As the examples above demon-
strate, UN agencies and international NGOs
with humanitarian and development man-
dates can do much in the critical early phase
of transitions to provide quick support while
paying attention to longer-term institution-
building. Another example is recovery in the
health sector in Timor-Leste: the government
drew on the capacity of humanitarian NGOs
for immediate service provision as an integral
part of a program that gradually transferred
management and service delivery to national
institutions (see chapters 5 and 8).

Even when citizen security is acknowl-
edged as a priority, responses can still be
slow. In 2005, the UN Mission in Sudan
took more than nine months to deploy
3,600 troops, just 40 percent of its man-
dated level. The UN Department of Peace-
keeping Operations took 12 months to
achieve the authorized troop levels for
MONUC, the UN Peacekeeping Force in
the Democratic Republic of Congo.** Over-
coming barriers to rapid contracting and
recruitment would make a difference in
the ability of the UN and regional institu-
tions to deploy peacekeeping operations to
confront violence in a timely manner. The
adoption of the UN global support pack-
age in Spring 2010 is an important step in
this direction.

Similar delays have affected bilateral secu-
rity cooperation. Between 2008 and 2010, the
United States pledged US$1.6 billion to the
Mérida Initiative, which aims to provide law
enforcement support to Mexico and Central
American countries. By July 2010, only 9 per-
cent of the funds had been spent.”

Global funds for peacebuilding and state-
building have also increased in recent years to
fill financing support gaps in transition set-
tings. For example, the UN Peacebuilding
Fund (PBF) plays a catalytic role bridging the
humanitarian and the transitional and devel-
opment phases, while the World Bank’s State-
building and Peacebuilding Fund (SPF) is
able to mobilize technical and financial re-
sources and foster coherence with longer-
term development planning.*® In Nepal, for
example, the PBF has provided US$2.2 mil-
lion in catalytic funding to discharge and re-
habilitate minors, post-cease-fire recruits, and
discharged women back to civilian life. The
discharge process was completed across the
seven principle cantonments in some of the
most inaccessible areas of the country over a
four-week period; this initial funding was fol-
lowed by investments by the Governments of
Norway and the United Kingdom to finance
the reintegration efforts that have followed.””

Collaborative tools for national-interna-
tional strategy development have emerged
in recent years to set goals, financing pri-
orities, and progress indicators in conflict-
affected countries. Commonly focusing on
early results, they may also contain measures
to aid institutional transformation. The
tools range from Post Conflict Needs Assess-
ments (PCNAs)* to international compacts
and strategic peacebuilding frameworks.”
Effectively implemented, they can galvanize
national and international stakeholders in
support of a jointly agreed-upon and well-
coordinated program of priority actions sen-
sitive to the underlying drivers of conflict.

In practice, however, joint planning and
assessment tools have not generally been
used to their full potential. Among the rec-
ognized shortcomings is a lack of real inte-
gration of economic, security, humanitarian,
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and political programs—and thus a focus
on economic or technical development is-
sues to the detriment of attention to politi-
cal and security concerns, as well as a near
complete neglect of transitional justice.®
Some bilateral governments—such as the
United Kingdom and the United States®'—
have integrated diplomatic, development,
and security assessment tools, but these are
rarely coordinated with other international
or, more importantly, national assessment
and planning processes. In only two PCNA
cases, Georgia and Liberia, did humanitarian
and development partners fully coordinate
the humanitarian appeal and needs assess-
ment processes to ensure consistency among
the humanitarian and the transitional and
development actions and promote the nec-
essary continuum from humanitarian re-
sponse to development.®

International assessment and planning
processes have also registered mixed results
in engaging national actors and linking
strategy development processes. They are
typically structured around discrete one-off
transitions from conflict to post-conflict that
ignore the multiple transitions required for
progress. They often omit attention to the
security and justice sectors. Although adapt-
able to a wide range of situations, they have
rarely been used for prevention or for the
analysis of interlinked and cross-border
forms of violence (such as organized crime
and trafficking)—nor do they generally fo-
cus on external stresses.”

International planning processes in the
early stages of transition have proliferated.**
Burundi has had, in addition to its own
poverty reduction strategy, 13 international
or joint national-international strategies and
plans, on different timetables and with dif-
ferent priorities identified, between 2008
and 2010.® In some countries, this kind of
risk has been minimized by strong support
to government planning and a close dialogue
with donors over results. Timor-Leste’s tran-
sition benchmarks in 2001-02 and Liberia’s
results-focused transition framework in 2002

both used a simple matrix planning format
to lay out expected results—from both gov-
ernment and donors.® These plans have the
effect of a “double compact” (an idea first
proposed by Ashraf Ghani and Clare Lock-
hart).” Double compacts describe in a simple
form the results that governments are aiming
to provide to their own citizens, and can be
used to facilitate cross-government action in
weak institutional environments. They can
also be designed to make donor commit-
ments explicit, and to monitor whether these
commitments have been met. In practice,
donor reporting inside recipient countries
on how much of their own funds have been
disbursed, and in what activities, has often
been weak, complicating national reformers’
efforts to report on public promises.*

Supporting institutional
transformation

Essential building blocks of international
support to successful institutional transfor-
mation are time and patience, best-fit ap-
proaches appropriate to the local political
context, and supporting capacity for critical
institutional reform in the areas of citizen
security, justice, and jobs. The international
community’s track record in supporting
these building blocks is mixed.

Time and patience

International assistance needs to be sustained
for a minimum of 15 years to support most
long-term institutional transformations. Lon-
gevity is something that some international
NGOs have understood for some time (box
6.6), while bilateral and multilateral donors
have started to adopt longer time frames.
Witness the UK. DFID’s 10-year partner-
ship agreements, the recent Dutch agreement
with Burundi on a 10-year security-sector
reform plan, and the 10-year exceptional as-
sistance to post-conflict countries from the
World Bank. But most strategic donor and
financing frameworks cover from three to
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Box 6.6 The Aga Khan Development Network: Local
knowledge, longevity, realistic expectations

For decades the Aga Khan has supported local initiatives in Northern Afghani-
stan, Northern Pakistan, and Eastern Tajikistan—areas geographically and eco-
nomically isolated, environmentally marginal, and marked by interethnic ten-
sions. The Aga Khan Development Network (AKDN) approach was forged in
self-help traditions to “facilitate change that is . . . long-lasting in consequence
and sustainable into the future.”® In Afghanistan, Tajikistan, and Pakistan, the
AKDN cements its commitment in protocols, agreements, and treaties with local,
district, and national governments. It builds a diverse donor base, including
local, national, and international contributions; invests heavily in local manage-
ment and implementation capacity; develops approaches and services that can
be sustained by local partners and institutions if donor interest declines; and
adopts a cautious approach to area and program expansion unless driven by
local demands, priorities, and readiness.” Typical engagements exceed 20 years.

Working closely with communities, local institutions, and government enti-
ties, the AKDN bases its development approach on trust earned through demon-
strated long-term commitment to these regions and their peoples. That commit-
ment is reflected in its staff: some 95 percent are nationals or regional
expatriates who work in beneficiary communities for many years.

Sources: Aga Khan Development Network 2003, 2010; Agence Francaise de Dével-
oppement and others 2005; Commission on Growth and Development 2008.

five years, with many projects having an even
shorter life cycle. Foundational reforms can
rarely be achieved within such time frames,
and so are subject to renegotiation whenever
a strategy or project ends.

Long-term security commitments are
also rare. The majority of peacekeeping mis-
sions run from two to six years—for under-
standable reasons. A long-term presence on
the ground would be both exceedingly costly
and unwelcome by host communities and
states. UN missions do exist that have been
present for decades—such as the UN Mili-
tary Observer Group in India and Pakistan
(since 1949) and the UN Peacekeeping Force
in Cyprus (since 1964)—but these are small
in size and mandate. Over-the-horizon forces
or longer-term security commitments are
alternatives to too short or too long deploy-
ments. But the use of such devices to provide
long-term security support has been rare. An
exception is the European Union’s Congo
force, which provided MONUC with rapid
and strategic support during the national
elections of 2006.”

Despite the need for sustained support for
institution building, volatility of aid flows is
a major problem, especially in fragile states.
Practitioners have long argued that fluctua-
tions in donor aid destabilize the budget and
fiscal deficit, and that predictable assistance
is needed to enhance a government’s capac-
ity to plan expenditures rationally.”* Insecure
situations are in particular need of consistent
support because of the high potential that
interrupted reforms will be reversed. Yet aid
to fragile and conflict-affected states is much
more volatile than that to other develop-
ing countries—indeed, more than twice as
volatile, with the efficiency costs of volatility
much more profound in fragile states than
in those with stronger institutions (see box
6.7). In a recent study, the economic losses
associated with volatile net official devel-
opment assistance were more than twice as
high for weak states as for strong states (2.54
percent versus 1.19 percent of GDP).” These
estimates suggest that from 30 to 50 percent
of volatility is donor-driven, independent of
events in or actions by the recipient country.
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BOX 6.7 Stop-go aid: Volatility in selected fragile states

Over the last 20 years, countries that experienced longer periods of fragility, violence, or conflict experi-
enced more volatility in their aid. Figure A shows that the coefficient of variance (CV) of net official develop-
ment assistance (ODA), excluding debt relief, is higher for countries that have experienced more violence
since 1990. This relationship, reflected by the upward trend line, is statistically significant and suggests that,
on average, a country that experienced 20 years of violence experienced twice the volatility in aid of a
country that did not experience violence. Volatility of revenues has considerable costs for all governments,
but particularly so in fragile situations where it may derail reform efforts and disrupt institution-building.

FIGURE A Aid volatility higher for countries that have
experienced violence
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This volatility is illustrated by figure B—it was not uncommon for total aid to Burundi, the Central African
Republic, Guinea-Bissau, and Haiti to drop by 20 or 30 percent in one year and increase by up to 50 per-
cent the following year (humanitarian aid and debt relief, excluded from these statistics, would further
increase the volatility).

FIGURE B Annual percentage change in disbursed aid per capita,
net of debt relief and humanitarian assistance

Aid to these four fragile countries has been extremely volatile over
the past 15 years. Aid to Guinea-Bissau more than doubled in
2003, only to be cut in half the following year. Likewise, the Central
African Republic experienced a doubling of aid in 2004 and a 25
percent cut in 2005. This applies in all fragile states, for which
variance in aid is 0.7 compared to 0.3 in other developing contexts.
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Using methodology developed in Kharas and
adopting conservative assumptions, a reduc-
tion in volatility of 30 percent by donors
would deliver a value to each recipient frag-
ile or conflict-affected country of US$27-39
million a year.™

Short project duration and small proj-
ect size compound the problem. While the
median IDA (International Development
Association, the World Bank’s “fund for the
poorest”) operation is US$22.7 million, it is
as little as US$116,000 and US$65,000 for
some bilateral donors.” According to a Eu-
ropean Commission study, 63 percent of all
donor projects in Cambodia have a duration
of less than three years, and over one-third, a
duration of less than a year.”® A performance
review of aid partners in Mozambique indi-
cates that while the number of multiyear aid
projects has increased, most of them are still
only for two years.”” Longer project life cycles
is vital, given the timelines for institutional
transformations, even under the most accel-
erated conditions.

Approaches adapted to the local context

The international community remains
tempted to emphasize form rather than the
function to be accomplished.”® Within a
year of its creation, for example, the Coali-
tion Provisional Authority (CPA) in Iraq
promulgated more than 100 separate regu-
lations and orders covering a wide range
of security, economic, and administrative
matters. Although the international drafters
tried to improvise in a complex and volatile
setting, they were hampered by their lack of
knowledge of Arabic, local sociopolitical re-
alities, and Iraq’s broader jurisprudential
principles. As the United States Special
Inspector-General for Iraq Reconstruction
reported, “The CPA—and the U.S. govern-
ment agencies that supported it—demon-
strated an inadequate understanding of
both Iraqi culture and the complicated in-
ternal political relationships that existed

among and within various Iraqi groups.””

The general response of the international
community to the pervasive capacity deficits
in fragile situations is technical assistance. Be-
cause they are constrained by short contracts
and under pressure to deliver reports, tech-
nical advisers often bring with them a focus
on transplanted best practices from other
country experiences, which can undermine
the search for tailored and context-specific,
best-fit approaches. In fragile states, techni-
cal assistance works best in the turnaround
period, when leaders and reformers are look-
ing for help in well-specified areas.** The at-
tributes of effective technical assistance in
fragile environments have long been estab-
lished.®" Yet, despite a general understanding
of the elements of good design, much tech-
nical assistance has not been well prepared
or effectively implemented. Some critiques
include the following:

+ A quarter of international aid to Afghani-
stan goes for technical assistance, intended
to support government capacity-building,
with minimal impact.®

+ More than 80 cents of every dollar of
aid Kosovo receives is delivered as tech-
nical assistance, but this has not pro-
duced lasting capacity within govern-
ment institutions.®

+ Despite there being only five donors in-
volved in technical cooperation in Sierra
Leone in 2007, a mere 22 percent of
aid dollars was coordinated with country
programs.®

+ Donor technical assistance services have
been between 11 and 30 percent more ex-
pensive than those available from other
vendors.®

Bilateral and regional actors® have also
created civilian surge capabilities with ros-
ters of experts who can be deployed at short
notice to countries affected by violence.”
But large numbers of expatriate personnel,
particularly if deployed for short periods
without knowledge of the country context,
are, as with “normal” technical assistance,
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unlikely to build sustainable capacity. The
UN Independent Review of Civilian Capaci-
ties recently reached a similar conclusion,
stressing national ownership and partner-
ship as key principles for the UN’s civilian
response.®® Providing capacity to deliver
donor-designed projects is very different in
both philosophy and approach to support-
ing national institutional capacities to de-
liver good-quality public services.*

South-South learning offers promise for
effective capacity development and best-fit
approaches because it can draw on knowl-
edge from countries that have more recently
experienced transitions or share regional
political, economic, or sociocultural charac-
teristics.” The African Development Bank
(AfDB), UNDP, and the World Bank all
now have specific South-South facilities, the
AfDB’s being notable for its size and focus on
fragile states.”

Learning from recent transformations in
middle-income countries can be particularly
valuable. The Brazilian NGO Viva Rio works
in Haiti’s slum Bel Air to reduce armed vio-
lence, using its experience of working in
Brazilian favelas.”? Triangular cooperation to
support South-South cooperation, involving
a financing donor and a southern partner
providing technical assistance, has also shown
some success in peacebuilding.” The Repub-
lic of Ireland engaged in a triangular learning
partnership with Liberia and Timor-Leste on
the role of women in conflict prevention,
management, and resolution.”* South-South
cooperation might prove particularly relevant
in supporting executive management.” An-
other important area for South-South coop-
eration is peer learning for effective leadership
and the successful management of conflict.”

Internal international agency systems

Responsiveness to the local context in frag-
ile situations is also hampered by internal
processes that were originally developed for
more stable environments. For example, the
international financial institutions’ procure-

ment procedures were based on the assump-
tion of ongoing security, a reasonable level of
state institutional capacity, and competitive
markets. They thus have difficulty adapt-
ing to situations where security conditions
change between the design and the tendering
of a project, where a small number of quali-
fied government counterparts struggle to
manage complex procurement documenta-
tion, and where the number of qualified con-
tractors prepared to compete and mobilize is
very limited.

Similarly, the UN Secretariat originally
developed procurement systems designed
to support its function as a headquarters-
based advisory service and secretariat to the
General Assembly. When peacekeeping op-
erations were launched, these systems were
extended with relatively little adaptation to
all the requirements of a peacekeeping op-
eration, despite the difference in contexts
and objectives. Most bilateral aid agencies
do not have “risk policies” specific to frag-
ile and conflict-affected situations—instead,
they apply their normal criteria. Some do-
nors have approaches or instruments that
recognize the problem, but these have not
yet been mainstreamed across country strat-
egies or in the criteria for project funding
decisions.”

When the environment is insecure, these
standard procedures (procedural conformism,
as Liberia’s President Ellen Johnson Sirleaf
calls them in box 6.4) often do not produce
the results intended. Frequently complex
and time-consuming, they can be difficult to
manage for weak institutional counterparts
and can cause delays. In environments such
as Cambodia, Liberia, and Sudan, it has often
been difficult to find qualified international
contractors to bid on projects, and their
mobilization has been slow.” Standard pro-
cedures can also undermine best-fit institu-
tional approaches to develop capacity or they
can have difficulties in meeting objectives
of transparency and anti-corruption in en-
vironments with difficult political economy
considerations (box 6.8). The g7+ group of
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Box 6.8 Publishing cost estimates as best practice?
Trade-offs between transparency and collusion

Transition opportunity: Pressure for speed | Key stakeholders: Government agency
of action in fragile situations tendering, domestic citizens, domestic com-
panies, international donors and companies

Key stresses: Perceptions of cronyism Institutional challenges: High insecurity,
toward contractors from particular political, low institutional capacity, shallow competi-
ethnic, regional groupings in contracting tion, legacy of past corrupt practice

that can exacerbate risks of violence

Dual accountability dilemma: Conducting processes acceptable to international donors
and investors while achieving speed and legitimacy in local context

In its loan agreements, the World Bank often requires the publication of partner countries’
engineering estimates of the costs of building a road. When the market is competitive, publish-
ing the estimates can produce lower bids. Such publication also ensures a procurement norm
of transparency and equity—that all bidders are on equal footing and companies with close
ties to the roads authority cannot obtain the estimates “under the table.”

Set against these benefits is the risk that this procurement practice will facilitate the oppo-
site of its intent—collusion. When firms are negotiating an agreement on a collusive price, the
cost estimate provides a target or focal point for their agreement. This effect is dramatically
illustrated in a World Bank Institutional Integrity comparison of the estimated price against the
winning bid on 46 contracts for road construction and repair let during 2009 and 2010 under a
Bank-financed project in an Eastern European country. The closeness of the two is inconceiv-
able without collusion (see figure). As a result, a procurement norm has achieved neither the
goal of quick support—delays are created in publishing the estimate, nor fostering a legitimate
and transparent process—due to real or perceived collusion.

FIGURE A Closeness of bids inconceivable without collusion
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fragile states’ Dili Declaration of May 2010
states: “Although we all accept international
standards, the donor community must be
aware of our conditions and needs. That is

why we must give ourselves a transitional pe-
riod to reinforce our capabilities and systems
and not have complex and slow procedural
requirements and conditions imposed upon
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us.”* Responsible leaders appreciate the abil-
ity of well-functioning fiduciary systems
to significantly reduce opportunistic rent-
seeking and reinforce rule-based behavior—
but they need processes adapted to the reality
of local conditions.'®

Suggestions for “best-fit” procurement ar-
rangements are not hard to come by. Country
experience points to the need for contracting
processes that allow direct negotiations with
knowledge of regional markets, a focus on
speed of mobilization and track record in
operating in insecure environments in con-
tracting, better information to the local pri-
vate sector about procurement procedures,
subcontracting to local contractors to build
their capacity, pre-tendering internationally
under variable quantity contracts, civil soci-
ety monitoring of procurement to build trust,
simplifying processes and documentation
consistent with existing donor guidelines, and
decentralizing donor decision-making to the
country office.'” But the search for best-fit
procurement practices has proceeded further
in some donors than others, and multilateral
systems have not caught up with innovations
in bilateral procurement.

The fragmentation of international aid
efforts also acts against the provision of
institutional support at sufficient scale. Not
only have the number of donors and vertical
programs grown to more than the number
of recipient countries,'” but aid has itself
also become more fragmented. In the Dem-
ocratic Republic of Congo, 30 active donors
are financing 362 projects in the health sec-
tor, 262 for less than US$1 million, and 305
projects in the justice sector, 199 for less than
US$1 million.'” A recent OECD study iden-
tified 32 countries receiving aid from 15 or
more donors.'* In contrast, studies on Bots-
wana and the Republic of Korea argue that
development successes in these cases can be
at least partly attributed to the presence of
a single or dominant donor.'” Fragmented
assistance places a huge administrative bur-
den on weak capacities, draining rather than
building them.

Focus on citizen security, justice,
and jobs

Assistance to countries struggling to develop
well-governed police, justice, and corrections
systems in the face of fluid violent threats is
much more limited than assistance available
to build military capacity. The supply of per-
sonnel is constrained, since states do not have
the kinds of reserve capacities in police or
criminal justice that they do in their militar-
ies. For justice, the UN’s Independent Review
on Civilian Capacities found that it was one
of the largest lacunae in international civil-
ian mechanisms, despite efforts to fill gaps.'®
The UN Department of Peacekeeping Op-
erations (UNDPKO), bilateral donors, the
Inter-American Development Bank (IADB),
the UNDP, and others have each deepened
their delivery capacity related to citizen se-
curity and justice, and the World Bank has
expanded somewhat assistance for legal and
judicial issues—but major gaps in personnel
and delivery remain.

Support to the criminal justice system is
frequently more challenging to provide than
support to military reform and capacity
building because of the great disparities in
policies, legal frameworks, and organiza-
tional structures between different nation-
state providers.'” These disparities have his-
torically caused tensions in international
support to policing and civilian justice, from
Bosnia to Timor-Leste.'” Regional organiza-
tions like the European Union have focused
on training to bridge differences in national
practices. The UN’s 50-person-strong Stand-
ing Police Capacity and its Office of Rule of
Law and Security Institutions have also be-
gun to make headway in developing standard
doctrine and training packages for police
units willing to deploy into UN operations,
but this is still a small capacity to manage the
current growth in police deployments, let
alone support a broader international capac-
ity.'” There is no similar mechanism for joint
training of national judicial personnel to ex-
pose them to different systems and practices,
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and less of a body of knowledge on approach-
ing institution-building in fragile settings.

Structural constraints in the international
architecture also limit international support
to security and justice. The UN’s peacekeep-
ing budget can support the deployment of
police forces, but only if a country is under a
Security Council mandate. This poses a ma-
jor political obstacle to countries that might
seek international support for their police
sector but are hesitant to agree to being
on the Security Council’s agenda. Without a
peacekeeping operation, national authorities
can seek civilian or advisory support from
the UN and operational support from bilat-
eral actors. But the former does not include
the actual deployment of police units, while
the latter lacks the legitimacy of support pro-
vided by a multilateral organization to which
the national authority belongs.

Chapter 5 described the common prob-
lems arising at a country level from discon-
nects between support to the military and
police and support to the civilian justice
system. The lack of a clear focal point for
criminal justice as a whole in the interna-
tional system may underpin this problem—
remarkably, there are international agencies
for a wide range of functions, but no agency
charged with taking the lead on criminal
justice issues. Fragmentation of financial
support for the security sectors and civilian
justice functions, due to the current division
in what can be counted as “Official Develop-
ment Assistance under DAC rules” and to
the differing financial rules applying under
peacekeeping missions and voluntary sup-
port in these areas, also exacerbates discon-
nected approaches on the ground.

With regard to employment creation, un-
derstandable shifts by donors to focus support
on the MDGs have led many to dedicate signif-
icant parts of their development assistance to
health, education, and basic services like water
and sanitation—with relatively little emphasis
on job creation. International economic pol-
icy advisory services have generally focused
on growth rather than jobs. This has included
consideration of labor-intensive growth paths
as central to poverty reduction, but has placed

relatively little emphasis on the value of em-
ployment in terms of violence prevention,
and the type and quality of employment that
can strengthen social cohesion and promote a
positive role for youth in the community. As
a result, there is little consensus on the type
of employment-related interventions that
can systematically make a difference in frag-
ile environments. An exception is the use of
community-based public works: while having
very different designs, programs supported
by bilateral donors, UN agencies, and inter-
national financial institutions in Afghanistan,
Indonesia, Nepal, Burundi, Rwanda, and vari-
ous Latin American countries have generated
considerable transitional employment. Some
bilateral donors, such as the United States and
India, have also dedicated a significant pro-
portion of their assistance in fragile states to
income-generating activities.

The role of the private sector in mitigating
and recovering from the effects of violence at
both the local and national level is now widely
recognized," especially if creating jobs and
incomes is to outlast donor-funded, short-
term emergency works. Various innovative
schemes, including some supported by the
International Finance Corporation and by
several bilateral donors, have proven effective
in building up private sector and entrepre-
neurship capacity; examples include linking
local entrepreneurs to larger national or in-
ternational businesses and linking education
to entrepreneurship development.'! Donors
such as the Multilateral Development Banks,
Japan, and China provide significant invest-
ments in infrastructure that supports private
sector development.''? However, the inter-
national community has not paid as much
attention to labor-intensive private sector
development as is warranted by the impor-
tance of equitable growth and job creation

for violence prevention.'”

Dual accountability and managing
the risks of action

International actors know that fast engage-
ment, long-term commitments, and support
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to national institutions are central to pre-
venting repeated cycles of violence.'* Why
then is international practice slow to change?
We argue that this is because of the “dual
accountability dilemma”—international ac-
tors, whether bilateral or multilateral, are
accountable first to their domestic constitu-
encies and shareholders, and only second to
their counterparts or to the citizens of recipi-
ent states. This leads them to emphasize one
set of risks—the risks of action and of engage-
ment with weak counterpart institutions—at
the expense of the risks of inaction or lack
of long-term institution-building outcomes,
for which there is less accountability (figure
6.2). The consequences are twofold: privileg-
ing the reputational risks of action over the
consequential risks of delay and hesitation
to channel financing and assistance through
the budget of fragile national institutions.

Working in fragile states necessar-
ily involves uncertainty, fluidity, and high
risk—but there are risks of action and risks
of inaction. A highly simplified example
illustrates the problem: A community of
100,000 people faces a dire humanitar-
ian threat. The external world is willing
to help and has two broad options to do
so. Both are estimated to cost US$50 mil-
lion. Under option A, external donors can
wait six months to ensure that all the funds
will be used appropriately, but this will
mean that only 20 percent of the people
will be saved. Under option B, donors can
be confident of saving all the people, but
can only be confident that 80 percent of
the funds can be properly accounted for.
Which option to choose? Most people would
say that option B should be chosen. Indeed,
sensitivity to the risk of inaction and a tol-
erance for a certain degree of fiduciary risk
underpins humanitarian interventions—
and most humanitarian actors would adopt
option B.

Now consider this for developmental or
peacekeeping interventions: airlift support
for troops; financing to pay salaries of police,
education, and health workers and to keep
the electricity system functioning; and a pro-
gram to reopen schools are deemed highly

FIGURE 6.2 International support to nation-states—The dual
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likely to prevent the spread of violence. The
same options are available—option A, wait
six months to be confident that the funds will
be used properly, but at the cost of averting
an estimated 20 percent of the risk, or op-
tion B, act immediately with a high degree of
confidence that violence can be averted, but
with confidence that only 80 percent of the
funds can be satisfactorily accounted. Again,
most people would say option B should be
chosen.

There is no certainty that development
interventions will save lives and prevent the
spread of violence—while hasty interven-
tions often are less likely to succeed. But what
if the risk is differentiated? One can probably
judge that delays in the arrival of peacekeep-
ing troops and the financing for salaries and
the electricity system are likely to spur vio-
lence if no action is taken—80 percent likely,
for the sake of illustration. For the schools
program, however, one might judge this risk
to be lower and that spending a few months
working on the design of the program would
deliver better results. Most people would then
say pay for the airlift, the salaries, and the
electricity—but wait for the schools program.
Yet, in practice, the development community
would likely treat the issues of electricity and
schooling in the same manner; and while the
UN Security Council sometimes takes deci-
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sions rapidly, the supporting infrastructure
for peacekeeping deployments results in op-
tion A outcomes. The strategic challenge is to
move from should to would—in other words,
to rework risk-management systems to bet-
ter align risk measurement and risk-taking to
optimal outcomes.

A further example of the impact of dual
accountability is donor reluctance to channel
assistance through the national budget and
national institutions in a violence-affected
and fragile state despite its impact on trans-
forming institutions. In addition to avoiding
the negative effects of parallel systems, aid
through the budget supports institutional
mechanisms of political decision-making on
priorities and trade-offs, leverages the devel-
opment of public financial management and
accountability systems, and creates a tool
for coordinating international assistance.'
However, donors confront a dilemma—as-
sistance to weak institutions is needed if they
are ever to become strong, but their weakness
in itself poses political and fiduciary risks."®
In these high-risk engagements, the interna-
tional community is therefore prone to rely
on bilateral and multilateral organizations to
perform functions normally performed by
the state,'"” in order to avoid being associated
with the corrupt use of resources or the vio-
lence or human rights abuses by the parties
being supported.

Available options for risk management

A range of approaches that deal with differ-
ing levels of fiduciary and reputational risk
exist to engage with national institutions.
They include greater independent oversight
and monitoring of government-executed
programs. For instance, in Afghanistan and
the West Bank and Gaza under World Bank—
administered multidonor trust funds, inde-
pendent monitors have been employed to
scrutinize procurement and expenditures by
both national institutions and international
contractors."® A related example is releasing
donor funds only upon unqualified monthly
or quarterly audits by a certified external
auditing firm, as undertaken for the Uganda

Veterans Assistance Program.'® A third is in
external financial management and procure-
mentagencies, where international firms have
overall responsibility for program financial
management and procurement and main-
tain a program’s consolidated budget and ac-
counts, as was carried out in demobilization
and reintegration in Angola, Guinea-Bissau,
and Sierra Leone.'® A fourth is “dual key”
programs, where both national and inter-
national actors sign off on critical, high-risk
transactions, such as the Liberia Governance
and Economic Management Assistance Pro-
gram described in chapter 4. And a fifth is in-
kind support to items in the national budget,
as in Zimbabwe, where a bilateral donor has
directly financed, procured, and provided
such items through contractors, as with the
provision of medicines to state-run clinics.

These approaches can manage donor fidu-
ciary risk and provide space to establish and
strengthen national systems. But since they
use international expertise, they are generally
expensive. A range of more localized options
is also available to engage with national in-
stitutions while dealing with differing levels
of fiduciary and reputational risk. They in-
clude community-driven development pro-
grams (chapter 4) and contracting to NGOs
using results-based financing and output-
based aid in key sectors. Direct support to
subnational administrations and assistance
through nongovernment agencies that em-
ploy local staff are other ways of managing
assistance outside government budget sys-
tems in situations of weak governance, main-
taining a focus on local institutional capacity
and skilled personnel.

Pooling funds also provides a way to man-
age risk. Multi-Donor Trust Funds (MDTFs)
have increasingly been used in fragile and
conflict-affected situations—for example, in
Afghanistan and Southern Sudan (box 6.9),
Iraq, Indonesia, West Bank and Gaza, and
Haiti. MDTFs can help to bridge the dual
accountability dilemma. For national actors,
they improve the transparency of donor in-
vestments, ensure greater coherence with na-
tional planning, and provide a platform for
resource mobilization. For donors, MDTFs
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Box 6.9 Multidonor trust funds: Afghanistan and Southern Sudan

Types of violence: Intergroup, ethnic, and political violence; organized crime and trafficking;

cross-border; transnational; ideological

Transition opportunity: Initial large space
for change; Bonn Accord/Comprehensive
Peace Agreement; elections; national
development budget

Key stakeholders: Federal and local gov-
ernment, security forces, militias, community
leaders, civil society groups, citizens, women,
international partners, armed transnational
groups

Key stresses: Legacies of violence and
trauma, cross-border violence, criminal
networks, low incomes, youth unemploy-
ment, corruption, gender discrimination

Institutional challenges: Severe account-
ability and capacity constraints in public
administration, security, judicial, and political
institutions; lack of representation of women

Dual accountability dilemma: Accountability and capacity constraints at the national level
made multidonor trust funds an attractive solution; trust fund arrangements took advantage
of the mandates and competencies of the UN and the World Bank.

Afghanistan

UNDP established the Afghan Interim Authority Fund (AIAF), supported by 24 donors and
valued at US$73 million for a limited period of six months, to pay for the most pressing needs
of reestablishing the civil service: paying salaries, rehabilitating government buildings, and
procuring equipment. This support bolstered government capability and legitimacy in the
early phases of transition and bridged the gap until such time as a subsequent MDTF could
provide long-term budget support and finance investment programs.

The Afghanistan Reconstruction Trust Fund (ARTF), supported by 32 donors, disburses
funds through a “recurrent window” to finance the budget (salaries of civil servants and facility
costs, particularly in education and health) and an “investment window” to support the gov-
ernment’s National Priority Programmes. The ARTF is intended to coordinate funding and
reduce the burden on the government, promote transparency and accountability, and rein-
force the role of the national budget in promoting national objectives. Since its inception in
2002, donors have committed US$4 billion (as of December 2010), the largest contribution to
the Afghan budget. The ARTF moved quickly, disbursing 99 percent of committed funds in
2003-04 and 75 percent in 2005-06, serving as the main vehicle for financing payment
of government salaries, as well as key projects such as the Salang Tunnel and the National
Solidarity Program. UNDP administers the complementary Law and Order Trust Fund for
Afghanistan (LOTFA), which largely funds police salaries. The current phase of LOTFA was
funded by 15 donors providing around US$306 million.

Southern Sudan
A US$545 million Southern Sudan Multidonor Trust Fund was established in 2005, with
financing from 14 donors and with the World Bank appointed as trust fund administrator.

The government of Southern Sudan, donors, NGOs, and civil society have criticized the
MDTF for slowness and inefficiency, lagging disbursements, and inflexibility. Reviews have
pointed to the World Bank’s underestimation of logistical difficulties, institutional deficiencies,
and communication challenges—and to inconsistent managerial oversight, especially in the
critical early phase. Part of the explanation for this was the dilemma faced by the World Bank
in trying to balance the risk posed by swift action (possible misuse of the funds) with the risks
of inaction (failing to disburse funds and not achieving goals).

The World Bank has taken steps to improve the fund’s management—disbursements in
2010 amounted to US$188 million and reached a total of US$400 million by December 2010
(almost three-quarters of the funds committed).

Source: Scanteam 2007; Fenton and Phillips 2009; Randel 2010; Atos Consulting 2009; Scanteam 2010;
OECD 2010¢; Government of Afghanistan and UNDP 2010; World Bank 2005a, 2009a, 2010b, 2010j;
Randel and Mowjee 2006.
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can reduce transaction costs and provide a
forum for donor collaboration and dialogue
with national authorities, while MDTF sec-
retariats can provide information to capitals
that donors may not be able to generate on
their own.'"” MDTFs can enable donors to
adopt a collective approach to the risks in-
herent in transition situations.'* In the hu-
manitarian context, pooled mechanisms may
increase funding levels because they enable
donors to disburse larger sums than they can
manage directly.

MDTTFs, however, are rarely the most im-
portant financing instrument in conflict set-
tings—total funding through some 18 opera-
tive MDTFs in 2007 amounted to US$1.2
billion, still a small fraction of international
financing for fragile and conflict-affected
states.'” Moreover, MDTF performance has
been uneven across country examples in
speed and delivery of outputs, in quality of
processes, and in stakeholder perceptions of
success. Recent evaluations of MDTFs have
pointed to inconsistency of MDTF manage-
ment processes within and across agencies,
the need for better management of expecta-
tions, more robust monitoring and impact
evaluation, quicker delivery of funds to sup-
port national confidence building, and more
emphasis on support through national sys-
tems for institution building.'” Balancing
the competing demands of providing short-
term financing and building longer-term in-
stitutional capacity is illustrated in the expe-
rience of the Southern Sudan MDTE

Because of their high-profile nature and
complex governance system, MDTFs can
also increase risk aversion within their host-
ing agency. Bilateral donors, in effect, transfer
their risk to multilateral MDTF administra-
tors.'” There can also be micromanagement
by donors of MDTF portfolios and earmark-
ing of funds, undermining alignment with
nationally driven strategy and budgeting.'*

Monitoring progress out of fragility

Making the dual accountability dilemma
even worse is a lack of systems to monitor

progress out of fragility. The only agreed
global framework for measuring the results
of development assistance is the MDGs
and their associated indicators. No global
measures exist to assess progress in ef-
forts to improve human and citizen secu-
rity. So a simple agreed set of indicators
to measure progress in reducing violence
and creating better institutions would allow
both the international community and na-
tional leaders to track progress on violence
risk management alongside the MDGs.

Nor do reliable global data exist onlevels or
patterns of insecurity. Basic data on war battle
deaths are poor—best estimates are missing
in 36 percent of the cases, and low and high
estimates are often separated by an order of
magnitude.'”” The quality of data on indirect
deaths due to war is significantly worse—es-
timates of casualties in Iraq for 2003 to 2006
range from 50,000 to 600,000."** Homicide
data are similarly inadequate for monitoring
violence. While every OECD country reports
homicide statistics for every year of the past
five, only 62 percent of developing countries
have one or more observations for the past
five years, and only 29 percent of fragile or
conflict-affected states in Sub-Saharan Africa
report a single homicide rate.

An innovative approach that tracks con-
flict and violence reported in the local press
is being used in Aceh since the signing of
the peace accord in August 2005."” Another
source of information on attitudes toward
domestic violence is UNICEF’s periodic
Multiple Indicator Cluster Surveys, which
cover around 100 countries, many of them
fragile and violence-affected. On the whole,
however, there are few agreed baselines for
measuring reductions in violence. Better data
collection is an easy win for improving inter-
national responses (chapter 9).

Polling to measure citizen confidence and
expectations over time is rarely used in frag-
ile states. Perception-based polling could be
an important part of measuring citizen pri-
orities and citizen trust in government. Such
data have rarely been collected consistently
in fragile states," for reasons that range from
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poor communications and underfunded
organizations to fears of how the informa-
tion will be used.” But technological ad-
vances make collecting survey data easier—
this WDR, for example, carried out rapid
SMS (short message service) surveys in the
Democratic Republic of Congo.'*

Lessons of international
engagement

The paradox of dual accountability is well
understood by actors on the ground—the
question is how to do better. Any number
of major reports on international assistance
that have to do with conflict-affected coun-
tries in the last decade have underlined the
limits to what international support can do
to reduce conflict and bring about institu-
tional transformation in fragile conditions.
This chapter calls for the consistent applica-
tion of best-fit practices that have already

proved their usefulness, and reaches the fol-
lowing three conclusions:

+  First, there are serious gaps in support for
citizen security, justice, and jobs for coun-
tries struggling to prevent violence.

+ Second, “procedural conformism” in in-
ternational agencies is unsuited to the
challenges of rapid confidence-building
and best-fit approaches to institutional
transformation. Better ways to manage ac-
countability to domestic taxpayers and lo-
cal counterparts are needed.

+ Third, new challenges and the chang-
ing landscape of international assistance
require new efforts to work together.
Complex problems of political and crim-
inal violence require the combined ca-
pacities of diplomatic, security, and
development actors—and better under-
standing between OECD, low-income,
middle-income, and regional partners.
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FEATURE 6 A tale of two assistance programs—Liberia and Guinea-Bissau

Liberia: Strong leadership, critical recovery assistance

Types of violence: Civil conflict, political violence, criminal and gang-related violence, trafficking

Transition opportunity: Significant space for change following
the Comprehensive Peace Agreement in September 2003

Key stakeholders: Ex-combatants, victims, government,
opposition parties, international partners and peacekeepers

Key stresses: Legacy of abuse, violence, trauma grievances and
mistrust, corruption, unemployment, ethnic competition

Institutional challenges: Accountability and capacity constraints
in economic, security, judicial, and political spheres

Dual accountability dilemma: Need to increase capacity in national institutions in an environment of extreme fiduciary risk

The international community can provide critical assistance
to fragile states during difficult transitions. When done
well, this support can make a major difference to countries
trying to avoid or recover from violent conflict, but only when
domestic processes are headed in a positive direction. The re-
cent history of international support to Liberia and Guinea-
Bissau offer two starkly contrasting stories (see box 6.10).

The international community played a key role in support-
ing the Accra Comprehensive Peace Agreement (CPA), signed
in Accra, Ghana, in September 2003, which brought an end to
two civil wars that had devastated Liberia. The UN mobilized
a peacekeeping mission of 25,000 troops. The highest troop-
to-population ratio in the history of peacekeeping, it provided
a credible deterrent against opponents of the peace process
and third-party assurances that peace would be maintained.

Liberia’s transition government, however, experienced se-
rious governance and corruption problems (see below). Yet,
with a peace agreement and international security guarantees
in place, Liberia’s GDP grew at a healthy 6.4 percent a year
between 2004 and 2008 (having contracted by almost a third
in 2003). In the same period, the international aid community
provided US$2.6 billion to Liberia, an average of US$146 per
capita per year (total international spending, including secu-
rity, was considerably higher at US$415 per capita in 2008—
the highest to date in Africa).

That was not all. International actors such as the UN and
the World Bank worked with the government of Liberia to lift
public confidence through an innovative program to provide
jobs, restart the economy, and provide tangible evidence of the
peace process. “Roads with UNMIL” restored hundreds of ki-
lometers of roads, reconnecting areas of the country long iso-
lated from one another by the war, enabling trade to resume,
and facilitating humanitarian relief efforts. Drawing on the
resources and expertise of different agencies in the political,
security, and development fields, the project delivered results
in the short term, while facilitating reform in the transport
sector in the medium term. Going beyond the confines of in-

frastructure development, it offered short-term employment
opportunities for many ex-combatants and non-combatants.

Liberia’s recovery trajectory also shows how regional
organizations can help. The ECOWAS worked with donors
on confidence building tailored to the Liberian milieu. The
Governance and Economic Management Assistance Program
(GEMAP, see box 4.2), introduced in the run-up to the 2005
elections, provides “dual key” authority in the areas of rev-
enue earning and expenditure. Jointly managed by the gov-
ernment and the international community, it was designed
specifically to reassure a skeptical population and donors that
years of official looting and corruption were over and that ser-
vices would be reliably delivered. Economic governance has
improved under GEMAP and, with consistent international
commitment and willingness to share risk, it has helped rein-
force confidence in state institutions. While noting these posi-
tives, critics point out that the slow transfer of knowledge and
capacity to local authorities and stakeholders may have created
dependency—highlighting the importance of integrated and
sustained external engagement with national institutions.

Seven years after signing the CPA, Liberia qualified for
the World Bank/IMF Heavily Indebted Poor Countries ini-
tiative, setting in motion the largest per-capita debt write-off
in history. The peace process has since been consolidated,
driven by determined, output-oriented national leadership
and pragmatic international support. Today, Liberia has initi-
ated a process of stabilization that few dared imagine a few
years earlier. The challenge now is to ensure that this extra-
ordinary and successful episode in international support is
not ended prematurely, that emerging stresses continue to be
clearly identified, and that legitimate, accountable institutions
receive sustained support.

In contrast to the coordinated international support for Li-
beria, no comparable international effort was made in nearby
Guinea-Bissau. This in part reflects a lack of international con-
fidence in national governance and country leadership—but
similar conditions existed in Liberia before the 2005 elections.
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Guinea-Bissau: Weak national processes, uneven international support

Types of violence: Civil conflict, political violence, organized crime and trafficking, transnational crime

Transition opportunity: Repeated and brief opportuni-
ties for change: multiparty elections, peace agreements
after civil war, National Stability Pact

Key stakeholders: Federal and local government, military, citizens,
regional institutions, international partners, international drug cartels

Key stresses: Legacies of violence and trauma, ethnic
competition, external support for domestic rebels,
international criminal networks, low incomes, youth
unemployment, corruption

Institutional challenge: Severe accountability and capacity constraints
in public administration, security, judicial, and political institutions; lack of
access to services; lack of inclusion of different groups

Dual accountability dilemma: International community that viewed preventive action as too risky; national actors that needed early
and sustained support to combat domestic violence and the influence of international trafficking

Over the past 15 years, there have been sporadic windows of
opportunity, but with leadership commitment to overcoming
the rifts in society largely found wanting, they received scant
support from the international community. Today Guinea-
Bissau remains one of the world’s most impoverished nations
and an “aid orphan,” with a human development index rank
of 164 among 169 countries in 2010.

Since independence in the 1960s, Guinea-Bissau has been
ruled mainly as a one-party regime interrupted by coups and
a civil war (1998-99). International pressures for democracy as
a condition for aid led to a tentative move toward a multiparty
political systemin 1991. A moment of opportunity came in 1994
with the first multiparty elections. But aside from proclaiming
the elections to be “transparent, free, and fair,” the international
community remained largely absent. Similarly, during the civil
war, the international community kept its distance, while re-
gional institutions such as ECOWAS and the African Union
attempted to mediate and enforce peacekeeping.

Peace and elections in 1999-2000 gave rise to new hopes,
and the UN set up its Peacebuilding Support Office in
Guinea-Bissau (UNOGBIS). A donor conference was orga-
nized to support post-war recovery and reconstruction, and
the IMF and World Bank provided emergency assistance.
Hopes were undermined by continued poor governance—
without the supporting mechanisms in place in Liberia.

The response of the international community: further iso-
lation. In what looked like an increasingly risky environment,
the IMF suspended assistance while the African Development
Bank and the World Bank cut back their programs. Without
budgetary support, civil servant salaries went unpaid. Real
GDP contracted by 4.1 percent in 2002 and 0.6 percent in
2003. A coup d’état soon followed.

Elections were held in 2005, a new government was formed,
and the international community slowly reengaged. The UN
strengthened UNOBGIS’ mandate to include supporting po-
litical dialogue and national reconciliation and upholding the
rule of law and human rights. There was agreement between
the new government and the few donors present in the coun-

try on strategic priorities—reforming the security sector, pay-
ing salaries to the military and civil service, and restoring some
electrical service to the capital.

The IMF resumed assistance and a donor meeting was held
in Lisbon in February 2005. But only €1.5 million was pledged.
A donors’ roundtable in 2006 was more successful—amid
growing concerns about the influence of the drug trade and
criminal networks, some US$280 million was pledged, though
continuing political instability remained an obstacle to deliv-
ering funds.

In 2007, in reaction to the president’s unconstitutional dis-
missal of the prime minister, parliamentarians formed a major-
ity coalition. They committed the three largest parties in the
assembly to a national stability pact and, after months of nego-
tiations, passed a vote of no confidence that forced the president
to appoint a new prime minister. Hopes were dashed when the
pact collapsed, triggering a new political crisis and the fall of
the government. In 2008, another round of elections, which re-
ceived some limited international assistance to ensure the elec-
toral staff was paid, produced another new government.

Guinea-Bissau remains deeply fragile and insecure. In 2009,
it was thrown into further turmoil with the assassination of
the president, a top general, and two ministers. Drug traf-
ficking has become a major concern. Security sector reforms
remain integral in addressing this rising violence, but so far
have received limited backing from international actors. The
EU and ECOWAS have helped settle some salary arrears, and
Angola and South Africa have modest programs in place. But
the international community is largely absent—without re-
sponsible national leadership, it is unwilling or unable to take
the risk and provide the kind of sustained support that could
have helped Guinea-Bissau back on its feet.

Sources: AllAfrica 2009; Andersen 2010; Atkinson 2008; Bods 2009; Dwan
and Bailey 2006; Jahr 2010; Government of the Republic of Liberia Execu-
tive Mansion 2009; Giovine and others 2010; UNDP 2010b; International
Crisis Group 2008a, 2009b; Gberie 2003b; Economist Intelligence Unit
2008b; IRIN 2005; Vulliamy 2008.
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community to ensure adherence to international norms and standards of accountability and trans-
parency” (Ghani and Lockhart 2008, 8).

Cox and Thornton 2010.

Aga Khan Development Network 2003.

Fully consistent with the findings of the many development assessments and studies conducted in
recent years, including Agence Francaise de Développement and others 2005 and Commission on
Growth and Development 2008.

Gowan 2007.

These points were made forcefully by ministers of finance from 12 African conflict-affected coun-
tries at two post-conflict learning events in 2002 and 2003 (World Bank 2002b, 2003).
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Kharas 2008.

Volatility has costs in all economic activity with expectations, reflected by risk premiums. Losses
associated with volatility can come in the form of additional costs of financial management; the
opportunity costs of idle funds (windfalls) or missed investment opportunities (shortfalls); the
costs associated with over borrowing and debt buildup when there is uncertainty about amount
needed and concessional credits are used; and the costs associated with volatility in fiscal spending
and the real exchange rate that can follow from volatility in aid (Kharas 2008). These costs can be
further amplified by donor “herding” behavior, which is often more responsive to political instabil-
ity and violence. Additionally, the costs of shortfalls may be higher in fragile and conflict-affected
states. While an aid shortfall in a typical developing country may lead to the costs above, in a fragile
or conflict-affected state, such a shortfall may completely derail transition moments, interrupting
reform and possibly leading to political crises.

Birdsall and others 2010.

Council for the Development of Cambodia 2010.

Killick, Castel-Branco, and Gerster 2005.

Some forms do travel well, however. For instance, secret ballots and the separation of women and
children from men in jails support principled outcomes in most situations.

Special Inspector General for Iraq Reconstruction 2009, 326. However, the international commu-
nity has supported many best-fit measures in complex conflict settings (see chapter 5). As further
examples, in 2003-04, while conditions for comprehensive disarmament in Haiti were not in place,
UNDP undertook an innovative project that linked disarmament to a community approach in-
volving information campaigns, support to community conflict-resolution mechanisms, and mi-
croprojects benefiting community groups as well as former members of armed gangs. In the West
Bank and Gaza since 2002, the World Bank and several donors have been financing non-salary
recurrent expenditures of the ministries of Health, Education and Higher Education, and Social
Affairs through the Emergency Services Support Program MDTF in response to a deepening fiscal
and economic crisis.

See Collier 2007.

These attributes include, for example, the quality and experience of the experts (governments
should expect and receive highly competent and committed professionals able to work in difficult
environments); a simple and well thought out program that can be implemented quickly; effec-
tive coordination among donors to ensure consistent policy advice; the participation of national
champions to move the process along; and links to specific programs (so that advice and training
reinforces new initiatives) (World Bank 2000).

Waldman 2008, 10; Michailof 2007.

Institute for State Effectiveness 2007.

OECD 2008.

National Academy of Public Administration 2006.

Civilian surge capacity is typically classified as standing capacity (can be in-country within 72 hours
of need, and remain deployed for a minimum of 60 days); standby capacity (can be in-country
within 60 days, and remain deployed for a minimum of 180 days); and rostered capacity (can be in-
country within 180 days, deployment term subject to contract) (see Chandran and others 2009; Sisk
2010; Korski and Gowan 2009). Australia’s International Deployment Group (IDG), for example, is
a standing corps of more than 500 Australian federal police officers trained and ready to deploy on
peacekeeping missions (see Peake and Brown 2010). The U.S. Office of the Coordinator for Recon-
struction and Stabilization is building up a civilian standby capacity of interagency personnel.

For example, the United States, the United Kingdom, EU, and Australia.

UN, forthcoming.

See Baird 2010.

Of the different forms that South-South cooperation has taken, technical assistance has been the
most common. Although many technical assistance projects focus on economic and social devel-
opment, countries in the Global South have also developed specialized capacities in post-conflict
peacebuilding. Examples include South Africa’s support to build structural capacities for public
service through peer learning among public sector schools (Management Development Institutes)
at the Ministries for Public Administration in Burundi, Rwanda, and Southern Sudan. Cooperation
among 45 municipalities in El Salvador, Guatemala, and Honduras helps to manage regional public
goods, such as water, in the Trifinio region. See OECD 2010f.
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International support to building confidence and transforming institutions

In 2008, the African Development Bank Group (AfDB) established the Fragile States Facility (FSF) to
“effectively assist eligible fragile states to consolidate peace, stabilize economies and lay foundations
for sustainable poverty-reduction and long-term economic growth” (AfDB 2011, 1). The FSF has
three grant pillars: Pillar I, the supplemental support window for funding infrastructure, state capac-
ity building, and accountability; Pillar II, the arrears clearance window; and Pillar III, the technical
assistance and capacity-building window. Eligible states are those that have a harmonized AfDB/
World Bank CPIA rating of less than 3.2, or countries that have had UN or regional peacebuilding,
peacekeeping, or mediation operations over the last three years. Pillar III provides technical assis-
tance and capacities aimed at filling critical gaps in carefully selected public sector domains through
secondment of seasoned professional staff from neighboring countries and on-the-job training
opportunities with the objective of building a sustainable cadre of senior civil servants—fragile
states that have the capacity in management and implementation of reforms. The program is usu-
ally implemented as integrated components of comprehensive capacity-building plans. By March
2010, this South-South cooperation facility had received resources in the amount of UA (Units of
Accounts) 85.39 million, equivalent to13.2 percent of the total FSF resources (AfDB 2010, 5).

Viva Rio negotiated a peace accord among 14 rival groups, and the homicide rate in Bel Air fell
from 26 per 100,000 in 200607 to 17 in 2008-09, lower than in any other major Latin American
city (OECD 2010f).

See UNPBSO 2010.

OECD 2010f.

UN, forthcoming.

For instance, nearly a third of the “peace and development advisers” who are jointly deployed by
UNDP and UNDPA to build such capacities in violence-affected countries are either former inter-
nal mediators or facilitators from the “Mont Fleur” visioning exercise in South Africa, which was
implemented with discrete UN assistance, or have been trained by them. See UNDP 2010a.
Funding provided through the Office of the Transition Initiatives at USAID is one example. This
transition funding is not subject to the same policies and procedures as other financing provided
by USAID. DFID’s Middle East and North Africa Department has created a Program Risk Assess-
ment Matrix that assesses risk factors in conflict programming. The EU is currently developing a
framework for analyzing the risks associated with budget support to fragile states.

For Cambodia, see Jones 2009. For Liberia, see World Bank 2010k.

International Dialogue on Peacebuilding and Statebuilding 2010, 9.

Colletta and Tesfamichael 2003.

Colletta and Tesfamichael 2003.

World Bank 2007a.

World Bank analysis prepared for the 2009 workshop in Kinshasa on aid effectiveness.
OECD-DAC 2008.

Azam, Devarajan, and O’Connell 2002; Briutigam 2000.

UN, forthcoming.

Etzioni 1999. The United States, for example, uses several layers of police agencies, most of them
under local government control, while many European countries favor national police forces with
specialized divisions. The principles underlying security provision can also be quite different in oth-
erwise similar societies: the ubiquitous use of street cameras to track civilians in a number of Euro-
pean cities would be considered invasive in the United States, where history and tradition privilege
individual privacy.

Lemay-Hébert 2009; Graydon 2005; Greenfell 2006; Wisler 2005; Vetschera and Damian 2006.
UNPOL 2011.

For a review of the characteristics of the post-conflict private sector and the ways in which the de-
velopment community can engage with it, see Mac Sweeney 2008.

For instance, the International Finance Corporation (IFC) has worked with Nestlé and ECOM, a
soft commodity trading company, to support small-scale farmers in the coffee sector around the
world (with a mix of investment and advisory interventions) and partnered with Standard Char-
tered Bank to strengthen practical business skills of small and medium entrepreneurs in Pakistan.
IFC also partnered with the BBC in Afghanistan on a series of radio “edutainment” programs that
combine education with entertainment on issues such as unemployment, lack of infrastructure,
and inadequate service provision and aimed to raise awareness of the benefits of small business
enterprises and provide practical information on small-business-related issues. A recent audience
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feedback survey found that listeners are learning, through storylines and the experiences of others,
how to start small businesses and generate income, and that many have acted upon information in
the programs to improve their own financial situation (BBC World Service Trust 2010).

OECD and WTO 2008; Kawai and Takagi 2004; Davies and others 2008; Meidan 2006.

Battle 2008; World Bank 2011b.

OECD-DAC 2007b.

World Bank and AfDB 2010.

Precisely because the budget is a tool for political bargaining, when the government has few re-
sources available to it within a budget, its scope for negotiating inclusive-enough pacts is dimin-
ished. Diminished also is its ability to balance the process of building more inclusive institutions,
for which social service delivery is an important tool (see also Ghani, Lockhart, and Carnahan
2005).

See Boyce and Forman 2010; Porter, Andrews, and Wescott 2010.

For a description of the Holst Fund in West Bank and Gaza, see Schiavo-Campo 2003.

Mondo 1995; Colletta, Kostner, and Wiederhofer 1996.

For Angola, please see World Bank 2009¢. For Guinea-Bissau, see Arzeni, Cesanelli, and Pes 2004.
Scanteam 2010; Garrasi 2010.

OECD 2010i; Scanteam 2010; Garrasi 2010.

Boyce and Forman 2010.

OECD 20101; Scanteam 2010; Garrasi 2010.

OECD 2010i.

Garrasi 2010.

See Harbom and Wallensteen 2010.

See Roberts 2010 for a discussion of the Iraq estimates and Butty 2010 for a similar discussion with
Andrew Mack of Human Security Report Project on estimates for the Democratic Republic of
Congo, 1996 to present.

See Conflict and Development Programs in Indonesia website (http://www.conflictand
development.org) for up-to-date information on conflict and violence in Aceh.

One example is monthly monitoring of Palestinian perceptions on political, economic, and social
conditions by Near East Consulting, http://www.neareastconsulting.com.

Scheye and Chigas 2009; Agoglia, Dziedzic, and Sotirin 2008.

DRC Speaks! is a geo-polling project utilizing cell phone technology to conduct surveys. It was cre-
ated by Mobile Accord in conjunction with the WDR, and with generous donations of SMS by Vo-
dacom Congo. Using SMS through cell phones, the project allowed more than 140,000 Congolese
to share, without any filters, their thoughts, feelings, and concerns.






hapter 7 extends the analysis of this Report to international

efforts to deal with the regional and global stresses associ-

ated with the risks of violence. Here we encounter a different
lacuna: agencies dealing with country-level support have neglected
global stresses, and international agencies tackling global stresses
have paid modest attention to the special characteristics of coun-
tries affected by violence. Rectifying this requires a two-pronged
approach: take more decisive steps to tackle global stresses in
their own right, and build into those efforts a conscious effort to
reinforce the capacity of states with weak institutions to build up
buffers against global shocks. This approach may often need to be
initiated at the regional level, where states can pool capacities and
share efforts to manage the impacts of global systems. No state or
society is impermeable, and most states’ economies are deeply
interwoven with regional and global economic systems.




CHAPTER

VIOLENCE and
FRAGILITY

EXTERNAL SUPPORT
AND INCENTIVES

International action to
mitigate external stresses

globalization  exposes
states to external economic stresses

conomic

ranging from international corrup-

tion to resource shortages. States
with weak political institutions are also rou-
tinely exposed to a variety of forms of exter-
nal interference in their internal negotiations.
Social groups within states often have links to
external populations that can be an important
source of support—but also of both political
and security interference. Increasingly, trans-
national groups with ideological motivations
are forging relationships with internal groups
to pressure the state or introduce violence
into state-society relations.

As with internal stresses, external secu-
rity and economic stresses are interlinked.
Consider trafficking. Arms traffickers often
move drugs and commodities as well,' using
similar techniques of fraud, corruption, and
money laundering.’ Trafficking has deeply
damaging effects on national security and
economic systems.

Where buffering institutions are weak,
external stresses can overwhelm internal
governance. Even states with resilient insti-
tutions are exposed to international pres-
sures—think of the impact of drug traffick-
ing on cities in Europe and the United States.
These pressures, though serious, have not
undermined the legitimacy or resilience of
domestic institutions or triggered large-scale
violence. But for states with weaker institu-

tions, large changes in the price of oil or food
can increase social tensions, which internal
mechanisms are ill-equipped to deal with.

Because many fragile states have small
populations and small economies, their im-
pact on global markets and systems is slight.
International mechanisms that focus on
global or transnational issues like drug traf-
ficking have tended to neglect impacts on
fragile states. Aid and peacekeeping responses
to fragile states are normally country-specific,
overlooking both the regional dimension of
countries’ economic and security arrange-
ments and the impact of transnational or
global forces. Where transnational or global
mechanisms do interact with fragile states,
the policies often are suitable only for the
larger, more capable states that contribute
the greater part of the global gross domestic
product (GDP), in the process overlooking
the capacity constraints of fragile states.

Furthermore, international systems de-
signed to address transnational issues are
often fragmented and overlapping. For states
with substantial administrative capacities,
fragmentation in international systems is a
nuisance; for states with weak administra-
tive capacities, responding to demands from
a fragmented international system can absorb
all available capacity in dealing with a single
issue area.

Regional cooperation canhelpnationalac-
torsnavigate internal pressures and build buf-
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fers against external ones. For most states, on
most issues, the region rather than the world
bears the greatest brunt of spillovers from
violence. Regional cooperation thus offers
large potential rewards on issues like the il-
legal transit of commodities and the expan-
sion of legal, productive opportunities for
trade.

External security stresses

Cross-border insecurity and trafficking, par-
ticularly in small arms and drugs, can have
highly corrosive impacts on governance and
the development of stable, legitimate institu-
tions. Nor are the more fragile states and re-
gions able to counter these challenges without
significant amounts of international help: the
resources and manpower available to them
can be simply overwhelmed by these nonstate
actors.

Cross-border insecurity

For many fragile states, the regional dimen-
sion of insecurity is central. Chapter 2 shows
how external security stresses can amplify
internal tensions and undermine initial set-
tlements to end conflict. Invasion, the pres-
ence of foreign troops, or occupation can
overwhelm the state. Such cases—which in-
clude Afghanistan, Iraq, and the West Bank
and Gaza in recent years—consume much of
the debate around fragile states, though their
number today is small.

More commonly, as chapter 1 illustrates,
violence in fragile states now involves non-
state organizations that operate across bor-
ders. Porous borders can provide rebels or
organized criminal gangs with escape routes
from national armed forces. In many parts
of the world—South Asia, Southeast Asia,
West Africa, Central Africa, the Horn of Af-
rica, the Middle East, Central America, the
Andean region—states face cross-border at-
tacks by nonstate groups, neighboring state
support for internal rebels, or traffickers and
transnational terrorists.” Many zones of in-

security and violence are concentrated in
border areas. With many borders drawn in
the colonial era for reasons that had little to
do with settlement patterns, populations on
either side of an insecure border may share
ethnic identities, common cultural norms,
and family and trading links.

Chapter 1 describes how many internal
conflicts are generated or fueled by cross-
border or global dynamics. Where the actors
are responsive to a neighboring government,
steps by those neighbors may be vital to a suc-
cessful transition. Relative stability returned
to eastern Democratic Republic of Congo
(DRC) only after a Rwanda—DRC agreement
was concluded in 2007.* The Central Ameri-
can “Esquipulas Process,” which ended the
Nicaraguan war in 1987, involved an accord
signed by five Central American presidents
and a change in U.S. policy toward the Sand-
inista regime.> Groups of Friends and similar
mechanisms have managed to bring together
neighbors seeking stable internal pacts that
tackle cross-border stresses.®

Even so, international security responses
are typically organized on a national rather
than a subregional level. As chapter 6
points out, international peacekeeping op-
erations are rarely organized to deal with
transborder security threats, even when
the major source of insecurity is a group
that operates subregionally. For example,
the United Nations (UN) has three sepa-
rate peacekeeping operations deployed in
areas of Africa infiltrated by the Lord’s Re-
sistance Army—but each is mandated and
managed at a national level, and none can
share resources or move across another’s
area of operation. The logic that drives this
is that Security Council and UN member
states are sensitive to national sovereignty;
the irony is that the policy hands a tactical
advantage to groups that ignore sovereign
borders. This vulnerability makes clear the
need for enhanced regional roles and capa-
bilities, a point discussed further in chapter
9. The Multi-Country Demobilization and
Reintegration Program in central Africa is
an exception (box 7.1).



Development programs are also typically
organized at a national level, even though
borders often divide regions with close
socioeconomic ties. As one example, devel-
opment programming in Pashtun tribal ar-
eas that straddle the Afghanistan-Pakistan
border requires the two governments to ad-
dress similar issues of insecurity, weak local
administrations, and strong ethnic and so-
cial identities—but there is relatively little
exchange between national institutions to
discuss lessons learned.” Of course, inter-
national security and development opera-
tions are—correctly—designed to reinforce,
not abrogate, national sovereignty. Where
neighbors have tense relations, orchestrat-
ing cross-border programs can be politically
complicated.

Some innovative cross-border programs
do exist. Recognizing that insecure borders
have been recurrent hosts to conflict, the
African Union (AU) established the Afri-
can Union Border Program in 2007 to de-
marcate sensitive border areas and promote
cross-border cooperation and trade as a con-
flict prevention tool. The program has four
components. First, it pursues both land and
maritime border demarcation since less than
a quarter of Africa’s borders have been for-
mally marked and agreed upon, and disputes
are likely to continue with future discover-
ies of oil. Second, it promotes cross-border
cooperation to deal with itinerant criminal
activities. Third, it supports cross-border
peacebuilding programs. Fourth, it consoli-
dates gains in economic integration through
the creation of regional economic networks.
An initial pilot project was launched in the
Sikasso region of Mali and in Bobo Di-
oualasso in Burkina Faso—bringing together
local, private, and public actors to strengthen
economic cooperation, but the program has
lacked resources.®

Another example of cross-border pro-
gramming is a UN interagency initiative that
from 2004 to 2009 supported national efforts
to stabilize Ecuador’s northern border region
with Colombia. Already facing internal social
conflict, Ecuador was confronted with spill-

International action to mitigate external stresses

Box 7.1 The Multi-Country Demobilization and
Reintegration Program: Addressing regional
violence

The Multi-Country Demobilization and Reintegration Program (MDRP) was a
World Bank-led regional initiative in which, between 2002 and 2009, over 40
partners collaborated to disarm, demobilize, and reintegrate close to 300,000
combatants in the Great Lakes Region of Africa. Seven neighboring countries
embroiled in the regional war fought out in the Democratic Republic of Congo
(DRC) participated in the MDRP: Angola, Burundi, Central African Republic, DRC,
Republic of Congo, Rwanda, and Uganda.

This regional program was the best response to a regional conflict that tran-
scended borders. Although demobilization, disarmament, and reintegration
(DDR) programs were implemented at the national level, the MDRP’s regional
framework helped build confidence for mutual disarmament by increasing trans-
parency across programs and supporting joint learning and collaborative activi-
ties. The regional approach also enabled the pooling of financing for DDR, which
in turn promoted efficient resource allocation across participating countries. As a
regional program, the MDRP could support cross-border activities, including the
DDR of irregular forces that needed to be repatriated to their home countries.

For programs like the MDRP that have both national and regional elements,
attention should be paid to regional aspects up front, including putting in place
a dedicated team and resources. Generating collective action for regional activi-
ties and establishing incentives for actors to think beyond their country borders
was not easy, particularly since countries faced problems on their home fronts.
Undertaking a large regional multistakeholder initiative like the MDRP was also

inherently a high risk, high reward enterprise.

The World Bank, the donors, and the broader development community must

be prepared to accept the risks, difficulties, and uncertainties associated with
implementing such programs in a post-conflict setting—especially when
national peace processes and elections dictate the speed of DDR operations.

Source: Correia 2010.

overs from the activities of armed groups in
Colombia, with communities along the bor-
der overwhelmed by refugees, gang violence,
and drug trafficking. But by 2009, follow-
ing cross-border programming, crime and
violence were reduced, services improved,
and dialogue established to resolve local con-
flicts. More important, despite upswings and
downturns in diplomatic relations between
the two countries, lasting bilateral collabo-
ration has been established with respect to
these issues.’

Regional organizations also play a key role
in addressing cross-border violence. As the
AU example suggests, and as the post—-World
War IT history of European cooperation dem-
onstrates, regional organizations can help
countries address mobile populations and
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the seepage of violence across national bor-
ders. They can also spur regional adoption
of global principles. Many of them, however,
need support to operationalize these roles.
Euro region cross-border cooperation and
integration can offer inspiration in tackling
some border area challenges in other regions
(see box 7.1 and the later discussion of re-
gional economic integration).

Trafficking

Internal security—and economic—arrange-
ments can also be undermined by external
trafficking. In February 2010, the UN Secu-
rity Council noted “the serious threat posed
in some cases by drug trafficking and trans-
national organized crime to international
security in different regions of the world.”*
Chapter 1 discusses the role trafficking plays
in generating violence in fragile states, partic-
ularly when illicit revenues provide nonstate
groups the wherewithal to outbid national
police and armed services.

Over the past 15 years, regional and global
initiatives have been launched to address ille-
gal trafficking. They typically use one of two
types of mechanism to stem activities and
bring perpetrators to justice: either they try
to identify and intercept smuggled commodi-
ties at points of production," transit, pro-
cessing, or consumption; or they attempt to
identify and disrupt the financial flows that
both fund and result from illicit trafficking.

Other initiatives, such as the recently released
due diligence guidance on “Responsible Sup-
ply Chains of Minerals from Conflict Af-
fected and High-Risk Areas,” have objectives
that focus not just on tracking flows, but also
on human rights protection and loss of live-
lihoods." Efforts to tackle physical traffick-
ing in commodities are discussed here; those
dealing with the financial dimensions of traf-
ficking are dealt with in the following section
on external economic stresses.

Approaches to tackling the trafficking of
commodities is shaped by their physical and
market characteristics; these determine the
ease of physical tracking and interdiction.
Trafficking in commodities with concen-
trated production, processing, or wholesaling
is easier to control (table 7.1). This helps ex-
plain some of the initial success of the Kim-
berley Process in dealing with “conflict dia-
monds” (box 7.2). Timber, unlike gemstones
or point-source resources, has a big footprint,
with many upstream production and pro-
cessing points, and is easily mixed with legal
wood—requiring detailed systems for veri-
fying the legality of origin, and permits and
expertise to identify restricted species.

In contrast to diamonds, weapons (par-
ticularly small arms) are very portable, are
manufactured by many enterprises, are sold
everywhere—and are cheap. Despite a steady
decline in the total dollar value of the arms
trade since the end of the Cold War, there is
no apparent corresponding decline in the in-

TABLE 7.1 To defeat trafficking in commodities, pay attention to physical and market characteristics of the products

Estimated Concentration
annual value of Value-to-weight Concentration of processing or Ease of tracing Ease of consumer
Commodity trafficking flows ratio/portability of production wholesale markets  origin of product identification
Diamonds US$127 million™ High High High Depends ™ High
Oil US$1 billion™ Medium Medium High Yes Medium
Timber US$6 billion'® Low Low Low Yes'” Low
US$170 million—
Arms US$320 million'® Medium Low™ Low Limited® Low
Drugs (cocaine,
heroin) USS$143 billion? High Medium Low No Low

Sources: UNODC 2009a, 2010a; Lawson and MacFaul 2010; Small Arms Survey Project 2001; Greene 2001.



ternational transfer of small arms and light
weapons (SALW). The total annual value of
SAIW is estimated at between US$4 billion
and US$6 billion, of which approximately
10-20 percent constitutes illicit transactions.”
There are over 900 million small arms in cir-
culation worldwide, produced by more than
1,000 companies dispersed in more than 100
countries.” SALWs are responsible for almost
500,000 deaths a year, of which 50,000 to
300,000 occur in armed conflicts, most par-
ticularly in poor countries.* While SALWs do
not cause internal conflict, they do multiply
its effects. Beyond massive civilian casualties,
the misuse of SALWs also impacts negatively
on development. The illegal use of SALWs
contributes to human insecurity, crippling
burdens on health care systems, rising crimi-
nality, and violation of human rights.®

The focus on arms trafficking in fragile
states has shifted from the international to
the subregional arena.”® The UN Department
of Disarmament Affairs has increased its ef-
forts, in collaboration with major donors,
to pursue subregional trafficking in arms—
including opening regional offices, as in West
Africa. But the country-specific nature of the
UN’s peacekeeping presence restricts the in-
terdiction of weapons flowing across borders.

International action to mitigate external stresses

Similarly, the UN’s peacekeeping operation in
southern Lebanon faces mandates and politi-
cal restrictions to investigating claims of illegal
small and heavy weapons shipments to non-
state armed forces across regional borders.”
Drug trafficking is also increasingly im-
portant in fragile states. Heroin, cocaine, and
a variety of recreational drugs are illegal in
almost all countries. Increases in demand in
recent years have driven up prices and cre-
ated huge profits for the illegal networks
that traffic in them (see box 7.3). Heroin and
cocaine networks—organized on paramilitary
lines, to protect themselves from competitors
and law enforcement agencies—are respon-
sible for high levels of death and mayhem.
Tracking and interdiction of drug trad-
ers are fragmented. International efforts to
track and seize illegal drugs are intense, but
given the high value of even small volumes,
these efforts have failed to stop global flows.
Instead, concentrating efforts in one area has
more often simply displaced the trafficking
route. Since transshipment costs, including
the bribery and intimidation of officials en
route, are only a small fraction of what is
earned from trafficking, criminal networks
have overcome or adapted to even the most
sophisticated interdiction systems. Com-

gox 7.2 The Kimberley Process for “conflict diamonds”

The Kimberley Process, a certification scheme to ensure that the origins of rough diamonds are
sources free of conflict, was initiated to stem the flow of “conflict diamonds” used to fuel rebel-
lions in countries like the DRC, and has been jointly undertaken by civil society groups, indus-
try, and governments. It evolved from recommendations by a UN Security Council sanctions
committee that investigated the relationship between commodity trafficking and violence in
the DRC. The Kimberly Process diamond certification scheme imposes extensive requirements
on its 49 members (representing 75 countries) to ensure that the rough diamonds shipped

have not funded violence.

Although diamonds have high value-to-weight ratios and are very portable, diamond
wholesale markets and processing facilities are concentrated in specific locations, with the
former primarily in Antwerp and the latter primarily in Mumbai. Some 80 percent of rough dia-
monds and more than 50 percent of polished stones pass through Antwerp. Only high-value
stones are now polished in New York; most small low-value stones are polished in and around
Mumbai, whose workshops accounted for an estimated 90 percent of the global polished dia-
mond output in 2009. The number of licit diamond producers is also small. All these factors
make it hard to trade conflict diamonds without attracting attention.

Sources: Goreaux 2001; Montgomery 2010; Kimberley Process Certification Scheme 2009, 2010.
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Box 7.3 The economics of cocaine trafficking

In 2008, the average kilo of cocaine entered the Mesoamerican transit corridor at a price of
about US$1,000.2 The same kilo could then be sold on the U.S. side of the border for about
US$33,500. These numbers, point estimates based on average market values, can vary widely
depending on market conditions, purity, organization, and vertical integration in cocaine
production and trafficking. Still, taking these rough estimates as a starting point, the average
potential profit for moving a kilo of cocaine through the Mesoamerican transit corridor into
the United States is over US$30,000 before other costs of trafficking are deducted.

If 10 to 20 percent of the cost is used in transportation, security, and labor, and 20 to 30
percent of cocaine in transit is seized, this would reduce the potential profits from trafficking
an individual kilo to between US$15,000 and US$21,000. Even taking these deductions into
account, this profit range is far higher than the annual 2008 GDP per capita of any country in
the region. But in economic terms, the prospective drug trafficker must consider two other
potential costs: the opportunity cost of other gainful employment forgone and the risk pre-
mium associated with the dangerous and illegal occupation of drug trafficking. Recent
increases in interdictions and arrests would also increase these costs.

Source: WDR staff calculations based on Demombynes 2010; UNODC 2010a

pounding this inherent difficulty is the frag-
mentation of efforts to halt the flow of drugs
(box 7.4).

The majority of efforts against traffick-
ing in drugs have focused on supply—or on
actions by producing and transit countries.
Because drug consumption is illegal in most
countries, only fairly limited mechanisms are
available to reduce the links with violence
through demand-side measures. The poor
record of global attempts to stop the trade in
illegal drugs, and the extreme violence asso-
ciated with these attempts, have spurred de-
bates on legalization and some tentative steps
to test the proposition (mainly with mari-
juana, but more broadly with several drugs
in Portugal). Opinions are divided (box 7.5).

Insecurity and injustice: Transnational
ideological threats

Violent transnational ideological move-
ments® can flourish in violence-affected and
fragile states, making common cause with
local movements and drawing resources
from transnational trafficking routes. The
insertion of transnational ideological move-
ments into otherwise localized violence adds
resources, expertise, and ideological fuel that

can significantly alter the balance of force
and severely pressure the domestic capabil-
ity to respond.”

This Report is not the place to engage in a
full discussion of the performance of global
or regional approaches to counter-terrorism.
The adoption by the UN General Assembly
last year of a comprehensive strategy for
counter-terrorism provides a starting point
for engagement on the multilateral front, and
governments (through both bilateral and re-
gional mechanisms) are increasing their co-
operation on counter-terrorism activities.”!

However, global terrorist movements can
feed on the absence of what the Report has
highlighted as critical to building resilience
to violence: institutional accountability, le-
gitimacy, and capability. Ideologically mo-
tivated groups may have a particular ability
to penetrate where the presence and reach of
legitimate government are limited (as in the
Sahel and Afghanistan). These global move-
ments often cast their cause in terms of injus-
tice and exclusion®>—a message that can res-
onate with local perceptions of elite-driven
and exclusionary politics and policies. This
raises questions about the balance between
global and local approaches to reducing the
threat from terrorism.
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Box 7.4 Multiple interdiction efforts: Cocaine in the Americas

In the Americas, the cocaine trail begins with on-farm production in only three South American countries
(in 2008, Colombia accounted for 51 percent of global production, Peru 36 percent, and Bolivia 13 per-
cent);® transits through Central America, Mexico, and the Caribbean; and is sold wholesale and retail in the
United States. A proliferation of initiatives is trying to stem this flow: 10 bilateral or regional programs, with
many countries belonging to more than one program (see map).

This situation raises questions about the coherence of the international response, especially since
increased enforcement in one area often leads to diversion to another. The creation of one Caribbean
initiative was justified in part because “recent efforts to enhance drug enforcement efforts along the
[U.S.] southwest border seem to be having a consequent effect of moving transit routes back into the
Caribbean.”*

The current (fragmented) state of international cooperation against drugs in the Americas

The map illustrates the fragmented regional focus and overlapping mandates of 10 initiatives related
to drug trafficking in the Americas. Each colored line indicates a separate initiative and connects the
member countries involved in the initiative.
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Sources: UNODC 2009b; U.S. Office of National Drug Control Policy 1999; Seelke, Sun Wyler, and Beittel 2011; Cen-
tral American Integration System 2009; Inter-American Drug Abuse Control Commission 2010; Andean Council of
Foreign Ministers 2001; Embassy of the United States in Mexico 2010.

Research into the interactions between  about the relationship between violence, de-

the local and the international dimensions
of terrorist recruitment and mobilization is
too limited to allow for definitive statements

velopment, institutional transformation, and
terrorism. What we do know, however, sug-
gests that international development prac-
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Box 7.5 Expert viewpoints: For and against regulated drug
legalization to reduce violence

The WDR team asked two well-known authorities on the subject to offer their opinions.
Against
Mark A. R. Kleiman, UCLA School of Public Affairs

If the avoidance of failed states were the sole policy goal, the legalization of all drugs would be
transparently desirable: failed states and civil conflicts create congenial conditions for illicit
drug-dealing, while illicit drug production weakens states and fuels civil conflict, with drug rev-
enues supporting insurgents and other armed nonstate actors and corrupting officials. How-
ever, drug abuse creates problems for drug abusers and for their families, neighbors, and co-
workers. Prohibition is not a perfect answer: it can exacerbate those problems, create violence
and corruption around illicit markets (in producer, transit, and consumer countries), and con-
tribute to the problem of mass incarceration. Yet prohibition also tends to reduce drug con-
sumption. Alcohol abuse is far more common, and generates far more intoxicated violence,
than the abuse of any illicit drug. So there is tension between security and governance and the
control of drug abuse: blanket drug legalization would be a blow against terrorism, but would
also increase the prevalence of substance-abuse disorders.

It is sometimes claimed that the full benefits of prohibition in reducing substance abuse
could be achieved through some combination of taxes and regulations, without incurring the
costs of prohibition in terms of violence. But that claim rests on two fallacious beliefs: that
taxes and regulations would not be profitably defied, and that the economic and political mus-
cle of the newly legalized drug industries would not succeed in eating away at the controls
that limit their marketing scope.

Effective taxation and regulation might be technically feasible, with bans on marketing,
restriction of commerce to cooperatives, or delegation of authority to physicians and pharma-
cists operating under professional strictures. But there is no reason to be confident that such
systems of effective control would be established or would remain stable.

The current international drug-abuse control regime too rests on twin fallacies: first, that
actions in producer countries can greatly restrict drug abuse “downstream,” and, second, that,
since drug production creates security-and-governance problems, any sort of counter-drug
activity naturally helps solve those problems. “Source control” efforts are largely futile, and
source-country counter-narcotics efforts—not only enforcement but also alternative develop-
ment—naturally exacerbate, rather than ameliorate, security and governance problems. They
do so by raising prices (and thus revenues, since final demand is highly inelastic to farm gate
price) and by conferring competitive advantage on traffickers with the most guns and the most
influence: terrorists, insurgents, warlords, armed transnational crime groups, and corrupt offi-
cials. The same is true of “crop substitution” or “alternative development.” In Afghanistan, a
combination of enforcement and development efforts has concentrated poppy growing in
areas under Taliban control, and thus increased the yield to the Taliban from whatever “taxes”
it can collect from poppy farmers and heroin refiners.

It is possible to imagine a drug-enforcement effort focused on the intersection between
drug dealing and security-and-governance problems, pursuing traffickers and growing regions
that contribute most to instability. But as with taxation and regulation, imagining a better pol-
icy is not the same as implementing it.

Reduced source-country enforcement would have minimal impact on the drug problem in
rich consumer countries. Soil in which illicit drug crops can be grown is not a scarce resource,
and shrinking the supply from one producer generally means a corresponding increase in pro-
duction elsewhere.

Successful demand-reduction efforts both reduce substance abuse and shrink the revenues
of illicit enterprises, including those that threaten the stability of producer-country govern-
ments. Forcing drug abusers under criminal-justice supervision for other crimes has much
greater potential to shrink total volumes. We should try to optimize the policies that imple-
ment prohibition, developing a drug-control regime that serves the goal of reducing the
extent of substance-abuse disorders and the damage they cause at the minimum cost in terms
of security and governance.
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For

Jeffrey A. Miron, Department of Economics, Harvard University

Worldwide prohibition of drugs is roughly 100 years old. During that time span, national and
subnational governments have expended enormous sums on police, prosecutors, and prisons
in attempts to enforce it. Advocates of prohibition believe that, despite these costs, the world
has benefited by avoiding a far greater incidence of drug use, addiction, and other negatives.
Thus, according to this perspective, the benefits of prohibition exceed the costs.

In fact, prohibition causes far more deleterious consequences than it prevents. To see why,
consider the consequences of prohibition.

First, prohibition generates violence because it drives markets underground. In legal mar-
kets, participants resolve their disputes with advertising and lawsuits, but in underground mar-
kets these nonviolent mechanisms are not available, so participants use violence instead. Traf-
fickers engage in turf battles with rival traffickers and shoot employees who steal, customers
who do not pay, and suppliers who renege on contracts. Traffickers also employ violence
against law enforcement attempts to arrest them, against politicians who support extradition
to the United States, and against civilians who cooperate with the police.

Violence soared in the United States, for example, in response to federal alcohol prohibition
in 1920 but then declined rapidly after repeal. Prohibition also generates corruption. Those
who run afoul of the law have strong incentives for bribery of police, judges, and politicians.

Prohibition contributes to the spread of HIV, hepatitis, and other blood-borne diseases
because it raises drug prices. When drugs are expensive, users face an incentive to inject rather
than consume in less risky ways because injection delivers the biggest bang for the buck. The
impact is not only on drug users but on the broader population.

Prohibition creates a source of finance for violent groups, including terrorist groups and
rebel organizations. Traffickers need protection from law enforcement and the military, so they
hire terrorist groups to provide this enforcement. Terrorists benefit by earning income that
supports their operations. Without this support, terrorist groups like the Taliban in Afghanistan,
the FARC in Colombia, and the Shining Path in Peru would face far greater difficulty in funding
their activities. On the flip side, legalization would allow police and the military to devote more
resources to fighting terrorist or insurgent groups than fighting traffickers.

All these effects are adverse consequences of prohibition. The only possible justification for
prohibition, therefore, is that it might reduce drug use or the harmful side-effects of use.

Yet abundant evidence suggests that prohibition has, at most, a modest impact in reducing
drug use. Repeal of alcohol prohibition produced only about a 20 percent increase in use,
while Portugal’s 2001 decriminalization policy for reasonable personal consumption of drugs
did not cause a measurable increase (indeed, use was lower afterwards). Across countries, use
rates bear little connection to the strictness of the prohibition regime. The Netherlands has a
tolerant policy towards use of marijuana, for example, yet use rates differ little from those in
the United States.

This evidence does not rule out the possibility that use might increase by measurable
amounts under legalization, but assertions that use or addiction would skyrocket are inconsis-
tent with evidence. Societies have the option of legalizing the good but targeting misuse—as
is done for alcohol and other goods that can be used irresponsibly but that most people use
responsibly. Consistency therefore requires the same approach to drugs.

In sum, prohibition has a broad range of harmful effects and, at best, a modest and specu-
lative benefit. Legalization means the harms from drugs fall mainly on those who choose these
risks, many of whom were already doing so under prohibition, rather than on innocent
bystanders and law enforcement institutions. The choice between prohibition and legalization
is therefore clear. Legalization is not a panacea, but it is unquestionably the lesser of the evils.

225



226

WORLD DEVELOPMENT REPORT 2011

titioners and diplomats working to support
national coalitions and institutional trans-
formation should pay attention to the po-
tential for excluded groups and neglected
regions to become fertile ground for ideo-
logically driven recruitment into violence—
while international actors working on global
counter-terrorism policy should pay atten-
tion to the way local violence and weak insti-
tutions can help fuel global movements.

External economic stresses

Fragile states and areas can be exposed to
externally generated stresses of an economic
nature. Prominent among these are corrup-
tion driven by outside corporate interests,
illicit financial flows associated with corrup-
tion, tax evasion, and trafficking—and both
the price shocks associated with rising global
demands for food and fuel and the pressure
to acquire access to or ownership of essential
natural resources (land, water, and energy).
Again, states with relatively weak governance
systems and bargaining power cannot be ex-
pected to address such external stresses with-
out global and regional assistance.

Transnational corruption

As chapter 5 highlights, efforts to counter
corruption are an important and politically
challenging part of national reform processes.
Corruption is often not just a local challenge;
international malefactors are significant in
corruption dynamics and can pose a substan-
tial obstacle to national efforts at transforma-
tion. Progress will depend at least in part on
international efforts to address the external
dimension of corruption. The principle that
states should criminalize acts by their own
nationals who corrupt officials of other states
is now firmly entrenched in international law,
although there is much room for improve-
ment in its implementation.

As recently as 2000, many developed na-
tions actually fostered corruption across na-

tional boundaries by allowing their citizens
or companies to take a tax deduction for
bribes paid to officials of other governments.*
Ten years on, the situation has changed
dramatically. The OECD (Organisation for
Economic Co-operation and Development)
Anti-Bribery Convention (Convention on
Combating Bribery of Foreign Public Offi-
cials) and the UN Convention Against Cor-
ruption require that state parties prescribe
criminal sanctions for bribing a foreign pub-
lic official. This extraordinary turnaround is
particularly important for states with fragile
governance. The bribes paid to officials of
these countries to win mineral concessions,
arms contracts, or other lucrative business
opportunities almost always originate out-
side their borders—so shutting down trans-
national bribery is crucial to curbing corrup-
tion in these states.

Sanctioning those who corrupt foreign
public officials, however, is still a work in
progress. Transparency International’s 2010
evaluation of the OECD Anti-Bribery Con-
vention found that only seven of the 38 coun-
tries party to the convention are actively en-
forcing the provisions of their domestic laws
to criminalize the bribery of foreign public
officials. Another nine are making some ef-
fort to enforce the ban. The remaining 20 are
making little or no effort to do so. Although
this is an improvement from the group’s first
report in 2005, when only four parties had
prosecuted more than one case, Transpar-
ency International concludes that “current
levels of enforcement are too low to enable
the convention to succeed.”*

The international community is devel-
oping innovative measures to prosecute of-
ficials involved in transnational corruption.
Yet even when there is evidence that a public
official in a fragile state has accepted a bribe,
proving the case presents legal, technical, and
logistical challenges that are often beyond the
capacity of investigators and prosecutors in
fragile situations. Where capacity or political
constraints prevent prosecution, authorities
in weaker jurisdictions have exploited the
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Box 7.6 Partnering with client countries to curb corruption in
World Bank—funded projects

The World Bank's Integrity Vice Presidency investigates allegations of corruption, fraud, coer-
cion, collusion, and attempts to conceal this conduct in World Bank-funded projects. If a com-
plaint is substantiated, a process is begun and can result in barring firms or individuals from
bidding on Bank-financed contracts, with referrals to the appropriate law enforcement authori-
ties for possible criminal prosecution under national law.

Over the past six years, 67 individuals and firms have been barred from bidding on World
Bank contracts from two years up to indefinitely. The list includes very small firms and nongov-
ernmental organizations in developing countries to U.K. publisher Macmillan Limited and the
China Road and Bridge Corporation, a large state-owned enterprise. During this period, the
Bank also concluded a settlement agreement with Siemens AG whereby the Siemens Group
agreed to voluntarily refrain from bidding on Bank-financed contracts for two years. As part of
its settlement with the Bank, Siemens will commit US$100 million over the next 15 years to
global efforts to fight fraud and corruption. Macmillan and others have agreed to cooperate
with the Bank’s ongoing efforts to combat fraud and corruption in its projects and to imple-
ment an anti-corruption compliance program.

The World Bank, the African Development Bank, the Asian Development Bank, the Euro-
pean Bank for Reconstruction and Development, and the Inter-American Development Bank
have agreed to honor each other’s debarments so that in the future, a firm debarred by one
bank will be ineligible to bid on contracts funded by the other banks.

Since it was established in 2001, the Bank’s Integrity Vice Presidency has referred 112 cases
to national law enforcement agencies. Referrals in 2001-06 resulted in convictions in national
courts in Bolivia, Guinea, Norway, and the United States for receiving a bribe, embezzlement,
or other corruption offenses. More recently, a referral led the Kenyan Anticorruption Commis-
sion to open 38 criminal investigations, two of which are being prosecuted. Acting on informa-
tion from the World Bank, the Norwegian government indicted three former employees of
Norconsult for bribery, and the Palestinian Attorney General’s office opened an investigation of

a contractor on a World Bank-funded project for fraud.

Source: World Bank 2010h.

laws in other countries to overcome these
hurdles. Under U.K. law, for example, using
the proceeds of corruption to invest in the
U.K. constitutes an offense under anti-money
laundering laws—Nigeria’s Economic and
Financial Crimes Commission has supplied
UK. authorities with information that en-
abled prosecutionsin the U.K.related to stolen
Nigerian state assets. Haitian and U.S. officials
worked together to convict a senior official
of Haiti’s telecom authority in a U.S. court
for taking bribes from American companies.
Three U.S. nationals have also pled guilty
to offenses in connection with the payments
to the Haitian company.”’

As ties between law enforcement authori-
ties in developed and developing states have
grown, authorities have also begun joint in-
vestigations with the evidence available for

use in proceedings in both countries. The in-
vestigations provide invaluable training op-
portunities when experienced investigators
from developed countries pair up with coun-
terparts from developing states. Indeed, the
World Bank’s Department of Institutional
Integrity plans to follow this model when it
refers evidence of corruption in a Bank proj-
ect to national authorities (box 7.6).

Illicit international financial flows

Prosecuting corruption in commodities is
complemented by efforts to interdict the fi-
nancing flows from these and other corrupt
activities, including drug trafficking. Many
international initiatives are under way in this
area. A large number of laws and programs
aim to identify and stem the laundering of
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illicit funds—whether generated by corrup-
tion, tax evasion, or drug trafficking—through
the legitimate financial system. This is impor-
tant for violence prevention: many armed
movements in civil and political conflict are
financed from these sources. The Financial
Action Task Force, established in 1990 to con-
trol the flows of drug profits, now has rules
for controlling laundering of illicit funds, and
financial intelligence units combat money
laundering at the national level.”® Such units,
in place in 116 countries, work together un-
der the Egmont Group initiative.” This ex-
pansion in financial intelligence has been par-
alleled by greater attention from banks and
other financial institutions to monitor and
report on customer transactions—and by in-
creased interest in law enforcement agencies
in following the “money trail.”*

Together, these steps in intelligence-
gathering, monitoring, and the amassing
of evidence increase the ability of the inter-
national community to build strong cases
against organized and transnational crime.
Using the same principle applied in the pros-
ecution of Al Capone for income tax evasion
in 1931, evidence of illicit financial dealings
provides a way to prosecute violent criminals
for “proxy offenses” without having to rely
on witnesses to violence—who can be bribed
or threatened. In August 2009, 70 countries
and dependencies agreed to create a Global
Forum on Transparency and Exchange of
Information for Tax Purposes to reduce tax
evasion through trusts, corporations, and
other devices outside the country levying the
tax. Modeled on the Financial Action Task
Force, the forum will conduct peer reviews
of members and selected nonmembers to
determine whether they have entered at least
12 tax information exchange agreements,
enacted legislation allowing them to com-
ply with requests for information from their
treaty partners, and are in fact providing in-
formation when requested.

However, the sheer number of initiatives
poses a challenge. More than 74 global, re-
gional, and multicountry exercises now col-

lect and use information on money laun-
dering, international corruption, trafficking
of specific commodities, and terrorism. Of
these, 30 are focused on money laundering
or corruption, while another 37 deal with
specific commodities (drugs, arms, illicit
minerals, and natural resources).*! In addi-
tion, there are numerous national offices: just
four OECD countries have at least 22 offices
between them dealing with these issues.*?

The system for identifying money laun-
dering or terrorist financing establishes links
between persons and transactions. The more
detailed the data, the more likely they are to
reveal malfeasance. But tracking and inves-
tigating “criteria-based” activities (foreign
exchange transactions, international wire
transfers) multiplies the flow of data to a
financial intelligence unit. To operate well,
these initiatives require sophisticated capac-
ity. The analysis of transnational financial
flows can uncover information for use in
several different jurisdictions, and analysis
in higher capacity environments can thus
be of great use to developing countries (box
7.7). While analytical capability is high in a
few wealthier countries, this is not the case in
most low- and middle-income states.*

Pulling out information to uncover so-
phisticated networks requires resources and
analytical capacity not found in many units.
Nor are the necessary prosecution and ju-
dicial system capabilities always in place.
Effective international action depends on
strong networks and information exchanges
between jurisdictions. Even in the medium
term, it is unlikely that developing states can
build the capacity to operate financial intel-
ligence units at the level required to produce
results. Resources may be better devoted to
stopping the flow of funds to secrecy juris-
dictions* than to controlling the flow out of
fragile states.

Cooperation across borders is not al-
ways smooth. To prosecute cases of cross-
border money laundering and trafficking,
jurisdictions must share data that may not
affect their own nationals or institutions,
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Box 7.7 The Australian Crime Commission’s high-risk money
movement strategy

Under its financial crimes program, the Australian Crime Commission is piloting a risk-based
approach to identifying funds linked to organized crime. This approach to money laundering,
developed with the Australian Transaction Reports and Analysis Center (AUSTRAC), analyzes bulk
financial transaction data to identify and monitor “high-risk” money movements (those most
likely to involve illicit funds). To identify these flows and the associated criminal enterprise struc-
tures and entities, the commission has developed a methodology to identify unusual and unex-

pected amounts of money flowing through AUSTRAC and the SWIFT (Society for Worldwide
Interbank Financial Telecommunication) banking system.

This highly selective approach allows investigators to target their resources efficiently.
Individuals and groups identified this way are cross-checked for police records and, if found
suspicious, are further investigated using surveillance, interviews, and, where necessary, coercive
powers. The intelligence enables investigators to follow high-risk transactions into and from
Australia and to identify potential criminal actors at each end of the money chain.

This approach helped identify one Southeast Asian crime syndicate that imported A$129 mil-
lion of narcotics over five weeks in 2001. The group is likely to have conducted similar imports
throughout the preceding 12 months, or more than A$1 billion in illicit funds for this syndicate
alone. Another Southeast Asian crime syndicate of four small shops transferred A$300 million in

drug profits overseas over 12 months in 2001.

Sources: Australian Crime Commission 2010; Government of Australia 2010.

and must trust the other jurisdiction not to
leak the data to those implicated. NORAD
(Norwegian Agency for Development Co-
operation) sponsors an informal network
that brings prosecutors and anti-corruption
agency officials from developed and develop-
ing countries together twice a year to share
information and collaborate on cases. Under
the auspices of the Asian Development Bank
and the OECD, anti-corruption officials
in East Asia and the Pacific meet regularly
to discuss common problems. The World
Bank supports the International Corruption
Hunters Alliance and, with the UNODC, the
Stolen Asset Recovery Initiative.

Getting the most from today’s systems
will take perseverance. Despite progress to
date, three problems need attention. The first
is the varying capacity across jurisdictions,
with a disproportionate weight in developed
country organizations. The second is a mis-
alignment of incentives among countries, and
even among institutions within a country. A
third is the imperfect harmonization of vari-

ous international initiatives. In principle, a
more unified global system capable of analyz-
ing financial flows and strengthening country
financial systems would benefit all countries,
particularly if reinforced by stronger justice
systems in conflict-affected countries. A global
commitment of this complexity and magni-
tude would require significant additional re-
sources and political will at many levels. Nor
should the challenge be underestimated—
even though the number of global jurisdic-
tions that account for the bulk of global trans-
actions is fairly small (see chapter 9).*

Resource stresses

Fragile states are disproportionately suscepti-
ble to globally driven resource shocks. Unlike
other low-income countries, fragile states de-
pend heavily on food imports and are vulner-
able to globally driven increases in commodity
prices and scarcities in essential resources. The
pressures are mounting as economic growth
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Box 7.8 Growing regional and global approaches to
food insecurity

Effective early warning systems. Multi-agency food security early warning
systems that use satellite data to anticipate crop failures and food shortages
include the Global Information and Early Warning System, which aims to
improve food security response planning in 22 drought-prone African coun-
tries—and the Famine Early Warning System Network, which monitors food
supply and demand in all countries, with special emphasis on 80 low-income,
food-deficit nations.

Regional expertise. The Southern African Development Community’s (SADC)
Remote Sense Unit in Harare, Zimbabwe, and the AGRHYMET Regional Center in
Niamey, Niger, are two specialized institutes that provide national and local food
security assessments and help build local capacity in agricultural policy and pro-
gram development. Recent regional efforts include the creation in 2002 of the
ASEAN (Association of Southeast Asian Nations) Food Security Information Sys-
tem (AFSIS) by member states plus China, Japan, and the Republic of Korea.
AFSIS aims to improve food security in the region through the systematic collec-
tion, analysis, and dissemination of food security-related information.

Regional price stability mechanisms. AFSIS is closely linked to the East Asia
Emergency Rice Reserve Pilot Project, which is building a mutual assistance
mechanism to share rice stocks among the 13 ASEAN and AFSIS countries,
addressing shortages, and helping stabilize prices in the region.

Financial mechanisms. Insurance for agricultural communities may prove effec-
tive in countries where conflicts over access to and control of natural resources
are heightened in periods of drought, flood, or other climate-driven scarcity.
Index-based insurance relies on objective measurements such as rainfall (too
little, too much), and acts to share risk between farmers and insurance markets.
The schemes have been piloted in instances of crop loss (in Ethiopia) or livestock
mortality (in Mongolia). Although index-based insurance has been implemented
in more than 15 countries, it has yet to be scaled up or become sustainable,
especially in low-income countries.

Sources: Bora and others 2010; Brinkman and Hendrix 2010.

in middle-income countries produces new
middle classes, which are adopting OECD
consumption patterns in food and energy.
Climate change—and the search for adaptive
measures—is likely to amplify them.

As chapter 1 notes, climate change can
multiply natural resource—related pressures
due to its potential effects on food produc-
tion, water availability, energy demand, and
land-use patterns (such as carbon sinks and
biofuel production). Climate change is al-
ready affecting water systems and, in some
areas, the supply of arable land. Climate
change and economic pressures are not sepa-
rate: wealthier countries also face declining
water supplies and are searching for new

sources of food, water, and land overseas,
often in fragile states.

Food vulnerabilities need priority atten-
tion. The share of agriculture in official de-
velopment assistance declined from a high
of 17 percent in the 1980s to 5 percent in
2006-08, with only 18 percent of this spend-
ing (some US$1.2 billion) going to fragile
and conflict-affected states.* Some regional
and global efforts to address food insecurity
and agricultural productivity are under way
(box 7.8), but much more needs to be done
at the country level to develop agriculture in
those countries.

By contrast, international water treaties
have shown signs of success in reducing the
risks of violence. A shared water resource has
more often stimulated a search for compro-
mise than conflict, with cooperative interac-
tions between riparian states over the last 50
years outnumbering conflicts by more than
two to one.” The international commu-
nity has also helped resolve riparian issues
such as water use. But there are qualifiers.
Although many shared water systems have
cooperative frameworks, some 150 do not.
Many feature both high water stress (low per
capita water availability) and fragility in one
or more riparian state. And climate change
may affect regimes based on specific quanti-
ties (as opposed to proportions) of a defined
water flow (map 7.1). Based on these cir-
cumstances, there are instances where it may
be appropriate to update and refine certain
elements of existing water treaty systems (see
chapter 8).

The global search for energy and food sup-
plies is amplifying pressure on arable land in
developing countries, especially where insti-
tutions are weak. Land-based conflict is typi-
cally treated as a purely national issue, or at
best a subregional issue, but land use is in-
creasingly subject to external competitive
pressures. Commercial leases or purchases by
foreign governments or foreign government—
backed enterprises can overlap with com-
munal land claims and lead to tensions—
famously so in Madagascar, where such an
arrangement over a large land leasing deal
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MAP 7.1 Water availability, fragility, and the potential for riparian conflict

in Africa

Fragile states are not necessarily water stressed. Most have signed international treaties.
Still, some vulnerabilities remain. (Red areas on the map indicate riparian areas that have
water stress and few or no treaty components. Those in blue have low or mitigated water

stress).
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Source: De Stefano and others 2010.

generated popular resentment that, com-
bined with other long-standing tensions,
contributed to unrest and the eventual top-
pling of the government in early 2009.%

A recent World Bank research effort sug-
gests that foreign investment in land does not
increase with good governance, unlike other
types of foreign investment. On the con-
trary, foreign investment in land tends to be
greatest in countries with a combination of
weak land governance, abundant land, and
low mechanization. This finding lends sup-
port to growing concerns about the ability of
local and national institutions to provide
adequate protection to vulnerable groups
against land acquisition.

Contributing to weak governance in ar-
eas of increasing land demand are project
approvals issued without due diligence, ri-
valries among institutions with overlapping
responsibilities, and insufficient capacity. All
these problems are exacerbated by lack of
transparency. Official records on land ac-
quisition are often incomplete; poor data on
land transfers reduce tenure security and in-
vestment, increase the likelihood of conflict,
and make it difficult to collect land taxes and
monitor project progress.”

International attention to land pressures is
fragmented. The UN’s Food and Agriculture
Organization (FAO) examines the impact of
changing food production and consumption
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Box 7.9 Global approaches to land

In response to a sharp increase in investment involving significant use of agricultural land,
water, grassland, and forested areas in developing and emerging countries, the FAO, Interna-
tional Fund for Agricultural Development (IFAD), United Nations Conference on Trade and
Development (UNCTAD), and the World Bank launched a consultative process involving gov-
ernments, civil society, international organizations, and the private sector to develop voluntary
guidelines for responsible large-scale acquisition of land rights.

The principles are intended to assist in “alleviating hunger and poverty, enhancing the
environment, supporting national and local economic development, and reforming public
administration” by setting priorities for domestic food, shelter, and sustainable development
needs. The draft set of “Principles for Responsible Agricultural Investment that Respects Rights,

Livelihoods and Resources” is as follows:

1. Existing rights to land and associated natural resources are recognized and respected.

2. Investments do not jeopardize food security but rather strengthen it.

3. Processes for accessing land and other resources and then making associated invest-
ments are transparent, monitored, and ensure accountability by all stakeholders, within
a proper business, legal, and regulatory environment.

4. All those materially affected are consulted, and agreements from consultations are

recorded and enforced.

5. Investors ensure that projects respect the rule of law, reflect industry best practice, are
viable economically, and result in durable shared value.
6. Investments generate desirable social and distributional impacts and do not increase

vulnerability.

7. Environmental impacts due to a project are quantified and measures taken to encourage
sustainable resource use while minimizing the risk/magnitude of negative impacts and

mitigating them.

The draft guidelines will be available for review by the same parties in 2011.

Source: FAO and others 2010.

patterns on land use; the International Orga-
nization for Migration tracks the impact of
changing land patterns on migration; the In-
ternational Commission on Property Rights
for the Poor has analyzed the implications
for the poorest people of arbitrary or un-
regulated transfers of land rights. The World
Bank has provided a comprehensive view of
how international pressures affect domestic
land availability and use, and an international
working group has presented draft guidelines
to improve the governance of land and other
natural resources (box 7.9). This exercise
needs to be deepened to ensure that land in-
vestment does not deprive local populations
of the means of sustaining themselves.

In international dialogues on food, energy,
and climate, fragile states have weak voices
despite bearing substantial impacts. As with
international dialogues on counter-terrorism,
the impact on fragile areas is often neglected,

and the least developed countries have modest
capacities to contribute. An important excep-
tion is the way African states pooled their
diplomatic energies, under Ethiopia’s leader-
ship, in the 2010 Cancun climate change ne-
gotiations, contributing to agreement on ad-
aptation funding of US$100 billion a year—a
model worth replicating in other fora.* Mov-
ing forward, international negotiations on cli-
mate, energy, and food scarcity issues need to
keep a careful eye on impacts on fragile states.

International donors can also help fragile
states weather volatile external pressures by
investing in social protection programs. That
assistance can take several forms (see chap-
ters 8 and 9). While the systems are global,
many of the buffer mechanisms that warrant
most attention are regional—true not just
for issues related to resources, but more gen-
erally for buffering national authorities and
societies against external stresses.



Between the global and the
national: Regional stresses,
regional support

Like all states, fragile states exist in a regional
and global space. The region matters for sev-
eral reasons. Personal relationships within
subregions are often deep, allowing regional
actors and institutions to exercise moral sua-
sion and create incentives for responsible
leadership. Neighbors are a source of trade,
cooperation, and even of potential shared
administrative capacity. On the negative side,
neighbors can be a source of insecurity and
political interference.

Regional organizations provide an increas-
ingly strong platform for action.” Since the
end of the Cold War, regional organizations
have become more prominent, in conformity
with the principle of “regional subsidiarity”
articulated in chapter 8 of the UN Charter.*
Chapter 1 of this Report discussed the impres-
sive progress made in combating coups d’état
and abusive military rule in Africa and Latin
America. The African Union’s African Peer
Review Mechanism and the mediatory efforts
of the Economic Community of West Afri-
can States (ECOWAS) show that support in
the neighborhood has advantages.” Member
states of the African Peer Review Mechanism
participate on a voluntary basis and use this
forum to work toward the aims set out in the
New Partnership for Africa’s Development.
The mechanism assesses and reviews prog-
ress toward a set of ambitious governance
indicators, economic growth, and regional
integration.” The degree of capacity for ac-
tion does vary between regions: regional se-
curity, political, and economic arrangements
are only as strong as the interests they share.

Regional organizations are also combin-
ing their comparative advantage in political
leadership with global technical capacity.
In Southeast Asia, for example, ASEAN has
provided political leadership in a number
of international engagements with technical
support from other organizations. In Timor-
Leste, it provided much of the lead diplo-
matic and peacekeeping capacity within the
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UN peacekeeping mission. In Aceh, Indone-
sia, ASEAN led a joint monitoring mission
with the European Union, at the Indonesian
Government’s request, to support the peace
agreement. In Myanmar after Cyclone Nar-
gis, the organization helped open access to
humanitarian workers, with support from
the UN, the Asian Development Bank, and
the World Bank.

Regions that have experienced conflict face
a dilemma. Organized criminal groups and
cross-border support to rebels undermine
the potential for cross-border collaboration.
But collaboration and shared administrative
services could create precisely the net gains
in capacity that would allow all participating
states to better handle organized violence.
In Central America, the peace processes ex-
plicitly linked neighbors into monitoring
and implementation arrangements, includ-
ing implementation within their own bor-
ders. Thisnot only helped reduce violence—it
laid the foundation for greater subregional
economic integration. Even states that have
had tense relations, or have suffered from
disruption inflicted by groups based in each
other’s territory, can find common interests
in tackling transnational threats and protect-
ing shared resources like water. In the Middle
East, cross-border initiatives to manage wa-
ter resources have survived turbulence in po-
litical and security relations;” Thailand and
Myanmar have had successful cooperation
on health issues and on trafficking.

The physical, demographic, and economic
characteristics of many fragile states increase
the potential returns to regional cooperation.
Of the 38 states classified by the World Bank
as fragile today, 24 have populations under
10 million, and 13 are either landlocked or
island nations off the main sea lanes. The
economies of many fragile states share struc-
tural disadvantages: physical isolation of
the whole or part of the country, combined
with high transport costs to export destina-
tion markets, limited internal demand (and
limited economies of scale), weak national
institutions, and scarce trained personnel.
This lack of competitiveness and consequent
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The role of regional institutions and initiatives in norm-setting and violence prevention

low national income is often offset only by
foreign assistance and rents from natural re-
source extraction. These factors can create an
unhealthy mix of what has been called “en-
claved development plus dependency.”*
Remote and insecure areas have little in-
frastructure—and need more.”” Areas that are
mountainous or have few roads are difficult
for governments to provide basic services or
to police. Isolation tends to result both in di-
vided identity groups and in marginalization.
And there are few economic opportunities:
the average GDP per capita of all landlocked
developing countries is three-fifths that of
their maritime neighbors.” The 2009 World
Development Report on economic geography

underscored the challenge of distance and
division for development in Sub-Saharan
Africa, and called for spatially blind institu-
tions as the bedrock of integration efforts.”
In many parts of the world, roads and other
infrastructure are absent from the more re-
mote and insecure areas (map 7.2). In the
Pacific, the high transport costs associated
with small-capacity freighters play the same
isolating role as the lack of roads in the Saha-
ran and Sahelian areas of northern Africa and
the mountainous drug-producing regions of
Myanmar.

A lack of economic incentives for infra-
structure explains much of the shortage. The
reason for low infrastructure penetration in



remote areas is a combination of low eco-
nomic activity and insecure transit, which
lessen the demand from business interests
and result in low projected returns to such
investments. The returns can be improved
if such investments are part of regional net-
works. But governments can be reluctant, on
sovereignty grounds, to allow international
or regional investment in troublesome bor-
der areas.

Where issues of mistrust can be over-
come—say, by involving a neutral third
party or joint organization—shared regional
services have a good track record. The pro-
vision of some government services by re-
gional institutions can result in higher qual-
ity of services than countries could otherwise
afford—and can build a high-quality cadre
of civil servants. For fragile and conflict-
affected states, the regional pooling of ser-
vices can reinforce rather than undermine
national sovereignty and citizen confidence
in government (box 7.11). This is exempli-
fied in the Caribbean and in Sub-Saharan
Africa, where regional solutions have im-
proved the quality of various public services.
The Eastern Caribbean Supreme Court is a
regional superior court of record for six in-
dependent states® and three British Overseas
Territories." Countries under the court rank
high on the World Bank Institute’s 2008 Rule
of Law rating, derived from enterprise, citi-
zen, and expert surveys. The Pacific Islands
Forum’s Pacific Plan for Regional Integration
and Cooperation includes a provision for re-
gional pooling of national services (customs,
health, education, sports).®

Shared administration also has significant
potential. Small and fragile states can benefit
from pooling administrative functions. As
chapter 4 discussed, the poor quality of pub-
lic services is a serious obstacle to economic
growth and degrades citizen confidence in
government.” Most countries spend around
12 percent of GDP on government goods and
services, but nonfragile states spend about
twice as much as fragile states do in per cap-
ita terms® (the average low-income fragile or
conflict-affected state spends US$38 per cap-
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MAP 7.2 Sub-Saharan Africa’s regional infrastructure challenge in

fragile states

Regional infrastructure is extremely limited in many of the fragile states in
Africa. This map shows the presence of power plants, power lines, and regional
roads in Sub-Saharan Africa (fragile states shaded pink). Some areas lacking
infrastructure have very low populations to support, but others—such as the
border area between the Central African Republic, Chad, and Sudan—atre iso-
lated primarily due to insecurity. This reduces trade across borders and access to

electricity, locking insecure areas out of economic connectivity.

B Hydro and thermal
power plants greater
than 100MW

Existing power lines
and paved regional
roads

------ Planned power lines
and unpaved regional
roads

I:I Fragile states (2011)

IBRD 38422
March 2011

Source: Bricefio-Garmendia and Foster 2010.

ita on government goods and services, while
the average low-income non-fragile state
spends US$80) (table 7.2). The poor quality
of public services is a serious obstacle to eco-
nomic growth, eroding citizen confidence in
governments.®

Forging shared regional arrangements
often benefits from support by third-party
mediation perceived to be neutral. For ex-
ample, the evolving institutions of the Euro-
pean Union sponsored many arrangements
that fostered cross-regional cooperation at
the national and local level (see box 7.12).
Suspicion between neighbors can be ame-
liorated by a trusted third party—a role that



236

TABLE 7.2 Shared administration can help fragile and conflict-affected states provide better quality public services
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Box 7.11 Pooling services regionally

In the past three decades, the role of regional organizations as providers of public services has increased in Sub-Saharan Africa and the
eastern Caribbean. Political independence brought self-determination but also meant that services formerly provided through colonial
institutions had to be supplied by fledgling national institutions. Several countries responded by pooling resources regionally and con-
tracting out some public service provision to the newly created regional organizations.

In most cases, the services contracted out were advisory rather than executive. For instance, countries relied on regional organi-
zations for advisory aspects of banking supervision (as with the Eastern Caribbean Central Bank or the Banque des Etats de I'Afrique
Centrale,®® and the Banque Centrale des Etats de I'Afrique de I'Ouest),*” while retaining the role of each country’s sovereign government
in enforcing recommendations. In hindsight, this model worked well when there was a tradition of cooperation in central banking that
predated independence.

By pooling resources, countries have produced higher quality services and better civil servants than would have been possible had
the countries acted separately. The success of this model has encouraged other experiments. The Eastern Caribbean Central Bank, Civil
Aviation Authority, and Supreme Court, regional entities under the Revised Organisation of Eastern Caribbean States Treaty, have been
followed by a joint telecommunications regulator, the Eastern Caribbean Telecommunications Authority, and a joint natural disaster risk
pooling mechanism, the Caribbean Catastrophic Risk Insurance Fund. These organizations have also raised the bar on what the public
and politicians expect for the quality of public services. Similarly, the regional central banks were followed in 1993 by the Organisation
pour I'Harmonisation en Afrique du Droit des Affaires in Central and West Africa, founded to harmonize business law among member
countries and serve as a supranational appeals court on aspects of business law. The West Africa Telecommunications Regulatory Agree-
ment, established in 2002, has pursued the harmonization and integration of the telecommunications market in West Africa.

Although the role of regional organizations as public service providers has not developed to the same extent in the Pacific, due in
part to vast distances and more diverse historical and cultural backgrounds, the University of the South Pacific is an initiative that others
can learn from. Opened in 1968 and supported by 12 Pacific Island countries, it is acknowledged internationally as a credible institution
of higher learning.

Source: Favaro 2008, 2010.

Government expenditure on goods and services

Government
consumption, USS purchasing power
% of GDP USS per capita parity per capita
Low income
Fragile and conflict-affected states 11 38 131
Non-fragile states 15 80 267
Lower middle income
Fragile and conflict-affected states 13 247 858
Non-fragile states 13 470 1,296

Sources: Favaro 2010.

Note: Averages of most recent data available (2001 to 2008) for 88 low- and lower-middle-income countries (data are missing for 11 fragile and conflict-affected countries).

the Asian Development Bank has played
with good effect in the Greater Mekong
Subregion.®® Regional organizations have
been encouraging national leaders to ex-
plore such arrangements—and seek third-
party help in managing violence and shep-
herding transition.

External assistance can help regional
initiatives and regional institutions to real-
ize their full potential in addressing security
and development links. As with Europe’s
early integration (see box 7.12), where re-
gions have the political appetite to explore
sharing administrative capacity or pooling
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Box 7.12 Early European measures to create shared economic interests in peace

The creation of the European Coal and Steel Community (ECSC)—the forerunner to the European Union—shows how economic inte-
gration can underpin peace and security. The ECSC was formed to create a common market and jointly monitor the production and
use of coal and steel—strategically important goods. The ECSC Treaty was signed in Paris in 1951 and led to the free movement of coal
and steel and free access to sources of production. A common High Authority supervised the market, respect for competition rules,
and price transparency.

The ECSC enabled the lifting of ceilings on coal and steel production in key German industries in the postwar period without
seeming to threaten the security of the country’s neighbors. Lifting these ceilings and generating regional confidence in coal and steel
markets were important, not just for Germany’s economic growth, but also for European economic recovery as a whole. The notion of
cross-border cooperation to spur investment, regulate production, open markets, and build confidence and trust are applicable in
other regions prone to political instability or recovering from conflict.

Other forms of European cooperation have also managed to develop productive exchanges across borders and individual regions.
The “Euro region” began as an innovative form of transborder cooperation (between two or more states that share a common border-
ing region) in the late 1950s. With the purpose of stimulating cross-border economic, sociocultural, and leisure cooperation, the Eurore-
gion model grew, and was boosted through the creation of the European common market and recent democratic transitions. There are
currently more than 100 Euroregions spread across Europe, and the model has in recent times been replicated in eastern and central
European territories. Cooperation has not been without problems in areas previously affected by conflict, but there are good examples
of cross-border developmental, social, and security programs that involve areas where ethnic minorities reside across several states or
in areas that have suffered the trauma of interstate and civil war in the past.

Sources: Lockhart 2010; Eichengreen 2010; Kelley 2004; Kubicek 2003; Schimmelfennig and Sedelmeier 2002; European Union 1951; Greta and
Lewandowski 2010; Otocan 2010; Council of Europe 1995; Council of Europe and Institute of International Sociology of Gorizia 2003; Bilcik and
others 2000.

functions or services, external assistance to
that process can be invaluable. So far, inter-
national aid has tended to support national
rather than regional efforts. Support to re-
gional organizations has grown in recent
years, but it is generally directed as technical
assistance to the organization, rather than
to larger-scale regional delivery programs

(European assistance to African peacekeep-
ing is a significant exception). The potential
for regional arrangements to create buffers
against external threats and to provide a
cost-effective way to enhance institutional
capacity warrants much more attention in
international assistance—an issue discussed
in chapter 9.
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FEATURE 7 Central Asia: External pressures and external assistance

Types of violence: Political violence, local intergroup conflict, local conflicts with transnational ideological connections

Transition moment: Moderate space for change

Key stakeholders: Governments, opposition parties, regional
partners

Key stresses: Legacies of colonial past, transboundary natural
resource management, human rights abuses, real or perceived
discrimination, corruption

Institutional challenges: Lack of political accountability and
inclusion, limited capacity of regional forums and institutions

Regional cooperation is widely accepted as a process and
instrument for preventing conflict, promoting economic
growth, and facilitating country integration within the region
and with the international community. The most successful
model is the European Union, which evolved over half a cen-
tury from the original six-nation European Coal and Steel
Community. The Association of Southeast Asian Nations
(ASEAN) and other subregional groups are also often cited as
models to follow for conflict prevention and economic coop-
eration in Central Asia. But almost 20 years after Kazakhstan,
the Kyrgyz Republic, Tajikistan, Turkmenistan, and Uzbeki-
stan emerged as independent states from the former Soviet
Union, there has been little progress in regional cooperation in
Central Asia, and the risk of conflict may be increasing.

Despite their cultural links and shared development expe-
rience as part of a large centrally planned economy for most of
the 20th century, the five Central Asian countries have pur-
sued different paths and rates of economic and political tran-
sition—partly the outcome of policy choices and partly from
their Soviet legacy. Their different approaches and uneven
natural resource endowments have resulted in increasingly
differentiated outcomes in growth, poverty, and, ultimately,
stability. Moreover, their sometimes conflicting interests—in
transboundary water use and management, for example—in-
fluence their attitudes toward, and thus the prospects for, en-
hanced regional cooperation.

Is regional cooperation important?

Central Asia’s geography, history, and people—as well as its
landlocked position and the integrated energy, transport, and
water infrastructure it inherited from the Soviet Union—to-
gether make the five countries unusually interdependent. In
reality, a modicum of day-to-day coordination of transbound-
ary oil and gas pipelines, electricity transmission, and water
distribution is a practical necessity.

Given their economies’ small size, relative isolation, and re-
liance on exports of primary products, these countries’ re-
gional integration and market development could in principle
help develop clusters of suppliers and complementary public
services, improving all five countries’ access to world markets.
Local community associations and networks developed dur-
ing Soviet times, based on the contours of economic sub-
regions such as the Fergana Valley—now partitioned by the
borders of three countries—could be revived as the basis for
increased intraregional trade, thus reducing the risk of cross-
border conflict.

If regional approaches were adopted and strengthened,
several negative externalities could be tackled more effectively
and efficiently. These include environmental deterioration, of
which the dying Aral Sea is only the most visible example; land
degradation and desertification, which have reduced crop
yields and the availability of arable land; drug transit and trade;
and eventually the impacts of climate change.

Two international studies have estimated that improved re-
gional cooperation could increase Central Asia’s regional GDP
by between 50 and 100 percent—and regional per capita in-
comes by up to 100 percent—in about 10 years. Lower trans-
port costs would increase trade with large neighbors such as
China, the Islamic Republic of Iran, the Russian Federation,
and, indirectly, South Asia. Managing and exploiting trans-
boundary water, irrigated agriculture, and related hydro and
other energy resources would be more cost-effective. And col-
laborative approaches to regional public goods, such as biodi-
versity, the environment, and public health, would benefit from
economies of scale—as would enhancing security, managing
natural disasters, and curbing the drug trade.

If so, why is cooperation receding?

The explanation for cooperation not developing, and even re-
ceding—Tless than 20 years after independence—is that each
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country’s interest in regional cooperation is different, and
individual nation-building is still under way. Other factors
include

+ Diverging approaches to, and different rates of, economic
transition—exemplified most obviously by the contrast be-
tween Kazakhstan’s relatively open economy and Uzbeki-
stan’s relatively closed one

+ Differing views between the two upstream (the Kyrgyz
Republic and Tajikistan) and three downstream countries
(Kazakhstan, Turkmenistan, and Uzbekistan) over the
management of the region’s two key transboundary water
resources (the Amu Darya and Syr Darya rivers and their
tributaries) for hydroelectric power generation and irri-
gation, respectively

+ Rival searches for the same extraregional and global mar-
kets, often complicated by the competing interests and mo-
tivations of the subregion’s principal external actors

+ Rekindled cultural, ethnic, and religious identities of the five
titular nationalities—following 70 years of suppression dur-
ing the Soviet era—coupled with the stresses and strains of
modern nation-building.

Less tangible but still significant are contending claims to re-
gional leadership by the two largest countries (Kazakhstan and
Uzbekistan) and growing instability in the two smallest, most
fragile countries (Tajikistan and the Kyrgyz Republic)—partic-
ularly in the Kyrgyz Republic where recent political turmoil and
interethnic violence could destabilize its neighbors. An outcome
of these divergent interests is the dwindling efficacy and influ-
ence of the regional forums and institutions, whose managerial
and decision-making capacity remains limited.

Institutional constraints

The only regional institution involving all five countries is the
International Fund for Saving the Aral Sea—a single-purpose
body established in the early 1990s to mobilize financial re-
sources to mitigate the environmental, humanitarian, and so-
cial impact of the Aral Sea’s drying up. In addition, the UN has
sponsored three regional groups. The Special Program for the
Economies of Central Asia—a framework for periodic dia-
logue inspired originally by Kazakhstan—has only very lim-
ited resources. The UN Regional Center for Conflict Resolu-
tion, based in Ashgabat, promotes regional dialogue, security,
and understanding. And the recently established Central Asia

Regional Information and Coordination Center, based in Al-
maty, Kazakhstan, exchanges intelligence to identify and dis-
rupt drug trafficking networks and strengthens regional crim-
inal justice capacity. The Central Asia Regional Economic
Cooperation program, initiated and funded mainly by the
Asian Development Bank, is a partnership of eight countries
and six multilateral institutions to promote and facilitate re-
gional cooperation in transport, trade facilitation, trade policy,
and energy.

What lessons can be learned?

A 2008 survey of regional cooperation institutions worldwide
suggested five key lessons relevant to Central Asia:

+ Effective regional cooperation takes time and effort to de-
velop, requiring incremental, gradual, flexible implementa-
tion with visible payoffs.

+ It also requires sustained leadership—at the country, insti-
tutional, and individual levels.

+  The size and membership of regional institutions should be
kept manageable.

+ Financial resources and instruments are needed to support
regional investments and cooperation.

+ External actors should assist wherever possible.

In addition to these findings, a 2007 World Bank Indepen-
dent Evaluation Group analysis of regional programs—
including two in Central Asia—listed five design features of
successful programs consistent with these principles: strong
country commitment to regional cooperation; objectives that
match national and regional capacities; clear definition and
coordination of the roles of national and regional institutions;
accountable governance arrangements; and plans for the sus-
tainability of program outcomes.

Central Asia satisfies few, if any, of these criteria. In par-
ticular, there is little or no country commitment to regional
cooperation—for the reasons noted earlier—beyond the
minimal bureaucratic and technical coordination needed to
ensure effective functioning of the countries’ integrated infra-
structure. Indeed, relations have deteriorated in the last two
years, particularly with tensions strained among some coun-
tries over plans to complete two Soviet-era hydropower proj-
ects. Some of the countries have agreed to accept the conclu-
sions of externally financed, independent assessments of one
of the project’s economic, environmental, and technical
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feasibility—apparently signaling their interest in a mutually
acceptable bilateral solution.

From conflict to cooperation

Experience appears to confirm the analysis of at least one Cen-
tral Asian scholar, Matveeva (2007), who concludes that re-
gional cooperation, however desirable in theory, cannot be
prescribed from outside. The mediation of conflicts inherited
by the five countries, if not their resolution, is a prerequisite
for more broadly based regional cooperation. And regional
cooperation is more likely to evolve in limited well-defined ar-
eas of obvious mutual interest or concern.

Another couple of scholars, Linn and Pidufala (2008), view
relations between the five countries as driven mainly by com-
petition and rivalry—for influence, leadership, markets, and
resources—warning, in addition, that this may not be a tem-
porary phenomenon related to nation-building. According to
this view, Central Asia’s regional problems are unlikely to be
resolved in the near term, and the main priority for external
actors should be to reduce the risk that they may worsen and
cause real conflict.
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The need for closer cooperation in Central Asia—to pre-
vent conflict and to maintain and reinforce regional stabil-
ity—may be greater and more urgent than ever, especially in
energy and water, and trade and transport, which have so far
proven intractable. While the outlook for enhanced coopera-
tion may have worsened, this makes renewed focus and coor-
dinated effort by external actors all the more important. In
this context, the Central Asia Regional Economic Coopera-
tion program’s pragmatic emphasis on coordinated country-
specific investments in energy and transport infrastructure
benefiting two or more countries may be a model for other
partners to follow.

If cooperation is indeed more likely to be ad hoc and in nar-
rowly defined areas of common interest or concern—not in-
volving all five countries—a flexible operational framework,
rather than an elaborate regional plan or strategy, is the right
way to shape external actors’ actions. External actors can do
much in convening, mediating, and resolving issues, but with-
out mutual interest and political will in the countries, their role
will be limited.
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Gemologists are generally able to identify the origin of diamonds if they receive several parcels of
gems coming from the same area. They have great difficulties in identifying origin once stones from
different areas have been mixed, and they are completely unable to identify the origins of a polished
stone (see Goreaux 2001).

This is an estimate for oil trafficked only from Nigeria, where this problem is concentrated, and is
based on an estimated 150,000 barrels per day at a price of US$20 per barrel—a significant discount
over world oil prices to attract large buyers (see UNODC 2009a).

Estimated 2008 value of illegally imported wood products (see Lawson and MacFaul 2010, 125).
While it is technically feasible to trace the origins of timber (and this indeed has been the focus of a
number of “responsible forestry” initiatives), doing so depends either on tagging at the country of
origin and a secure chain of custody, or on a more complicated DNA analysis.

UNODC 2010a, 129.

The number of legal manufacturers of small arms is estimated to have increased from fewer than
200 companies in 1980 to more than 600 by 2001. As of 2001, at least 95 countries had the capacity
to undertake the legal production of small arms. See Small Arms Survey Project 2001.

Most, but not all, small arms and light weapons are marked at the point of manufacture, for exam-
ple, with a serial number and manufacturer’s mark that is stamped, etched, or engraved into metal-
lic parts of the weapon. However, where they exist, the marks often contain insufficient informa-
tion for unique identification and reliable tracing, and there is no centralized record-keeping. See
Greene 2001.

UNODC 20104, 82, 111.

Mllicit trade in small arms and light weapons takes place in both the black and the gray markets. For
a definition of both markets, see Stohl and Grillot 2009. For information on the SALW, see Small
Arms Survey Project 2006. The estimate of the elicit portion is reported in Marsh 2002.

Small Arms Survey Project 2011.

See Cukier 2002 and Markowski and others 2009.

On the developmental impact of SALW, see Bourne 2007.

See Small Arms Survey Project 2009.

Ben-Ari 2010; Worsnip 2009; UN Security Council 2009.

Demombynes 2010.

Although the definition of terrorism is fraught, and the question of which groups should be referred
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