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Foreword

Rebuilding Societies After Civil War is a particularly timely publication,
and Krishna Kumar deserves considerable credit for his skill in organiz-
ing and editing the book.

The issues addressed reflect the 1ncreasmgly complex challenges the
international community faces in the post—-Cold War era. The end of the
Cold War brought with it rising expectations that a new world order was
imminent. The old security threats, which consumed inordinately large
national expenditures and preoccupied the global community for forty-
five years, diminished with astounding rapidity.

But the world has not turned out the way many of our leaders had
envisioned or hoped. For better or worse, the international community
(because of the threat of mutually destructive nuclear warfare) was
much more focused and much more proactive during the Cold War.
Crises could be more easily managed because there existed international
rules of the game that the superpowers, for the most part, observed. This
tacit understanding produced relative stability and global prosperity for
nearly forty years. The superpowers could and did exercise control over
their clients or surrogates. This was a reality born of necessity to avoid
direct superpower confrontation.

The end to the Cold War brought with it the unraveling of some na-
tion-states, where the leadership no longer had resources lavished on
them by their patrons, or the ability to maintain themselves in power. In
other cases, such as the former Yugoslavia, forces were unleashed that
had been frozen in time for nearly forty-five years. This is one of the
legacies of the Cold War for which we are now paying the price. The
global management challenges we face today are very different from
those of the Cold War era; the new challenges require us to rethink our
traditional understanding of national security.

Instability breeds greater instability. If it could be contained just
to the countries experiencing the upheavals, then the consequences
might be tolerable for the global community. However, the conse-
quences are rarely contained, and often they sow the seeds of larger
conflict. This century’s early history bears witness. After all, few peo-
ple recognized at the time that the Balkans would be the tinderbox
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that would plunge the world into the twentieth century’s first global
war, sparked by the assassination of an Austrian archduke in an ob-
scure city called Sarajevo.

Just as institutions were created to help manage the global economy
and prevent a repeat of the 1920s and 1930s, precursor to World War II—
just as institutions were created or restructured to contain the Cold
‘War—so now are we compelled to restructure our mechanisms and tools
to deal with the world as it is today. Our ability to manage these new
challenges and dangers for the benefit of the American people (includ-
ing their continued security) will depend on whether we possess the wis-
dom that comes with an understanding of, and appreciation for, these
lessons of history.

Krishna Kumar’s book presents us with a series of case studies that
gives us insight into what went wrong and what went right—and why.
Most important, he challenges us to reassess where we have been and
where we are going. It is must reading.

J. Brian Atwood
Administrator,

United States Agency for
International Development
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The Nature and Focus of
International Assistance for
Rebuilding War-Torn Societies

Krishna Kumar

The end of the Cold War, vigorous international mediation, growing war
fatigue among the suffering people, and the realization on the part of
warring parties that their objectives cannot be achieved through war
have led to the cessation of intrastate conflict in many parts of the world.
In other cases, one warring party has clearly emerged victorious, thereby
ending the conflict. Consequently, countries such as Angola, Cambodia,
El Salvador, Ethlopla Haiti, Mozambique, Nicaragua, Rwanda, and
Uganda are now breathing a respite from civil wars.

The cessation of civil wars presents an unprecedented opportumty
for these countries to rebuild their societies, polities, and economies and
to embrace reforms that have been elusive in the past. There are many
successful examples of this: The war-shattered countries of Europe re-
built themselves into powerful democracies. Japan emerged from the
ashes of war as a leading world economic power. South Korea became
known as an Asian tiger after a devastating war. However, all these soci-
eties required substantial and sustained economic and technical assis-
tance to recover and grow.

This chapter gives an overview of the nature and focus of interna-
tional assistance for the rehabilitation of war-torn societies in order to
provide context for the articles and case studies that follow. It focuses on
the political, social, and economic sectors in which the international
community has designed and implemented a vast array of projects and
programs. It examines the nature of these international interventions,
their problems and achievements, and issues that deserve further discus-
sion in each sector.

The discussion in this chapter is illustrative and not comprehensive;
the scope is limited in two respects.! First, the role of international diplo-
macy—including the UN peacekeeping operations, which is critical for
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promoting peace accords, monitoring cease-fires, and resolving thorny
political and military issues during transition—is not examined, because
of constraints of time and space. Second, the primary focus is on devel-
oping countries, where the perennial problems of poverty, political insta-
bility and underdevelopment are compounded by violent conflicts that
devastate political and economic institutions and erode the social fabric.
This chapter is organized as follows: A brief clarification of the key

concepts is presented in the first section. The second section focuses on
political rehabilitation; the third concentrates on the rehabilitation of so-
cial services and institutions. Economic reform and reconstruction are
discussed in the fourth section. Finally, the fifth section discusses a few
crosscutting issues underlying international assistance programs.

Conceptual Clarification

A number of concepts used in the following pages need clarification.
Civil war refers to violent conflicts between two or more parties for con-
trol of political authority in a state or part of it. Such conflicts can take
the form of conventional battles or prolonged guerrilla warfare.

The concept of rehabilitation is problematic.? In the literature on
physical disasters, it means restoring physical and institutional structures
to their predisaster levels. Sometimes a distinction is also made between
rehabilitation and reconstruction; the former refers to the rehabilitation
of crisis-affected households, the latter to physical and social infrastruc-
tures. Such a narrow conceptualization of rehabilitation is 1nappropr1ate
in the case of war-torn societies for many reasons.

The causes of civil wars are mostly political; civil wars signify failed
political systems that could not perform essential governance functions,
thereby generating political insurgencies. The need, therefore, is not to
go back to precrisis conditions but to move in a different direction. Re-
habilitating war-torn societies, then, involves redefining and reorienting
relationships between political authority and the citizenry, revisiting re-
lationships between different ethnic and social groups, creating a civil
society in its broadest sense, promoting psychosocial healing and recon-
ciliation, and reforming economic policies and institutions that foster en-
trepreneurship and individual initiative.

Further, in physical disasters, once. hazards are over, people are able
to resume their normal social and economic activities. But this is hardly
possible in war-torn societies because of the widespread destruction of
many critical economic, political, and even social institutions. Finally, re-
habilitation is a long process; it takes several years, perhaps decades, be-
fore societies shattered by civil wars are able to effectively rebuild them-
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selves and their governments to the point where they are able to per-
form the essential functions expected of them. In this chapter we have
conceptualized rehabilitation broadly to encompass reform and recon-
struction. As understood here, the rehabilitation process has three essen-
tial, interrelated elements:

1. Restoration. Depending on the nature of the devastation, physical
infrastructure and facilities, basic social services, and essential govern-
ment functions have to be restored.

2. Structural reform. Practically all war-torn societies require com-
prehensive reforms in their political, economic, social, and security sec-
tors. This involves creating and/or dismantling organizations, institutions
and administrative structures. For instance, a war-torn society that
lacked adequate legislation to protect human rights needs new legisla-
tion for human rights and administrative mechanisms to enforce it. On
the other hand, sometimes organizations created for internal security
before and during the conflict need to be abolished to ensure political
freedom.

3. Institution building. This type of rehabilitation involves improving
the efficiency and effectiveness of existing institutions.

Therefore the terms rehabilitation, reconstruction, and rebuilding
have been used interchangeably here: All refer to the efforts to rebuild
political, economic, and social structures of war-torn societies.

The term transition also needs some clarification. The transition
phase of a war-torn society begins when peace accords between war-
ring parties are signed or when a party is soundly defeated and is not
in a position to continue the war. This phase is over after some sem-
blance of political order and stability has been restored, most if not all
terms of the peace accords have been implemented (or are in the
process of being implemented), and the government is in a position to
resume its expected functions. Thus, transition is conceptualized here
as a period between the cessation of hostilities and the establishment
of political normalcy. In most instances, the transition phase lasts two
to five years. However, a transition period is not always followed by
an era of peace and stability. As the examples of Afghanistan, Angola,
Rwanda, and Sudan have amply demonstrated, a country can well re-
vert back to crisis.

Finally, the expression the international community is employed as a
general category to refer to multilateral and bilateral agencies, intergov-
ernmental organizations (IGOs), international nongovernmental orga-
nizations (NGOs), philanthropic organizations, relief agencies, and pri-
vate sector firms that are involved in relief and reconstruction work in
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developing countries. The expression is somewhat of a misnomer but
serves as a convenient means to refer to the many different actors work-
ing in this area.

Assistance for Political Rehabilitation

The most critical element in rebuilding war-torn societies is political re-
habilitation. An intrastate conflict indicates that the state has failed to
govern itself—that is, to meet the essential needs and aspirations of its
people and to effectively accommodate and reconcile the demands of
competing groups within the framework of economic growth and politi-
cal stability. There is little doubt that in the absence of an effective and
legitimate political authority, economic and social rehabilitation cannot
occur, nor can further conflict and disintegration be prevented.

The political landscape of a postconflict era is hardly conducive to
political reform and reconstruction. The signing of peace accords does
not mean that the deep political cleavages between the warring factions
have been bridged, nor does it signify that various factions have come
to share a long-term commitment to peace and reconciliation. The truth
is that during transitions, war-torn societies tend to remain extremely
polarized. The extremist factions of warring parties constantly strive to
undermine the peace accords. The case is even worse in countries where
one party emerges victorious and sees little need for making significant
political concessions. The presence of large groups of ex-combatants
poses a continual threat to a fragile peace. The government also finds it
difficult to make painful decisions, since both its political base and insti-
tutional capacity are limited. Moreover, the postcrisis climate is one of
violence and suspicion, in which there is little respect for human rights
and the rule of law—assuming that these existed prior to the onset of
the conflict.

Although the need for political rebuilding is widely recognized, the
international community lacks a well-defined framework for political re-
form and reconstruction that can inform its interventions. The primary
focus of international assistance in the past has been on economic devel-
opment; as a result, international actors do not have the necessary expe-
rience and expertise in the political sphere. But more important, bilat-
eral and multilateral donors usually lack the will to expend their
influence and resources to promote significant political change, except in
geographical areas where they have vital, strategic interests. Conse-
quently, the international community has most often initiated and imple-
mented programs for political rehabilitation with neither firm commit-
ment nor a strategic framework. Such programs have usually focused on
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institution building, promotion of elections, human rights monitoring,
- demobilization and reintegration of ex-combatants, and reforms in law
enforcement agencies.

Institutional Capacity for Governance

In the aftermath of prolonged civil conflicts, governments are usually
faced with three urgent problems. First, they are plagued with a critical
shortage of trained personnel because of the systematic killing of the in-
telligentsia, emigration of the educated, and decay of existing educa-
tional and training institutions and facilities. Therefore, governments
find it difficult to effectively operate in economic, social, and even inter-
nal security sectors. Second, and somewhat paradoxically, governments
inherit a plethora of superfluous departments, agencies, and parastatal
organizations—created or reinforced during the conflict to regulate pro-
duction, trade, and civil supplies and to exercise political control over
people. Such bloated bureaucracies are not only a severe drain on the
precious resources of the government but also inhibit economic growth.
The situation is most serious in countries that had command economies
in the past. Finally, governments have to deal with the difficult problems
of widespread inefficiency and a conspicuous lack of transparency, which
are compounded during wars.

The international communlty has provided modest, though multifac-
eted, assistance to governments to address these problems. Donor agen-
cies have funded salary support initiatives for public employees, sup-
ported training of government employees, and undertaken technical
assistance projects to improve the performance of key government min-

Tappmg the Cambodlan Dlaspora

‘In Cambodla 1nternat10na1 agencies induced educated Cambo-
dians living outside the country to return by providing modest
- financial incentives. The response has been quite encouraging.
Many Carnbodlans living in France, the United States, and other
‘ “democratic countries responded, often at considerable financial
" and personal sacrifice. Such returnees have been strong support-
- ers of “pluralism, human rights, compromise politics, representa-
. tive government, and other values and institutions that Cambo-
- dians formally adopted when they accepted the terms.of the
- Paris Peace accord.” - 4 —~Robert Muscat, 1995
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istries and organizations. In Cambodia and Uganda, donor agencies have
also devised and implemented projects to induce the educated overseas
diaspora to return and help in the reconstruction process. In Rwanda,

however, highly educated Tutsis returned spontaneously from neighbor-

ing countries without any support from the international community. Bi-
lateral and multilateral donors have also given financial and technical

support to dismantle or downsize public bureaucracies and to privatize .

public services and parastatals.

Many international agencies have preferred to build institutional ca-
pacities at the local rather than national level.® Such policies are justified
on the twin grounds of efficiency and responsiveness. It is argued that lo-
cal governments tend to be more efficient because they understand local
problems better and can find innovative solutions. They are also more
responsive because of their proximity to people. However, this sweeping
generalization is not necessarily warranted by past experience.* The
truth is that local officials can be as inefficient or corrupt as those at the
national level. The experience of international donors with local govern-
ments has been a rather mixed one. For example, in Somalia, the interna-
tional community had considerable success in galvanizing local govern-
ments into action, whereas in El Salvador, reliance on local governments
often caused unnecessary delays and problems.

International donors have been slow to prov1de support for re-
building the institutional capacity of interim governments. Such delays
can erode public confidence in governmental institutions. A vicious cir-
cle can result: The international community does not channel substan-
tial assistance through the interim government because the latter lacks
institutional capacities; yet the government cannot rebuild its capacities
without access to outside resources. For example, donors did not pro-
vide direct assistance to the government of Rwanda early during the
transition. One consequence of this delay was the government’s inabil-

- ity to perform even the rudimentary tasks expected of it. The line min-
istries did not have the staff or resources even to develop guidelines for
NGOs and relief agencies, much less to coordinate their activities
within an agreed framework (Kumar et al. 1996). Over time, the donor

‘community realized its mistake and channeled resources to the Rwan-
dan government.

" Two problem areas have surfaced in international assistance pro-
grams for institutional capacity building. First is the limited relevance
and high costs of training and technical assistance. There exists a wide-
spread impression that highly paid expatriate experts lack an in-depth
understanding of the local political and social landscape and often de-
velop training activities that are not pertinent to the existing realities.
This problem has not been unique to war-torn societies. Rather, it has
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been common to most of the international assistance programs.> But the
problem is compounded in transition societies because of the intense
pressure to solve urgent problems caused by personnel shortages. Sec-
ond, international assistance programs have occasionally aggravated la-
bor shortages in the public sector. In Cambodia and Rwanda, for in-
stance, skilled and professional employees were lured away from the
government to take up better-paying jobs in international agencies and
organizations. Many professionals even preferred semiskilled jobs be-
cause of huge salary differentials (Brown and Muscat 1994).

Support for Elections

Peace accords invariably require holding free and fair elections with
broad-based participation. Moreover, elections are supposed to settle
the contentious issue of the political legitimacy of the government both
inside and outside the country. More important, a responsive, represen-
tative political system is widely regarded as an effective mechanism for
articulating the political aspirations of minority and other ethnic groups.
Political competition based on ballots rather than bullets is also. per-
ceived to serve as an antidote to war and violence.

The international community has performed three distinct roles in
support of elections. First, it has provided technical assistance to pre-
pare electoral codes, manuals, voter lists, and personnel training.®
Donor agencies have occasionally given financial assistance to political
parties to enable them to effectively participate in elections, as was the
case in Cambodia and Mozambique. International actors have also
shared the costs of elections as an added inducement to resource-
starved governments. Second, they have sent observers to monitor
elections and to document irregularities and fraudulent practices. In a
climate of mutual suspicion and distrust, the presence of international
observers generates public confidence in the fairness of elections. Fi-
nally, bilateral and multilateral agencies have played a critical role as
mediators between the warring parties before, during, and after elec-
tions. For example, when in October 1994 RENAMO threatened to
withdraw from the election alleging widespread fraud on the part of
the Mozambican government, only the timely intervention by the in-
ternational community saved the situation. ‘

Perhaps one of the most massive technical assistance programs
provided for elections was in Cambodia, where the UN Transitional
Authority in Cambodia (UNTAC) had to start from scratch. It had to
draft the electoral law, regulations to govern electoral processes, and
an electoral code of conduct. UNTAC also undertook to register vot-
ers, establish civil education programs, organize and conduct elections,
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count votes and, of course, persuade the parties to accept the outcome.
Consequently, the per unit cost of each ballot cast was one of the high-
est for elections in recent times. Cambodia, however, has been an ex-
ceptional case; in other countries, the international community’s level
of involvement has been much more limited. :

The holding of elections, even with the active involvement of inter-
national actors, has not always resolved the thorny issues of political
legitimacy and minority representation in transition societies. The ex-
periences of countries as diverse as Angola, Cambodia, Ethiopia, and
Mozambique unmistakenly show that the ruling political parties seek
to manipulate elections without compunction. Moreover, if they are
defeated, as was the case in Cambodia and Nicaragua, it requires con-
siderable outside persuasion and pressure to make them accept the
election outcome. The record of the opposition parties is hardly better.
They often charge fraudulent practices and also refuse to adhere to the
results if they do not favor them.” Under these conditions, the claim of
the victorious party to political legitimacy can remain dubious in the
eyes of important segments of the population despite reasonably “free
and fair” elections.

Further, the governments formed after elections have not always
been strong or stable enough to promote reconciliation and develop-
ment. Deep mutual distrust and antagonism exist between former adver-
saries. Moreover, leadership tends to derive its strength from ethnic, reli-
gious, or regional loyalties and therefore exploits these ascriptive
affiliations to get votes. As a result, elections can aggravate those social
and political cleavages that contributed to the violent conflict in the first
instance. The case is different where ideological commitments were
paramount in civil wars. For example, elections in El Salvador brought
leftist forces within the framework of the democratic process and had a
moderating influence on both the right and left. (Even then, there is a
general perception in El Salvador that elections have been divisive—at
least in the short run.)

There is growing recognition that a “free and fair” election in
which all contesting parties accept the outcome is only a small step in
the democratic rehabilitation of war-torn societies. It-does not neces-
sarily transform a society’s deep-rooted political structures and cul-
ture. Holding an election does not guarantee that democratic political
competition will be institutionalized in the country.® The majority of
war-torn societies—Afghanistan, Angola, Cambodia, Ethiopia, Haiti,
Mozambique, and Nicaragua—have been virtually one-party states.
They did not have institutionalized democratic traditions and a strong
middle class or a Westernized elite committed to democracy. More-
over, in most transition nations, as is the case in the developing world,
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political parties often revolve around a few charismatic personalities
and are controlled by a small, urban-based elite who constantly change
their loyalties. :

Consequently, a long-term strategy of promoting political competi-
tion and participation through elections is necessary. To be meaningful,
elections should be held regularly over time at different levels of politi-
cal hierarchy and be followed by other initiatives—such as support for
political decentralization, political parties, legislative strengthening, and
civic education. Unfortunately, an integrated framework for elections
has been absent in international assistance programs.

Human Rights Monitoring and Promotion

Human rights abuses persist, although with less severity and fre-
quency, after the cessation of hostilities. Contributing to the persis-
tence of violations are a climate of violence, the dominance of the mil-
itary, and an internal security apparatus accustomed to unlimited
license in the face of a powerless judicial system. A general improve-
ment in the human rights situation is essential for political rehabilita-
tion of war-torn societies. The fragile legitimacy of their governments
can be further eroded if flagrant human rights violations continue to
.occur and guilty parties are not prosecuted and punished. Moreover,
psychosocial healing and reconciliation at the community level cannot
take place if human rights are not protected. But most important, re-
spect for human rights is essential for building the foundations for a
democratic political order.

With the active participation of NGOs, international agencies
established human rights monitoring missions in Cambodia, El Sal-
vador, Guatemala, Haiti, Rwanda, and Uganda. Such missions con-
sisted of independent foreign observers who observed and docu-
mented human rights abuses in these countries. Although observers
did not enjoy any judicial power, they could exert modest pressure on
potential human rights violators by bringing them to public notice. For
example, their presence has been a factor in the release of many de-
tainees and prisoners in Cambodia, El Salvador, and Haiti. The United
Nations Observers Mission in South Africa is also thought to have

* discouraged violence by security forces and political factions in de-
monstrations and marches. However, experience also shows that
while the presence of foreign monitors may initially discourage viola-
tions, perpetuators again become emboldened if no action is taken
against abusers. This appears to have been the case with human rights
missions in Cambodia and Haiti (Golub 1995). In any case, the mis-
sions have been powerless in preventing large-scale human rights vio-
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lations in the absence of strong political commitment at home and in-
tense political pressure from outside.

In Cambodia, El Salvador, and Rwanda, missions also-undertook
public:education programs in human rights. Such programs targeted a
wide range of audiences—military officers, law enforcement authorities,
political leaders, educators, and -government officials. Seminars, sym-
posia, public lectures, and training were held for this purpose.

In addition to missions, donor agencies have funded the estab-
lishment of special human rights commissions, like the Truth Com-
mission in El Salvador, and international tribunals for the prosecu-
tion of war crimes and genocide, such as the one for Rwanda. By
documenting human rights abuses in the past and the involvement of
various individuals and groups in them, such commissions educate
the public and improve the climate for the institutionalization of hu-
man rights norms in the society.® However, one of the limitations of
truth and reconciliation commissions is that they do not have a way
to enforce their recommendations.

The Comm:ss:on on the Truth for EI Salvador

i The Commlssmn on the Truth for El Salvador comprlsmg three 1
‘ forelgn nationals, was formally estabhshed onJuly 15,1992, as pro-

. vided by the Salvadoran: Peace Accords under the auspices of the
L'.Unlted Natlons Tts task ‘was to 1nvest1gate the violence that- oc-'{
~curred in El Salvador between 1980 and 1991 and put an end tof %
sithe perceptlon—or reality—of 1mpun1ty for offlcers of the armed =
forces The' commission focused only on the most egreglous acts f v
I commrtted during the civil war. . , g
“The Commission had the authorlty to 1nterv1ew freely and 1n; i

; "prlvate any 1nd1v1dua1s ‘groups, or ‘members of orgamzatlons re- .
. veal the names of the perpetrators of the worst human rights - vrola-
" tions; make recommendations ‘concerning criminal trials and -
.. amnesties;: and make b1nd1ng recommendations to the government
~of El Salvador’ ‘concerning legal, political, or administrative mea-
i ‘sures to prevent the repetition of such acts in the. future However, .
it was not a judicial body, thus, it d1d not hold pubhc test1mony nor ){f
& subpoena ﬁnancral or. telephone records es

: ,'Thomas Buergenthal 1994* :
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The international community has also provided both monetary and
technical assistance to rebuild and reform judicial and law enforcement
systems. For example, assistance has been given in Rwanda to train
judges, prosecutors, and police; repair court buildings; and even con-
struct new prisons. In view of the killing and migration of the judicial
system’s staff, such assistance has been necessary. Past experience sug-
gests that “in general, the ambitious goals of legal reforms or transfor-
mations of the judicial systems have simply not been met” (Stolz 1995).
In addition, bilateral and multilateral donors have helped universities,
research institutions, and NGOs in many war-torn societies to build their
capacities for human rights promotion, monitoring, and research. There
are indications that such capacities frequently survive in the longer term;
indigenous groups develop their own constituencies and are often able
to draw external resources-and support.

International efforts to promote human rights have been frequently
criticized. Often host governments perceive human rights monitoring as
an unwarranted intrusion in their internal affairs. In a few cases, govern-
ment officials of war-torn societies have accused international actors of
imposing Western standards that are inappropriate given their cultural
traditions and political circumstances—a criticism that is usually a
smoke screen to hide their authoritarian impulses and failure to prevent
human rights abuses. A more valid criticism is that international inter-
ventions have focused more on strengthening formal legal mechanisms
than on promoting respect for human rights through rehabilitation ef-
forts. The latter approach includes such activities as instilling a culture of
peace and tolerance through educational curricula and building a cross-
ethnic component into rehabilitation projects.

Demobilization and Reintegration

The process of demobilization and reintegration of ex-combatants is es-
sential for both political and economic reasons.!® Successful demobiliza-
tion and reintegration efforts can build mutual confidence among for-
mer adversaries, thereby reducing the risk of renewed hostilities. The
experience of many war-torn societies indicates that when effective de-
mobilization and reintegration programs were not or could not be im-
plemented, fragile peace arrangements could be jeopardized and con-
flicts reignited (Refugee Policy Group 1994, 3). These programs also
promote economic growth by reducing public expenditure and by mak-
ing ex-combatants productive members of the society.

International donors have taken a leading role in supporting demo-
bilization and rehabilitation programs in Angola, Cambodia, El Sal-
vador, Ethiopia, Haiti, Mozambique, Namibia, and Uganda. Their sup-
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port has been critical, because demobilization and reintegration initia-
tives involve a considerable financial burden, which transition govern-
ments can hardly afford in the face of many other volatile problems that
require immediate and urgent attention. Further, in the absence of ex-
ternal pressure and assistance, former adversaries are reluctant to re-
duce the size of their armed forces and integrate them in a single entity.

Most demobilization and rehabilitation programs have encountered
serious coordination problems that undermined their timeliness and ef-
fectiveness (Mahling-Clark 1995). The demobilization and reintegration
process involves a wide range of sequential activities: identifying and
discharging ex-combatants; assembling them in cantonment areas for
limited duration; transporting them to the communities of their origin or
the sites marked for their resettlement; providing benefit packages, usu-
ally in installments; providing training; and facilitating transition to civil-
ian life. Obviously, many national, bilateral, and intergovernmental ac-
tors take responsibility for different activities, and they each have their
own procedures, timetables, and mandates. ’

Many issues about the nature and delivery of reintegration assis-
tance to ex-combatants remain unresolved. For example, should the as-
sistance to ex-combatants be provided in cash or in kind? The advan-
tages of cash payments are that they can be made in easy installments
and they permit ex-combatants to expend the resources with reference
to their distinct needs and circumstances. But the problem is that ex-
combatants, especially those who have spent many years in the army, are
not always prudent with their cash payments. They are more likely to uti-
lize in-kind assistance for the intended purposes. However, in-kind assis-
tance does not provide the flexibility the beneficiaries need.

Another issue concerns the targeting of rehabilitation assistance:
Should it be targeted to ex-combatants themselves or to the communi-
ties where they reside? Because of their military training, unassimilated
soldiers pose a serious threat to law and order and should be thus tar-
geted directly. On the other hand, targeted assistance is very resource in-
tensive. Moreover, there are many other vulnerable groups—refugees,
internally displaced persons, women, orphans, and unaccompanied chil-
dren—who are the direct victims of war and also deserve support.

The resettlement problems of demobilized female soldiers are often
more complex than those of their male counterparts. Often they become
accustomed to greater social and economic freedom than is the norm in
their traditional societies. They usually lack marketable skills and find it
difficult to engage in agriculture in the absence of previous experience.
The international community has now realized this problem and recent
demobilization programs tend to treat female ex-combatants as a sepa-
rate group (Colletta et al. 1996).
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International donors are also concerned that generous benefits to
ex-combatants could generate what is called an “entitlement mentality.”
For example, prior to demobilization in Mozambique, many observers
were apprehensive that the “more soldiers were given, or promised, the
more they tried to obtain and the more aggressive they became.” Subse-
quent events indicated that the earlier apprehensions were not without
foundation; therefore, effective interventions should strike a balance be-
tween “ensuring the demobilized that they have not been abandoned
and avoiding reinforcing their sense of themselves as a special group”
(Ball 1995,11).

Reforming the Security Sector

Closely related to the demobilization and rehabilitation of ex-combat-
ants is the issue of restructuring and reforming the internal security
regime. During civil wars, the distinction between internal security and
defense against external threats, if such a separation existed in the coun-
try, is further blurred. The military is increasingly asked to maintain law
and order and acquires unparalleled political power and authority. The
police, too, amass additional power and are often able to indulge with
impunity in acts of terror, illegal detention, and even murder. Reform of
the internal security system, therefore, remains central to democratic po-
litical rehabilitation during transitions.

The international community has shown a marked reluctance to
initiate and implement projects in this area for many obvious reasons.
Support for internal security is outside the mandate of practically all
NGOs, most IGOs, and most relief agencies. In fact, many bilateral
agencies are prohibited by law from giving assistance to police. For ex-
ample, in the aftermath of the Vietnam War, the U.S. Congress passed
legislation prohibiting the involvement of the U.S. Agency for Interna-
tional Development (USAID) in police programs. In addition, host
governments are also sensitive about foreign involvement in internal
security matters. Consequently, the international community has pro-
vided significant assistance for comprehensive reforms in the internal
security sector in only two countries: El Salvador and Haiti (Stanley
1995).

Three essential premises tend to inform international assistance in
the internal security sector. First, a clear distinction should be made
between the internal security function, which focuses on protecting hu-
man rights and maintaining law and order, and the external security
function, which is concerned with defending the country against
threats emanating from outside. In other words, the military should
have no role in civilian affairs. Second, the military should be under the
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control of civilian authorities, who should determine its policies, bud-
gets, and operations. Finally, the law and order function has to be per-
formed by the civilian authorities within a framework of respect for es-
sential human rights.

The international community has supported two sets of reform ac-
tivities in El Salvador and Haiti. The first set concerns the armed forces’
role in internal security: The entire armed force was demobilized in Haiti
and was drastically reduced in El Salvador. Moreover, many organiza-
tional functions such as paramilitary patrols, which were earlier per-
formed by the army in El Salvador, were discontinued and brought un-
der the control of the civilian authorities. The second set of activities
involved the creation of an almost entirely new national police force. In
both countries, it necessitated disbanding existing institutional struc-
tures, recruiting and training police officials, and building a new organi-
zational culture.

The assistance programs in Haiti and El Salvador faced many prob-
lems common to international interventions. There were unexpected
delays, and the original timetables proved to be unrealistic. In El Sal-
vador, delays in creating a new national police force partly contributed
to a deterioration in law and order. Governments did not always share
the framework for reform and failed to display the political will so nec-
essary to introduce reforms. Donor nations too became lukewarm over
time in their support for these activities. For example, in El Salvador, in-
ternational donors did not always fulfill their financial commitments
(Stanley 1995).

Assistance for Social Rehabilitation

Postcrisis societies face two major tasks. The first is to revive and re-
store shattered social services such as health, nutrition, and education,
which decay during conflict because of widespread neglect and lack of
resources. There is an additional strain on these services in the after-
math of war because of the many new problems the affected societies
face. For example, anecdotal evidence from Rwanda indicates. that
HIV cases increased after the genocide as a result of the migration of
vast populations, physical violence, and the high incidence of rape.
Consequently, the country has no alternative but to expend more re-
sources to combat that particular problem. In practically all war-torn
societies, the fragile educational institutions have to cope with prob-
lems arising from the return of refugees and internally displaced per-
sons (IDPs) and the widespread shortage of trained manpower in the
public and private sectors.
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The real challenge is not only to rehabilitate the vital social services
in an environment of extreme scarcity and high expectations, but to re-
vive them in such a way that they become sustainable—and possibly
more efficient. Thus, there is a need to introduce innovative strategies
and programs that can both reduce the overall costs of services and
make them accessible to more people. Consequently, policy reforms in
social sectors are undoubtedly as necessary as macroeconomic reforms.

The second task is to assist a variety of vulnerable groups created by
war. Three groups deserve special consideration. The first consists of
refugees and IDPs who return after the conflict and should be resettled.
The second group includes unaccompanied and traumatized children;
the former need to be reunited with their immediate or extended fami-
lies, while the latter require assistance to overcome their emotional
trauma. The last group includes war widows, sexually abused women,
and women who are forced to become heads of households. The rehabil-
itation of these vulnerable groups is essential for both social stability and
economic growth.

The international community has generously assisted war-torn soci-
eties in undertaking both these tasks by providing human and material
resources. In fact, the international community seems to have been
more effective in social rehabilitation than in political reconstruction
partly because of its relatively long involvement in social sectors, such
as health and education. Nongovernmental organizations, in particular,
have played a critical role in rebuilding these sectors.

In the following sections, four areas in which the international com-
munity has been particularly active are briefly discussed. These pertain
to the resettlement of refugees and internally displaced persons, the re-
habilitation of social services, assistance to unaccompanied and trauma-
tized children, and aid to women.

Repatriation and Resettlement of
Refugees and Internally Displaced Persons

In many intrastate conflicts, a substantial portion of the population is
forced to flee to more secure places within or outside the country. As
much as one-third of the populations of Afghanistan, Lebanon, Rwanda,
and Somalia migrated in search of physical security. The return and re-
settlement of the refugees and IDPs are necessary for social peace and
economic growth.

An overwhelming majority of refugees usually return on their own
without any direct involvement of international players. In fact, studies
of Central America have shown that a substantial proportion tends to
repatriate even before the conflict is over (Larkin, Cuny, and Stein
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1991). Such spontaneous repatriation is individually planned or orches-
trated by leaders of refugee groups. Massive return of nearly 1.5 million
Afghan refugees from Iran and Pakistan, after the fall of the Soviet-sup-
ported Najibullah regime in April 1992, provides a most vivid illustration
of a repatriation largely organized by refugee leaders. The return move-
ment continued in 1993, though at a somewhat slower rate. The role of
the international community is obviously very limited in such repatria-
tion. The United Nations High Commissioner for Refugees (UNHCR),
the lead international agency on refugees, does not endorse spontaneous
repatriation but often provides assistance to returning refugees. For ex-
ample, it gave returning Afghan refugees 300 kilograms of wheat and
$150, monitored their return, and later supported their rehabilitation ef-
forts inside Afghanistan (UNHCR 1993, 110).

International agencies and NGOs generally favor orgamzed orderly
repatriation of refugees, which involves advance planning and careful
preparation. The record of organized repatriation under the auspices of
international organizations has not always been encouraging. While
UNHCR succeeded in repatriating over 350,000 refugees to Cambodia,
it had little success in Afghanistan, Mozambique, and Rwanda.

Two sets of factors shed light on the limited success of the interna-
tional community with regard to the organized return of refugees.'! One
set relates to the underlying premise that all repatriation should be vol-
untary following a tripartite agreement between home and host coun-
tries and international agencies. International agencies are not expected
to encourage, much less pressure, refugees to go back to the countries of
their origin.!? While this principle is laudable, the problem arises because

UNHCR’s Repatrlatlon Efforts in Cambodia f ‘i” e

‘»Between March 30 1992 and Aprll 30 1993 more than 365 000* i
‘.’iCambodlans returned home—a rate of 1,000 per day. Most of
_‘)J,them had spent between ten and fourteen years in refugee camps
l,-y?m ’Ihalland About 2,000 of those who returned came from other; 3‘
. countries in Southeast Asia. The repatrlatlon -the largest logistical
_ operation ever’ undertaken by UNHCR, was  carried out under
. particularly ¢ dlfﬁcult circumstances; the Cambodlan 1nfrastructure',]
- had been devastated by twenty-two years of war, and the situation
inthe country as a whole was far from secure. Yet, despite the. un-
,j‘?certamty over. Cambodlas future many observers consider- the
: ‘irepatrlatlon program a success G ——UNHCR 1993 i
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refugees are a differentiated group and many of them are reluctant to
repatriate. Some become accustomed to camp life, which provides them
basic economic and physical security, while others are genuinely con-
cerned about their safety upon return. Still others seek better economic
prospects in host or other nations. Rwanda provides an extreme exam-
ple of the refugees’ refusal to repatriate. In March 1996, almost two
years after the civil war and genocide, nearly 1.7 million refugees were
still living in camps in Zaire, Burundi, and Tanzania. Although normalcy
has been largely restored in Rwanda, these refugees are not willing to
return, partly because of the influence of the camp leaders who had ac-
tively participated in genocide and who face punishment. The result is
that the international community has to bear the extensive financial bur-
den of maintaining the camps.

The second set of factors, which are perhaps more important, relate
to the plans, timetables, and arrangements made by the international
community. These are generally made without the direct involvement of
the intended beneficiaries. Consequently, although they reflect the finan-
cial concerns of donors and the logistical concerns of the implementa-
tion organizations, the lengthy timetables and planning—which are typi-
cal of international bureaucracies—do not effectively respond to the
needs of refugee populations for early return to their own communities.

International agencies involved in the repatriation of refugees have
belatedly recognized that single female refugees returning home face
two major problems, which should be taken into consideration while
planning repatriation. First, women are highly vulnerable to sexual
abuse by bandits, male refugees, and even the accompanying guards. Sec-
ond, they do not receive their fair share of physical and material assis-
tance (Martin 1992). Therefore, the concerned agencies have started tak-
ing steps to protect returning single women. NGOs particularly sensitive
to women’s needs have also begun to monitor the distribution of rations
and other assistance to these returning refugees.

The resettlement of returnees, especially when substantial popula-
tions are involved, is a major challenge to the government and the inter-
national community. A prolonged stay in the protected environment of
camps profoundly affects the attitudes, skills, perceptions, and values of
refugees who become accustomed to the social services and economic
security provided. While adults may idealize their past lives out of nos-
talgia, youngsters have no vivid recollection. Consequently, the process
of the returnees’ adjustment to their old environment is often painful
and frustrating.

Three problems frequently hinder the resettlement of refugees and
IDPs. The first is property rights, particularly land titles. Often the land,
houses, and other property left behind by the returnees are appropriated
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by their relatives, friends, and others, who are naturally reluctant to hand
them over to the original owners. For example, in Rwanda, some of the
agricultural land belonging to the recent refugees and IDPs has been ac-
quired by the old refugees who had fled the country in the 1970s and
1980s and returned following the installation of the RPF government.
Although the government is firmly committed to the restoration of the
land to its owners, it is questionable whether the government will be able
to implement its stated policy (Kumar et al. 1996).

The second problem is the nonavailability of agricultural inputs.
Often the returnees receive essential inputs such as seeds and tools, but
these are usually not sufficient. Often too, the agricultural land is of
poor quality and requires considerable preparation. At times the new
sites differ ecologically from the returnees’ original regions, which cre-
ates additional problems for the settlers. In all cases, refugees have diffi-
culty obtaining credit. The third problem is finding gainful employment,
particularly in rural areas. Often, refugees have been deskilled in thelr
traditional occupations while in camps.’

The experience of Cambodia, Guatemala, Mex1co, and Nicaragua
also demonstrates that the resettlement of refugees and IDPs in new
communities generates a host of problems, which can be partly attrib-
uted to the poor planning, coordination, and implementation of resettle-
ment programs. None of these problems is insurmountable, however.
Quick impact projects, which are usually implemented through NGOs,
often have been used to facilitate the rehabilitation of refugees. The ex-
perience of Mozambique indicates that these types of projects can help

- solve some urgent problems of returning refugees (Murungu 1995).

The programs that exclusively target returning refugees can gener-
ate tensions in local communities by arousing envy among those who did
not migrate during the conflict. Cambodia and Mozambique attest to
such tensions, which can be detrimental to initiating a process of recon-
ciliation in the local communities (Murungu 1995). There is now a grow-
ing realization that assistance should be designed to foster the develop-
ment of the entire community. Such programs should be need based and
should target all vulnerable populations—refugees or nonrefugees.

A major problem the international community has yet to resolve is
of the differential treatment of refugees and IDPs (Deng 1993). Be-
cause of internationally mandated conventions, refugees (or at least
those who live in camps) are entitled to minimal economic and social
facilities. Their essential needs are met and they enjoy basic civil rights.
The case of IDPs is different, however. Few outside resources are
available to them, and they are at the mercy of their governments.
Their living conditions are invariably worse. A growing number of hu-
manitarian organizations now agree that the artificial distinction be-
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tween the two categories of migrant populations is untenable and un-
fair and should be abolished.

Reviving and Reforming Education and Health Services

Several factors contribute to widespread damage and disruption to
health and education services during wars. Organizations lose their
professional and technical staff. Doctors, nurses, paramedics, teachers,
and administrative personnel die in conflicts, migrate to safer areas, or
are simply unable to work because of the threat of violence. One of the
worst examples in recent history is Rwanda, where over 80 percent of
health care staff and educators were either killed or fled during the
civil war, thus incapacitating primary health care centers and schools
throughout the country.

' Moreover, equipment, supplies, vehicles, and buildings are looted
and/or destroyed during military operations. The facilities also deterio-
rate because of lack of maintenance. Thus, there is the common spectacle
of health centers without medicines and schools without blackboards
and chalk. Finally, damage to supporting physical and institutional infra-
structures at the national and local levels further undermines the func-
tioning of social services. Deterioration of roads, for example, makes it
difficult to move medical supplies, and the absence of monitoring capac-
ities in the departments of health and education prevents coordination
and information sharing. The international community has played a vital
role in rehabilitating essential social services in two ways.

- First, international organizations have helped revive primary health
and educational services in the areas devastated by warfare. For exam-
ple, in Rwanda they successfully reactivated the country’s 250 health
centers and thirty of its thirty-four hospitals within six months after the
cessation of hostilities. They provided supplies and medicines, brought in
foreign health professionals, and trained local health staff. International
agencies also helped launch nationwide vaccination and other public
health awareness campaigns, which prevented the possible outbreak of
epidemics (Kumar et al. 1996). In fact, in practically all recent civil wars,
the international community has been instrumental in reviving or estab-
lishing primary health care systems throughout or in parts of the af-
fected countries. Often the rehabilitation activities of the international
agencies are a logical extension of their ongoing relief operations.

The international community has also provided assistance in reha-
bilitating educational institutions, particularly primary schools. UNICEF
and UNESCO developed the “School-in-a-Box” kit for teaching chil-
dren in refugee camps, which is now also used in many postconflict situa-
tions until regular schools can be reopened. This kit contains lesson
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plans, exercise books, slates and chalk, pencils and erasers, and other
necessary teaching materials. It is designed to provide eighty pupils and
a teacher with immediate psychological and material support to con-
tinue educational activities. Although such mobile schools cannot re-
place regular schools; they prevent the complete breakdown of the pri-
mary education system.

More important, international donors have funded teachers’ salaries,
designed training programs for teachers, and financed the repair of school
buildings. Such assistance has proved to be extremely useful in Cambo-
dia, Haiti, Mozambique, and Rwanda. Bilateral and multilateral donors
have also given economic and technical support to reopen institutions of
higher learning—although the amounts are modest and the delivery slow,
partly because the functioning of institutions of higher education is not
universally perceived as a priority by relief agencies.

Second, the international community has initiated and implemented
programs to strengthen the physical and institutional infrastructure for
social services. Such programs focus on promoting capacity building in
line ministries and public institutions; restoring building and facilities
such as cold storage for medicines, laboratories for medical testing, and
even small plants to manufacture essential drugs; and importing essen-
tial commodities and technical expertise. International actors fund tech-
nical assistance, training, and the acquisition of computers, vehicles, and
medical equipment. While questions have been raised about the cost ef-
fectiveness and timeliness of many of these interventions, there is little
doubt about their relevance and impact. For example, modest economic
and technical support provided by the donor community helped the
ministry of health in Rwanda recruit and retain a small core administra-
tive staff that formulated a nationwide plan for the rehabilitation of the
health sector and coordinated the government’s activities with over a
hundred NGOs working in the country.

The involvement of numerous international nongovernmental orga-
nizations in rehabilitation efforts, particularly in the health sector, has
not been without problems in many countries. The experience of Cam-
bodia, Mozambique, Rwanda, and, to some extent, El Salvador indicates
that international NGOs contributed to the duplication of efforts in
many instances. Often NGOs, especially those lacking previous experi-
ence in the country or region, followed their own standards for provid-
ing health services, which are not always appropriate for local condi-
tions. Moreover, they often competed for funding from the same sources
and found it difficult to coordinate their activities with the government.
It should be mentioned, however, that nongovernmental organizations
are not a single homogenous group. The overall record of the established
international organizations who have highly skilled professional staff
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has been much better than that of newly formed organizations without
operational experience in developing nations.

There is often a tension between the provision of essential health
services to needy populations and the sustainability of these services.
During the emergency and immediately after the cessation of hostilities,
health services are provided free or at nominal rates by health delivery
organizations. Unfortunately, when international funding dries up, re-
source-starved governments cannot normally sustain them without gen-
erating huge budgetary deficits. But they cannot close clinics without en-
countering political resistance. It is clear, therefore, that “either donors
need to make a long-term commitment to supporting recurrent costs, or
make only limited investment in line with future national financing ca-
pacity” (Macrae and Zwi 1995).

Several bilateral and multilateral donor agencies have seen a win-
dow of opportunity in the initial postwar period for introducing much-
needed policy reforms in social sectors. Consequently, they have been
encouraging governments to review and reform their existing policies
and have provided the necessary technical assistance. A number of re-
forms—such as providing an integrated framework for health and family
planning, establishing a more rational division between public and pri-
vate sector involvement in health care, and viewing of expenditures on
health and education as investments—have been emphasized by these
agencies. Donors have advocated charging users fees to beneficiaries
and have supported increasing privatization of health care for improving
its sustainability, quality, and access. They have also pressed for the in-
creased access of educational and health services to women, ethnic mi-
norities, and other vulnerable populations.

Assisting War-Stricken Children

Children are the voiceless victims of wars. Their health, nutrition, educa-
tion, and psychosocial growth suffers tremendously during prolonged
conflicts. While all children deserve attention, two categories of vulnera-
ble children—unaccompanied and traumatized—require urgent assis-
tance in postcrisis situations. The international community has taken a
lead in highlighting their plight and has designed and funded programs
to assist them.

The term unaccompanied children refers to children under the age
of legal maturity without a guardian responsible for their well-being by
custom or law. Many factors contribute to the swelling of the ranks of
unaccompanied children during wars. Parents or guardians are killed or
are unable to support children because of abject poverty caused by fight-
ing. In other cases, children are separated from their families during mi-
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gration to other countries or areas within the country, caused at times by
evacuation' rules, immigration procedures and refugee camp policies.
The plight of unaccompanied children is aggravated in violent crises be-
cause traditional support systems are generally undermined. Extended
families, local communities or even tribes, which traditionally look after
such vulnerable children, find it difficult to assume their responsibilities
in the face of declining economic resources, widespread social disorgani-
zation, and the large number of unaccompanied children.

The international community, particularly NGOs, have successfully
implemented programs for reuniting unaccompanied children with their
families in practically all recent conflicts. Most of these programs seek to
reunite separated children with their immediate or extended families or
place them in foster families. Typical programs trace children, prepare
necessary documentation, provide interim care, locate immediate and/or
extended families, and reunite them.

‘Most of the recent programs for unaccompanied children are based
on three essential premises the international community has learned as a
result of its active involvement.?® First, even during hostilities, modest
programs can be initiated to prevent the separation of children from
their families. Programs that target single parents and other vulnerable
families can provide in-kind assistance, loans, and skill training to enable
them to meet their survival needs. However, such interventions should
be designed after taking the community’s own resources and capabilities
into consideration; and should not disrupt existing social practices and
support systems (Boothby 1994, 29). Second, institutional care should be
considered the least desirable option. While orphanages and other child
care institutions can provide food and shelter, they cannot fulfill the
deep-rooted psychosocial needs of their wards for emotional warmth
and social stimulation. In fact, institutional care can be “harmful for in-
fants and young children, particularly in times of crisis when the quality
of care is poor” (Boothby 1994, 29).* Third, the involvement of govern-
ment agencies, affected families, and local communities is essential for
the success of documentation, tracing, and unification efforts because
they have their own informal networks for generating information.

The category of traumatized children is undoubtedly broader than
that of unaccompanied children. It includes the children who have expe-
rienced severe physical and psychological abuse; witnessed acts of vio-
lence, particularly against their family members; participated in war as
soldiers; or been deprived of the essential support of their family and the
community. For instance, a UNICEF survey in Bosnia reveals that 57
percent of children interviewed reported that a massacre had occurred
where they were living (UNICEF 1994). These children must live with
the psychological results of these events, including a wide variety of clas-



Rebuilding War-Torn Societies 23

sic trauma symptoms such as depression, insomnia, and obsessional
memories. Many experts believe that unless these children receive pro-
fessional attention, this trauma will continue to negatively impact their
psychosocial development. ‘

International relief organizations have organized a number of dif-
ferent therapeutic activities to help traumatized children. These include
individual psychotherapy, family work, and art and creative group thera-
pies. As expected, there are divergent views on the effectiveness of par-
ticular types of therapy. Mainstream psychologists and counselors advo-
cate individual counseling, which they regard as the most effective
therapy. On the other hand, many experts have questioned both the rele-
vance and feasibility of individual psychotherapy in non-Western set-
tings in which “experiences are verbalized and relived in a therapeutic
setting” (Richman 1993, 1296). For example, it has been pointed out that
the need is not to relive one’s feeling but to contain them in many in-
stances. Moreover, it may be after a relatively long period that children
are able to talk freely about their experiences. Even if one ignores such
criticisms, the high costs of individual counseling prevent its widespread
use. Consequently, there is a trend toward employing group therapies. In
Mozambican schools, an attempt has been made to help traumatized
children through increased student-teacher communication, creative ac-
tivities, and drama. It is reported that these methods helped to “re-inte-
grate children who had participated in violent activities into families and
communities” (Draisma and Richman 1992). In Cambodia and Rwanda,
nongovernmental organizations have also initiated modest programs for
traumatized children based on group therapies.

Assisting Women as War Victims

The plight of war widows, sexually abused women, and single female—
headed households created by conflicts has been overlooked in the past
by the international community, partly because such victims are not so-
cially or politically visible. The conditions have begun to change in re-
cent years. A growing number of international actors are now recogniz-
ing the need to assist vulnerable women during transitions.

A category of female victim who undoubtedly requires urgent assis-
tance is the sexually abused. During wars, soldiers belonging to warring
factions tend to violate women, particularly in conflict zones. As the ex-.
amples of the Philippines, Mozambique, and Uganda show, it is not un-
common for soldiers to kidnap young women and force them into prosti-
tution. In addition, stationed or advancing armies.commit rape and other
sexual abuses. In Bosnia and Rwanda, the raping of women belonging to
the opposing ethnic group has been a deliberate policy for ethnic cleans-
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ing (El-Bushra and Piza-Lopez 1994, 184). In both these countries, the
number of such victims runs into the tens of thousands. As many as 5,000
women were impregnated in Rwanda alone; most of them now carry
children fathered by the killers of their spouses and family members (El-
Bushra and Mukarubuga 1995). '

The efforts by national and international relief organizations to help
sexually abused women and girls are hindered, since most of the victims
prefer to conceal such crimes out of shame or the threat of social os-
tracism. The few who are forthcoming confide only in their immediate
families and friends. Moreover, the victims are widely dispersed and diffi-
cult to reach. Several international NGOs have taken the lead in Bosnia,
Mozambique, and Rwanda by starting grassroots projects, but they have
been able to reach only a small portion of the affected population.

The second and undoubtedly larger category comprises single fe-
male-headed households. In the aftermath of war, the number of such
households swells because of the death of spouses in fighting, the migra-
tion of male family members, and general social disorganization. Rela-
tively young and inexperienced women are forced to shoulder economic
burdens for which they are often ill prepared. In predominantly agricul-
tural economies, most of them fall back on agriculture as landless labor
or farmers. Even women who are fortunate enough to have access to cul-
tivatable land encounter numerous problems because of their subordi-
nate social status and inexperience. For example, they face difficulties in
procuring inputs such as seeds and fertilizers, especially when marketing
- networks are operated by men. If they do not have legal title to their
land, they are denied credit by formal credit institutions and are forced
to borrow from moneylenders who charge higher-than-market interest
_ rates. Such women also experience obstacles in marketing their produce
in distant areas because of transportation bottlenecks.

International donors have not targeted assistance to single fe-
male-headed households for many reasons. The process of identifying
them is not only difficult but time consuming. It is undoubtedly easier
to provide assistance to all female-headed households than to a par-
ticular subset; further, to single out a subset of the female population
can generate tensions between these households and other female-
headed households in the community. Consequently, the international
community has designed projects and programs that seek to reach out
broadly to all women. Such interventions have largely focused on pro-
viding agricultural inputs, particularly credit. For example, borrowing
from the experience of Grameen Bank in Bangladesh, some NGOs
have been supporting the formation of women’s credit institutions in
- Cambodia and Mozambique.!* Such initiatives help all women farm-
ers and entrepreneurs. '



Rebuilding War-Torn Societies 25

Assistance for Economic Rehabilitation

After prolonged wars, the economies of conflict-ridden societies are in-
variably seriously weakened. Their institutional and physical infrastruc-
tures are damaged and in desperate need of repair. Postcrisis govern-
ments inherit huge budgetary deficits, overvalued exchange rates, and a
low tax base. Military expenditure continues to remain high, at least dur-
ing the first few years because of the continued influence of the military
and fear of renewed hostilities. The alliance between government offi-
cials, traders, importers, and arms dealers that develops during conflict
often survives, and it has a vested interest in perpetuating an environ-
ment of scarcity and maintaining the war machinery. The overall eco-
nomic climate of transition societies is hardly favorable to investment or
domestic savings. Business elites tend to invest overseas rather than
within the country and are often responsible for capital flights. Overseas
investors are naturally reluctant to invest in an uncertain environment.
Under these conditions, the flow of substantial international aid is essen-
tial for economic rehabilitation.

The international community has a long history of involvement in
economic rehabilitation, beginning with the Marshall Plan, which was in-
strumental in the recovery of European countries at the end of World
War II. A large number of organizations have assisted in the physical
and economic rehabilitation in the aftermath of major physical disasters.
Moreover, multilateral and bilateral agencies have formulated and im-
plemented programs for economic development all over Africa, Asia,
and Latin America since the early 1950s. Consequently, there exists a
vast body of codified knowledge, experience, and insights that are highly
pertinent to the rehabilitation of war-torn societies.

The international community now recognizes that rebuilding insti-
tutional infrastructure shattered during conflict is as important as phys-
ical infrastructure—if not more important. Institutional infrastructure
refers to the socially accepted norms of behavior without which eco-
nomic activities cannot be performed. Its examples include legal or cus-
tomary rights defining ownership of private property, contracts and
their enforcement, and rules and regulations governing business trans-
actions. The basis of institutional infrastructure is the expectation that
the interacting parties will fulfill their respective obligations. Rebuild-
ing shattered institutions is indeed a slow process. Unfortunately, this is
an area that has been largely overlooked by the international commu-
nity in the past.

The international community has provided assistance for a wide
range of economic rehabilitation programs during the transition. Such
programs focus on demining (which is undoubtedly both a social and
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economic problem), agriculture, physical infrastructure, and macroeco-
nomic reforms. These are briefly discussed in the following sections.

Removing Landmines and Unexploded Ordnance

Landmines and unexploded ordnance (UXO), which continue to kill
and maim innocent civilians, are undoubtedly among the most tragic
human and economic legacies of wars. Over a quarter of a million peo-
ple have been disabled by landmines. According to one estimate, one in
every 230 persons in Cambodia is an amputee. The figures for Angola
and northern Somalia are one in 470 and 1,000, respectively (Holtzman
1995,20). Most of the victims tend to be small farmers, pastoralists, and
village children. People in mine-affected areas live under constant fear
and pay a heavy psychological price even when they are not physically
harmed.

Consequently, landmines and UXO hamper agricultural growth and
economic recovery. In countries such as Afghanistan, Cambodia, and
Vietnam, some of the most productive agricultural lands were deliber-
ately mined and remain unfit for cultivation. Moreover, in the absence of
alternative sources of income and employment, subsistence farmers are
forced to cultivate the mined agricultural land, thereby exposing them-
selves and their families to great risks. They are also often unable to pro-
cure agricultural inputs or market their produce because of the mining
of secondary roads.

Although there are about 80 to 100 million unexploded mines planted
in sixty-four countries of the world, nearly half of them are buried in de-
veloping countries that have witnessed violent conflicts in recent years,
such as Afghanistan, Angola, Cambodia, Iraq, and Laos. Many factors
have led to the widespread use of these landmines in civil wars. They can
be easily procured in international arms markets, are relatively inexpen-
sive, and can be quickly deployed. More important, they are highly effec-
tive in terrorizing innocent people. By deploying landmines on secondary
roads and agricultural lands—and in wells, irrigation canals, schools, health
centers, and other public places—civilian life can be disrupted and people
forced to flee:

The 1nternat10nal community has prov1ded economic resources and
technical expertise for demining. A number of NGOs have also started
playing an important role not only in providing technical assistance but
also in mobilizing public opinion against their widespread use.

During the past few years, the international community has
learned many lessons that have significant programmatic implications.
First, an integrated approach—involving systematic information gath-
ering about minefields and setting up priorities—is required to deal
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with the problem. Second, public awareness campaigns are essential to
educate vulnerable groups about protecting themselves against the
dangers of mines and UXO. Last, and probably the most important, is
the need to build up institutional capacities for demining in the coun-
try. Since local people could be easily trained by expatriate staff, it
makes economic sense to build local training and support services in
the heavily mined nations.

However, international resources pledged and allocated for deml-
ning in heavily mined countries are usually insufficient given the magni-
tude of the problem. Demining is an expensive and time-consuming op-
eration; each mine must be identified and destroyed manually. The cost
to clear one mine ranges from $300 to $1,000. Under these conditions,
heavily mined countries cannot realistically shoulder the economic bur-
den and massive international assistance is needed. For example, accord-
ing to an estimate, “clearance of eight million landmines in Cambodia
would cost the equivalent of more than five years of its gross national
product and take as long as eight years” (Holtzman 1995, 20). Conse-
quently, there is a growing recognition that the international community
should consider demining as a social and economic investment and not
merely a humanitarian endeavor.

Reviving Agriculture

In most war-torn societies, agriculture is the largest source of employ-
ment and is responsible for a major share of the gross national product
and foreign exchange earnings. In addition, agricultural outputs are es-
sential as inputs to industry. Although agriculture suffers because of
nonavailability of inputs, transportation bottlenecks, and marketing
problems during conflict, it usually performs better than manufacturing,
construction, and other sectors. This is particularly true of subsistence
agriculture which by its very nature is less vulnerable to external shocks.
The situation is, however, different in geographical areas where exten-
sive fighting has occurred. In such instances, subsistence agriculture, like
other sectors, is devastated because of the threat to physical security and
disruption to rural life.

At the end of hostilities, international agencies have often under-
taken programs to provide essential seeds and tools to farmers for one
or two seasons to revive agriculture. Originally, such assistance was lim-
ited to returning refugees, internally displaced persons, and demobilized
soldiers; however, it was realized that whenever possible, it should be ex-
tended to all vulnerable small farmers in war-affected areas. Individually
targeted assistance not only sows seeds of conflict in the local commu-
nity, but it is also difficult to administer because of poor information
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about intended beneficiaries and the potential for corruption. In addi-
tion to seeds and tools, cereals for domestic consumption are also pro-
vided so that farmers do not eat seeds. Despite implementation prob-
lems and their possible adverse effects on seed markets, such programs
have undoubtedly facilitated the recovery of agriculture in Afghanistan,
Mozambique, and Rwanda.

In addition, the international community has supported interven-
tions for reviving or establishing agricultural extension services and
research, restoring village roads and irrigation systems, providing vet-
erinary services and feed supplies, repairing or creating storage facili-
ties, introducing agricultural sector reforms, and strengthening the in-
stitutional capacities of public and private sector institutions engaged
in agriculture. International donor agencies and nongovernmental or-
ganizations have focused on short- and medium-term credit to small
farmers to purchase seeds, fertilizers, and other inputs. However, the
delivery of credit to small farmers from public sector institutions is
not easy after war. For example, with international support, the
Ugandan government tried to channel credit to small farmers
through cooperatives in the late 1980s. Unfortunately, because of
poor institutional infrastructure, bureaucratic delays, the govern-
ment’s cooptation of the cooperative movement, and the overall inef-
fectiveness of the movement, efforts were not particularly successful.
Donors now promote and strengthen private sector institutions to
provide agricultural credit.

In a few crisis-stricken societies, international agencies have sup-
ported the growth of nontraditional agricultural exports to generate in-
come and employment in rural areas. These are essentially high-value
cash crops that are exported to more affluent countries, particularly
Western Europe and the United States. USAID, for example, has de-
signed and implemented programs for nontraditional exports in El Sal-
vador, Nicaragua, and Uganda. Because of the easy access to the large
market of the United States, these programs have fared well in El Sal-
vador and Nicaragua. The progress has been slow but encouraging in
Uganda (Kumar 1995).

The recent experience of many war-torn societies has underscored
the need for focusing on ownership issues surrounding agricultural
land. In Mozambique, Rwanda, and Somalia, which faced massive trans-
migration of their populations during wars, returning refugees and in-
ternally displaced persons encountered serious problems in reclaiming
their lands appropriated by others in their absence. In El Salvador, the
land transfer program for ex-combatants has been stalled for various
reasons. By the end of February 1995, only 17,000 beneficiaries out of
47,000 eligible recipients received land (Vilas 1995). Cambodia has a
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slightly different problem. The new government reestablished private
ownership of agricultural land in 1989, which the Khmer Rouge regime
had abolished. However, the laws were not consistent and the govern-
ment failed to process claims quickly. Consequently, ownership issues
were not settled and land disputes “generated more complaints to
UNTAC than any other issue” (Kato 1995, 100). The disputes and de-
lays concerning land ownership have undermined agricultural produc-
tion and productivity in these countries. The affected farmers neither
cultivated the disputed land nor made any investments in it because of
uncertainty about ownership.

Another critical issue is the physical security in rural communities as
a result of the deterioration in effectiveness of law enforcement agencies
(which are invariably urban based), the presence of ex-soldiers, and
widespread unemployment and poverty. Without reasonable security of
life and property, agricultural production can hardly pick up. A major
contributory factor to the revival of agriculture in Uganda has been im-
proved law and order in the countryside. Unfortunately, the interna-
tional community has played a limited role in this area.

Restoring Physical Infrastructure

One major casualty in all wars is the physical infrastructure—roads,
bridges, railroads, airports, power generation and delivery, telecommuni-
cation, sewage and water supply, irrigation works, and so on. Physical in-
frastructure is deliberately incapacitated during fighting for military and
political reasons, and it also deteriorates because of the nonavailability
of resources for maintenance. ,

Restoration of physical infrastructure is undoubtedly a long-term
process. Usually, the international community is reluctant to finance
large-scale infrastructure investments immediately after war. Rather, it
tends to focus primarily on small repairs and renovations that are essen-
tial for public safety (sewage and water supply) and for stimulating eco-
nomic activity. Quick impact projects (QIPs) requiring very modest in-
vestments are designed and implemented to repair roads, minor
irrigation systems, communication networks, and waterworks. In QIPs,
the local community is asked to donate labor inputs to save resources
and promote a sense of local ownership. The Food for Work Program,
initiated and supported by the World Food Program, has also been effec-
tive in restoring roads and minor irrigation systems.

In many cases, infrastructure has been restored and even expanded
for a different reason: to meet the needs of international peacekeeping
operations. UN and other agencies have built roads, constructed bridges,
restored power generation and repaired ports and airports for the effec-
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tive functioning of the peace force. Nonetheless, such improvements
have major positive consequences for the economy and polity.

Two issues have surfaced regarding the long-term rehabilitation of
public utilities. The first issue is equity. Most of the public utilities—elec-
tricity, communication, piped water, and sewage systems—serve urban
dwellers. Thus, the majority of the population, which is rural based, does
not directly benefit from such investments. The second issue concerns
cost recovery. In most of the developing world, public utilities are heav-
ily subsidized by governments, which imposes a major economic burden
on the public exchequer. Therefore, prudent reforms are necessary to
ensure that users pay for the cost and maintenance of utilities. These is-
sues should be critically examined by international donor agencies.

To promote investment, international financial institutions often
push much-needed reforms in government policy toward physical infra-
structure. Such reforms are based on the premise that infrastructure
should be treated as a commercial service industry that responds to con-
sumer demands (World Bank 1994, 2). This means that as far as possible,
the private sector should participate in infrastructure management, fi-
nancing, and ownership. Competition should be encouraged to improve
economic efficiency and the quality of services provided. However,
when a market orientation is insufficient to ensure accountability and
cost effectiveness, users and other stakeholders should be involved in
the planning and managing of physical infrastructure.

Instituting Macroeconomic Policy Reforms |

Introducing macroeconomic stability remains perhaps the most impor-
‘tant element of any economic rehabilitation endeavor. Almost all recent
postconflict governments had followed flawed economic policies prior to
wars; the situation worsened during the conflict, further compounding
the problems of underdevelopment and widespread poverty. Macroeco-
nomic stability is essential not only to facilitate economic recovery but
also to lay the foundation for sustainable economic growth.

Although economists do not agree on the sequencing and timing
of reforms, most agree on their nature and direction. The interna-
tional community, particularly the World Bank, International Mone-
tary Fund (IMF), and regional development banks, has emphasized a
set of interrelated reforms based on their long experience in assisting
developing countries. ' ,

The first set pertains to economic stabilization through prudent
monetary and fiscal policies. In the aftermath of conflict, societies inherit
huge budgetary deficits because of increased military expenditure and a
stagnant, if not declining, revenue base. The international financial insti-
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tutions, therefore, exert pressure on governments to restore the balance
between revenue and expenditure, and often provide technical and eco-
nomic assistance for this purpose. Generally, governments opt to se-
verely cut their expenditures, because tax revenues may not be greatly
enhanced in an environment of abject poverty and vast devastation
caused by war.!6

During wars, increased imports and declining exports create balance
of payments problems, which governments attempt to stabilize with a
regime of import and export controls. Overvalued currencies not only
make exports less competitive in international markets, but also discour-
age domestic investment by making imports easily accessible. Currency
devaluation is a major step in establishing an optimal exchange rate that
reflects the market value. This, of course, 1mposes economic hardships on
some segments of the population.

The second set of reforms involves liberalization. Broadly speaking,
liberalization implies eliminating controls and regulations on the econ- .
omy that block the functioning of market mechanisms. Many developing
countries have instituted highly dysfunctional controls on investments,
production, prices, wages, imports, and exports. Such controls rapidly ex-
pand during conflict. Consequently, international monetary institutions
have universally supported a wide array of reforms, such as reducing tar-
iffs, offering positive interest rates, relaxing or abolishing curbs on for-
eign investment, delicensing domestic investments, and dismantling
price controls. Liberalization in countries like El Salvador and Uganda
has spurred local entrepreneurship and initiative and contributed to a
modest growth in foreign direct investment.

The third category, which can also be construed as a subcategory of
liberalization, involves privatization of state-owned enterprises. Privati-
zation prevents the constant drain on national resources by inefficient

Postwar Lendmg in Nlcaragua
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and unproductive parastatals and creates space for the private sector.
However, privatization usually encounters strong resistance from em-
ployees, managers, and government officials who control the public en-
terprises—and is also hampered by lack of liquidity.

Two general observations can be made about macroeconomic re-
forms pushed by the international community. First, while these reforms
are necessary for sustainable economic growth, many might not be opti-
mal solutions in the short run. A few simple examples can amplify this
point. In Nicaragua, when imports were liberalized under a stabilization
program, the balance of payments situation worsened, partly because it
led to a large-scale import of luxury goods. The situation stabilized over
time, however. Muscat (1995) has observed that in the absence of trans-
parency and adequate supervision, the passage of a liberal foreign in-
vestment law in Cambodia has “introduced cronyism.and natural re-
source stripping.”. He has also questioned the prudence of tax
concessions granted to foreign investors, which will deprive the govern-
ment of substantial tax revenues for several years to come. Collier and
Gunning (1994) have argued that instead of devaluing their currencies,
postwar governments may be advised to keep an initial overvalued ex-
change rate to prevent capital flight. ‘

Second, macroeconomic reforms entail social costs that should not
be underestimated. Cuts in government expenditures translate into cuts
in social programs, which deprive vulnerable populations of their most
essential support systems. Reductions in subsidies to agriculture and in-
dustry might result in a short-term decline in production and a rise in the
prices of agricultural and industrial products. Market exchange rates in-
crease the prices of imported goods and services. Privatization of state-
owned enterprises and a downsizing in the government work force serve
to aggravate the unemployment situation. Social safety net programs are
often not adequate to alleviate the sufferings of vulnerable populations.

The social consequences of macroeconomic reforms can create se-
vere problems for the fledgling political authority struggling to establish
its control and legitimacy. The experiences of countries such as El Sal-
vador, Nicaragua, Mozambique, Rwanda, and Uganda give credence to
this observation. For example, in Nicaragua, stringent austerity measures
imposed by the World Bank and IMF have partly contributed to a grad-
ual erosion in the support of the ruling party, which might lose in the
next election to a very conservative party, increasing the risk of further
political polarization. In Rwanda, stabilization measures—in the face of
falling international coffee prices and increasing defense expenditures—
aggravated ethnic tensions in the aftermath of the Arusha accords. In
Uganda, although the return of productive assets that were nationalized
by an earlier government has stimulated industrial and business activity,
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it has also generated a growing apprehension that the economy might be
dominated by a small ethnic group. In the present euphoria about re-
form, the undercurrents of discontent should not be overlooked. The ob-
vious implication is that the noneconomic costs of macroeconomic re-
forms should be carefully examined at the outset.

A Few Policy and Programmatic Constraints

As mentioned earlier, problems of postconflict societies are invariably
much more complex than those of developing countries during periods
of stability. Civil wars not only destroy economic resources and physical
infrastructures but also undermine social institutions, established roles
and relationships, and political structures, which are essential for growth
and stability. Therefore, along with the governments of war-torn soci-
eties, the international development community encounters major prob-
lems in designing and implementing effective projects and programs.
These include overdesigned interventions that lack flexibility, untested
intervention models, multiplicity of international actors, poor coordina-
tion among donors, bureaucratic red tape, delays in disbursing funds, in-
appropriate placement of projects, failure to create ownership of pro-
grams in implementing agencies, high costs of implementation and
limited involvement of the beneficiaries in interventions. Such problems
have been extensively discussed in the literature on relief and rehabilita-
tion, and there is no need to dwell upon them here. However, three addi-
tional problem areas have surfaced in assistance programs for rebuilding
war-torn societies.

Critical Gaps in Knowledge on Political Rehabilitation

The international community has accumulated a vast body of technical
knowledge in designing and implementing economic and, to some ex-
tent, social assistance programs during the past three decades. Although
the knowledge is not highly satisfactory, it is nonetheless adequate for all
practical purposes. However, no such claims can be made for assistance
in the political arena. The existing knowledge base is undoubtedly much
more limited partly because the international community has only re-
cently started providing significant assistance for political reconstruc-
tion. The interventions are essentially experimental in nature.
Consequently, those charged with designing and implementing
political rehabilitation interventions lack . appropriate conceptual
frameworks, intervention models, concepts, policy instruments, and
methodologies for assistance programs to rebuild civil society, estab-
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lish and nurture democratic institutions, promote a culture favorable
to the protection of human rights, reconstruct law enforcement sys-
tems, or facilitate ethnic reconciliation in a highly unstable political
and social environment.

However, it should be recognized that as the international com-
munity gains more experience, the situation is bound to improve. In
fact, technical knowledge has perceptibly advanced in the past few
years, as the underlying frameworks, implementation, and effects of
donor-supported political rehabilitation interventions are being ana-
lyzed and evaluated. '

Lack of an Integrated Strategic Framework

Critical gaps in knowledge have partly contributed to the lack of an inte-
grated strategic framework for political, social, and economic rehabilita-
tion in postconflict societies. A strategic framework identifies priority ar-
eas, allocates appropriate resources for them, and relates interventions
to the achievement of the twin objectives of peace and development.
Although, with the assistance of international organizations, transi-
tion governments have formulated comprehensive proposals for reform
and rehabilitation of their societies, most of them can hardly be consid-
ered integrated strategic frameworks; rather, they are more a compila-
tion of sectoral targets and plans without an overarching conceptual
foundation. This has often created problems in prioritizing and sequenc-
ing major interventions. Individual programs are implemented in isola-
tion of interventions in other sectors, which can undermine their effec-
tiveness. For example, when a stable government did not exist, the
implementation of economic stabilization programs aggravated social
and political tensions, thereby hindering political reconciliation. In the
same fashion, when programs for agricultural rehabilitation were not
implemented, demobilization and resettlement initiatives for ex-com-
batants posed a threat to life and property in rural areas—which in turn
adversely affected agricultural production and growth. An integrated
strategic framework can help minimize such sequencing problems.

Inability to Make Long-Term‘ Resource Commitments

In an environment of shrinking budgets and growing public disillusion-
ment with international assistance, major donors are finding it increas-
ingly difficult to commit substantial long-term resources to rebuild war-
torn societies. Even when they make commitments, they are not always
in a position to fulfill them. As a result, they follow what a perceptive ob-
server has called “crisis management” rather than a balanced approach
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to fostering structural change in the body politic. For example, many of
the highly visible interventions in human rights, elections, law enforce-
ment and judicial systems, civil military relations, and even refugee set-
tlement have the characteristics of quick fixes. They are neither con-
ceived nor implemented as sustainable programs. Once the outside
assistance comes to an end, the prospects for their long-term sustainabil-
ity become remote at best. The international community cannot push a
comprehensive agenda of reform and reconstruction that can reduce the
probability of reoccurrence of the conflict and put these societies on the
path of growth and stability without making long-term investments.

Many of the topics, issues, problems, and lessons discussed above are
explored in depth in the following chapters, which are divided into three
sections: political rehabilitation, social and cultural rehabilitation, and
economic rehabilitation. Because substantive areas and issues pertaining
to political rehabilitation are less understood, greater attention has been
given to that subject.

Notes

1. For a comprehensive discussion of the subject, see Nicole Ball (1996).

2. Several articles have examined the concept of rehabilitation and ex-
plored the relationship between relief and development. See, for example,
Buchanan-Smith and Maxwell (1994), Longhurst (1994), Seaman (1994), and
von Meijenfeldt (1995).

3. For example, the U.S. Agency for International Development has fol-
lowed this strategy in practically all transition societies.

4. For a good discussion on decentralization, see Rondinelli (1990), Smith
(1985), and Smoke (1994).

5. For a good review of literature on technical assistance and capacity
building, see Berg (1993).

6. Considerable literature on technical assistance for elections has been
generated. The International Foundation for Electoral Systems (IFES)-has pre-
pared several manuals on a wide range of topics, ranging from pretechnical as-
sessment to civic education programs. Also see Garber (1984).

7. This is, however, not unique to war-torn societies. Wozniak Schimpp and
Petersen (1993, 9) mention a cross-country analysis by Michael Bratton in which
the author found that in all African elections he studied, when the incumbent
won the election, the opposition alleged fraud.

8. A review by Wozniak Schimpp and Petersen (1993) of fifteen case stud-
ies of USAID assistance for elections found that “free and fair elections have
not always led to improvements in democracy, and in some cases have served to
impede democratization.”

9. The nature and functions of variations of such commissions has been
documented in three volumes entitled Transitional Justice; see Kritz (1995).

10. Demobilization is the process of discharging combatants who are sup-
posed to be demobilized when they have surrendered their weapons and uni-
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forms, received discharge papers, and left the assembly area. Reintegration in-
volves facilitating their integration to civilian life and has therefore physical as
well as psychosocial dimensions. Sometimes an interim phase reinsertion, which
lasts from six to twelve months, is also suggested (Colletta et al. 1996). However,
reinsertion can also be conceptualized as an early phase of reintegration.

11. The experience of organized repatriation was discussed in a March 1994
international symposium entitled “Refugees and Development Assistance:
Training for Voluntary Repatriation” at the University of Montana, where seri-
ous reservations were expressed about it.

12. Tt is generally suggested that the mandate, beliefs, and practices of the
international agencies, particularly UNHCR, are not always conducive to the re-
turn of refugees. See Larkin, Cuny, and Stein (1991, 2).

13. Some of these lessons have been discussed in detail by Boothby (1994)
and Ressler, Tortorici, and Marcelino (1993).

14. Boothby (1994) also notes that a review of institutional care facilities
during World War II and recent wars in Korea, Vietnam, and Cambodia found
that the quality of the care in all these settings was extremely poor, infant mor-
tality rates high, and physical, emotional, social, and intellectual development of
resident children Jeopardlzed

15. Little information is available about such projects except those re-
ported in the press. Africa Information Afrique (AIA) sometimes covers such
stories, which are filed electronically.

16. Even in an environment of abject poverty, there may be considerable -
scope for enhanced revenue collection. It may not solve the entire problem and
may take some time to achieve, but the possibility exists.
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Part 1

Assistance for
Political Rehabilitation

The six chapters in this section illuminate the different though interre-
lated dimensions of political rehabilitation of war-torn societies and the
role that the international community can play.

Rafael Lépez-Pintor, in Chapter 2, stresses the importance of elec-
tions as part of a broader process of reconciliation and political move-
ment toward multiparty democracies. He focuses on recent electoral
processes at the closure of protracted civil wars in Nicaragua, El Sal-
vador, Cambodia, Angola, and Mozambique to highlight the unique na-
ture of elections in postconflict transitions. Lépez-Pintor contends that
in “reconciliation elections” the political process is affected by an active
presence of the international community, primarily the United Nations’
organization and management; he also assesses the effectiveness of elec-
toral procedures. Although elections are intended to settle the con-
tentious issues of political legitimacy and peace building, Lépez-Pintor
concludes that an international presence cannot be a substitute for a
genuine commitment to peace and to the cessation of hostilities by the
armed opponents. A

In Chapter 3, Peter Manikas and Krishna Kumar discuss interna-
tional interventions designed to promote the observance of human
rights in postconflict societies. They present a case study of the United
Nations’ Human Rights Fields Operation in Rwanda, examining its ori-
gin, mandate, and performance. The authors suggest that the operation
was marred not only by conceptual confusion and inadequate adminis-
trative capability but also by the international donors’ failure to ade-
quately address the political obstacles to “restarting” Rwanda’s justice
system. Maintaining that each human rights emergency has its own pe-
culiarities, Manikas and Kumar conclude that the response of the inter-
national community should be tailored to each crisis and that the inter-
vention will likely have a greater chance of success if incorporated into a
comprehensive strategy for promoting peace and respect for the rule of
law in the society.
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Nicole Ball, in Chapter 4, explores the subject of demobilization
and reintegration of ex-combatants in a postconflict era. She identifies
four phases of this process: assembly, discharge, reinsertion, and reinte-
gration. Further, drawing from the international community’s substan-
tial experience in Africa, she outlines concrete and practical lessons
learned about planning and implementing demobilization programs in
each of these phases that minimize political and social risks and maxi-
mize benefits to the soldiers, their families, the most vulnerable popu-
lations, and communities. The author concludes that while our knowl-
edge of the subject has grown in recent years, longer-term investigation
of beneficiaries and detailed cost analyses of the intervention will help
policymakers.

Bill Stanley and Charles Call, in Chapter 5, present a case study of
the process of rebuilding a new civilian police force in El Salvador. The
Chapultepec peace accords in 1992 greatly reduced the constitutional
power of the armed forces, called for the complete elimination of the ex-
isting public security forces, and outlined a legal framework for the new
police. There was a general consensus among national and international
observers that the new system would substantially transform the rela-
tionship of citizen and state, improve both human rights and public
safety, and eventually reduce political tensions. As outlined in the chap-
ter, the new force after three years enjoys both a higher level of public

" confidence than the old police and an improved human rights record.

However, implementation has proven difficult, particularly given rising
crime levels following the war. The authors conclude that the El Sal-
vador police project provides a cautionary tale about the need for politi-
cal will in developing new police institutions, the difficulty civilian gov-
ernments have in enforcing their independence from militaries, and the
limited weight of international pressures relative to domestic political
considerations. ‘

In Chapter 6, John Cohen focuses on another dimension of political
rehabilitation: “ethnic federalism” to reduce ‘interethnic conflicts. In
Ethiopia, the government that came into power in 1991 after prolonged
civil war has followed a strategy of devolving public sector powers and
tasks to regions dominated by the country’s major ethnic groups. Cohen
describes the context and nature of the devolution process. He also high-
lights the tension between political and economic objectives of “ethnic
federalism.” Even while promoting intraethnic peace, devolution of
- power to regions dominated by the country’s major ethnic groups can
undermine federal economic objectives. On the other hand, if the power
of local governments to develop and finance their own objectives is lim-
ited, the political effectiveness of ethnic federalism as a strategy of
peaceful reconstruction will be undermined. In concluding, Cohen dis-
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cusses with cautious optimism Ethiopia’s ability to succeed in imple-
menting these reforms and the potential of aid agencies to assist in the
process.

Barry Stein, in the last chapter of this part, discusses the vexing is-
sues of repatriation and resettlement of refugees and internally dis-
placed persons (IDPs), an essential prerequisite to political stability in
many war-torn societies. In analyzing the return and resettlement of
Central America’s 18 million refugees and IDPs, Stein suggests that in-
ternational assistance efforts focused on local needs, rather than on
those of the returnees; attempted to link relief to long-term develop-
ment; and tried, though not always successfully, to generate an inte-
grated response to the problem. According to Stein, the two most signif-
icant outcomes of this repatriation and resettlement were the opening of
humanitarian or political space and the expansion of civil society in the
countries involved. Further, the implementation practices of the main in-
ternational agencies also had a positive effect on the reconciliation
process.



2

~ Reconciliation Elections:
A Post—Cold War Experience

Rafael Lopez-Pintor .

In the early 1990s, competitive elections monitored by the interna-
tional community were organized at the end of long-lasting civil con-
flicts that were fought for almost a decade in Nicaragua and El Sal-
vador, and for longer than fifteen years in Cambodia, Angola, and
Mozambique. Sometimes the conflict remained partially active while
the elections were being organized, as was the case in Cambodia. Most
frequently, as in the cases of Angola and Mozambique, a virtual cease-
fire existed, but the political contenders participated in elections with-
out being fully demobilized and disarmed. In all cases, the elections
were mandated by internationally sponsored peace agreements, such
as the Esquipulas II Agreements for the Pacification of Central Amer-
ica in August 1987, which were signed by all the presidents of the re-
gion and later ratified by Nicaragua in the Declaration of La Paz (El
Salvador) in February 1989; the Paris peace agreements on Cambodia
in October 1991; the Bicesse peace accords for Angola in May 1991;
the peace accords for El Salvador, particularly the Mexico agreement
in January 1992; and the Rome general peace agreement on Mozam-
bique in December 1992.

These experiences shed new light on the importance of elections
as part of a broader process of national reconciliation and political
movement toward multiparty democracies. In these cases, the transi-
tion elections have traits distinctive from those of elections that have
taken place elsewhere after peaceful reform by authoritarian govern-
ments. These elections can be denominated as “reconciliation elec-
tions.” This chapter will provide a background on this type of election;
analyze the results of the first multiparty elections after the cessation
of hostilities in Nicaragua, El Salvador, Cambodia, Angola, and
Mozambique; examine the electoral effectiveness of the processes fa-
cilitated by international organizations; and provide lessons learned
from these countries.
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Background on Reconciliation Elections

Three Different Conflictive Preelectoral Scenarios

Within the context of a concluding civil war, at least three different
preelectoral scenarios can be identified. The least promising of them is
illustrated by Liberia, where civil war ignited in December 1989. Re-
peated attempts to end the conflict through free and fair elections
have failed. The process of national reconciliation and democratiza-
tion has gotten started under international pressure, but minimum
conditions have not coalesced to lay the groundwork for multiparty
elections.

Following the highly publicized morbid execution of dictator
Samuel Doe in September 1990, fierce tribal warfare exploded and
continues .throughout the country to this day. Fatal casualties are
numbered at over 150,000, which would amount to 5 percent of a
population of 3 million—half of whom have been displaced from up-
country to the capital area of Monrovia. After a peace agreement
was reached in May 1992, the Election National Commission was es-
tablished in which the president and two of five commissioners were
appointed by the new rebel leader, Charles Taylor. This commission
was technically and/or financially supported by the UN, the Carter
Center, and the International Foundation for Electoral Systems
(IFES). An electoral budget was approved and a draft calendar for
registration and elections prepared in June 1992, but hostilities re-
sumed in July.

Early in 1994, contacts were reinitiated within the international
community aiming to conclude the war and organize elections. In De-
cember of that year, the main contending groups signed a peace agree-
ment in Accra, Ghana, which included a cease-fire, the establishment of
institutions for a transition to democracy, and the holding of free elec-
tions. In January 1995, a power-sharing agreement was negotiated. How-
ever, in spite of the cease-fire agreement, hostilities among the half-
dozen contending factions were still under way six months later. Thus, in
the presence of the international community, the door to elections has
intermittently been opened and closed.

A second scenario is one in which all conflicting parties engage in
an electoral strategy under strong pressure from the international com-
munity but without full demobilization and disarmament of contenders.
At some stage of this process, one of the parties may quit (e.g., the
Khmer Rouge in Cambodia several months before the election) or
threaten withdrawal (e.g.,, RENAMO in Mozambique). The election
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may even be denounced and warfare resumed after an unfavorable re-
sult, as was the case with Jonas Savimbi in Angola in October 1992. An
armed conflict was still active in May 1995 when President Santos and
rebel leader Jonas Savimbi met in Lusaka, Zambia—for the first time
since 1992—to ratify the cease-fire and power-sharing agreement, which
was signed in November 1994 after the successive failure of previous
talks. In February 1995, the UN Security Council approved a new ob-
server mission to Angola, including 7,000 blue helmets, to monitor the
implementation of the Lusaka agreements. In all these cases, an elec-
tion was held within technically acceptable standards. Nevertheless,
with the election having been politically rejected by one of the con-
tenders, the entire process thus falls back to the status quo prior to the
peace agreements. .

More frequently, however, postelectoral politics suffers from weak-
nesses due to incomplete demobilization and disarmament of con-
tenders, as was the case in Cambodia and Mozambique. The former
fighters may still have de facto control over certain areas of the territory.
In Cambodia, the Khmer Rouge still has full control of the northwestern
part of the country and keeps some threatening capacity in other areas.
In Mozambique, the slow process of demobilization and disarmament, as
well as the formation of a new army, was accelerated on the eve of the
election of October 1994 in order to comply with the mandate of the
peace agreements. There was a problem not only of political will among
contenders, but also of uncontrolled disintegration of their respective
armies—largely formed with soldiers who would desert without handing
over their own weapons.

A third scenario exists in which more effective demobilization and
disarmament are completed before the elections. Warfare is left far be-
hind at the time of the electoral process. The former contenders are ac-
tive in all the stages of the preparation of elections, which are held under
the monitoring of the international community. The results are fully ac-
cepted by the loser—being either the governing party (e.g., Nicaragua)
or an ex-combatant opposition (e.g., El Salvador). In this scenario, elec-
tions constitute the most effective step forward in the establishment of a
multiparty democracy.

‘In all these scenarios, two main factors have been identified that
condition the nature of the elections: a protracted civil war, and the
formalized intervention of the international community. They both
limit the degree of autonomy and efficacy of the election itself
within the broader process of change; yet the holding of an election
always implies some progress on the difficult path toward peace and
democracy.
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Elections with Civil War in the Background

Elections exist as part of the political process of concluding an armed
conflict. The following causes seem apparent at the very least. The new
international conditions of the post-Cold War era left the former con-
tenders with neither the ideological justification for continuing the fight-
ing nor the material support they were receiving from world powers.
There have also been strong pressures, both political and economic, from
the international community favoring the establishment of multiparty
politics. Finally, exhaustion among contenders in a protracted war sets in
when a clear prospect for victory by any of the parties is absent.

The existence of a civil conflict brings to the surface some basic
problems of national integration and statebuilding. These have to do
with the functioning of the state administration and the free movement
of all contending parties throughout the country; safety conditions in ar-
eas where many people are still carrying arms; and the difficulty the gov-
ernment faces in getting the arms under control. For all these reasons,
people may not feel confident enough to issue a free ballot, nor would
they expect that the results of the election would be accepted by all con-
flicting parties.

Aside from the phys1cal and psychological barriers to freedom of
movement and expression, the persistence of armies of differing con-
tenders, even under an effective cease-fire, can hamper the strengthen-
ing of civilian politics and diminish the political autonomy of the elec-
toral process. The possibility of resuming fighting would always be there
as an option, both psychologically and materially. In this context, the
elections constitute a political alternative, but not the only alternatlve to
the parties in conflict.

An Intervening International Community

Another major feature of elections in war-torn societies is intervention
by the international community. The political process is formally af-
fected by an active presence of the international community, repre-
sented primarily by the United Nations.! The presence of the interna-
tional community both precedes and goes further than the organization
of elections, having usually to-do with mediation at the peace accords,
the monitoring of demobilization and disarmament, and the support to
state building and national development programs.

The degree of participation in the organization of elections by the
international community in war-torn societies varies from country to
country. Aside from missions limited to technical assistance, the UN
practice has followed two other patterns. One is that of maximum inter-
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vention, where the UN organization assumes the functions of a national
government in the organization and management of the elections, as
was the case in Namibia in 1990 and Cambodia in 1993. In fact, in Cam-
bodia, the elections were entirely organized and administered by the
UN to the point where all the chief electoral officers at the polling sta-
tions were UN employees. The election was made possible with the lo-
gistical support of more than 20,000 blue helmets, though they might
not have been able to guarantee the security of electoral officers and
polling stations without the protective umbrella of the armed forces of
the Hun Sen government.

A second, more frequent and less intensive, pattern is the one fol-
lowed in Nicaragua in 1990, Haiti in 1991, Angola in 1992, and El Sal-
vador and Mozambique in 1994. The UN gave technical assistance
and logistical support for the organization of elections and monitored
the extensive and intensive process throughout the territory. A strong
intervention by the international community, most often with an ob-
server military and police force, raises questions about the relative
autonomy of the internal political process as well as the commitment
to peace and democracy by former war contenders. Consequently, the
electoral process by itself may not prove the most effective single ele-
ment for the structuring of a new democratic order, though it could
hardly be irrelevant.

Further, the presence of the international community has con-
tradictory effects. On the one hand, it helps end the fighting and
pushes the transition to democracy. On the other hand, by sharing
the responsibility for organizing a new civil order and elections with
local actors, the international presence can hinder the process by
which contenders reach peace by themselves. Contrary to the situa-
tion after World War II, peace and democracy in post-Cold War
times are a product of neither forceful international imposition nor
the plain free will of local soldiers. The UN peacekeeping missions
monitor and supervise but can never impose compliance to the
terms of peace accords.

The effectiveness of the international community is a function of
two main circumstances. First, there are the direct consequences the col-
lapse of the USSR may have had in war-torn countries, as the armed par-
ties used to be recipients of military and economic support from world
powers. Second, there is the risk of losing economic aid from interna-
tional donors. In this regard, international pressure seems to be effective,
although the international community does not necessarily speak with a
single voice. A variety of governments, international organizations and
nongovernmental organizations (NGOs) are active in countries with
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conflict and may not share the same strategy. Nevertheless, the thrust of
all pressures goes in the same direction—that of negotiated peace and
multiparty politics.

The relationship between national actors and the international
organization, usually the UN,; is almost always problematic and am-
bivalent. Although the local parties have requested international as-
sistance, they tend to be very sensitive to what they frequently define
as interference in national sovereignty. The party promoting inter-
vention by the international organization is usually the least critical
of it (e.g., the Sandinista government in Nicaragua, the opposition
FMLN in El Salvador, UNITA in Angola, or RENAMO in Mozam-
bique). Nevertheless, it is to be expected that the “friends” of the in-
ternational organization will become critical of it if the electoral
prospects cease being favorable to their interests. Such was the case
of the Hun Sen government in Cambodia, Savimbi in Angola, and
Dhlakama in Mozambique. Accordingly, the party less sympathetic to
the international organization may have a more friendly outlook af-
ter winning the elections and invoke international support as a guar-
antee of its electoral success. Such was the case.of the opposition
coalition UNO in Nicaragua, opposition FUNCINPEC in Cambodia,
the MPLA government in Angola, and the FRELIMO government in
Mozambique. '

A question remains about what the reaction would have been by
the parties less sympathetic to the UN had election results been con-
trary to their expectations—that is, had they won the election. The like-
lihood of accepting the eventuality of an electoral defeat might not
have been the same by governing parties such as ARENA in El Sal-
vador, MPLA in Angola, and FRELIMO in Mozambique; one reason is
that they had different winning expectations—the least hopeful being
the MPLA. As regards opposition contenders with little sympathies to
UN intervention, one wonders about the likelihood of UNO in
Nicaragua or FUNCINPEC in Cambodia accepting an unfavorable re-
sult. Most likely, the postelectoral scene still would have been problem-
atic, particularly in Cambodia.

Sometimes, the seemingly weak electoral engagement of the na-
tional parties is frustrating for international actors. One of the con-
tenders may threaten withdrawal in the middle of the campaign (UNO
in Nicaragua and FUNCINPEC in Cambodia) or even after the polling
has begun (RENAMO in Mozambique). To cite another example, a few
days before the election in Angola, Savimbi announced that only fraud
would impede his party (UNITA) from winning, and that an unfavorable
result would lead them back to fighting—which is what actually hap-
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pened. Thus, a situation arises in which the international organization
seems to be the most interested single actor in supporting the election.
In clear contrast to the less supportive attitude among certain elites,
both the international organization and the national parties may feel
pressure for elections coming from the general population. The people
in war-torn societies tend to place great hope in elections as a way out of
a conflict and onto a path to better living conditions in peaceful times.

- A further paradox exists about the role of the international commu-
nity: The armed conflict will not likely be stopped without external inter-
vention, but at the same time, the external presence diminishes the au-
tonomous strength of contenders—who somehow feel obliged to follow
a path and an agenda that they themselves did not entirely set. Con-
versely, the experience of the unarmed transitions of the 1970s and 1980s
in southern Europe, Latin America, and Asia took place under condi-
tions of greater national political autonomy—precisely because civil
- conflicts were absent. This helps explain the higher political relevance of
elections for the establishment of a stable democracy. Although the
United Nations has been frequently criticized as ineffective in post—civil
war peacekeeping operations, it is, moreover, the lack of national auton-
omy and of commitment to peace and democracy by former contenders
that infuses the entire process with a pervasive weakness, not failure of
the international organization. A

- The effectiveness of reconciliation elections should be judged by
their contribution to the solution of the two main issues facing the
political system: the ending of a civil conflict and the establishment
of a state authority under democratic control all over the country.
Reconciliation elections usually imply a problematic step forward in
statebuilding and democracy, depending on the degree of demobi-
lization and disarmament the national contenders and the interna-
tional organization are able to attain. A variety of illustrations exist,
from the more successful ones in Central America to the most dra-
matic failure in Angola. Nevertheless, there is always the possibility
that the election would remain as a legitimate reference for future
negotiations, as was the case in Haiti and may be the case yet in An-
gola. In Cambodia, a rare coalition cabinet with two prime ministers
has been set up while a new constitution is being drafted. In Mozam-
bique, the victorious Chissano government has to deal with pending
problems of effective disarmament, the formation of a new army in-
tegrating ex-combatants from both sides, and state control over the
entire territory. v

Of course, elections where all existing forces compete for the first
time should not be judged in isolation from previous electoral experi-
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ences. In Central America, reconciliation elections implied an ad-
vanced stage in the consolidation of political pluralism, which had
been started long before. In Nicaragua, the main contending parties of
1990 had previously been partners in a coalition cabinet after they
overthrew the Somoza dictatorship in 1979. Some of these parties par-
ticipated in the 1984 parliamentary election, while some others with-
drew not long before the election. Moreover, they all had accepted,
with minor reservations, the 1987 constitution, which is still in effect. In
El Salvador, there were both parliamentary and presidential elections
during the 1980s with participation of opposition parties, including
Christian Democrats and Socialists, although not the FMLN guerrillas.
Those electoral processes were boycotted with varying intensity by the
FMLN, which would participate in the 1994 elections only under the
mandate of the peace accords.

The Electoral Results

Table 2.1 contains the returns of the first multiparty elections after
the cessation of hostilities in Nicaragua, El Salvador, Cambodia, An-
gola, and Mozambique. In all five cases, the elections were held un-
der a civilian government coming out of a single-party system with a
Marxist orientation—except in El Salvador, where the government
was sustained by a conservative party within a polity of limited plu-
ralism. In all five cases as well, the UN participated both as a media-
tor of the peace agreements and as sponsor of an observer mission.
Military and civilian personnel monitored of the implementation of
agreements in all their terms: demobilization, disarmament and elec-
tions. At stake in all cases except Cambodia, where only a con-
stituent assembly was being elected, were the president and a leg-
islative assembly.? '

There are several things to note from the data in Table 2.1. First,
there was a high level of electoral turnout—almost always over 85 per-
cent of registered voters. In all cases, registration included the largest
part of the estimated population of voting age and required a major op-
eration with technical support and monitoring from the UN. Although
accurate demographic statistics were usually missing, local and UN elec-
toral authorities have estimated registration rates of over 85 percent of
the population eligible to vote: about 95 percent in Angola and Cambo-
dia, 89 percent in Nicaragua, and 85 percent in El Salvador and Mozam-
bique. With the partial exception of El Salvador, where it is all but im-
possible to produce accurate statistics, turnout rates for reconciliation
elections are similar to those of the more participatory stable democra-
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cies, and higher than those of many opening elections in transition
processes unrelated to civil war.?

In El Salvador, the official turnout figure was 57 percent, which is
actually an unrefined figure given the imperfections of the electoral rolls.
The list of voters for the 1994 elections was an updated registry from
previous elections, where an undetermined number of deceased voters
were still included. Furthermore, the proportion of registered voters liv-
ing abroad, unable to vote under Salvadoran legislation, was also impos-
sible to determine. An estimated million and a half Salvadorans out of a
total population of over 6 million are living in the United States. With all
these factors taken into consideration, a personal estimate of electoral
turnout in El Salvador would amount to over 70 percent of those resi-
dents in the country in possession of an electoral card—since there were
citizens registered to vote who did not pick up or were never issued an
electoral card and who therefore were unable to vote.

Turnout statistics confirm the impression that the people have high
expectations of what elections can bring them in terms of peace and a
better life. In fact, in war-torn societies, electoral turnout is massive and
orderly, regardless of the sacrifices entailed in going to the polls (e.g.,
long walks with elders and children, difficult climatic conditions, scarce
food, etc.). International observers are usually amazed at the sight of or-
derly mass voting in the most remote and backward areas. The attitude
of hope—sometimes devotion—with which the common people go to
the polling stations clearly sends the message that the ballot is their
power. In fact, the more recent the war, the higher the turnout—the
highest being in Angola, Cambodia, and Mozambique.

Of the five cases included in the table, the party in government won
the election in El Salvador, Angola, and Mozambique. The victory went
to the opposition in Nicaragua and Cambodia. In the three cases where
the government was the winner, only in Angola did an armed loser reject
the results and go back to war. In the two cases with a winning opposi-
tion, that opposition was composed of conservative forces opposing a
Marxist government. In only one case (Nicaragua) did the government
hand over power to the opposition without any major obstacle, after ne-
gotiating certain military and economic matters. In the other case (Cam-
bodia), the government reluctantly accepted the electoral results, retain-
ing a portion of executive power within a coalition cabinet. Of the five
cases, only Angola resulted in outright failure.

In reconciliation elections that represent the end to an armed con-
flict without heroes or victims, neither government nor opposition wins
or loses by a landslide. The distribution of the vote between former
armed contenders does not assign the winner much more than 50 per-
cent, while the loser generally gets more than 30 percent of the vote.



Table 2.1 Reconciliation Elections in Nicaragua, Angola, Cambodia, El Salvador, and Mozambique

Angola Cambodia El Salvador Mozambique
Nicaragua Presidential election: Constituent Presidential election Presidential election
Presidential election: Ist round® assembly election: Ist round® 1st round
1st round 2/25/90 10/29-30/92 5/23-28/93 3/20/94 10/27-29/94
Participation as a
percentage of
total registered
voters 86.3 92.0 86.7 57.0 88.0
Vote to the party in
government as a
percentage of
total valid vote D. Ortega J. E. Santos Ex-communist A. Calderén J. Chissano
(FSLN)© (MPLA). (CpP) (ARENA) (FRELIMO)
40.8 49.6 39.1 49.0 53.3
Vote to the opposi- ’
tion force that
was a former war
contender V. Chamorro J. Savimbi Royalist R.Zamora A.Dhlakama
(UNO) (UNITA) (FUNCINPEC) (FMLN) (RENAMO)
54.7 40.1 46.5 '24.9 33.7
Vote to other parties 4.5 10.3 14.4 26.1 13.0
Total valid vote 100 - 100 100 100 100

continues

[4°]



Table 2.1 (continued)

Mozambique
Presidential election  Presidential election
assembly election:

Angola
Nicaragua Presidential election:
Presidential election: Ist round?®
1st round 2/25/90 10/29-30/92
Null votes as a
percentage of all
ballots issued 59 9.1

Source: Data from the election authority of the different countries as included in reports of the UN Secretary-General.

Notes: a. A mandatory runoff election was never held after the rejection by Savimbi of the results of the first round.

b. A second round was held April 24,1994, with 50.6 percent turnout; 68.3 percent voted for ARENA and 31.7 percent for the second runner-up.

c. The following are the acronyms and the names of the political parties (by country and in the language): FSLN, Frente Sandinista de Liberacién
Nacional; UNO, Unién Nacional Opositora; MPLA, Movimento Popular de Liberagao de Angola; UNITA, Uniao Nacional pela Independencia Total
de Angola; CPP, Cambodian People’s Party; FUNCINPEC, Front Uni Nacional pour une Cambodie Indépendénte, Neutre, Pacifique et Coopérative;
ARENA, Alianza Republicana Nacionalista; FMLN, Frente Farabundo Mart{ para la Liberacién Nacional; FRELIMO, Frente de Liberagao de

Mogambique; RENAMO, Resistenza Nacional Mogambicana.
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There is again the partial exception of El Salvador, where the armed op-
position was but a fraction of all the opposition, which included the
strong Christian Democratic Party; this party held the presidency in
1984-1989 as the result of the popular vote. The Christian Democrats
obtained 18 percent of the vote in the first round in 1994; another old
party, the promilitary PCN, obtained a sizable 8 percent.

The Appraisal of “Free and Fair”
Elections by International Observers

One of the more visible components of reconciliation elections is the,
presence during the days before and after the polling of a large number
of diverse international observers. Although this factor attracts a lot of
media attention, the quality of elections within a process of national rec-
onciliation depends only slightly on the work of international observers
during the electoral season. However, the effectiveness of intensive and
extensive observer missions as part of longer peacekeeping operations
can be evaluated by certain basic standards of electoral effectiveness.

Electoral Effectiveness

Within a context of national reconciliation and transition to democracy,
the international community is expected to appraise whether the elec-
tions were “free and fair,” the most frequent evaluation criteria among
international observers in well-established democracies. However, a
contradiction in terms is inherent in this approach; because a nonroutine
election is by nature full of uncertainty and irregularities, it cannot be
judged by the standards of routine practice. Hence, it would be desirable
for international observers to analyze elections in different political con-
texts in terms of “acceptability” rather than whether they were “free and
fair.” The free and fair concept implies a rather simplistic standard that
was originally codified by the media in black-and-white terms—i.e., the
election was either free and fair or it was not. This analytic tool has been
very successful, precisely because of its simplicity. Nevertheless, it is of
scant utility for evaluating the conduct of an election in both technical
and political terms.

Another dubious standard is that of “historicity.” International ob-
servers are sometimes unaware of. the highly problematic political
process to which the election belongs and do not hesitate to declare it a
historic election; meanwhile, the election may turn out to be controver-
sial and necessarily “imperfect.” The long-term importance of the elec-
tions should be left for historians to evaluate. International observers
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should limit their appraisal to whether the elections were conducted ac-
cording to those political and technical criteria which are deemed appro-
priate under given circumstances. In this context, my experience with
peacekeeping electoral processes during the last few years suggests that
the following criteria should be stressed.

First, acceptability of an election should depend not only on how the
polling day or days unfolded, but also on the way in which the entire
process was conducted: composition of the electoral authority, prepara-
tion of the voter rolls, conditions and development of the campaign, etc.
It is particularly important that all contending parties be involved and
participate at every stage of the process. Along the same lines, freedom
of movement throughout the country, as well as access to the media, are
to be carefully weighed. All these factors are proven too elusive to be as-
sessed in terms of black and white.

Second, the acceptability of an election should be evaluated in
global terms and be based on the distinction between irregularities and
fraud. Irregularities constitute all those technical, administrative, and
personal deficiencies that may abound throughout the electoral process
but can be alleviated by consensus among contenders or action by elec-
toral authorities. On the other hand, fraud has to do with ill-intended
manipulation of sensitive electoral materials such as ballots and ballot
boxes, voting and counting records, etc. Fraud may be limited or signifi-
cant—i.e., that which would substantially affect the result of the election.
In other words, had fraud not been present, the results would have been
different. Only the existence of generalized significant fraud should
make an election totally unacceptable and invalidate its results. In the
case of limited fraud, the general validity of the election results should
not be affected; the fraud can be addressed by the electoral authority
and/or the judiciary by holding a by-election, by applying criminal law,
or both.

Third, special attention should be paid to the fit between electoral
procedures and the main purpose of the election, since procedures
should support electoral political goals—and not the opposite. It seems
apparent that the purposes of reconciliation and transition elections are
not the same as the aims of elections in consolidated democracies. Rou-
tine elections in stable democracies are held to change the government
according to a preestablished constitutional agenda. Reconciliation elec-
tions are aimed primarily at incorporating into a democratic political
system political antagonists who related to each other by the use of
sheer force prior to the election. Thus, acceptance of results by all con-
tenders becomes a fundamental and necessary test for founding a demo-
cratic polity. In this context, substituting one government for another
may turn out to be less important than contenders reaching a consensus
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on how to govern. It may be decided that the winning party should gov-
ern alone—as is the standard practice of stable democracies—or that
there should be a coalition government, even if one contender has re-
ceived a clear ma]orlty of the vote.

Although it is more an example of negotlated transition than of a
post—civil war peace agreement, in South Africa the different political
opponents preempted the possibility of any of them rejecting the re-
sults of the first fully democratic elections by negotiating that all of
them would share in the government for a number of years. As a for-
mula for reconciliation, it is illustrative of ex-combatants striving to
achieve consensus to end war and establish a civil pluralist polity. This
may also turn out to be the case if the 1994 Lusaka accords between
Angolan adversaries are implemented—according to statements by the
MPLA government and declarations by Savimbi after his meeting with
President Mandela of South Africa in May 1995. In any case, the stabil-
ity of the new regime will demand some sort of negotiation between
government and opposition regarding fundamental matters, such as the
drafting or reforming of a constitution, military affairs, basic economic
policies, etc.

Some of the procedures estabhshed by electoral legislation may
jeopardize the attainment of the main goals of national reconciliation
and the founding of democracy. There are procedural practices that may
contribute to a rarified political climate and hinder the acceptance of
the elections as “free and fair.” An example would be complex registra-
tion procedures, which may invite malpractice in voter registration in
certain areas of the country or among less educated or socially deprived
citizens. In El Salvador, for example, this was the most controversial is-
sue both before and after the polling period. There may also be an em-
phasis on technicalities and/or political sensitiveness between local au-
thorities and the international technical staff supporting or organizing
the elections. For instance, personal energies and material resources are
often concentrated on the “polling side” of the elections—that of bring-
ing the people to vote—disregarding the counting of ballots and the an-
nouncement of results. With regard to these latter aspects, the form and
time in which they are handled are politically crucial, as they have an
extraordinary affect on the acceptance of the results and the postelec-
tion relationships between the parties. The ex-combatants, once trans-
formed into civil adversaries, will in all likelihood have to engage in ne-
gotiations concerning the immediate future of the polity. Angola or
Cambodia are poor models as regards the counting of votes and the an-
nouncement of results.

Electoral procedures should successfully satlsfy two dlfferent
needs: one individual, the other collective. On the one hand, the individ-
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ual right to vote must be guaranteed; no citizen’s participation is to be
impeded or denied. On the other hand, collective representation has to
be articulated in adequate manner and time. Thus, the safety of voters
and control over the political process will suffer minimum risks. It is not
only a problem of statistics and logistics but also a matter of political
opportunity. It is critical that a maximum number of citizens turn out to
vote, but it is at least as important that the ballots be counted and the
results announced honestly and quickly. One questions the wisdom of
collecting an additional number of votes by, for example, establishing
more than one polling day, which increases political uncertainty and
poses greater risks for the security of both the people and the electoral
materials. At times, not enough attention is paid to producing ballot pa-
pers that can be easily handled by voters and electoral officials and to
establishing organizational facilities for counting ballots. Consequently,
the cost of a high proportion of null votes, or of a deficient and pro-
longed counting, may largely exceed the benefit that might stem from
the great efforts that are normally devoted to registering voters and or-
ganizing polling days.

Within the context of civil conflict and regime change, an adequate
conception and use of “political time” at elections may prove to be cru-
cial for the unfolding of the entire process. Establishing several polling
days in societies with enormous deficiencies in communications, security,
and maintenance services may be particularly problematic. Two polling
days are frequent; there were six in Cambodia. A prolonged counting of
the vote, no matter the size of the voting population, is also common. In
countries like Cambodia, Angola, and Mozambique, the counting took
several weeks, creating a political atmosphere of uncertainty, mistrust,
and confusion in political circles, the media, and the population at large.
Results were announced in a partial and unsystematic manner as the
counting proceeded, giving the impression of a partisan manipulation of
the ballot.

Savimbi formally denouncing the Angolan election after the publi-
cation of early partial results that gave him a much smaller vote than the
40 percent that was finally his share after two weeks of counting illus-
trates well the sensitive issue of vote counting. In Cambodia, the differ-
ent parties successively denounced the partial results, which UNTAC an-
nounced twice a day, according to whether they were favorable or
damaging. Three days after the polling had finished, at the end of the
second day of counting, only 800,000 out of more than 4 million ballots
had been counted. On that day, the government was ahead of FUNCIN-
PEC by a margin of 40 to 38, the reverse of the day before. The govern-
ment declared its acceptance of the electoral results; thus, FUNCIN-
PEC’s position was that of waiting until the complete counting of the
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vote. In the meantime, the Khmer Rouge guerrilla called for the return
to war because of election fraud. The following day, the government
asked UNTAC to stop the publication of results after denouncing cer-
tain irregularities in the transport of ballot boxes from up-country to the
counting facilities in Phnom Penh. One day later, the government de-
clared it would reject the elections unless they were held again in the
four provinces where the government party CPP was losing—Phnom
Penh among them. At that time, FUNCINPEC was seven points ahead
of the CPP.

Lessons for International
Organizations and Donor Countries

Intervention by the international community plays an important role in
peacekeeping operations and transition to democracy. However, the
main lesson to be drawn from recent experiences is that international
intervention- does not substitute for the commitment to peace and de-
mocratic politics ‘by the armed opponents. For well-equipped con-
tenders in a civil conflict, continued hostilities can very rarely be
.stopped by international peacekeepers. The parties in conflict may keep
on fighting as long as there is an even distribution of weaponry, soldiers,
and strategic capacity.

Regarding the political value of elections coming out of a civil con-
flict vis-a-vis the value of other kinds of elections in transition to democ-
racy, a main conclusion has to do with the effect of the election itself in
strengthening the prospects for a stable pluralist polity. There is the his-
torical evidence of consolidation of democracies that were established
by force after the end of an international conflict, as was the case of
Western Europe after World War I1. There is also the evidence of consol-
idated democracies that emerged peacefully following the collapse of
authoritarian regimes. Under both circumstances, though for different
reasons, the electoral component seems to have infused much civil
strength to the new polity, as the use of force as a political resource dis-
appeared from the scene. Thus, historical experience from the second
half of the twentieth century indicates that it was rather easy to ex-
change ballots for bullets when either the ballots were the result of an
armed victory (e.g., World War II), or the weapons had lost their political
ammunition (e.g., collapse of authoritarian regimes).

On the contrary, in recent peacekeeping operations and reconcilia-
tion elections, an option frequently remains open for political antago-
nists to resume fighting. Complete demobilization, encampment, and dis-
armament have not been an easy task under the rules of preventive
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international diplomacy in post-Cold War times. Therefore, the main
weakness of the electoral process of reconciliation politics is that al-
though the vote may be sincere and well organized, it may not have an
explicit effect on the establishment of a lasting democracy. Clearly, there
are instances where one of the contenders withdraws from the polls or
refuses to accept the results, turning back to armed politics. Although it
is too soon to evaluate the effect of peacekeeping elections upon the
prospects for long-lasting democracy, it may at least be noted that imme-
diate electoral success is directly related to effective demobilization and
disarmament of former civil war contenders. In any case, the attempt to
end a civil conflict by negotiation and peaceful leveling of historic differ-
ences is to be applauded, both ethically and politically.

Another main lesson to be drawn from the experience of active in-
volvement by the international community in peacekeeping processes
and the organization of competitive democratic elections has to do with
the cost benefit of these types of operations, particularly in UN peace-
keeping missions. It should be noted that the UN record of successful
cases clearly outnumbers that of its failures. Nevertheless, as a working
hypothesis for researchers and international strategists, the probability
of political progress in the process undertaken by the international com-
munity is not directly related to the magnitude of the financial invest-
ment and the number of civilian- and UN peacekeeping personnel. In
fact, smaller, less costly UN missions like those in Nicaragua and El Sal-
vador were most successful in solidifying the process of democratization,
while the most costly mission in UN history (Cambodia) could only par-
tially modify the status quo prior to the 1993 elections. In the case of the
large and costly mission in Mozambique, involving some 7,000 blue
berets and hundreds of civilian international personnel, it was not possi-
ble to reach election day under conditions of full effective disarmament
of the ex-combatant electoral contenders.

Conclusion

The best explanations for such varied results are more likely to be found
in the degree of civil autonomy and commitment to peace and democ-
racy by contending parties than in the capabilities of international orga-
nizations. It has been demonstrated that effective demobilization and
disarmament are fundamental for the success of the entire process and
indeed of the elections. The attainment of such conditions is usually fa-
cilitated by international organizations, but it does not directly or basi-
cally depend on the number of civilian and military personnel deployed
in the country. Consequently, it follows that the international presence
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could be limited to the minimum necessary for effective assistance—i.e.
political, technical, and symbolic significance—without jeopardizing the
success of the entire political operation. In this way, better use could be
made of taxpayer resources from donor countries. A more supportive
public opinion might develop with regard to a more limited interna-
tional presence—as the public tends to make a simple linear association
between the magnitude of a UN mission and the achievements of the
political process. If the purpose is to achieve the electoral stage of a
peace process after effective demobilization and disarmament of con-
tenders, the political performance of local actors, as well as the quality
performance of the international community and its organizations, is
much more important than the sheer size and duration of the interna-
tional interventions.

Notes

Rafael Lépez-Pintor served in 1989-1995 as an electoral consultant to
the United Nations in Albania, Angola, Azerbaijan, Cambodia, Guatemala,
Lesotho, Liberia, and Nicaragua and also as Chief Electoral Officer of the UN
observer missions in El Salvador and Mozambique. As he has been serving as a
consultant to the UN in all of the countries addressed in the chapter, the posi-
tions stated reflect his own views and in no case-are they necessarily those of the
United Nations organization. ‘

1. In the cases included in this chapter, the UN missions were denomi-
nated as follows: ONUVEN, Observadores de las Naciones Unidas para la Veri-
ficacién Electoral en Nicaragua; ONUSAL, Observadores de las Naciones
Unidas en El Salvador; UNTAC, United Nations Transitional Authority in Cam-
bodia; UNAVEM, United Nations Angola Verification Mission, ONUMOZ, Os-
ervadores das Nagoes Unidas em Mogambique. Other international organiza-
tions, worldwide or regional, are often involved to a lesser extent in these
processes: Commonwealth; Interparliamentary Union; the Organization of
American States (OAS), or the Organization of African Unity (OAU). There
may also be present representatives of the European Union and a variety of
NGOs involved in assistance programs of different kinds, including electoral
technical assistance. Within this latter realm are the U.S. organizations Interna-
tional Foundation for Electoral Systems (IFES), International Republican Insti-
tute (IRI), National Democratic Institute (NDI), and the Carter Center. With a
Latin American scope, there is the Centro de Asesorfa y Promocién Electoral
(CAPEL) with headquarters in Costa Rica.

2. A more detailed reference on these electoral processes can be found in
the following publications: On Mozambique, see IFES (1994b). On El Salvador,
see IFES (1994a). On Cambodia, see Roberts (1994). On Nicaragua, see L6pez-
Pintor and Nohlen (1991); Browning (1990); and Close (1991).

3. In fact, for the group of ten stable democracies with the highest turnout
(Germany, Australia, Austria, Belgium, Holland, France, Italy, New Zealand,
United Kingdom, and Sweden), I figured an average turnout of 88.8 percent for
the period 1945-1979 and 86.2 percent for 1980-1990 (database in Crewe [1981,
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236-238] and Justel [1994, 24]). As for transitional environments, electoral
turnout at the first general elections of Spain in 1977 amounted to 80 percent;
and it was 62 percent in Poland in 1989, 65 percent in Hungary that same year;
and 72 percent in Lesotho in 1993. .
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Protecting Human Rights in Rwanda

Peter M. Manikas and Krishna Kumar

Human rights concerns are undergoing a transition in the post—Cold
War era. In the aftermath of World War II, human rights issues generally
focused on strong centralized states in which communist, authoritarian
or military regimes repressed dissent, and there are several areas of the
world in which these situations persist—such as Nigeria, Iraq, Iran,
Burma and North Korea. During the past decade, however, human rights
abuses have increasingly resulted from the collapse of regimes, as in the
former Yugoslavia, Rwanda, and Somalia. In these nations, massive hu-
man rights problems have emerged in the context of armed conflict and
regime breakdown. The human rights abuses that result from war, more-
over, are likely to be compounded by refugee flows, disease, hunger, psy-
chological trauma, and the destruction of homes and sources of eco-
nomic support. The perpetrators of human rights abuses often include
civilian militias and paramilitary groups, which lack the discipline and
command and control structure of regular military forces; these groups
are usually composed of ethnic, religious, or separatist extremists, who
often act in support of an existing government.

Initial strategies for addressing human rights abuses concentrated
on formulating treaties, adopting standards, and implementing proce-
dures to remedy such human rights abuses as torture and arbitrary de-
tention. Governments interested in promoting human rights used politi-
cal pressure and economic sanctions in pursuit of their goals. These
strategies, however, are of limited value where political order has broken
down and a government, if it exists at all, can no longer conform its con-
duct to acceptable international standards.

In response to the problem of regime collapse, during the past
decade new and more flexible international interventions have been de-
veloped. These include the deployment of UN human rights monitors in
such countries as El Salvador, Cambodia, and Rwanda; the establish-
ment of “truth commissions” in Nicaragua, El Salvador, and Haiti; the
creation of a UN verification mission in Guatemala; the development of
national human rights commissions in India and Mexico; and the estab-
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lishment of international criminal tribunals for the former Yugoslavia
and Rwanda.

Bilateral and multilateral assistance programs have also been initi-
ated to strengthen institutions of accountability. These include efforts to
reconstruct judicial and law enforcement systems, to ensure civilian con-
trol over the military, and to enhance civic institutions that can perform
a mediative role between the state and the individual.

In the aftermath of the genocide in Rwanda, the international com-
munity, and donor nations acting bilaterally, launched efforts to address
one of the greatest catastrophes of recent decades. The following dis-
cusses one such effort—establishing the UN’s Human Rights Field Op-
eration—Rwanda (HRFOR). The crisis in Rwanda, like crises every-
where, was shaped in part by circumstances that were peculiar to that
country. Yet many of the issues related to the international community’s
response have appeared elsewhere and are likely to reemerge when fu-
ture tragedies occur. These issues include the promptness of the interna-
tional community’s response, the ability of a human rights operation to
coordinate its activities with humanitarian relief agencies, and the need
to define clearly operational objectives, and to establish clear lines of au-
thority for conducting a human rights field operation. The chapter ends
with “Lessons to be Learned.” It is hoped that many of the problems ex-
perienced in conducting the human rights field operations in Rwanda
can be avoided in the future and that more effective policy and opera-
tional responses will be formulated and implemented in the complex
emergency situations to come.

Background

In 1959, three years before Rwanda gained independence from Belgium,
the majority Hutu population rebelled against the minority Tutsis, who
had exercised power on behalf of Belgium’s colonial administrators
since the end of World War L.! By 1960, the Hutus’ Parmehutu Party? had
achieved political control over the country. Ethnic violence erupted
again in 1963 when up to 20,000 Tutsi were killed and over 100,000 fled
into exile. It has been estimated that between 40 and 70 percent of the
Tutsi population left the country between 1959 and 1964, primarily for
Uganda. The exiled Tutsi attempted to invade Rwanda on several occa-
sions between the mid-1960s and 1990. After each unsuccessful attempt,
Rwanda’s minority Tutsi population faced severe reprisals.

In 1973, Juvenal Habyarimana, a Hutu, seized power and retained it
for the following twenty-one years. Despite promised reforms in the
1970s and 1980s, government discrimination against the Tutsi population
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persisted. On October 1, 1990, the Rwandese Patriotic Army (RPA), the
military arm of the Rwandese Patriotic Front (RPF),? invaded Rwanda
from military bases in Uganda. The Rwandan government responded by
arresting between 8,000 to 10,000 persons, primarily political opponents
of the Habyarimana regime. The conflict, which lasted through 1992, re-
sulted in thousands of deaths.

The Rwandan government and the RPF entered into negotiations in
late 1991, and a cease-fire agreement was signed in July 1992.4 Fighting
erupted again, however, in February 1993, after the RPF alleged that the
government had massacred 300 Tutsi in northwestern Rwanda. A new
cease-fire agreement was signed on March 9, 1993, culminating in a
peace accord signed in Arusha, Tanzania, in August 1993.° The agree-
ment provided for the establishment of a transitional government, de-
mobilization, the creation of an integrated military structure, and multi-
party elections to be held at the end of the transitional period.® On June
22,1993, the UN Security Council established the United Nations Ob-
server Mission to Uganda—Rwanda (UNIMOUR) to help monitor the
accord. An Organization of African Unity (OAU) team of fifty military
observers from Nigeria, Senegal, and Zimbabwe had been deployed in
August 1992 to help police the earlier peace agreement. The UN Secu-
rity Council integrated UNIMOUR with the newly established United
Nations Assistance Mission for Rwanda (UNAMIR) on October 5th,
1993. UNAMIR’s mandate was to contribute to the establishment and
maintenance of peace by securing the capital, Kigali, and monitoring the
cease-fire agreement.

The incumbent head of state was sworn in as president of Rwanda
on January 5, 1994, pursuant to the peace agreement. However, a tran-
sitional cabinet and National Assembly, which had been provided for
in the accords, were not installed. After January 1994, the cease-fire
agreement between the warring factions generally held, but violent
demonstrations, assassinations of political figures, and politically moti-
vated murders of civilians increased. On April 5, the Security Council
expressed its concern over the escalating violence and extended
UNAMIR’s mandate until the end of July. The following.day, April 6, a
plane carrying the presidents of Rwanda and Burundi crashed as it ap-
proached Kigali. The systematic killing of Tutsi and Hutu political
moderates began almost immediately. Several reports concluded that
the killings were planned, well-organized, and fueled by radio broad-
casts of hate propaganda. Many of the killings were carried out by mili-
tias known as Interhamwe (“those who attack together”) and Impuza-
mugambi (“those who have the same goal”). These militias were
established in 1992 by the ruling MNRD party and its allied party, the
COR, and by the presidential guard.
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On April 21, the Security Council decided to reduce UNAMIR
forces to a minimal level because of the risk posed to the UN troops by
the increasing violence. The withdrawn troops were evacuated to
Nairobi. A supplement to the remaining UNAMIR contingent, however,
was authorized on May 17, eventually increasing the UN forces to 5,500
troops. UNAMIR’s mandate was expanded to include reporting on hu-
man rights violations. On April 7, RPA forces escaped from their bar-
racks in Kigali, where they had been situated pursuant to the Arusha
peace agreements. Almost simultaneously, RPA units that had been sta-
tioned in northern Rwanda opened several fronts. By May, RPF forces
had captured the international airport and encircled Kigali.

On June 23, the French launched Opération Turquoise with the ap-
proval of the UN Security Council. The stated purpose of the interven-
tion was to save civilian lives by establishing a “safe zone” in southwest
Rwanda. The RPF opposed the French initiative because of France’s
role in arming the former government. The capital was taken by the
RPA during the first week of July. On July 18, the RPF declared a victory
and implemented a cease-fire. In the following days, the mass flight of
Hutus, led by leaders of the former government, occurred.

Between April 6 and mid-July 1994, from 500,000 to 1 million per-
sons were killed, and up to 2 million persons fled to neighboring coun-
tries such as Burundi, Tanzania, and Zaire. Another 1 million persons
were displaced inside Rwanda. As a result of the massacres and the en-
suing conflict between the Hutu-dominated former Rwandan govern-
ment and the Tutsi-led RPA, millions of Rwandans have been trauma-
tized by violence; many have suffered severe injuries, lost their homes,
and seen family members and friends raped and murdered.

In addition, the country’s governmental infrastructure collapsed,
and along with it the framework of the nation’s legal system. Court facil-
ities were damaged and only forty of the 800 magistrates who were in of-
fice prior to April 1994 were working inside Rwanda one year later; the
rest had been killed or had left the country. In October 1995, eighteen
months after the massacre, there were few police officers to enforce the
laws. and almost no defense attorneys to protect the rights of the ac-
cused. By that time, already 50,000 prisoners accused of participating in
the massacres were awaiting trial in Rwanda’s prisons and in local de-
tention facilities. Prisons were so overcrowded that some prisoners died
from asphyxiation.” Three out of the eleven Courts of First Instance did
not have a functioning prosecutor’s office, and those that did were not
processing cases of the detained if the alleged crime was assoc1ated with
the genocide.

The violence in Rwanda that began on April 6, 1994, also led to the
disruption of traditional law, called gacaca. Gacaca was often applied



Human Rights in Rwanda 67

outside urban areas, but usually for non-serious crimes only. Nonethe-
less, gacaca had provided a mechanism to resolve disputes among those
living in rural areas for crimes like stealing cattle or crops and small land
disputes, thus providing access to an acceptable form of justice for
many.? In sum, by August 1994, the entire civil judicial system, except for
arrest and detention, had come to a grinding halt.

The international community’s response to the genocide took place
in a complex political environment. From April 1994 to August 1995,
when Zaire expelled Rwandan refugees from its territory, the former
government’s army (Force Armée Rwandese, or FAR) remained largely
intact in neighboring countries, situated in refugee camps on Rwanda’s
borders. The FAR, according to a Human Rights Watch report, was
armed primarily by the governments of France and Zaire, and to a lesser
extent by South Africa, the Seychelles, and China.® The refugee camps,
then, posed a continuing threat to regional security.

Within Rwanda, civilian authority was not fully established. In Au-
gust 1995, most arrests were performed by the RPA, and prosecutors
complained of the army’s interference in the judicial process. In any
case, the role military authorities would play in a newly constructed
Rwandan society was not yet clear. A nonelected, transitional National
Assembly'® exhibited some degree of independence in its deliberations
over Supreme Court nominations. However, the legislature’s legiti-
macy—as a body without an electoral base or an obvious constituency—
was uncertain especially because the political reality had changed since
the Arusha process. Many of Rwanda’s new political leaders had only re-
cently returned to the country after many years in exile. Few of them
had any experience in governance. They were in the process of nation
building and faced the practical tasks of constructing institutions, estab-
lishing their legitimacy, trying to jump-start the economy, and consoli-
dating political power. At the same time, Rwanda’s leaders confronted a
more abstract, but overriding issue: What is justice for genocide? These
and other factors shaped the political landscape in which the reconstruc-
tion of Rwanda’s legal system was to take place.

The Protection of Human Rights
and the United Nations Field Operation

The Special Rapporteur and the Commission of Experts

In May 1994, the UN Commission for Human Rights authorized the
appointment of a special rapporteur to Rwanda to investigate the hu-
man rights situation and gather and compile information on possible
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violations of human rights, including acts of genocide. In June 1994, the
special rapporteur submitted his first report to the commission, stating
that gross violations of human rights had occurred in Rwanda. In July
1994 an impartial three-member commission of experts found that
both the RPF and the former Rwandan government forces had perpe-
trated serious breaches of international humanitarian law and crimes
against humanity. Forces of the former Hutu-dominated government
were also found to have committed acts of genocide. The commission
stated, however, that it had not uncovered any evidence that Tutsi ele-
ments had perpetrated acts committed with the intent to destroy the
Hutu ethnic group. "

’ Both the special rapporteur and the commission of experts called
for establishment of a war crimes tribunal. On the basis of the reports
submitted by the special rapporteur and the preliminary report issued by
the commission of experts, as well as reports of the UN Secretary-Gen-
eral and the request of the government of Rwanda, the Security Council
established the International Tribunal for Rwanda, pursuant to its pow-
ers under chapter VII of the UN Charter, on November 8, 1994.1! Al-
though the mandate for the commission of experts has lapsed, the spe-
cial rapporteur for Rwanda continues to perform several functions,
including following the progress of the Human Rights Field Operation
in Rwanda, investigating genocide, and looking into such recent events
as the tragedy at the internally displaced persons camp at Kibeho.?

International Tribunal for Rwanda

The International Tribunal for Rwanda, along with the International
Criminal Tribunal for the former Yugoslavia, is the first attempt of the
international community to prosecute violations of international hu-
manitarian law since the close of World War II. The tribunal consists of
eleven judges. Of these, five are shared with the tribunal for the former
Yugoslavia, and six are specific to the Rwanda tribunal. Arusha, Tanza-
nia, was chosen as the seat for the tribunal, and the Security Council ap-
pointed the prosecutor of the tribunal for Yugoslavia to serve also as
prosecutor for the Rwanda tribunal. A deputy prosecutor has been ap-
pointed. A director of investigations was hired with the collateral duty of
establishing a prosecutor’s office in Kigali. The six trial judges of the
Rwanda tribunal were elected by the UN General Assembly after gov-
ernments submitted nominations to the Security Council. They were
sworn in at The Hague in June 1995 and were beginning their work a
year later.

High Rwandan officials have repeatedly voiced dissatisfaction with
the tribunal. At its creation in November 1994, the Rwandan govern-
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ment strongly opposed the provision of the Security Council resolution
that prohibited imposition of the death penalty. Rwandan government
officials also urged that Kigali be named the seat of the tribunal, arguing
that Rwandans were entitled to direct access to the proceedings. Finally,
the government pressed for temporal jurisdiction of the tribunal to be-
gin as early as 1992, instead of January 1994, so that planners, instigators,
and organizers of massacres of Tutsis before commencement of the ac-
tual genocide, in April 1994, could be brought to justice. The officials
were unable to convince the Security Council on any of these points. Ad-
ditionally (and perhaps unrealistically) both survivors and government
officials believed the tribunal would begin prosecutions before the end
of 1994. They were disappointed when it did not.

In May 1995, the tribunal was facing problems of logistics, funding,
and staffing, all of which caused long delays. Although such delays were
not unexpected, the tribunal seemed unable to profit from relevant ex-
perience and resources of other UN agencies—for example, it suffered
the same funding conundrums as those experienced by the tribunal for
the former Yugoslavia. Long delays hindered staffing the prosecutor’s
office and all that task entails—recruitment, hiring, and deployment of
personnel. One year from the beginning of the crisis, only five prosecu-
tors and investigators were serving the tribunal, although thirty-one in-
vestigators, seconded from the United States, the Netherlands, and other
governments, were expected to supplement the investigative staff. The
registry was not yet operating, and judges of the trial chambers had just
been nominated by the Security Council.

Hampered by an inadequate budget, the prosecutor was at first un-
able to establish a visible presence within Rwanda. The funds given to
the tribunal were initially inadequate, and control over use of the funds
was not at first fully vested in the tribunal. The tribunal received $2.9
million to cover the period January through March 1995. In May 1995,
an additional $7 million was pledged by donor nations. Because of the
tribunal’s low budget, restrictions were initially imposed limiting person-
nel contracts to three months.

By year’s end, the financial situation had improved; $9.5 million of
the pledged amount of $9.9 had been disbursed, most of it ($7 million)
by the Netherlands. Further delays and inconvenience were caused be-
cause the prosecutor lacked authority to hire staff or travel out of the
country without approval of the UN’s Office of Legal Counsel in New
York. These problems were compounded when the UN Secretary-Gen-
eral froze all UN funds in September 1995. Until negotiations were com-
pleted exempting the tribunal from the generally imposed freeze, re-
cruitment and travel at the tribunal ceased. After October 1995, when
the tribunal installed a new director of investigations, the pace of investi-
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gations noticeably increased. On December 12, the tribunal issued its
first eight indictments.

In establishing the tribunal, the Securlty Council stated that its aim
was, in part, “to contribute to the process of national reconciliation and
to the restoration and maintenance of peace.” Delays in establishing the
tribunal and making it operational have postponed reconciliation; there
can be no reconciliation without justice. The prosecutor has taken steps
to address the tribunal’s deficiencies, but progress remains to be made in
addressing the timeliness of investigations. There is need as well for
progress in addressing the public perception, inside and outside
Rwanda, of the prosecutor’s lukewarm commitment to the success of
this tribunal. Should the tribunal succeed in these endeavors, it is hoped
that trust in its work will grow.

Human Rights Field Operation for Rwanda

The Human Rights Field Operation for Rwanda (HRFOR) was the first
field operation to be undertaken under the auspices of the UN High
Commission on Human Rights (UNHCHR) and to be administratively
supported by the UN’s Center for Human Rights in Geneva. In late Au-
gust 1994, the UNHCHR reached an agreement with Rwandan officials
to deploy 147 human rights field officers, one for each of the country’s
communes.

The objectives of the field operation were to: (a) carry out investi-
gations into violations of human rights and humanitarian law; (b)mon-
itor the human rights situation and, through its presence, prevent fu-
ture human rights violations; (c) cooperate with other international
agencies in establishing confidence and thus aid the return of refugees
and displaced people and the rebuilding of civic society; (d) implement
programs of technical cooperation in human rights, partlcularly in ad-
ministration of justice.

To pursue these objectives; the field operatlon established three
units: the Field Coordination Unit, the Technical Cooperation Unit (re-
sponsible for local training and education programs), and the Legal
Analysis and Coordination Unit (responsible for special investigations).
The UN Center for Human Rights recruited and hired most field offi-
cers and has provided overall management and logistical support for the
operation. In October 1995, the original chief of mission for HRFOR
was succeeded by a new one.

At its outset in September 1994, HRFOR faced a dilemma. Govern-
ments, the United Nations, and nongovernmental human rights organi-
zations demanded that the high commissioner immediately deploy a hu-
man rights monitoring mission, but they failed to provide adequate
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funding for even the minimal prerequisites. The high commissioner com-
plied with the request but had minimal support. More resources were
available by December 1994, but recruitment and training of the person-
nel for HRFOR has been widely criticized.!® The chief of mission was
not involved in the original selection of staff, and many of the monitors
initially did not have relevant background and experience. Moreover, no
official announcements of the openings for HRFOR appeared in rele-
vant newspapers and periodicals, limiting the pool of qualified appli-
cants. The high commissioner’s office, in cooperation with the European
Commission, appears to have instituted more stringent recruitment stan-
dards, and the sophistication of field monitors has presumably in-
creased.! There is, however, still substantial room for improvement.

Field monitors arriving in Kigali received no orientation or training
until at least December 1994.'5 At that time, a small grant to the Center
for Human Rights provided field officer training in Geneva and Kigali
by the U.S. National Peace Corps Association. At first, the training pro-
gram aimed at preparing field officers to work in a foreign environment,
with little emphasis on operational aspects of their work. As HRFOR
further developed its training program over the year, it grew to include
additional topics such as the major human rights instruments. By April
1995, a total of 152 HRFOR personnel, including 114 field officers, had
participated in at least some form of the training program, but it is un-
clear whether the content of the training program is adequate—in fact,
several monitors surveyed indicate that important deficiencies remain.

At the January 1995 Roundtable Conference and in subsequent re-
visions early in the year, donors committed approximately $9 million to
human rights monitoring. By the end of the year, $14 million had been
committed to the HRFOR, all of which had been disbursed, largely by
the European Union and the United Kingdom.

Investigating genocide. An eight-member team of experts arrived in
Rwanda in late October 1994 to support the special rapporteur and the
commission of experts, as part of the HRFOR unit then called the “Spe-
cial Investigations Unit.” After about a month, they were succeeded by
an American trial lawyer who, in turn, was replaced by a Swiss prosecu-
tor and some forensic scientists from Spain. The investigations unit
lacked a well-defined purpose and direction. It was expected to investi-
gate violations of international humanitarian law, but, as one former
member of the unit put it, “for whom or for what purpose was unclear.”
In December 1994, the tribunal’s prosecutor met with HRFOR in
Kigali to request essentially that all investigations aimed at collecting ev-
idence of those to be tried by the tribunal be henceforth conducted by
tribunal staff only.!” Further, he requested that evidence collected to
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date by HRFOR be organized and turned over to the tribunal. At that
time, therefore, the Special Investigations Unit was left with a mandate
to work for the special rapporteur and the Commission of Experts, to
the extent their work did not touch on prosecutions within the mandate
of the tribunal.

Before the December meeting between the prosecutor and
HRFOR, the investigations unit had encountered several problems ful-
filling its own understanding of its mandate. It was to work in support of
the Commission of Experts and special rapporteur but report to the
Center for Human Rights in Geneva and the HRFOR mission chief in
Rwanda. Because neither the center nor the mission chief in Kigali was
* supervising investigations, no one could offer any significant direction;
nor, apparently, did anyone assume responsibility for addressing the
multifaceted problems encountered by the unit.

The unit lacked sufficient manpower and the necessary technical ex-
pertise and equipment to conduct a thorough and competent investiga-
‘tion of genocide, and the unit was hampered by uncertainty over
whether it had the authority to request official records from government
officials within and outside Rwanda. Without access to government offi-
cials and documents, collection of critical evidence for prosecutions was
all but impossible.

Within this context, the members of the Special Investigations Unit
directed their investigative work at collecting witnesses’ statements and
physical evidence at twenty-five massacre sites. Collection of this infor-
mation was relevant, but insufficient for the investigative process envi-
sioned by members of the unit. The leadership of HRFOR at the time
seemed unable to resolve the resource—expertise—personnel problems or
problems associated with access to official records, even those located in
Rwanda.

Although the high commissioner for human rights communicated in
one letter to the United States the need for more expert personnel and
adequate resources, neither this effort nor any effort on the part of the
HRFOR mission chief brought significantly more resources. The useful-
ness of the Special Investigations Unit was, by most accounts, very lim-
ited.’® (Nonetheless, the high commissioner’s office reports that when he
handed over most of the HRFOR-collected evidence to the deputy pros-
ecutor of the International Tribunal for Rwanda in March 1995 the
deputy termed them “most valuable.”??)

~ In April 1995, after a visit of the special rapporteur, the Special In-
vestigations Unit became the Legal Analysis and Coordination Unit
(LACU), and its mandate was modified. HRFOR, primarily through its
field officers, became involved in documenting the genocide through a
variety of activities carried out by the Field Coordination Unit of
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HRFOR coordinating with LACU and the newly appointed coordinator
for the special rapporteur.

Monitoring human rights. ~ After early 1995, the focus of field operations
shifted from investigating violations of international humanitarian law
to monitoring the ongoing human rights situation and cooperating with
other international agencies in reestablishing confidence in Rwanda.
Field officers hear complaints about human rights violations, investigate
them, then file their reports, which are aggregated at the level of the pre-
fecture and forwarded to the Field Coordination Unit. The unit writes a
report based on a summary of the information contained in these re-
ports. The mission chief periodically sends this summary to the high
commissioner.

Until October 1995, HRFOR leadership had developed no dis-
cernible strategy for using these reports. According to the high commis-
sioner’s office, the reports were made available by him, “as appropriate,”
to the Secretary-General, governments, UN agencies, and intergovern-
mental and nongovernmental organizations?’ Amnesty International
has criticized this “as appropriate” distribution as ineffective for enhanc-
ing accountability for human rights violations in present-day Rwanda,
but HRFOR failed either to adopt or articulate a policy concerning the
reasons for its distribution policy. Consequently, it is not clear if these re-
ports formed the basis for any actions or decisions.

In addition to the controversy over report distribution, the reliabil-
ity of information contained in the reports was questioned—at first pri-
vately, later publicly.?! HRFOR was unable to defend against such criti-
cisms because it had not developed a comprehensive methodology for
collecting information.?? Additionally, HRFOR did not develop central-
ized policies, strategies, or guidelines for its field officers or unit leaders
in Kigali for interaction with local or national officials during investiga-
tion and follow-up of alleged human rights violations. Because there was
no agreement or missionwide understanding on these points within
HRFOR, different officers in the field acted in different ways.

In October 1995, the new mission chief undertook to review and
overhaul the structure and substantive work of HRFOR in the field and
at its center. Establishing effective working relationships with minister-
ial-level officials appears to be a priority. Such relationships are essential
to exchanging vital information and ensuring immediate action on alle-
gations of current human rights violations.

A problem in monitoring current human rights violations is that the
Rwandan government considers reporting partisan and unfair. Leaders
feel the government is being subjected to critical scrutiny, whereas the
perpetrators of genocide are being fed by the international community.
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One explanation for this criticism is that HRFOR . has failed to ade-
quately publicize its assistance to the judicial system and information it
has collected about the genocide.?? Another explanation is that the Hu-
man Rights Field Operation may have directed its attention toward cur-
rent violations with little regard for the desperate need to take a leading
role on justice issues as they relate to perpetrators of genocide? though
a welcome change recently began with HRFOR’s efforts to work sys-
tematically with Rwandan officials on arrest and detention procedures.

Monitoring the return of refugees to Rwanda and monitoring deten-
tion centers in that country are two tasks that deserve special considera-
tion. Until April 1995, HRFOR'’s monitoring of returnees from neigh-
boring countries was characterized by the same local variability as its
other monitoring activities; effectiveness depended on the persistence
and talent of individual field officers. When Zaire expelled 15,000 Rwan-
dans in August 1995, HRFOR tried to implement a coherent monitoring
strategy. Field officers initially played a supporting role to UNHCR
teams with regard to the logistics of moving and tracking returnees to all
relevant locations, especially prisons. Later, field officers traveled to
communes and worked with local authorities to assist in the reentry
process. They monitored alleged killings, property disputes, numbers of
individuals detained, and living conditions in the communes. At the na-
tional level, the Field Coordination Units contacted the relevant min-
istries to coordinate activities. ‘

HRFOR has also been monitoring conditions for inmates in central,
communal, and military prisons. Field monitors have reported serious
maltreatment in both communal and central prisons and have some-
times been able to persuade local authorities of their duty to investigate
and discipline. They have also raised with local authorities the issue of il-
legal detention of people accused of crimes not related to genocide. Co-
ordination between HRFOR and the International Committee of the
Red Cross in prison monitoring has been problematic since the incep-
tion of the mission, for several reasons, one of which is the special, inde-
pendent mandate that the Red Cross must follow. Nonetheless, recently
HRFOR did create written reporting procedures to be used by HRFOR
and provided to the Red Cross for better coordination.

Technical cooperation program. The Technical Cooperation Unit of
HRFOR has become increasingly important. It has attempted to coordi-
nate foreign assistance for rebuilding Rwanda’s judicial system. The
Technical Cooperation Unit completed in March 1995 a nationwide sur-
vey (conducted in cooperation with UNDP and the Ministry of Justice)
of short- and long-term material and personnel needs for rehabilitating
the judicial system. Then field officers distributed to the prefectures the
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material assistance needed for the short term. More elaborate material
assistance so desperately needed has failed to materialize, in large part
for reasons beyond the control of HRFOR. In this context, HRFOR and
UNDP may have jointly miscalculated the desire of the Rwandan gov-
ernment for a proposed plan to deploy fifty foreign legal experts who
would have provided assistance to the judicial system as legal advisers.
The program has been suspended until it can be reexamined by the new
minister of justice.”

The unit has organized training and seminars on human rights for
the local population, women, and government officials. In June 1995, the
unit sponsored a seminar on human rights and press freedoms. More re-
cently it implemented a series of prefecture-level workshops on arrest
and detention procedures. Increasingly, HRFOR has taken responsibil-
ity for training gendarmes at the National Gendarmerie School. The suc-
cess of these efforts appears to be determined more on the training and
background of the individual field officer than on a specific strategy or
program developed by the unit, although Rwandan judicial personnel
seem to appreciate the assistance.

Conclusion

From its inception, the UN’s field operation in Rwanda was marred by
conceptual confusion and an inadequate administrative capability. Per-
haps most important, the international donors supporting the operation,
as well as those who were in charge of managing it, failed to address the
political obstacles to “restarting” Rwanda’s justice system. The Rwandan
government’s delay in bringing the accused perpetrators of the genocide
to trial was as much the result of the internal political dynamics of a
newly reconstituted government as it was a matter of a lack of resources.

In addition, the field operation was saddled with a multifaceted
mandate that was difficult to operationalize and that failed to establish
priorities among its objectives of carrying out investigations of human
rights and international humanitarian law violations; monitoring the on-
going human rights situation; facilitating the return of refugees and dis-
placed persons; and implementing technical cooperation programs in
the administration of justice. The field operation, therefore, had to act as
a critic and adversary of government in preventing ongoing abuses and
as their partner in implementing technical cooperation programs. More-
over, the refugees who would be encouraged to return included many
who might well be accused of participating in the genocide. They would
be encouraged to return, then, by the same organization that was helping
prepare for their prosecution.
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Further, since no priorities were established among the mandate’s
diverse goals, how would the field operation’s performance be mea-
sured? In August 1995, HRFOR reported that “the principal responsi-
bility of the human rights field offices continues to be close coopera-
tion with local authorities at the commune and sector levels to improve
the process of reintegration of returnees to their home communes.”?6
Eventual return of the refugees, however, was affected by many fac-
tors, such as intimidation by the leadership of the refugee camps; lead-
ership consisted largely of officials of the former Hutu government.
More realistic benchmarks were needed to determine if the field oper-
ation was successful.

The prosecution of those who were awaiting trial for participating in
the massacres was at a standstill as late as October 1995, eighteen
months after the genocide occurred. Over 50,000 persons were detained;
many had not been formally charged with a crime and no trials had
taken place. Nor had the government made an attempt to classify the
prisoners according totheir alleged culpability so that prosecutorial pri-
orities might be established.

The prosecution of members of a former regime by a newly estab-
lished government has taken place with increased frequency since the
mid 1970s.%” In Greece, Argentina, Colombia, Venezuela, the Phillipines,
and Romania such prosecutions have occurred. In many of these coun-
tries, however, prosecution and punishment was largely confined to the
former dictator, his family and selected high-ranking officials.® As Hunt-
ington noted, these nations’ decisions to prosecute or not prosecute “was
little affected by moral and legal.considerations. It was shaped almost
exclusively by politics, by the nature of the democratization process, and
by the distribution of political power during the transition.”?

Delays in the prosecution of former officials, then, can be expected.
The rulers of the new regime need time to make political calculations
and answer such questions as, How will the military respond to the
prosecutions or allow a pretrial amnesty? Who should be prosecuted?
What is the appropriate punishment for those found guilty of human
rights violations? ‘

In December 1994, for instance, the trial of the Derg—the mili-
tary group that governed Ethiopia from 1974 until 1991—was just
getting under way after three years of preparation. The trial of the
forty-four former military leaders is expected to take years to com-
plete.® The trial, however, is only part of a larger undertaking. In Oc-
tober 1995, 1,500 other officials of the former Derg regime were in
custody awaiting trial.3! The delay in bringing the former officials of
the Derg to trial is due at least in part to the concern that the prose-
cutions will impede efforts to unify the nation. Ethiopia incorporates



Human Rights in Rwanda 77

several language groups and has experienced ethnic rivalry between
the Amhara and the Tigrayans. In Ethiopia, as in Rwanda, impunity
and national unity (or reconciliation) are the terms that inform polit-
ical debate. ,

The situation in Rwanda, however, was different than the other
cases in two important respects; There were 50,000 persons awaiting trial
under appalling conditions; and border incursions by the hostile exiled
army of the former government threatened Rwanda’s, and the region’s,
stability. The political obstacles to bringing officials of a former regime
to trial that emerged in other nations might have put the international
community on notice that new approaches would be needed if prosecu-
tions were to begin expeditiously. No new initiatives, however, were
forthcoming.® In October 1995, eighteen months after the genocide, the
impasse continued.

Lessons to Be Learned

Each human rights emergency situation has its own peculiarities, and the
response of the international community should be tailored to the spe-
cific circumstances of particular crises. The situation in Rwanda is unique
in that the perpetrators of massive human rights abuses fled the country.
They were replaced by a ruling coalition that was dominated by the eth-
nic group that had been the victim of a genocide. That ruling coalition, in
turn, was heavily influenced by the military forces of the formerly exiled
Tutsi. While the situation in Rwanda is unique, it nevertheless suggests
lessons for future crises. Many of the problems that have emerged are
the result of operational procedures and organizational structures that
must be addressed if the performance of international human rights
agencies is to improve. The following observations are designed to be a
guide in responding to future emergencies:

1. Human rights field operations appear to have a greater chance
of success when they are incorporated into a comprehensive strategy
for bringing peace to the region. In the context of Rwanda, this means
that a human rights field operation should be incorporated into an
overall regional approach that would focus on (a) disarming the FAR
who are in refugee camps located on Rwanda’s borders; (b) separat-
ing those who are suspected of having committed violations of inter-
national humanitarian law from those who are not suspected; (c) pro-
viding an environment conducive to repatriation for refugees who
want to return (who may be relatively few in number); and (d) polic-
ing Rwanda’s borders to deter violent incursions on the part of the



78  Political Rehabilitation -

current government and the FAR. When seen as part of an overall set-
tlement, human rights activities are most likely to be viewed as being
impartial and fair.

2. Mandates for human rights field operations should be drafted
carefully by persons who are familiar with the details of the crisis. In
Rwanda, for example, several problems might have been avoided if the
mandate had been drafted after a study team went to the country, be-
came familiar with the internal political dynamics of the current regime,
and consulted with leaders of the current government regarding their
views on what an appropriate mandate should contain. While a mandate
may be broad so as to provide flexibility to those responsible for carry-
ing it out, it must not include potentially conflicting responsibilities.
Monitoring and protecting the human rights of persons who may be ac-
cused of crimes should not be conducted by the same agency that is as-
sisting in the prosecution of those crimes.

3. In establishing a field operation, there should be a clear chain of
command, and overlapping reporting requirements should be avoided.
Persons conducting a criminal investigation, for instance, should report
only to the prosecutor or another person directly responsible for the
investigation. Furthermore, persons should be required to report to
only one authority; for example, investigators should not be required
to report to a Special Rapporteur, a Commission of Experts, and the
Centre for Human Rights in Geneva. Reporting requirements should
be clearly established. Periodic reports should be filed and circulated
to national, and international officials. Reports, or parts of them that
do not contain confidential information, should be available to the
public. The purpose of such reports should be made clear; that is, the
reports should form the basis for the decisions of the High Commis-
sioner or the special rapporteur.

4. The leadership of human rights field operations is critical to
their success. It is not sufficient for leaders to be selected on the basis
of general experience in emergency relief work or because they pos-
sess the requisite foreign language skills. They must have substantive
knowledge of and experience in the areas involved in their work. This
substantive knowledge is needed for three reasons: (a) the leaders of
the field operation must be able to think strategically about imple-
menting human rights, thus they must be familiar with the institutions
and procedures involved in protecting and promoting human rights;
(b) leaders must be familiar with the content of major human rights in-
struments and with international humanitarian law so that they are
knowledgeable about the applicable international obligations of the
parties involved in a conflict; (c) the knowledge and experience of
leaders affects the credibility of the field operation with the parties in-
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volved in a conflict, and also affects their ability to recrult and retain
highly skilled and knowledgeable assistants.

5. A training program for field officers should be established that fo-
cuses on their operational responsibilities. It should include instructions
concerning the applicable international human rights instruments as
well as information concerning the particular crises.

-6. The leadership of a human rights field operation must be able to
assess and deal with political as well as administrative obstacles that
arise. Political problems do not readily yield to technocratic solutions. A
major obstacle to the commencement of trials in Rwanda was political in
nature (i.e., the delay of the National Assembly in appointing members
of the Supreme Court and Council of Magistrates). High-level political
negotiations were needed to break the impasse. The international
donors, for example, could have appointed an emissary to meet with
Rwandan officials to determine what was needed to get prosecutions
and trials under way.

7. An early-warning system is needed to trigger the deployment of
peacekeeping troops and UN human rights monitors. Some studies sug-
gest that three factors are present in most states in which genocides or
mass killings have occurred.* These factors are the existence of sharp in-
ternal cleavages, a history of intergroup conflict, and the lack of foreign
powers’ interest in or constraints on the ruling elites. All of these factors
were present in Rwanda.?* In Rwanda, moreover, the withdrawal of UN
forces when violence broke out probably signaled to the leaders of
Rwanda’s former government that few or no constraints would be im-
posed on how the civil conflict could be waged.

Communal conflict, such as interethnic conflict, may follow a dy-
namic that differs from revolutionary violence. Some studies suggest, for
instance, that several factors make intense communal conflict more
likely. These are: (a) the presence of two or more ethnic groups with
deep historically based hostilities; (b) ethnic identifications that have not
been diluted by other identifications, such as those based on class or
other group associations; (c) economic inequalities that reinforce dis-
criminatory patterns of behavior, especially where disadvantaged groups
are relatively large compared to advantaged groups.3 Such indicators,
when coupled with an event that threatens to exacerbate inequalities or
disrupt the status quo, such as the 1990 RPA invasion, appear to be
strong predictive factors.

Models for predicting genocides or mass killings are clearly in
need of refinement. There appears, however, to be sufficient informa-
tion on which to structure an early-warning system on which the de-
ployment of large numbers of peacekeepers or human rights monitors
could be based.
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Notes

This chapter is largely based on “Rebuilding Post-War Rwanda,” a 1996
evaluation written by Kumar et al., part of a larger 5-volume set entitled The In-
ternational Response to Conflict and Genocide: Lessons from the Rwanda Experi-
ence (Copenhagen: Steering Committee of the Joint Evaluation of Emergency
Assistance to Rwanda).

1. Rwanda, a German colony from 1890 to 1916, was mandated (along
with Burundi) to Belgium by the League of Nations after World War I. See
African Rights (1994, 5-14). Under Belgian rule, the Tutsi held all of the nation’s
forty-three chiefdoms, 549 out of 559 subchiefdoms, and over 80 percent of gov-
ernment positions in fields such as the judiciary, agriculture, and veterinary sci-
ences. See U.S. Committee for Refugees (1991, 4). It has been estimated that dur-
ing this period Tutsi constituted approximately 15 percent and Hutu 85 percent
of Rwanda’s population. The Tutsi and Hutu are subgroups of the Banyarwanda,
a Bantu people who are East Africa’s largest ethnic group. U.S. Committee for
Refugees (1991, 2).

The relationship between the Tutsi and Hutu during the period of Bel-
gian rule has been termed “ranked ethnic subordination,” characterized by clien-
tage relationships and an ideology of inferiority for the subordinate group. See
Horowitz (1985, 29-30). Also see Lemarchand (1968)..

2. Party for the Emancipation of the Hutu People (partie de ’Emancipa-
tion du Peuple Hutu).

3. The RPF was founded in 1979 by Tutsi exiles in Nairobi, Kenya. It was
first known as the Rwandese Alliance for National Unity. Lorch (1994, A10).

4. See “The N’sele Ceasefire Agreement Between the Government of the
Rwandese Patriotic Front, as Amended at Gbadolite, 16 September 1991, and at
Arusha, 12 July 1992.”

5. See U.S. Institute of Peace See also “Peace Agreement Between the
Government of the Republic of Rwanda and the Rwandese Patriotic Front,”
Arusha, 4 August 1993 (English translation obtained from the Embassy of
Rwanda, Washington, D.C., USA).

6. The accords were seen by many within the ruling MNRD party (Mou-
vement National pour la Révolution et le Développement) as making too many
concessions to the RPF. According to Lemarchand (1994), “The decisions made
by the parties represented were never fully endorsed by the MNRD rank-and-
file, and only reluctantly by the leadership.”

7. Twenty-four prisoners died from asphyxiation in a detention facility
near Kigali in April 1994. There are currently over 9,000 prisoners in Kigali’s
prison, which has the capacity to hold only 2,000 persons. In April 1994, it was es-
timated that 1,500 additional persons were being arrested each week. See UN
Office of the Humanitarian Coordinator, Rwanda: Humanitarian Situation Re-
port, April 15, 1995, p. 6. Nationwide, approximately 30,500 persons are being
held in eleven major facilities with the collective capacity of 12,550. United Na-
tions High Commissioner on Human Rights, Report No. 1, “Sur I’état de la jus-
tice au Rwanda, 2 Mai 1995.”

8. By May 1995, there were sporadic reports that gacaca had begun to
function in a nonofficial capacity in various regions of Rwanda.

9. As reported in the Chicago Tribune, May 30, 1995, p. 7. The newspaper
article also quotes the Human Rights Watch report as stating that “additional
money and assets in foreign countries (including at least Kenya, Tanzania, Zaire,
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p

and the Netherlands) controlled by the ousted Rwandan government continue
to be available to its leadership in exile.”

10. When the RPA ousted the former government in July 1994, the new
government pledged to establish a government according to the relevant agree-
ments in which the Arusha process had resulted. Articles 60 through 79 of the
Arusha accords provide for a transitional National Assembly. The deputies are
appointed by their political parties. The parties and the numerical distribution of
seats in the National Assembly are identified in Article 62 as follows: MRND:
eleven; RPF: eleven; MDR: eleven; PSD: eleven; PL: eleven, and PDC: four.

11. See UN document S/res/955/1994. The vote was 13 in favor of the reso-
lution, one against (Rwanda), and one abstention (China). It is generally be-
lieved Rwanda voted against the resolution because it precluded application of
the death penalty.

12. See UN document E/CN.4/1996/7 (28 June 1995), p. 1.

13. For example, Amnesty International “Rwanda and Burundi: A Call For
Action By the International Community” (September 1995, 11); African Rights
“A Waste of Hope: The United Nations Human Rights Field Operation” (1995,
48-49).

14. Seven of twelve monitors surveyed were “satisfied” with the selection
process, at least with regard to the EU contingent. See Roel von Meijenfeldt, “At
the Frontline for Human Rights: Final Report,” Appendix H (1995, 4). No survey
has been conducted for non-EU monitors.

15. From “Response of the High Commissioner on Human Rights to Rec-
ommendations Contained in ‘Rebuilding Post-War Rwanda: Evaluating the Im-
pact of International Assistance with Regard to Human Rights’,” p. 12.

16. See Roel von Meijenfeldt, “At the Frontline for Human Rights: Final
Report” Appendix H (1995, 5-6).

17. Additionally, there was discussion between the prosecutor and HRFOR
concerning preservation for the tribunal of the massacre sites for its own expert
staff.

18. See, for example, Human Rights Watch, “Human Rights in Rwanda—
19957 (1995, 8); Adam Stapleton, “Amateurs Posing As Professionals,” in Human
Rights Tribune (June-July 1995, 13-15); African Rights, “A Waste of Hope: The
United Nations Human Rights Field Operation” (1995, 7-10).

19. From “Response of the High Commissioner on Human Rights to Rec-
ommendations Contained in ‘Rebuilding Post-War Rwanda: Evaluating the Im-
pact of International Assistance with Regard to Human Rights’,” p. 4.

20. From “Response of the High Commissioner on Human Rights to Rec-
ommendations Contained in ‘Rebuilding Post-War Rwanda: Evaluating the Im-
pact of International Assistance with Regard to Human Rights’,” p. 7. However,
the high commissioner’s office fails to note whether these reports were regularly
provided to the government of Rwanda for comment, and if so, whether and
when its response was distributed. '

21. See African Rights. “A Waste of Hope: The United Nations Human
Rights Field Operation” (1995, 14-28).

22. In April 1995, HRFOR hired a senior officer to head the Field Coordi-
nation Unit and address that weakness.

23. Amnesty International. “Rwanda and Burundi: A Call For Action by
the International Community.” AI Index: AFR 02/24/95,12.

24. African Rights. 1995. “A Waste of Hope: The United Nations Human
Rights Field Operation.”
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25. From “Response of the High Commissioner on Human Rights to Rec-
ommendations Contained in ‘Rebuilding Post-War Rwanda: Evaluating the Im-
pact of International Assistance with Regard to Human Rights’,” p. 11.

26. High Commissioner for Human Rights, Update on the Activities of
HRFOP: August 1, 1995; August 25, 1995.

27. For a discussion of such prosecutions see Samuel P. Huntington, The
Third Wave: Democratization in the Late Twentieth Century (Norman: University
of Oklahoma Press, 1991, 211-231).

28. The situation in Rwanda differs from that which has prevailed else-
where in the magnitude of the crimes committed by the former regime. Never-
theless, the political considerations made by Rwanda’s leaders appear to be
much the same as others who faced the issue of whether former governmental
leaders should be punished. If trials were to commence in the near future, the in-
‘ternational donors needed to develop a political strategy to break the impasse;
no such strategy was forthcoming.

29. Huntington, The Third Wave (1991, 215).

30. For a discussion of the trial, see John Ryle, “An African Nuremberg,”
The New Yorker, October 2,1995.

31. Ibid.,p.52.

32. The steps that the Rwandan government intends to take subsequent to
the November 1995 conference are still unclear.

33. See, e.g., Barbara Harff, “The Etiology of Genocides” in Isidor Walli-
mann and Michael N. Dobkowski (eds.), Genocide and the Modern Age: Etiology
and Case Studies of Mass Death (1986,41-59). Also see Leo Kuper, Genocide: Its
Political Use in the Twentieth Century (1981). These works are discussed in rela-
tion to Africa in Ted Robert Gurr, “Theories of Political Violence and Revolu-
tion in the Third World,” in Frances M. Deng and I. William Zartman, Conflict
Resolution in Africa (1991, 153-189), especially 174. For other discussions of
genocide, see Frank Chalk and Kijrt Jonassohn, The History and Sociology of
Genocide: Analyses and Case Studies (1990); Robert Jay Lifton and Erik
Markusen, The Genocidal Mentality: Nazi Holocaust and Nuclear Threat (1990);
and Ervin Staub, The Roots of Evil: The Origins of Genocide and Other Group
Violence (1989).

34. A test of this theory, however, would also require a showing that these
factors were absent in nations where genocides did not occur.

35. Ted Robert Gurr, “Theories of Political Violence,” 184. Also see Donald
L. Horowitz, Ethnic Groups in Conflict (1985, 597-599).
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Demobilizing and Reintegrating
Soldiers: Lessons from Africa

Nicole Ball

The last thirty years have offered enormous opportunities and chal-
lenges to the countries in sub-Saharan Africa. Although important
progress has been recorded in both economic and social sectors, the
gains have often come more slowly and unevenly than anticipated, espe-
cially during the 1980s. Consequently, economic stagnation has com-
bined with deteriorating terms of trade, rapid population growth, excep-
tionally high levels of indebtedness, and the effects of prolonged conflict
to produce a significant economic crisis.

In the political arena, one-party rule, military juntas, and author-
itarian regimes have far outnumbered multiparty systems, offering
citizens little opportunity to provide input into the decisions that
shape their lives. The crisis in governance has intensified the eco-
nomic crisis as resources have been put to unproductive uses, retard-
ing efforts to achieve sustained development: The crisis in gover-
nance has also contributed greatly to the conflicts that have afflicted
the region. Some of these have resulted from protracted decoloniza-
tion struggles and from foreign military intervention. Prior to 1990,
African conflicts were often exacerbated by the Cold War. But in
many cases, domestic political and economic inequalities have
played a central role.

Fundamental to both improved governance and sustained economic
and social development is a reexamination of the role of the security sec-
tor. While the armed forces can play an important role in nation build-
ing, they can also severely constrain national well-being by absorbing
too many resources, preventing the growth of responsible, accountable
government, and encouraging conflict over compromise. In these re-
spects, the military has imposed a heavy burden on sub-Saharan Africa.
Reducing the size and political power of the security sector can substan-
tially increase economic and political stability and thereby significantly
enhance a country’s long-term development prospects.
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Restructuring the security sector involves demobilizing troops; sepa-
rating internal and external security functions; enhancing transparency,
accountability, and civilian control; reassessing missions; and, in some
cases, creating entirely new security forces. This chapter focuses solely
on the demobilization of troops, their initial reinsertion into civilian life,

-and their long-term reintegration as productive members of society.
Seven African countries have significantly reduced the size of their secu-
rity forces since the early 1980s—Chad, Eritrea, Ethiopia, Mozambique,
Namibia, Uganda, and Zimbabwe. The coming years could witness troop
reductions in perhaps another half-dozen or so African states. Develop-
ment cooperation agencies have increasingly been asked to provide
technical and financial support. A review of recent demobilization and
reintegration efforts suggests that while some unresolved questions re-
main, considerable valuable experience has been accumulated.

This chapter begins by describing the four phases of the demobiliza-
tion-reintegration process and identifying the roles played by the vari-
ous actors involved. Three categories of lessons are then discussed: gen-
eral lessons, lessons pertaining to assembly, and discharge, and lessons
applicable to reinsertion and reintegration.

- The Demobilization-Reintegration Process

While military life sometimes provides soldiers with technical and ad-
ministrative skills that will stand them in good stead in civilian life, most
African ex-combatants constitute a specially disadvantaged group. The
typical veteran is semiliterate at best, is unskilled, has few personal pos-
sessions, often has no housing or land, and frequently has many depen-
dents. Some veterans are also physically and psychologically handi-
capped by wartime experiences. Many find it difficult to take
independent initiatives and to cope with the ordinary demands of civil-
ian life. Even when they possess a marketable skill, such as mechanic or
driver, ex-combatants tend to have little or no experience in the labor
market, having taken up arms at an early age. They also tend to have an
imperfect understanding of the state of the economy. Consequently, ex-
combatants often have unrealistic assumptions about civilian life and re-
quire a period of adjustment to assess their personal situation and op-
tions. These characteristics are particularly relevant for former foot
soldiers, whose opportunities for education and personal advancement
were more limited than those of the officer corps, and for members of
the armed opposition.

Donors and nongovernmental organizations (NGOs) have some-
times been reluctant to assist veterans following conflicts because of
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their role in uprooting noncombatants from their homes and causing
considerable loss of life, destruction of physical infrastructure, and suf-
fering. Still, peace agreements often specify such assistance, and it may
be very difficult from a political standpoint to avoid aid to demobilized
soldiers—even if it is not mandated by peace accords—in view of their
capacity to disrupt the peace process. Demobilization-reintegration pro-
grams for ex-combatants and in some cases their families have been and
will continue to be part of the transition landscape in Africa (World
Bank 1993; Colletta, Kostner, and Wiederhofer 1996).

The demobilization-reintegration process consists of four major
phases through which soldiers progressively pass: assembly, discharge,
short-term reinsertion, and longer-term reintegration. The first two con-
stitute the demobilization stage; the latter two the reintegration stage.
The duration of these four phases varies from country to country, but ex-
perience from Africa and elsewhere suggests that donors should antici-
pate remaining involved for three to four years.

Assembly

Soldiers are typically assembled, or cantoned, as the first step in the
demobilization-reintegration process. Following conflicts, assembly has
primarily political and security objectives: to account for all combat-
ants and their weapons and, where wars end without a clear winner, to
build confidence between the former warring parties that each side
will maintain the commitments expressed in the peace accords. Some
soldiers are exempt from cantonment in order to maintain the func-
tioning of the armed forces. Senior officers may also not be required to
enter assembly areas.

The precise needs of cantoned troops vary considerably. When con-
fined to barracks as most government troops are, the requirement for
supplementary shelter, food, clothing, sanitation facilities, and medical
care may be minimal. However, governments, which often owe their
troops substantial back pay, may not have the resources to provide for
soldiers’ basic needs during cantonment. Opposition forces typically re-
quire that everything be provided for them, and they often need this as-
sistance urgently. Finally, cantoned soldiers may have special health
needs, particularly members of the armed opposition who have fre-
quently had access to only very basic medical care for many years. Prior
to discharge, soldiers often receive orientation to help them adjust to
civilian life.

Because of the political context in which they occur, postconflict de-
mobilization processes governed by negotiated settlements rarely, if
ever, adhere to the timetables established by peace agreements. As the
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Table 4.1 Potential Support to Ex-Combatants During Assembly and

Discharge
Assembly Discharge
Food ' Short-term food supplements
Shelter ) Transport
Clothing Orientation on conditions in district of
Sanitation residence
Medical exams First tranche of reinsertion benefits

Medical care

Basic education

Leisure activities

Orientation on adjusting to civilian life,
including financial counseling, health
counseling, civic duties, income
generation (for soldiers and
spouses)

Assistance to child soldiers

Census

Discharge documentation

cantonment period is extended, provisioning the encamped soldiers be-
comes more costly, and new needs are created. For example, it can be
difficult to avoid providing some services, such as basic medical care, to
the soldiers’ families—who progressively join them in assembly areas—
and to nearby civilians.

Discharge

When large numbers of soldiers are demobilized, they are generally
discharged over a period of time. From a social and economic perspec-
tive, it may be preferable to discharge troops over a several-year pe-
riod. For political-military reasons, however, postconflict demobiliza-
tions, particularly those governed by negotiated settlements, are often
required to be completed within the space of one year, and the dis-
charge of troops may be closely linked to compliance with other provi-
sions of the peace accords.

Upon discharge, soldiers are generally transported to their home
districts, which tends to be less expensive and safer than independent
travel and facilitates the initial geographic dispersal of ex-combatants.
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They are usually provided with food for the journey or given funds to
purchase food. In some cases, veterans are required to attend postdis-
charge orientation meetings upon their arrival in their home districts. In
addition, soldiers often receive some portion of their reinsertion benefits
at the point of discharge. Table 4.1 illustrates the types of support pro-
vided by the international community during the assembly and dis-
charge phases.

Reinsertion

Reinsertion assistance is a form of transitory safety net that provides
veterans with the basic necessities of life—such as shelter, medical care,
food, clothing, and household goods—for a period of between several
months and two years. Delivery methods include cash payments, vouch-
ers (for medical care and children’s school fees), and in-kind transfers
(housing material, food, clothing, transportation). Some reinsertion pro-
grams have offered special support to physically handicapped veterans.
Psychological problems have received less attention. Some assistance
has been provided to help veterans regenerate their traditional coping

Table 4.2 Potential Support to Ex-Combatants During Reinsertion and

Reintegration

Reinsertion Reintegration
Food supplements Job generation, including public works,
Clothing and personal items community development, micro-
Housing material enterprises, salary supplements to
Short-term medical care employers, cooperatives
Basic household goods Job placement services
Land Training, including apprenticeships,
Basic agricultural supplies (seeds/ formal vocational training,

tools) managerial/administrative training

Severance pay/other cash allowances  Credit schemes
Veteran/spouse information/counseling Education

Assistance to child soldiers Agricultural extension services
Rehabilitation for physically/mentally Veteran/spouse information/counseling
disabled soldiers Rehabilitation for physically/mentally

disabled soldiers
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skills through the creation of organizations to which soldiers can turn for
advice and information.

Reintegration

The objective of reintegration is to incorporate the veteran and his fam-
ily into civilian society and the attainment of financial independence
through involvement in productive activities. Refugees, internally dis-
placed persons, and veterans have many needs in common, and donors
increasingly agree that programs to reintegrate ex-combatants into civil-
ian life in postconflict environments are most appropriately linked with
economic revitalization activities at the community level. To date, how-
ever, most assistance has targeted ex-combatants. The most frequently
employed mechanisms are cash payments, counseling (employment and
psychological), vocational training, apprenticeships, formal education,
job generation, support for job search, access to land, credits, technical
assistance, and support in identifying market needs. Table 4.2 illustrates
the types of support provided by the international community during the
reinsertion and reintegration phases.

Major Actors

The demobilization-reintegration process is both highly politically
charged and administratively complex. Governments frequently request
economic and technical assistance to devise a framework for demobi-
lization-reintegration efforts, and to develop and implement specific
programs for demobilized soldiers. They may also require external polit-
ical support to overcome obstacles to the timely completion of the de-
mobilization process. In addition, for a variety of reasons, programs are
frequently implemented by nongovernmental organizations, both do-
mestic and international, and by public international organizations.
Table 4.3 summarizes the major actors in the demobilization-reintegra-
tion process and the roles each commonly plays during its four phases.

General Lessons

1. Flexibility in planning and implementation is crucial. Postconflict de-
mobilizations are particularly vulnerable to delays and other program
changes. All involved should anticipate and plan for the unexpected. De-
mobilization is inherently a political process and as such is subject to a
variety of political pressures: to slow implementation, to speed imple-
mentation, to change the beneficiary pool, to alter the benefits package.



Table 4.3 Roles of the Major Participants in Demobilization and Reintegration

Government

Armed opposition
Demobilized soldiers

UN peacekeeping
operation

UN development and
humanitarian assis-
tance bodies

Bilateral governments

Bilateral aid agencies

NGOs/PIOs

World Bank

In principle, governments are involved in assembly, discharge, reinsertion, and reintegration. In practice, peace
agreements governing the transition in countries with no clear winner may require government to cede some of
their responsibilities to other actors. Government tasks include: identifying assembly areas; provisioning as-
sembly areas; selecting soldiers for discharge; developing benefits packages for assembly, reinsertion, and rein-
tegration; identifying implementing agencies; ensuring that programs for ex-combatants harmonize with gov-
ernment priorities; delivering benefits; and monitoring reinsertion and reintegration programs.

The armed opposition typically participates in selecting assembly areas and developing benefits packages for
assembly, reinsertion, and reintegration. It may also participate in delivering benefits.

Demobilized soldiers frequently have little input into the demobilization-reintegration process. They have, how-
ever, sometimes been involved in developing and implementing benefits packages and counseling other ex-
combatants.

UN PKOs have provided military, technical, and political support for the demobilization process. UN troops have
helped select, establish, monitor, and provision assembly areas and disarm combatants. UN staff have helped
design and implement programs for assembly, reinsertion, and reintegration programs. Special Representatives
of the Secretary-General have played an important role in helping to overcome political obstacles to demobi-
lization. ‘

UN development and humanitarian assistance bodies have participated in the development, implementation, and
monitoring of reinsertion and reintegration programs. They have also provided funding for such programs.

Bilateral goverments have supported the Special Representative of the UN Secretary-General in creating condi-
tions conducive to demobilization. .
Bilateral aid agencies have participated in the development, implementation, and monitoring of reinsertion and
reintegration programs. They have also provided funding for such programs.

Nongovernmental organizations and public international organizations have participated in the development,
implementation, and monitoring of reinsertion and reintegration programs.

The World Bank has participated in the development, implementation, and monitoring of reinsertion and reinte-
gration programs. It has also provided funding for such programs.
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Following conflicts that produce no clear winner, these pressures are
particularly strong. Personnel have to be able to adapt rapidly to new
circumstances. Enhanced flexibility does not, in and of itself, solve all
problems. However, without the ability to respond to changing circum-
stances, programs face an even greater chance of failure.

o A plan 1s an agreed upon bas1s for change S
: : %Unzted Natzons peacekeepmg off' czal Mozambtque, January 1 995

2. Flexible, quick-disbursing funds are essential to the success of de-
mobilization and reintegration programs. The importance of financial
flexibility has been stressed time and again by development practitioners
involved in demobilization-reintegration efforts, but this lesson has not
yet been fully internalized by development assistance bureaucracies. Al-
though both relief aid and development assistance are routinely em-
ployed in demobilization-reintegration efforts, neither are well suited to
this purpose. Development assistance is slow disbursing, and the more
accessible relief aid is often limited to activities that save lives. Mecha-
nisms urgently need to be developed to speed disbursement, including
means of overriding any restrictions on assistance to military organiza-
tions where necessary.

One possible mechanism would be a “transition/postconflict waiver
authority” to support demobilization-reintegration activities. Alterna-
tively, donors could cofinance structural adjustment loans with the multi-
lateral development banks to increase the volume of quick-disbursing
funds available to governments. Redirecting funds already appropriated
for other programs offers a third option that donors frequently use, but
significant funds are not always available for this purpose.

Equally important, special attention needs to be given to UN pro-
curement practices in view of the central role accorded UN peacekeep-
ing operations (PKOs) when conflicts end in negotiated settlements.
One means of increasing the flexibility of UN funding would be to pro-
vide PKOs with reasonable local expenditure authority so that only ma-
jor expenditures would have to be referred to New York.

3. For demobilization-reintegration to proceed smoothly and with
maximum possible effectiveness, planning should begin well before troops
enter assembly areas. This means that donors should be prepared to act
early on, ideally before wars actually end. Governments invariably re-
quire financial and technical assistance to plan as well as implement
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their demobilization-reintegration programs. Thus, if planning is to begin
early, donor support must begin early. Adequate lead time will facilitate
the timely delivery of assistance and enable donors to determine if ongo-
ing programs—health care, vocational training, credit, and so on—could
be expanded to meet the needs of ex-combatants.

There are three additional reasons in favor of early donor involve-
ment. First, it is possible that the process of reaching peace agreements
could be expedited if the parties to the conflict knew that specific pro-
grams would be available to their soldiers to ease the difficult transition
to civilian life. Second, when wars end in negotiated settlements, demo-
bilization tends to begin before a legitimated government is established,
this generally through internationally supervised elections. Indeed, de-
mobilization may be a precondition for holding the elections. Under
these conditions, mistrust of transitional governments among the armed
opposition may necessitate some degree of international supervision of
the demobilization-reintegration process. Third, postconflict countries
typically suffer from extreme institutional weakness. Their governments
are overextended and unable to fulfill key functions and deliver critical
services. It would be helpful in these situations for the donors to work
with appropriate government officials (at the national, regional, and lo-
cal levels), relevant international NGOs and multilateral institutions,
representatives of the opposition, local communities and nongovern-
mental bodies, and the soldiers themselves to plan demobilization-rein-
tegration activities.

4. As with any development program, a key element in the success
of the demobilization-reintegration process is adequate institutional
support. Three functions that must be fulfilled are: (a) strategic plan-
ning, (b) coordination within the government and with the donor com-
munity, and (c) oversight of implementing bodies. The governments of
war-torn countries invariably have substantial institution-strengthen-
ing needs. If they are to develop the capacity to fulfill key functions
and deliver essential services, some level of material and technical as-
sistance will be necessary. The planners of demobilization-reintegra-
tion efforts should, therefore, incorporate institutional-strengthening
and human resource capacity building into their programs where ap-
propriate and feasible.

Strategic planning. To assess institutional needs, donors might en-
courage the establishment of an informal forum in which donors, the
government, and the armed opposition could engage in dialogue on
the overall policy and institutional framework within which demobi-
lization-reintegration activities will occur; the key tasks for govern-
ment and the appropriate level of government to assume responsibil-
ity for each task; methods of incorporating the views of the soldiers to
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be demobilized; and the specific roles that individual donor agencies
and NGOs will play to help implement demobilization-reintegration
programs.

Coordination. Recent experience suggests that a civilian, quasi-gov-
ernmental commission is the best mechanism for guiding the overall de-
mobilization-reintegration process and effecting coordination between
the country undergoing demobilization and the donor community (Col-
letta, Kostner, and Wiederhofer 1996, 25). The primary objective must,
however, be to assist veterans, not to create an elaborate administrative
structure. In addition, donors must make every effort to encourage such
commissions to operate in a problem-solving mode and to avoid falling
prey to the postconflict power struggles that afflict countries when con-
flicts end with no clear winner.

To facilitate donor-government coordination, the resident donor
community should appoint a lead donor—a bilateral aid agency, the
World Bank, or the UN Development Programme (UNDP). Where
demobilization occurs as part of a peace process supervised by the
United Nations, a PKO may be responsible for coordination. In these
cases, an effort must be made to draw as much as possible on existing
donor coordination mechanisms—both formal and informal. What-
ever the donor coordination mechanism is employed, it is critical that
the individual responsible for overall coordination possess a collabo-
rative, inclusive, personal style. It is also important that the donors
give priority to veterans’ needs rather than to their own interests,
something that has not always occurred in recent demobilization-rein-
tegration efforts.

Implementation oversight. Local oversight mechanisms are typically
discredited or severely weakened in countries that have experienced
lengthy civil wars. One means of strengthening local capacity would be
to constitute community-based committees composed of government
representatives, community leaders, local NGOs, businesspeople, and
other local citizens, including ex-combatants. Such committees could ini-
tially provide input on project/program design and implementation and
ultimately assume oversight responsibility. Involving local representa-
tives in this way should increase the community’s stake in the successful
incorporation of veterans.

Although time consuming to establish, the return on investment
from such committees is likely in most cases to outweigh the costs in
terms of more appropriate programs, enhanced local capacity, and
more rapid social integration of ex-combatants. If this approach is to
succeed, however, local participation must be genuine. Community
members must be consulted, not informed; authority must be progres-
sively transferred from central and regional governments to local enti-
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ties (Colletta, Kostner, and Wiederhofer, with Mondo, Sitani, and
Woldu 1996, 170-171, 179-180).

5. Program planners should take into account the needs of special
vulnerable groups. The disabled, the chronically ill, child soldiers, and
women are among those most frequently cited as requiring special at-
tention. In some African countries, a significant number of the soldiers
discharged from military service are infected with HIV. Other veterans
carry the physical and psychological scars of lengthy wars. Female
combatants and the wives of male veterans face a variety of social and
economic constraints and burdens that derive to a large extent from
the traditional role of women in African societies. If not overcome,
these can cause considerable hardship for the women and their chil-
dren. Child soldiers are a particularly unfortunate legacy of war.! Even
soldiers who are in their twenties at the time of demobilization may
need special assistance because they have had no experience of civilian
life as an adult. Although there have been some efforts to address the
problems of these especially vulnerable groups, they have generally re-
ceived less attention than warranted (Colletta, Kostner, and Wieder-
hofer 1996, 21). '

6. A crucial component of any demobilization/reintegration scheme
is an effective monitoring and evaluation capacity. To conserve increas-
ingly scarce resources, it is vital that assistance reaches its intended
beneficiaries, that programs are cost-effective, and that leakage is
minimized. In addition, monitoring and evaluation in the course of
project execution enable midcourse corrections, which can be ex-
tremely valuable in maximizing beneficiary satisfaction. This is accom-
plished by making adjustments in program content and the way in
which benefits are delivered. A unified database is critical to these
functions and should be created at the beginning of the demobiliza-
tion-reintegration process.

Lessons from the Assembly and Discharge Phases

1. Lengthy periods in assembly areas prior to demobilization can create
significant political and social problems and increase costs substantially.
They should therefore be avoided whenever possible. 1t is widely under-
stood that there are significant economic, political, and social benefits
to be gained from minimizing the amount of time troops spend in as-
sembly areas (RPG and DHA 1994, 10). Nonetheless, demobilizations
following wars that end without a clear winner invariably encounter
political obstacles to rapid discharge. It is therefore critical that plan-
ners of postconflict demobilizations under these conditions develop
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contingency plans on the assumption that significant delays will occur
in implementing the peace process and that soldiers will remain in as-
sembly areas considerably longer than anticipated in the peace accords
timetable.

2. One method of mitigating problems associated with lengthy perzods
in assembly areas is to update cantoned troops regularly on the status of
the demobilization process and, whenever possible, avoid communicating
“dates certain” to them. Although it is probably impossible to eliminate
the frustration of long encampment periods, explaining the complexity
of the process to the soldiers and keeping them constantly updated on
progress (or the lack thereof) may help to mitigate some of the tensions
that develop. In order to facilitate this communication, it is important to
ensure that as many of the personnel supervising assembly as possible
speak local languages.

3. It is desirable to begin preparing soldiers for civilian life prior to
discharge. Soldiers can usefully receive information on a broad range of
subjects that will help them reintegrate into civilian life. It is desirable to
include soldiers’ wives (or husbands) in these orientations whenever
possible. Where soldiers are encamped for lengthy periods of time, the
predischarge orientation can be more detailed than in situations where
they are assembled for a shorter time, and basic skills enhancement can
be provided as well. However, assembly periods should never be length-
ened solely to provide soldiers with training.

When veterans arrive in their home districts, it may be helpful to
provide a post-discharge orientation before they and their families dis-
perse. The purpose of this exercise would be to familiarize the new ar-
rivals with the local economic situation, customary rights of women, and
other relevant information, and to acquaint them with representatives of
local government and relevant NGOs (Colletta, Kostner, and Wieder-
hofer 1996, 13-14).

4. Child soldiers should not undergo assembly. Every effort should
be made to identify child soldiers, to remove them from assembly ar-
eas or encampments around assembly areas, provide them with psy-
chological counseling if at all possible, and reunite them with their
families. Armed forces, reluctant to admit that they have child soldiers
in their ranks, often refuse to give relief workers early access to the
children. Donors need to make every effort to overcome these obsta-
cles and should be supported in their efforts by the key members of
the diplomatic community, 1nclud1ng the Secretary-General’s Special
Representative.

5. If time permits, it is desirable to conduct a trial run of assembly-
discharge activities in order to fine tune the process. By discharging
some 400 soldiers several weeks before the formal start of the demobi-
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lization process, the Uganda Veterans Assistance Board was able

identify program design and implementation weaknesses and make a

to

number of adjustments to their procedures. Some of the lessons
learned were that it is desirable to have military escorts accompany
veterans and their families during transportation to the district recep-
tion centers; it is desirable to take out group insurance to protect
against the loss or theft of benefits distributed at the time of discharge
during transport to the districts; and it is important to fully prepare re-
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ception and temporary sleeping arrangements at the district reception
point to accommodate veterans and their families while they await
transport to their home villages. -

Lessons from the Reinsertion and Reintegraiion Phases

1. Demobilization-reintegration programs should include a combination
of benefits (which are available to all demobilized soldiers), and opportu-
nities (which are available to ex-combatants who meet certain criteria). To
minimize the potential for discontent among veterans, the distinction be-
tween benefits and opportunities needs to be communicated clearly and
consistently. Providing all veterans with relatively short-term reinsertion
benefits that function as a transitory safety net addresses both their real
physical needs and their psychological need for formal recognition of
the personal sacrifices they made during their years of military service.
Where different benefit packages are provided—based on personal
characteristics (female, child soldier, disabled), destination (rural or ur-
ban), or intended occupation—every effort should be made to develop
packages of roughly equivalent value. In addition, it is probably prefer-
able to distribute benefits to soldiers only as long as they remain in large
groups, that is, during the assembly and transport phases.

" Longer-term reintegration assistance should be presented as a series
of opportunities, since it is highly unlikely that employment, training,
and education opportunities can be provided to all veterans, particularly
in postconflict societies where the lives of large numbers of people have
been disrupted by war and resources are exceptionally constrained.

2. The benefits package should consist of short-term reinsertion subsi-
dies, in cash or in kind, to tide soldiers over the initial period of return
home. Opportunities should include medium- and long-term assistance
aimed at identifying immediate employment openings, supporting eco-
nomic revitalization, promoting community development, and increasing
longer-term employment possibilities. To minimize the increase in polar-
ization among social groups that demobilization-reintegration programs
might cause, it is important to limit the number of targeted programs
and shift as early as possible to community-based programs and/or pro-
grams benefiting all the most severely war-affected populations. ,

Short-term reinsertion assistance. Short-term reinsertion assistance
can provide ex-combatants with a vital breathing space while they estab-
lish themselves in the civilian economy. It also reduces the burden that
veterans and their dependents place on the communities to which they
return and enhances veterans’ self-esteem by ensuring that they will be
able to finance their basic needs. Reinsertion assistance in the form of
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cash can help remonetize the economy and stimulate local production of
basic goods and services. The duration of reinsertion programs depends
on local circumstances but should probably be six to twelve months. The
value of the reinsertion package should take account of regional varia-
tions in purchasing power, as well as the local cultural environment and
mode of subsistence. It is important, of course, that this assistance not
come to be considered an entitlement. Therefore, a termination date
should be established at the start of the demobilization process and com-
municated clearly and consistently to veterans.

Although financial payments arguably provide the demobilized and
their families with greatest flexibility and are the least costly method of
providing benefits, the most appropriate method of delivering reinser-
tion assistance—cash payments, in-kind assistance, vouchers—depends
on local conditions. Each of these methods should be considered during
the planning phase. When cash payments are the chosen form of assis-
tance, payments spread over several installments with an option of ad-
vances for investment purposes are preferable to lump-sum payments.
Cash payments can also be used to strengthen the capacity of local finan-
cial institutions.

Donors should be aware of the ways in which the type of assistance
they offer influences program design, costs, and outcomes. Whatever
form their assistance takes, donors should make every effort to provide
it in a timely fashion to avoid the negative impact that disbursement de-
lays can have on program beneficiaries.

Medium- and long-term reintegration support. Demobilized soldiers
and their spouses require three types of assistance to facilitate their pro-
ductive reintegration into the civilian economy: information about eco-
nomic and social programs from which they could benefit; information
about specific job opportunities; and means of acquiring or upgrading
skills essential for employment.

Past experience has demonstrated the value of both information
(benefits and opportunities) and referral (employment and training) ser-
vices for ex-combatants, even in countries where the local economy is
extremely weak and job opportunities outside the family agriculture sec-
tor are limited. In the future, however, it would be worthwhile to deter-
mine if the focus could be on the community as a whole. Since a growing
economy provides the best hope for long-term reintegration, it makes
good sense to focus as many resources as possible on strengthening the
local economy.

A community information and referral capacity could be estab-
lished to provide community members with referrals to employment
and training opportunities. This capacity could be attached to existing
local government offices or be lodged in a community center. In the
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latter case, it could possibly house NGOs and other agencies providing
a variety of information and services and even become the locus of
community-based conflict management and reconciliation efforts
where necessary and appropriate. In either case, the objective would
be to designate specific staff members to work solely with veterans and
their families. It is important, particularly in the first months following
demobilization, that there is a place where veterans can obtain advice
and support. ’

Rather than establish job and credit schemes specifically for veter-
ans, additional funding could be made available to existing community
development, microenterprise, public works and other relevant pro-
grams to enable them to absorb a certain number of ex-combatants or
their spouses into ongoing activities. Resources could be allocated on a
priority basis to districts with particularly high concentrations of veter-
ans and few employment opportunities.

A number of recent African ex-combatant reintegration efforts
have included training programs intended to raise skill levels and en-
able some ex-combatants to become self-employed. These experiences
suggest that such programs are not an efficient use of limited resources,
particularly in countries with limited employment opportunities and
weak training infrastructure. Rather, future reintegration schemes for
demobilized soldiers should concentrate first on developing apprentice-
ship opportunities that help overcome the training-employment discon-
nect and various problems associated with training centers, such as
quality, capacity, and geographic distribution. According to the World
Bank, apprenticeships are “a feasible and cost-effective option for the
most urban ex-combatants” (Colletta, Kostner, and Wiederhofer 1996,
21). An additional priority would be to provide vouchers for formal ed-
ucation and vocational training to qualified veterans. Incentives can
also be offered to private sector firms to hire veterans.

3. Surveys of the socioeconomic characteristics and employment aspi-
rations of soldiers and the local opportunity structure and institutional ca-
pacity will result in more appropriate programs and help manage expecta-
tions. In the absence of detailed information, donors often make
unwarranted assumptions about demobilized soldiers, the capacity of
the economy to absorb labor in specific sectors, and the ability of institu-
tions, such as training facilities and local governments, to contribute to
reintegration efforts.

In Africa, reintegration planners commonly anticipate that the agri--
cultural sector will absorb most veterans and that by virtue of their
peasant background, most veterans know how to farm. Reality is often
quite different. Government troops in particular are frequently urban-
ized. In many countries, many farmers find that off-farm employment is
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necessary to supplement the family income. Equally important, in no
country does a peasant background guarantee that an individual has
the necessary skills to become a successful farmer. Indeed, many
African soldiers have entered military service at an early age and spent
long periods under arms.

One reason demobilization-reintegration programs are based on
untested assumptions in postconflict environments is the difficulty that
almost always exists in obtaining information about the intended benefi-
ciaries and particular localities prior to the end of hostilities. In countries
where wars end without a clear victor, this situation often extends into
the early days of the peace process when levels of mistrust are still very
high. The speed with which programs have to be developed can also limit
local input.

It is possible that access to beneficiaries could be increased and
implementation facilitated if donors engaged the parties to the con-
flict. in discussions of reintegration-reinsertion issues during the
course of peace negotiations. It may also be possible to overcome
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some of the constraints on obtaining timely information on the local
situation by adapting strategies that have worked in similar circum-
stances. For example, vocational training programs for ex-combatants
could usefully be viewed as a special form of adult basic education
program (UNDP 1993, 72).

4. It is important to promise no more than can be delivered. Govern-
ments emerging from long periods of civil strife that are eager to consol-
idate their power, reward loyal followers, or enhance their legitimacy
frequently promise benefits they cannot deliver. In view of the economic
constraints facing most countries undergoing demobilization, it is diffi-
cult for governments to finance extensive benefits packages. In addition,
the highly contentious political environment that characterizes many
postconflict countries can complicate government efforts to redistribute
assets such as land.

Unfulfilled promises to ex-combatants only exacerbate the political
problems facing these governments. It is important for donors to assist
governments in shaping programs that are as realistic as possible,
thereby avoiding frustrations and resentments that can all too easily
generate social discontent.

5. Reinsertion-reintegration is a family affair. One clear lesson from
recent African experience is that reinsertion-reintegration programs
should be aimed at the soldiers and their dependents, not just the sol-
diers themselves. Programs that do not take into account the fact that
many veterans must provide for dependents (and frequently a sizable
number) will not provide the degree of support these former soldiers
need and may delay their productive reintegration into society.

6. Reinsertion-reintegration is also a community affair. The more
community support veterans receive, the greater their chance of rapid
reintegration. Since extended families can be an important source of
support to newly demobilized soldiers, veterans should be encouraged to
take up residence in communities where family members reside. For a
variety of reasons, however, including past personal experience with the
security forces, communities may have negative attitudes toward demo-
bilized soldiers. It would therefore be desirable to survey communities
during the planning phase to ascertain their attitudes and their capacity
to assist veterans. Where necessary, community sensitization efforts can
be undertaken to enhance local understanding of challenges facing vet-
erans and their families and the role the community can play in helping
them make the transition to civilian life. One method of strengthening
community acceptance of veterans and their families would be to offer
communities that absorb a substantial number of veterans some tangible
benefit, such as the resources to finance a rehabilitation project to be
chosen by the community.
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Conclusion

The lessons outlined in this chapter constitute a first step toward chart-
ing a course for demobilization-reintegration efforts during the first
three to four years following the cessation of hostilities. They are based
on a growing body of very recent evaluations of demobilization and
reintegration activities.? These evaluations suggest that additional
longer-term investigations of beneficiaries and detailed cost analyses
would be fruitful.

In addition, it would be helpful for donor agencies to meet at a se-
nior policymaker level—perhaps under the auspices of the World Bank
or the OECD Development Assistance Committee—to discuss a broad
framework for demobilization and, especially, reintegration assistance,
and to develop a preliminary division of labor. Conclusions reached as
the result of such a meeting should be communicated clearly and con-
sistently to field staff. In particular, it would be helpful if field staff
could receive guidance on the issues pertalmng to country-level donor
coordination.

Notes

1. According to “The Convention on the Rights of the Child,” adopted by
the United Nations General Assembly on November 20, 1989, and entered into
force on September 2, 1990, “A child means every human being below the age of
eighteen years unless, under the law applicable to the child, majority is attained
earlier” (Article 1).

2. In addition to the items cited in the text, this chapter has made use of
the following reports: Ball (1995), Clark (1996), Colletta and Ball (1993), Inter-
national Labour Office (1995a,1995b), Klingebiel et al. (1995), and Organization
of African Unity and Global Coalition for Africa (1995).
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Building a New Civilian
Police Force in El Salvador

William Stanley and Charles T. Call

The Political Significance of Civilian Policing

Internal Security Versus National Defense

As unprecedented numbers of Latin American countries have under-
gone transitions from military to civilian rule, scholars have begun to
focus on how countries can move beyond mere elected civilian rule
to establish more broadly participatory, genuinely competitive elec-
toral systems, impartial judiciaries, and accountability for those in of-
fice to the publics they represent and serve. One of the potential bar-
riers to deepening democracy in Latin America is the entrenched
presence of militaries in internal security and domestic intelligence
roles (Bayley 1993).

José Manuel Ugarte (1990) argues that these militarized internal
security institutions, and the practices and philosophy they embody,
represent a fundamental impediment to more profound democratiza-
tion. According to Ugarte, the defining characteristic of national secu-
rity institutions and doctrine is that they do not distinguish between
the realm of national defense, which involves the organization and
maintenance of force and intelligence to defeat potential enemies, and
internal security, which is the task of protecting the rights of citizens as
defined under the norms of liberal democracy. National security doc-
trine places a priority on protecting the nation as an organic whole:
Applied to internal security, this approach negates the importance of
individual rights and defines entire classes of people and currents of
political opinion as threats to the security of the nation (Lopez 1986).
The tendency to define citizens as enemies leads to the practice of
waging war against them, usually through the illegal detention, tor-
ture, and murder of citizens. The forces that “fight” such “dirty wars”
expect, and usually enjoy, impunity for their actions, even after transi-
tions to civilian rule.
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Unless civilian governments carry out a fundamental transforma-
tion of internal security institutions—separating them completely from
national defense institutions—policing remains in the hands of untouch-
able forces who view much of the free political expression and organiza-
tion that underlie democratic politics as a threat to the state. In such a
context, repression is likely and the capacity of a new democracy to
channel discontent into the political system is jeopardized. ‘

A growing current of scholarly opinion argues that civil-military re-
lations can improve if militaries refocus their efforts on less politically
contentious national defense issues (Norden 1990; Stepan 1988;
‘Zagorski 1992; NDI 1990a). Separating internal security and national de-
fense functions is thus arguably a prerequisite for civil-military coopera-
tion. Once militaries get out of the role of political police, civilian legisla-
tors and executives are likely to find them less threatening and are likely
to be more receptive to their professional concerns and needs; and mili-
taries are less likely to perceive and treat civilians as subversive enemies.
This can lead, at least in theory, toward mutually respectful dialogue and
increased civilian participation in the management of national defense,
leading eventually toward effective civilian supremacy along the lines of
Western democracies.

In practice, civilian regimes have found it relatively difficult to wrest
control of internal security from the military. In a handful of cases—Ar-
gentina, Panama, Bolivia, and Haiti—the demilitarization of internal se-
curity occurred where the military was especially weak politically at the
time civilians took office. In other cases—Chile, Guatemala, Honduras,
and Nicaragua—the military was in a position to manage its own with-
drawal from power, and the transition to civilian rule has not entailed
full civilianization of internal security.

In this context, the police civilianization project in El Salvador,
part of the January 1992 Chapultepec peace accords that ended the
civil war between the government of El Salvador and the Farabundo
Marti National Liberation Front (FMLN), constituted one of the most
radical attempts to date to put internal security firmly under civilian
control.! The Salvadoran project provided for a completely new Na-
tional Civilian Police (PNC) force, which incorporated relatively few
personnel from the military-controlled security forces it replaced. The
peace agreements greatly reduced the constitutional powers of the
armed forces, called for the complete elimination of the existing public
security forces, and provided a very specific institutional and legal
framework for the new police force and a timetable for its develop-
ment and deployment. The international community provided un-
precedented levels of technical assistance, training, on-the-job supervi-
sion, and material assistance to the new police force. The development
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of the PNC in El Salvador therefore represented a critical test of how
rapidly and effectively civilian policing could be established, and of
how the international community could contribute to such a process of
institutional development. From promising beginnings, the El Salvador
police project developed into a cautionary tale about the crucial im-
portance of political will for developing new police institutions, the dif-
ficulty civilian governments have in enforcing their independence from
militaries, and the limited weight of international pressures relative to
domestic political considerations. This chapter will explore the
achievements and failures of the PNC project in El Salvador and con-
sider what lessons it may carry for civilianization of internal security in
other contexts.

Internal Security in El Salvador

Internal security in El Salvador was historically based on vigilance by
militarized security forces and paramilitary organizations under the
direct control of the military. For most of the twentieth century, in
fact, the military’s primary mission was internal security and control
of the population.? The Chapultepec peace accords changed all of
this. Under the accords, the government agreed to eliminate the old
public security forces—the National Guard, Treasury Police, and Na-
tional Police (PN)—and disarm and abolish the paramilitary patrol
structure in the countryside.?> Constitutional reforms included in the
peace accords prohibited the armed forces from participating in in-
ternal security, except under emergency conditions and with approval
of the Legislative Assembly. In place of the military and its auxiliary
forces, the accords provided for creation of the PNC, a completely
new, civilian-controlled institution with a new training academy, a
new doctrine emphasizing the protection of individual rights and
minimal use of force, and a majority of personnel who took no part in
the armed conflict from either side.

PNC agents, inspectors, and commissioners were to be better ed-
ucated than personnel of the previous security forces, with higher lev-
els of professional police training. After an initial transition period,
PNC personnel would live in their own homes as part of the civilian
community, rather than in barracks as a society apart. The law and
doctrine regulating the new police, and the curriculum of the new
academy, conform to modern standards for police conduct, account-
ability, and democratic civilian control and were specifically designed
to uphold the spirit and letter of the peace accords. These were devel-
oped with extensive participation of an international technical advi-
sory team made up of civilian police officials and academy adminis-
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trators.* The implementation of the accords was monitored by a Sal-
vadoran agency, the Commission for the Consolidation of Peace
- (COPAZ), created by the accords and made up of representatives of
political parties, and by an observer mission of the United Nations
called ONUSAL. ,

The replacement of the old security forces is a vital part of El Sal-
vador’s transition to a more fully democratic society. The old forces
were explicitly political and ideological institutions; they were an inte-
gral part of the armed forces, and until the mid-1980s their officers were
trained in the military academy with an emphasis on anticommunism
and counterinsurgency. Even after distinct training programs were de-
veloped for the security forces, officers continued to move freely be-
tween security forces and regular army assignments. Because the mili-
tary as an institution governed the country between 1932 and 1979 in
alliance with civilian social elites, an important role of the military’s se-
curity forces was political repression and exclusion. This politicized role
continued, under the rubric of counterinsurgency, despite the transition
to civilian rule in 1982.

Security forces at the local level were very closely associated with
powerful landowners, functioning virtually as private security forces,
with barracks sometimes actually located on large private farms. As po-
litical opposition and labor unrest grew in the 1960s and 1970s, the secu-
rity forces became the primary instruments of political surveillance and
repression. From the late 1970s through the early 1980s, units of the se-
curity forces tortured, killed, and “disappeared” thousands of regime op-
ponents and activists of popular organizations in what can only be char-
acterized as a campaign of state terrorism.

Besides being politicized, the old security forces were not very good
at policing, and their approach to their work was fundamentally hostile
to the rights of individuals in a democratic society. The essence of the old
system was to maintain order through vigilance and intimidation. The se-
curity forces had poor investigative skills and lacked the most basic skills
for protecting, recording, and using evidence. Activities focused on coun-
terinsurgency; suspects of political infractions were arrested, detained
without trial, and subject to torture and abuse, largely to obtain informa-
tion. The old security forces seldom obtained convictions and gave little
attention to crime.’

Negotiating Police Reforms

The idea of creating a wholly new civilian police force had its origins in
the concerns of the FMLN for the safety of its members as they reen-
tered. the political and social life of the country. Given the ideological
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and repressive background of the existing internal security regime,
broadening the democratic political spectrum clearly required some sort
of profound reform. Initial proposals by the FMLN sought to abolish the
military, but the unacceptability to the government of this proposal led
to a scheme under which the armed forces would be retained but con-
fined to national defense duties, with a new civilian police force taking
over internal security functions.

The basic framework for this solution was put in place by the
Mexico accords of April 1991, which included constitutional reforms
excluding the military from internal security functions, subjecting the
armed forces more clearly to civilian control, and reforming the judi-
ciary to reduce partisan political control of the courts. The FMLN
continued for several more months to insist on either abolition of the
armed forces or integration of FMLN units into the armed forces; but
in the September 1991 round of negotiations in New York, the FMLN
accepted that the safety of its members would be adequately pro-
tected by having presence in the new police force so long as addi-
tional measures were taken to ensure that the military would func-
tion within the bounds of its new, more restrictive constitutional
mandate. This concession by the FMLN, combined with pressure on
the government from the United States, which was unwilling to con-
tinue financing the war, and from United Nations Secretary-General
Javier Pérez de Cuéllar, who had taken a personal interest in the ne-
gotiations, pushed the Cristiani government (and the Salvadoran mil-
itary) into agreeing.

The New York accords provided for a purge of the armed forces, a
new armed forces doctrine, reforms in military education, major reduc-
tions in the armed forces, the formation of COPAZ to verify compliance
with the peace accords, and an agreement that former FMLN members
could participate in the PNC without discrimination so long as they met
the admissions standards.® A secret agreement accompanying the New
York accords provided that a majority of PNC members would be civil-
ians with no role in the armed conflict, but permitted the participation of
former FMLN combatants and, implicitly, former members of the Na-
tional Policemen.”

The final accords signed in Mexico City on January 16,1992, filled in
the details of the general framework approved in' New York in Septem-
ber, providing specifications for reforms to the armed forces that would
help ensure that they remain excluded from internal security activities:
The accords required that the paramilitary patrol system be disarmed
and legally abolished and that the intelligence system of the armed
forces be abolished and a new civilian-controlled intelligence entity be
created under the direct control of the president. The army was required
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to cut its forces by approximately one-half, including the demobilization
of the special counterinsurgency battalions that had conducted the ma-
jority of offensive operations against the FMLN during the war. Other
institutional reforms provided by the accords include the creation of a
human rights ombudsman’s office with broad powers to investigate
rights violations, to inspect police and military facilities without advance
notice, and to refer cases to the courts. The judicial system was also to be
reformed, with an increased budget, measures to require broader politi-
~ cal consensus for the appointment of judges, and new minimum stan-
dards of professional qualification.

The final accords provided a detailed discussion of the doctrine,
structure, functions, personnel, and training of the PNC, including
drafts of secondary legislation (leyes orgdnicas) for the PNC and the
new National Public Security Academy (ANSP), which were annexed
to the final accords. Former FMLN combatants and former National
Police members were limited to 20 percent membership each. These
laws, which had been developed with extensive technical assistance
from the UN, were subsequently approved by the Legislative Assem-
bly with minor changes. The doctrine of the PNC gives highest priority
to the protection of individual rights, to minimum use of force by the
police, and to absolute adherence to apolitical conduct by the police.
The PNC is composed of nine divisions: public safety, criminal investi-
gations, immigration and border control, finance, arms and explosives,
protection of important persons; environmental protection, anti-nar-
cotics, and regulation of ground transportation. It is the only armed
police institution with national jurisdiction, replacing all existing orga-
nizations with responsibilities in the above areas. The PNC is-com-
manded at the departmental level by commissioners who are required
to have university degrees (though some exceptions have been made
to educational requirements, see below). Subdelegations are com-
manded by inspectors who are supposed to have at least three years of
university education (again, exceptions have been made), and
sergeants with at least a high school education command smaller
posts. All commissioners and inspectors were to receive at least ten
months of training at the ANSP or abroad, though in practice some
former antinarcotics officers without such training held command po-
sitions in 1993 and 1994. :

The PNC was to be deployed over a two-year period, dating from
the opening of the National Public Security Academy. During that
transition period, the public safety division gradually deployed
throughout the national territory, then other divisions were formed
and took over functions previously carried out by the PN and other
entities. During the transition, the old PN would continue to function,
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but under the supervision of the 277-member police division of
ONUSAL. The PN was to be demobilized progressively as the PNC
took over its functions, though in practice its demobilization was con-
siderably delayed. The PNC was to be considered fully deployed when
it reached 5,700 agents and 240 inspectors and commissioners, though
it had over 9,000 members as of early 1996 and will continue to in-
crease personnel.

Developing the New Force

Selection and Training

The importance of the police reform to the overall peace process, and
the urgency of completing the transition from the old force to the new
during the brief tenure of the UN observer mission, led to an extremely
ambitious timetable—three and a half months—for development of the
new ANSP. Delays set in almost from the outset. Devising a curriculum
took longer than anticipated, and the government initially failed to pro-
vide funds for recruitment, testing, students’ uniforms, food, stipends,
and other operating costs. International donors, nonplussed by the gov-
ernment’s own lack of commitment, held back, and a kind of stalemate
ensued.? The military contributed to delays and resource shortfalls by
refusing to hand over the existing public security academy, which the
military instead appropriated as a new facility for its own academy.’ The
military even went so far as to strip one smaller facility that it did turn
over, removing doors, lockers, window frames, and even the lightbulbs
(GAO 1992a). The ANSP set up in a sweltering, ill-equipped temporary
facility at Comalapa on the coastal plain, which the government spent a
million dollars during 1992, and an additional $3.5 million during 1993,
to refurbish.

The recruitment and testing processes were predictably fraught with
organizational problems. Some of the initial tests were not well adapted
to Salvadoran conditions, and early testing placed priority on physical
fitness rather than intellectual skills, leading to entering classes of cadets
whose aptitudes were not optimized for the new institution’s emphasis
on knowledge of the law, intelligence, and interpersonal skills rather
than force. Following criticism from ONUSAL and COPAZ, the exams
were changed.!” Throughout the first two years of recruiting, the number
of applicants was lower than anticipated. At the outset this resulted from
a lack of publicity; thereafter, low police salaries and public perceptions
of other, more attractive economic opportunities (especially in the east-
ern part of the country) seemed to be the main obstacles.!!
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Admissions to the ANSP are governed by the Academic Council,
which included representatives of a broad political cross-section. In con-
trast to COPAZ and its subcommissions, where the political balance
built into the commission’s makeup led to fairly consistent adherence to
the peace accords, the Academic Council was essentlally controlled by
the government.

The quality of training at the ANSP has been somewhat mixed. .
While enormous credit is due to all involved for training a completely
new national force in little over two years, some aspects of training have
been shortchanged. The first PNC delegations to deploy quickly showed
that they did not know how to deal with common policing situations.
Moreover, there were numerous vehicle and firearm accidents, including
some involving fatalities. This was partly a start-up problem; the early
classes had been trained without access to such basics as handcuffs, ba-
tons, fingerprinting sets, basic crime lab equipment, a photography lab,
vehicles, a driving instruction track, adequate firearms, and a shooting
range. The U.S. Justice Department’s International Criminal Investiga-
tive Training Assistance Program responded to some of these problems,
but firearms handling and knowledge regarding the use of force re-
mained serious problems as of October 1994.1? Legal training proved
overly theoretical and lacking in practical guidance on how police agents
may conduct themselves, and ANSP graduates remained ill-trained in
specifics of criminal procedure and legal norms. ONUSAL officials be-
lieve these deficiencies contributed to a number of lapses in due process
protections as well as to the more serious human rights violations that
began to emerge in late 1993.13

Some of the best training the new PNC has received has actually -
been outside the country, particularly at an academy in Puerto Rico,
where sixty officers received an accelerated training course to serve as
transitional commanders during the initial deployment of the first PNC
contingents. Officers who attended this program were uniformly positive
about the experience.' Some of the future commissioners also received
additional training in Spain. :

With the pressures to quickly prepare a basic public security force,
the ANSP had little time or resources to develop the capacity to provide
specialized training for regulation of ground transportation, immigration
and border control, customs, drug enforcement, control of arms and ex-
plosives, criminal investigations, fiscal investigations, environmental pro-
tection, and protection of VIPs, all of which are legally mandated divi-
sions of the PNC (United Nations 1994b, 7). These gaps were gradually
overcome by bringing in foreign instructors and sending some PNC per-
sonnel abroad for specialized training, enabling them to return as ANSP
instructors.
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Deployment and Development of the PNC

As with the ANSP, the PNC was initially plagued by serious resource
shortfalls. When the PNC first deployed to the rural department of
Chalatenango, the provisional commanders in charge felt they had
been sent there to fail. Virtually no organizational work had been done
prior to their return from Puerto Rico, so they found that they had to
take it upon themselves to design the force they would command.
Working night and day, they accomplished more in the few days before
the actual deployment than the PNC administration had accomplished
in months.!> The PNC began its work with severe shortages in uni-
forms, radios, sidearms, vehicles, and fuel. Living conditions at many of
the posts were extremely austere. There were also some instances of
PNC agents receiving their pay months late, causing particular hard-
ships for those with dependents.

The most severe problems were gradually resolved as funds began
to flow, but by late 1993, ONUSAL still characterized the govern-
ment’s support for the PNC as “blatantly insufficient” (United Nations
1993c, 9). U.S. embassy officials correctly pointed out that PNC posts
are already better equipped than those of the old PN; however, the
PNC has taken on the duties of three former public security forces bol-
stered by the army and various paramilitary structures.!® For a force of
almost 10,000 police to maintain security in a country of almost 6 mil-
lion, it needs mobility, communications, and the ability to conduct in-
vestigations rather than depending on catching criminals in the act.
From this point of view, the PNC was still severely short of equipment
as of early 1996.% . _

In its first year, the PNC lacked the most basic investigatory tools,
such as fingerprinting equipment, making it very difficult for them to
gather sufficient evidence to obtain arrest warrants. Many posts lacked
handcuffs, which forced them to restrain individuals they arrested by ty-
ing their thumbs together with the prisoners’ shoelaces, a practice histor-
ically associated with the security forces and death squads. Moreover,
since many PNC posts lacked jails, prisoners had to be watched con-
stantly, increasing the strain on personnel.

The overall effect of these material shortages was to strain the
morale of the new force. Although members of the PNC began their
work with great enthusiasm and voluntarism, the poor working and
living conditions and lack of sufficient material support compromised
the new force’s ability to perform its job effectively and establish a
positive reputation for itself (United Nations 1993c, 9). The resource
problems for the PNC stemmed in part from the fact that El Salvador
had in the past had little equipment that was appropriate for the
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needs of ordinary policing (GAO 1992b). Nevertheless, ex-PN, ex-
FMLN, and civilian personnel in the PNC showed remarkable capac-
ity to work effectively and cooperatively as professionals alongside
one another, giving the PNC in its first six months the reputation of
being one of the most important and effective venues of national rec-
onciliation.

One of the PNC’s most urgent tasks was to secure the trust of the
population in order to build political support for the institution and to
enable the PNC to operate effectively on the basis of information pro-
vided by the public. One of the greatest weaknesses of the military’s se-
curity forces was that they were more feared than trusted, and therefore
received little information and assistance from the population. The
PNC initially made signficant strides toward. earning popular confi-
dence, aided part by the fact that the first communities to which it was
deployed were ones that had received little or no service from the po-
lice in the past. This led to helpful cooperation from citizens, such as
lending horses to enable PNC agents to reach remote communities. In
Cabaiias, the PNC acted on tips from citizens to capture members of
two notorious gangs who had been operating in the department with
impunity since the mid-1980s.18

As it deployed to new areas, the PNC found it needed to orient the
population to its different way of operating. PNC personnel held meet-
ings with organized sectors of the population to inform them of the new
community service approach of the PNC. At the same time, people were
warned that customary practices of the past, such as operating vehicles
without proper licenses and documents, dealing with infractions by brib-
ing police agents, and paying the police to mediate and resolve minor le-
gal disputes, would be discontinued. Citizens were given a one-month
grace period to get their legal affairs in order, after which laws would be
enforced to the letter.

The PNC’s novel insistence on actually enforcing the nation’s laws
generated friction between the police and the not-yet-reformed judicial
system. The PNC’s higher activity level, and its greater propensity to in-
vestigate crimes and seek arrest warrants, increased the workload on'lo-
cal justices of the peace, many of whom had held office for years despite
not being lawyers. In some cases, local judges failed to respond to PNC
requests for arrest or search warrants, despite carefully prepared docu-
mentation. In other situations, the shortage of public defenders forced
judges to release suspects without trial. PNC officials interviewed for
this study expressed the hope that by doing their own work efficiently,
they might eventually pressure the judiciary into greater activity and
professionalism, but saw a growing risk that the 1nﬂuence would flow the
other way.
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The Threat of Expediency

Despite positive early developments of the new force, the reform effort
suffered setbacks that can largely be traced to expediency. Faced with
urgent public security needs, Salvadoran decisionmakers (often with
U.S. and other international backing) repeatedly chose to retain existing
human resources and organizational structures rather than take the time
to develop new ones. The decision in mid-1993 to appoint an ex-military
officer (Captain Oscar Pefia Duran) as sub-director for operations of the
PNC is illustrative: as a former military officer who led an anti-narcotics
unit, Pefia offered experience not possessed by any of the available civil-
ians. His appointment, in addition to being a violation of the stipulation
of the peace accords that the PNC be commanded by civilians, proved to
be disastrous for the development of the PNC. Sub-Director Pefia
brought with him a combination of political bias, militarism, and disre-
gard for human rights that quickly and seriously eroded the efforts of
the international community to inculcate democratic values in the PNC
(Call 1994). He eventually resigned under pressure from the United Na-
tions and the United States.

One of the costs of Pefia’s appointment was his severing relations
with ONUSAL, perhaps in retaliation for ONUSAL’s opposition to
his appointment. During the first six months of PNC deployment, the
ONUSAL police division played a crucial role in helping compensate
for the new force’s lack of equipment by providing between 70 per-
cent and 80 percent of the vehicular transportation and lending
ONUSAL’s radio communications network for messages. ONUSAL
police observers also accompanied PNC agents in their duties, tutor-
ing them in both practical and legal aspects of policing, helping to fill
gaps in their training and compensate for their lack of experience.
Though ONUSAL’s training role was not well coordinated, the sheer
number of people at ONUSAL’s disposal (277 officers in the police
division, plus dozens of human rights officials) meant that ONUSAL’s
technical assistance role was the most substantial contribution by the
international community to the PNC project. Pefia’s break with
'ONUSAL suspended this advising role until after his resignation and
led the international community to question why it should provide
further material assistance to the PNC while the PNC itself was reject-
ing free advice and on-the-job training from UN police observers.

Another expedient but harmful decision was the incorporation of
hundreds of detectives and technical support personnel from two old se-
curity units (the Special Investigative Unit, or SIU, and the Anti-Nar-
cotics Unit, or UEA) into the PNC, where the majority of them per-
formed badly, refused additional training to adapt them to the new
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civilian institution, and ultimately resigned en masse. Critical time was
wasted trying to preserve a group of agents who lacked commitment to
civilian, rights-oriented policing. This decision forced public security au-
thorities to start over to create an investigative division for the PNC.
While the old SIU and UEA were negotiating for severance pay, a
small group of civilian recruits in the PNC was transformed, with inter-
national assistance, into an increasingly effective task force to tackle or-
ganized crime. At the behest of a joint United Nations/Salvadoran gov-
ernment commission, the Salvadoran government in February 1995
created the Organized Crime Investigations unit (DICO) to look into .
politically motivated crimes. Despite their inexperience, the unit quickly
broke some key cases, including cases implicating active-duty PNC offi-
cers and members of the former SIU.X The success of this unit was
achieved despite continuing efforts by members of the old SIU and secu-
rity forces to sabotage its development. This experience demonstrates
that the PNC could have obtained better—and possibly even faster—re-
sults by training new investigators rather than transplanting a cancerous
organizational culture from the old institutions into the PNC.

Human Rights and Accountability

Human rights groups, international observers, and Salvadoran analysts
all agree that the human rights performance of the PNC remains supe-
rior to that of the old security forces. Cases of homicide and torture by
PNC agents have been exceptional and political motivations rarer still.
Former National Police officers now in the PNC reported in interviews
that under the new police, abuses are often reported by fellow PNC offi-
cers, something unheard of under the old regime.?

However, the Salvadoran experience shows that a transition to civil-
ian policing does not necessarily mean a transition to an accountable po-
lice force. In 1995, a widespread perception emerged that the PNC’s hu-
man rights record had notably worsened. It became increasingly
common to hear comments from citizens comparing the PNC to the old
PN. Complaints against the PNC filed with the government’s Human
Rights Ombudsman’s Office rose from 326 in the first three months of
1995 to 519 in the trimester May-July 1995, although the majority of
these charges were for violation of due process rather than more serious
abuses such as murder and torture.! Of respondents in a March 1995
survey, only 39 percent believed that the PNC consistently respects hu-
man rights. Twenty-two percent said it did not respect rights, and 33 per-
cent said it did so “sometimes.”*

Perhaps the most visible abuses of the PNC have involved repeated
incidents—too many be to considered exceptional cases—of excessive
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force during 1995 in responding to public demonstrations, labor strikes,
and protests.?? Two people have been killed in such protests, and police
officials agree that in some cases excessive force has been employed.
Poor organization and preparation contributed to these abuses, but the
Public Security Ministry and the PNC leadership have been criticized for
sending in baton-wielding riot police rather than allowing time for nego-
tiators to reach pacific solutions. These incidents have marred the public
image of the PNC in terms of human rights.

Slow development of institutions of accountability have facilitated
the rise in PNC abuses. An inspector general was not appointed until af-
ter the Calderén Sol government took office in June 1994—eighteen
months after the PNC was first deployed. The lack of a working Office
for Internal Affairs and Discipline for the first year of the PNC’s exis-
tence probably contributed to very lax standards of conduct evident
during the formative months of the new force. The delay in developing
these institutions was due partly to government reticence, partly to the
urgency of deploying operational units quickly, and possibly to an over-
reliance in early stages on the UN police and human rights personnel
present in the countryside.

Hazards of the Transition

Crime and Government Policy

There are few valid crime statistics on El Salvador, for the simple reason
that most crimes go unreported because most citizens see nothing to be
gained by reporting them (IUDOP 1993). Even official figures showed a
marked increase during the transition. ONUSAL statistics based on
complaints filed with the National Police showed a 300 percent increase
in violent crime from January to September 1993 (United Nations
1994a, 24). The transitional regime dramatically reduced the felt pres-
ence of government authority and vigilance throughout the country. The
suppression of the National Guard and Treasury Police abruptly cut the
available personnel for public security from 14,000 to roughly 6,000.
Combined with the demobilization of half the government’s army and
all the rebel army (which had informally policed zones under its de facto
control), the end of the war reduced the overall forces of vigilance from
roughly 75,000 to around 6,000.%

Popular perceptions of crime centered on armed robbery and mur-
ders, both astonishingly frequent and often carried out with weapons of
war, including fully automatic assault rifles, submachine guns, and
grenades. In a February 1993 survey by the University of Central Amer-
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ica, 34 percent of respondents from urban areas said either they or an
immediate family member had been robbed in the past four months,
clearly an extraordinarily high rate.?> While the poor are the most heav-
ily affected, social elites are also extremely concerned about crime, in-
cluding armed robberies, organized thefts of the coffee crop during the
harvest season, and, in mid-1994, frequent kidnappings.

In 1995, evidence emerged that criminal elements, some from the
old security forces, had infilitrated the PNC. A PNC investigative agent
has been directly implicated in the assassination of an FMLN leader in
1993, and when the agent’s involvement became known, he was able to
escape arrest and flee to the United States, apparently with the help of
others in the PNC. And a gang of citizens and PNC officers and agents
were arrested in mid-1995 for planning and carrying out private execu-
tions of known criminals in the department of San Miguel.

Demobilizing the Old Police

Not surprisingly, the problem of crime created considerable political
pressures on the government to take strong measures to protect citi-
zens. While full deployment of the PNC represented the best strategy in
the long run, the government had no choice in the early months of the
transition but to depend on the PN. However, rather than dealing with
the PN’s lack of material resources, which would have required a con-
frontation with the military over the vehicles and other equipment ap-
propriated by the Defense Ministry, the government responded by in-
creasing the PN’s personnel, ‘initially by transferring over 1,000
Treasury Police and 111 National Guard effectives into the National Po-
lice, in clear violation of the peace accords. The United Nations chal-
lenged this practice, and the government agreed in May 1992 to stop it
(United Nations 1993b). Despite the government’s promises, however,
ONUSAL subsequently discovered that several self-contained army
units from a demobilized counterinsurgency battalion, complete with
officers, had been transferred into the National Police in what the
United Nations characterized as “a redeployment of -army personnel”
(United Nations 1993a, 9-10).26

The United Nations also questioned the intent of the Salvadoran
government to comply with the peace accords’ requirement to demobi-
lize the National Police by September 1994 (United Nations 1993b). The
National Police training school continued to operate until December
1993, graduating between sixty and a hundred new police agents every
month. The Cristiani administration, which delayed over a year in
preparing a demobilization plan, finally began demobilization under UN
pressure, only to suspend the process in early 1994. In May 1994, days
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before the inauguration of president-elect Armando Calderén Sol, the
target date for demobilization was extended to March 1995.

The political tide finally turned against the PN, however, when a
gang of former PN and National Guard personnel, including someone
bearing close resemblance to the second-in-command of the PN Crimi-
nal Investigations Division, Lt. José Rafael Coreas Orellana, was video-
taped carrying out an armed car robbery. The ensuing scandal uncov-
ered a web of complicity of PN and ex-military personnel involved in
organized crime.”’” Newly inaugurated President Armando Calderén
Sol summarily dismissed the entire 700-member Criminal Investiga-
tions Division of the PN and advanced the date for final PN demobiliza-
tion by three months. Calderdén, as a relative hardliner within the
ARENA party, could afford politically to act against the interests of the
old military security forces. Unlike Cristiani, Calderén had not been re-
sponsible for signing the peace accords that stripped so much power
from the military, purged its officer corps, and exposed it to highly pub-
lic human rights criticisms. At the same time, Calderén lacked Cris-
tiani’s cachet with the international community and therefore had in-
centives to yield to UN and U.S. concerns about the PNC in order to
build greater credibility.?8

The Military and the Internal Security Reforms

Concerns about the remilitarization of internal security were com-
pounded when the government began proposing in late 1992 to deploy
the military in a “dissuasive,” quasi-internal security role. De facto polic-
ing activities contradict both the peace accords and the constitution,
which mandate that the armed forces be used in internal security only
when the Legislative Assembly has been informed that “ordinary means
of maintaining internal peace have been exhausted.” The United Na-
tions consistently questioned the necessity of such deployments, propos-
ing various measures such as accelerated deployment of the PNC as
highway patrol and the temporary transfer of vehicles and radio commu-
nications equipment from the military to the National Police.

In July 1993, without formally informing the legislature, the govern-
ment deployed military troops as a “dissuasive presence,” mainly along
highways. Although no serious incidents were reported as a result of
these deployments, they did pave the way to further involvement of the
armed forces in internal security. In one case, when military personnel
were ordered to assist in policing a bus strike in San Miguel, two civil-
ians and one army sergeant were killed. In March 1995, the government
initiated Plan Guardidn, creating joint commands of military and police
personnel to conduct patrols and to deal with particularly violent public
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order situations in the rural areas of El Salvador.? With Plan Guardién,
a team of military personnel was introduced into'each regional police
headquarters. Although police officers were given nominal operational
control, some senior army officers stated in interviews their belief that
PNC control over operations applies only until a patrol encounters a
suspect found in the act of committing a crime (as would be the case if
soldiers encountered rock-throwing demonstrators).>® While public
criticism of the military’s role in policing functions ebbed, the important
demarcation between external defense and internal security responsi-
bilities was eroded. , '

The main decisions regarding the deployment of the military in in-
ternal security roles during the transition appear to have been made by
the Cristiani and Calderén governments. There is little if any evidence
that the military actively sought to wrest public security functions from
the PNC, and the Defense Ministry even resisted some policing duties.3!
Nevertheless, its position cannot be characterized as supportive. The
armed forces wholly failed to collaborate in providing resources to the
PNC. And its occasional public positions on public security have not
been positive. In 1993, the official journal of the military high command
published a scathing critique of the new public security regime,?? and in
January 1996, newly appointed defense minister General Jaime Guzman
cited the inability of the PNC to provide security as his main defense
against cutting the military’s personnel and budget.* In interviews some
military officers speculated that the military might in future regain a role
in public security.>*

Political Support for the New Police

Ultimately, the completion of the transition from the old regime of
armed vigilance to a modern system of professional law enforcement
depended on the ability of the PNC to prove its capacity and develop a
political constituency, a constituency stronger than that of the armed
forces and the PN. Initially, the PNC was viewed with considerable
hope and anticipation by almost all sectors of society except.the mili-
tary. Leaders of business associations interviewed indicated they felt
that their personal safety and that of their businesses had been ill
served by the PN and the armed forces. The PNC leadership began cul-
tivating private sector support through seminars during which PNC of-
ficers explained the nature and goals of the new institution. The main
concern of business leaders was that the PNC not be politicized, but
most were optimistic that it would become a professional, apolitical
force.?> Popular confidence in the old PN was extremely low, and 56
percent of respondents in a survey of the urban population expected
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the crime situation to improve once the new PNC was deployed (IU-
DOP 1992, 1993). _

It is significant that the opposition parties, including the FMLN, the
Democratic Convergence, and the PDC, were extremely cautious in crit-
icizing the preservation of the PN and the deployment of the military,
perhaps because of the intensity and political saliency of public concerns
about crime made it politically dangerous to oppose any measure that
appeared to offer some promise of relief from crime. Representatives of
the opposition Christian Democrats went so far as to call for expansion
of the deployment of the military, asking only that the president act
through proper constitutional channels (CENITEC 1993).

Despite a general recognition of the improvements represented by
the PNC, public confidence in the new police declined in 1994 and 1995.
When the PNC first deployed to the departments of Chalatenango and
Cabaiias, 71 percent of people polled by the University of Central
America evaluated it as good or very good, and less than 2 percent con-
sidered it bad or very bad (the bulk of the remainder said “regular”). In
February 1995, with the PNC deployed throughout the country, a na-
tionwide poll showed those figures had changed significantly—to 33
percent good and 15 percent bad.>® By December 1995, the respective
figures were 35 percent and 30 percent bad, with negative responses
doubling. Other polls showed that, in the face of the questionable abil-
ity of the PNC and judicial system to catch and punish criminals, almost
half the Salvadoran population supported reliance on other sources of
protection, including the army and illegal vigilante groups such as the
Sombra Negra, or Black Shadow. Persistent negative press in late 1995
led prominent leaders of all political parties, including ARENA party
legislators and the president of the Supreme Court, to seek a cleansing
of the police in late 1995.

One of the more difficult aspects of the police reform effort in El
Salvador was the relatively slow movement by groups in civil society—
human rights NGOs, community organizations, unions, think tanks, the
business community, journalists, etc—to determine their role in the
process. Human rights NGOs, for example, were unable to make recom-
mendations for institutional development in a timely fashion and be-
came vocal only when human rights problems became manifest. The
scarcity of national experts on crime, policing, and public security plan-
ning within civil society probably contributed to what emerged as an ex-
tremely ad hoc public security policy by the Ministry of Public Security
in 1995. In this sense, the transition showed that while the influence of
the international community can be positive and important, it is also lim-
ited. The idea that coercive forces and security policies are the exclusive
domain of police and military institutions has deep historical roots in
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Latin America. If civil society is unable to monitor, investigate, and
make positive proposals regarding public security issues, this idea is un-
likely to change.

The difficulties in the transition process demonstrate a central
dilemma in the consolidation of a civilian-controlled law enforcement
regime: To build public support for its deployment and budget, for the
definitive exclusion of the military from internal security roles, and for
the timely demobilization of the old militarized police, a new civilian po-
lice force must demonstrate its effectiveness, thereby establishing a po-
litical counterweight to the claims of the military and old police forces
that they are necessary to maintain public order. But to be effective, a
small, inexperienced new force needs more equipment and better
salaries, as well as ongoing access to international training and advising.
In the Salvadoran case, neither the government nor the international
community (see below) had the needed resources. The members of the
PNC themselves compensated through exceptional dedication and vol-
untarism during the first months of deployment, but it remained in
doubt whether this would prove to be sufficient, and durable enough, to
realize a full transition to civilian policing.

International Cooperation

The Salvadoran government has consistently claimed that UN and U.S.
officials gave assurances during the peace negotiations that the interna-
tional community would pick up the tab for the predictably expensive
process of creating a new police force from scratch. In practice, such sup-
port was not forthcoming, in part because donors were leery of con-
tributing to a project that the government itself seemed reluctant to sup-
port. As noted, the government’s early commitments to both the ANSP
and PNC were lackluster at best. '

The meager support from the international community is espe-
cially noteworthy in view of the fact that support for the public safety.
components of the peace process was markedly lower than support for
other aspects, such as land transfers. Using the government’s estimates"
of needs and international commitments for 1993 as an example, inter-
national donors committed 26 percent of the $491.7 million needed for
reconstruction activities in 1993. For reconstruction activities related
to public security, however, international donors promised to provide
only 12 percent of the costs. Overall, the international community
promised to support only about 9 percent of the costs of public security
reforms for 1993 and 1994.37 Repeated appeals by the UN Secretary-
General, the United Nations Development Programme (UNDP), and
the United States went largely unanswered. The ability of the United
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States to provide additional funds in 1995 and 1996 was further ham-
pered by its heavy commitment to the new civilian police development
project in Haiti.

The lack of international support for these programs was ex-
tremely unfortunate in light of the importance of the transformation of
public security institutions to the overall democratization goals of the
peace accords. Unlike many elements of ‘the reconstruction program
that benefited only particular groups such as ex-combatants or resi-
dents of formerly conflicted areas, the reform of internal security insti-
tutions affected all Salvadorans and clearly had a major impact on the
political environment of the country, despite flawed and underfunded
implementation.

One possible explanation for the inaction of the international donor
community is that relatively few countries have legal mechanisms in
place to provide assistance to foreign police forces. Negative past experi-
ences with police aid that merely fed into corrupt and politicized police
forces have made many countries leery of establishing such programs
(Anderson 1993). As United Nations officials Alvaro de Soto and Gra-
ciana del Castillo (1993) have written, financing for the ANSP and the
PNC

not only suffers from being outside the mainstream of the international
donor community’s pet projects; it falls into the category of projects
which this community normally does not want to assist; indeed, taxpay-
ers oppose them almost as a reflex action. This is precisely because the
police tends to be bunched together in the mind with the military, and
is associated not with what is commonly understood as “development”
but rather with the idea of “violent repression.”

Ironically, the high cost of the Salvadoran police development project
stemmed precisely from the fact that it was designed to overcome prob-
lems of earlier police development projects by creating a completely
new force. Material and technical assistance to the ANSP and PNC had
the potential to reinforce the formation of a new institutional culture,
rather than being co-opted and misused by an old one.

One international aid observer commented that “in the end, it’s
their police force, and they have to find a way to fund it.” A sober analy-
sis of the Salvadoran national budget, however, reveals that there was
very little room for savings in any spending categories other than the
military, given the urgent postwar need to maintain spending in health,
education, and poverty alleviation. '

Indeed, the only two obvious sources for budget resources transfer-
able to the PNC were the PN and the military. The PN’s budget for 1994
amounted to over $20 million, for a force with declining responsibilities.
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Defense spending fell by only 6.4 percent between 1992 and 1993, de-
spite the military’s reports of an approximate 45 percent cut in military
personnel, and remained constant in nominal terms between 1993 and
1994 at $100 million, or roughly 9 percent of the 1994 national budget,
compared with the 3 percent allocated for the PNC.

Nonetheless, it may not have been realistic for international
donors to hope for cuts in defense to finance the PNC. The civilianiza-
tion of internal security, and all the reforms embodied in the peace ac-
cords, were coerced by the armed forces of the FMLN.? The creation
of the PNC represented a radical reduction in the prerogatives and po-
litical powers of the armed forces. There continued to be extreme dis-
trust both within the military and in many sectors of political society
regarding the intentions of the FMLN, and the military retained con-
siderable capacity to manipulate this distrust for its own political—and
budgetary—advantage.

Conclusion

There is a growing consensus in the international community that
prospects for both development and political democracy can be en-
hanced by reducing the resources and prerogatives of militaries. In
countries where militaries have played a prominent role in internal
security based on-broad, heavily ideological national security doc-
trines, police civilianization has the potential to substantially change
the relationship between citizen and state. El Salvador’s police pro-
ject is a test of whether one of the more visible elements of the au-
thority of the state, the police force, can be converted from oppressor
to public servant.

Many of the features of the Salvadoran experiment seemed espe-
cially conducive to success. The plan to create a wholly new institution
made it more likely that old patterns of abuse and impunity would be
broken, and that the PNC would remain genuinely independent of the
military. The accords created an environment in which significant inter-
national attention and resources were devoted to carrying out, advising,
and observing the project; in which the international community had an
important stake in the outcome; and in which the government was at
least somewhat accountable to the United Nations for carrying out the
project as designed. Even in this unique situation, international support
was less than needed. The failure of international donors to more ac-
tively support the Salvadoran reform process, despite its visible suc-
cesses, points to the need to establish new international mechanisms for
assisting genuine civilian police development programs. The need for in-
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ternational assistance is made all the more urgent by the fact that any
police civilianization project worth its salt is, by definition, taking away
from the military one of its established roles and, in many cases, one of
its main bases of political power. It is unrealistic for the international
community to expect governments with tenuous authority over military
institutions to civilianize policing without encountering some effective
resistance by the military, whether in the form of impeding the transfer
of facilities or resisting budget cuts. International assistance can play a
crucial role in temporarily easing zero-sum budget conflicts, at least until
new civilian forces can prove themselves and gain domestic political sup-
port sufficient to offset the more established constituency of the military.
Such assistance may be a necessary cost of demilitarization.

That said, it is important to note that for police civilianization to be
successful, a government must have the will to actually implement the
project, even if its initial ability to provide material support to the pro-
ject is limited by overall budgetary constraints and/or military resis-
tance. Some of the greatest failings of the Salvadoran process resulted
from initial government sabotage of the substance of civilianization, in-
cluding efforts to smuggle military personnel into the new force, to pre-
serve the old PN, to suppress contacts between the civilian police and
international police observers and advisers, and to retain a substantial
de facto role for the armed forces in internal security. The government’s
posture on these issues was to some extent predictable in view of the
historical ties of the ruling party to the military and the still extreme po-
larization of Salvadoran politics; nonetheless, the remarkable capacity
of the government to undercut the civilian nature of the PNC within
months of its creation, despite intense international involvement and
scrutiny, is a very sobering lesson. The El Salvador police project clearly
shows that international donors should not contemplate assisting police
projects in other countries unless the government demonstrates un-
equivocal political will to carry out the project in good faith, especially
since almost nowhere (with the possible exception of Haiti) will a po-
lice development project enjoy the degree of international supervision
seen in El Salvador.

Another lesson from the Salvadoran experience is that considerable
attention must be given to how the state will deal with the problem of
crime during the transition from one internal security regime to another.
While El Salvador’s situation was particularly difficult in this regard,
given the massive demobilization of security forces combined with post-
war unemployment and superarmament, any police civilianization
process likely involves the risk that crime will increase, undercutting po-
litical support for the new force and reinforcing elements who favor a re-
turn to the old ways of maintaining order.
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The Salvadoran experience points to the delicacy of the transition
period in setting up a new police force. The benefits of excluding mem-
bers of previous militarized and abusive forces are clear. Even a small
number, viewed as the “old hands” by newcomers, can undermine police
reforms aimed at enhancing transparency, accountability, and civilianiza-
tion. Yet these personnel are often the only ones with policing experi-
ence—and the temptations of expediency are great. And putting hun-
dreds or thousands of such persons, trained in the use of arms, out of
work is likely to contribute to the crime waves that accompany postcon-
flict scenarios. Balancing these factors in the transition period is one of
the most difficult aspects of demilitarizing police forces. International fi-
nancing for retraining such personnel for other tasks may be one of the
better investments in public security reforms.

The Salvadoran case shows the benefits of immediately setting up
mechanisms of accountability and control, right alongside operational
units. Political attention was given to these mechanisms only late in the
process, after well-publicized police abuses. The delays and problems in
establishing the inspector general’s office and the Internal Discipline
unit undermined the establishment of an institutional culture of strict
standards of conduct and an expectation of constant monitoring. Fur-
thermore, the negotiators and international experts who designed the
PNC gave no consideration to setting up mechanisms of accountability,
such as citizen review boards.

Finally, one of the central lessons of the 1980s for the United States
in assisting the Salvadoran military was that it was easier to teach tech-
niques than to change attitudes and institutional norms. The same prob-
lem applies to civilianization of police. There is an inherent tension be-
tween preserving and taking advantage of the existing knowledge and
experience of available personnel from the old force, and creating an in-
stitution that breaks from past practices. The negative impact of the sub-
director, Pefia, and the Executive Anti-Narcotics Unit on the PNC pro-
ject in El Salvador suggests that such conflicts are best resolved in favor
of newness and good will, at the expense of experience and technique,
even if this results in initial errors. The likelihood of creating a new and
distinct organizational ethos is greater without representatives of the old
order in charge.

Notes

Field work for this chapter was financed by grants from the United
States Institute of Peace and from the Latin American Institute of the University
of New Mexico. Earlier drafts of the chapter benefited from comments and criti-
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cism from George Vickers, Jack Spence, officials of the United States Embassy in
San Salvador, and officials of the United Nations. Portions were previously pub-
lished in the journal Studies in Comparative International Development (SCID),
and this chapter reflects improvements suggested by SCID editor John Martz
and anonymous reviewers. The authors bear sole responsibility for the contents
of the chapter, including all errors.

1. Only Panama and Haiti might be considered more radical, in the sense
that their militaries were eliminated rather than merely downsized as in El Sal-
vador. Nonetheless, the comprehensiveness of Salvadoran police reforms them-
selves is unmatched.

2. One illustration of this is that most military barracks are located in
densely populated areas near the center of towns.

3. The National Guard and the Treasury Police were absorbed into the
army as the Special Brigade for Military Security, which combines military police
functions and readiness to perform border security functions in the event of a
cross-border military conflict. The security forces had an extensive network of
informants regarding political activities, and these connections no doubt occa-
sionally served to call police attention to crimes, but general community rela-
tions were poor.

4. The initial plan for the police, embodied in an annex to the peace ac-
cords, was largely the work of Jesis Rodés, as Spanish Police Academy director
on assignment to the UN. Subsequent work was elaborated by the Spanish and
U.S. technical teams, which included five members each. The U.S. technical team
belongs to the Justice Department’s International Criminal Investigative Train-
ing Assistance Program. Two Salvadoran military officers represented the gov-
ernment. As a result of an oversight by the UNDP, which coordinated the police
project, the FMLN was not included in the process at the outset. Following
FMLN protests, it was included in regular meetings from April 1992 onward.

5. National Police, Treasury Police, and National Guard intelligence units
were highly effective at counterinsurgency work during the war but functioned
more as death squads, particularly early in the war, than as legal investigatory
agencies. For an illustrative case of the use of extrajudicial confessions, see Pop-
kin (1993, 90).

6. COPAZ was made up of two representatives each from the government
and the FMLN, and one each from the political parties represented in the Leg-
islative Assembly at the time, including the National Republican Alliance, the
National Conciliation Party, the Authentic Christian Movement, the Christian
Democrats, the Democratic Convergence, and the National Democratic Union.
This makeup usually created a deadlock, since the first three parties generally
sided with the government and the last three generally did not. The composition
of the COPAZ sub-commission on the National Civilian Police was similar.

7. The parties subsequently agreed that 60 percent would be noncombat-
ants, while 20 percent each could be ex-FMLN and ex-National Police. In prac-
tice, the FMLN had difficulty fully utilizing these quotas, as too few of their per-
sonnel met the educational standards and physical stature required for the PNC.
This difficulty reflected the class makeup of the FMLN’s army.

8. The initial budget estimate developed by the joint technical team for
the first two years of operation of the ANSP came to $42 million. Of this, the
Salvadoran government committed $13 million, the United States pledged $10
million, Spain pledged almost $3 million, and Norway offered $300,000. This
left an anticipated budget shortfall of over $15 million. In practice, the govern-
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ment was very slow to actually disburse the amounts it had committed. More-
over, the first year of operation of the ANSP revealed the initial estimates to
have been conservative, leading the government to increase its estimates for
the cost of the ANSP for 1993 and 1994 to $69 million. The government com-
mitted $28 million for this period and received pledges for an additional $12
million committed by the United States, Spain, and Norway. This left a balance
of $29 million for which support was not yet available. See Presidencia de la
Republica de El Salvador (1993a, 2).

: 9. The military school had little need for the old 114-acre public security
academy, since entering classes had fallen to their prewar level of around 110, at-
trition would reduce graduating classes to about 35, and the total student popu-
lation was unlikely to exceed 300, in contrast to the peak enrollment of over
2,200 at the ANSP (United Nations 1994b, 6).

10. Interviews with ONUSAL officials and members of the COPAZ sub-
commission on the ANSP/PNC, September-October 1992. It was recognized
from the beginning that many ex-combatants would not meet the formal educa-
tional requirements for the “basic” level, so special remedial courses were set up
with the cooperation of the Ministry of Education to bring former combatants.
up to the ninth-grade level. The government did not finance the program, how-
ever, which mainly benefited members of the FMLN. After some delay, a Euro-
pean donor provided the necessary funds for the first several months of opera-
tion. Funding for these minicourses was soon exhausted, complicating the task
for the FMLN of preparing enough qualified candidates to fill their 20 percent
quota. Interviews with Miguel Eduardo Mira (September-October 1992) and
Claudio Armijo (August 1993). Both were members of the FMLN committee
that monitored development of the PNC. .

11. Interviews w1th UN off1c1als, October 1994,

12. Ibid.

13. Personal communication with ONUSAL officials, January 1994,

14. Significantly, both ex-National Police and ex-FMLN members of the
PNC command made extremely favorable comments about the Puerto Rico pro-
gram. Interviews with PNC commissioners and inspectors in Chalatenango and
Cabafias, March and July, 1993.

15. Interviews by David Holiday and Tommie Sue Montgomery with PNC
officials in Chalatenango, March 1993 and August 1993, respectively.

16. Interviews with U.S. Justice Department officials, San Salvador August
and September 1993.

17. Interviews with- UN officials, September 1993, October 1994, October
1995.

~ 18. A special operation by the PNC in Usulutdn arrested two gang leaders,
one ex-FMLN and one ex-military, using tips from the population (Fundacién
Flor de Izote 1993).

" 19. These cases include the implication of former SIU agent Carlos Alfaro
Romero in the murder of FMLN commandant Francisco Velis and the implica-
tion of a handful of PNC officers and agents in a death squad operatmg against -
alleged criminals in the San Miguel area.

20. Anonymous interview by Charles Call with PNC agent, January 1996.

21. Some of this increase was to be expected as the PNC deployed
steadily greater numbers throughout the country and began working in more
complex urban communities. Part of the increase is probably also attribut-
able to growing popular confidence in the Human Rights Ombudsman’s Of-
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fice, which finally established offices in all fourteen provinces of the country
by January 1995.

22. Estudios Centroamericanos, April 1995, 360.

23. See ONUSAL XIII Report of the Division of Human Rights, and “La
frontera entre el cumplimiento de la funcién policial y los excesos de la repre-
sioén in Defensor del Pueblo 1(1), publication of the Human Rights Ombuds-
man’s Office of El Salvador.

24. Subsequent transfers of military and security personnel into the PN
raised its numbers to around 8,000, though only about 6,800 of these were regu-
lar patrol personnel, the balance performing administrative and investigative
functions.

25. The Ministry of Justice’s (1993) figures show that crime increased by 83
percent between 1990 and 1991, prior to the signing of the final accords. In the
IUDOP poll on crime, only 22.4 percent of those who claimed to have been vic-
tims of crime reported the incident to authorities. Of those who did not report
crimes, over 60 percent reported that they were either afraid to do so or felt it
would accomplish nothing. See IUDOP (1993).

26. As noted above, it proved difficult for ONUSAL to track the transfers
of military personnel into the National Police because of lack of access to
records. One UN official interviewed estimated that half the new recruits of the
National Police were from the army.

27. Interviews with diplomatic sources. In the end, Coreas was not con-
victed for the robbery because the poor quality of the videotape left some doubt
as to the identity of the lead assailant, while fellow National Police officers pro-
vided Coreas with an alibi. The failure to convict was mocked in political car-
toons in the Salvadoran press that depicted caricatures of the distinctive-looking
Coreas and that asked who else it could be on the videotape. The Salvadoran jus-
tice system remains notoriously weak in recognizing physical evidence.

28. This analysis from David Holiday, personal communication, July 1994.

29. The armed forces continue to deploy annually in the “Plan Grano de
Oro”—joint PNC/military patrols to protect the coffee harvest at the end of the
year. In October 1995, the current year’s plan, which according to Defense Min-
ister Corado will involve 2,000 soldiers, was put into operation. See “En marcha
plan ‘Grano de Oro,”” Diario de Hoy, October 21,1995.

30. Interviews with army colonel, July 1995; diplomatic official, May 1995.

31. For example, General Humberto Corado, then defense minister, re-
sisted calls to undertake joint military-police patrols in crime-ridden areas of the
capital in 1995.

32. See “Ausencia de la Fuerza Armada y auge de la criminalidad,” Revista
Militar: De la Fuerza Armada de El Salvador, published by the Estado Mayor
Conjunto (Joint High Command), undated, released in 1993.

33. Cited in “PNC incapaz de brindar seguridad,” La Noticia, January 4,
1996.

34. Interviews with army brigade commanders, July 1993 and June 1995; in-
terview by David Holiday with army brigade commander, October 1995.

35. Interviews with representatives of the National Association of Private
Enterprise, the Salvadoran Foundation for Economic and Social Development,
the Chamber of Commerce, the Center for Democratic Studies, and the Cotton
Growers’ Cooperative, July and August, 1993.

" 36. Estudios Centroamericanos, November-December 1993, 1154; and Janu-
ary-February 1995.
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37. The ANSP received commitments of $13.3 million from the United
States, Spain, and Norway for its first years of operation. The PNC initially re-
ceived little support: During 1993, only $650,000 from the Swedish government -
and ten vehicles from the United States were delivered to the PNC. The United
States subsequently obligated $11.75 million for the PNC, part of which was de-
livered during 1994 (Call 1994, 9). Besides the United States, donors to the
ANSP and PNC include Spain ($3 million), Sweden ($1.3 million), Germany
(<$1million), and Norway (<$1million). See Call (1994) and Presidencia (1993a,
1993b).

38. The international community, including the United Nations and the “four
plus one” countries—the United States, Mexico, Venezuela, Spain, and Colom-
bia—played an important role in pushing for these reforms as well, but in the final
analysis there is no reason to think that the Salvadoran government would have
undertaken such profound changes had it not been coerced by the FMLN.
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Decentralization and
“Ethnic Federalism” in
Post—Civil War Ethiopia

John M. Cohen

Since the end of World War II, governments of advanced industrial
countries have sought to help three successive Ethiopian govern-
ments address critical policy issues related to reconstruction and de-
velopment. For Haile Selassie’s government, which was attempting to
consolidate a state forged by nineteenth-century Abyssinian military
expansion and disrupted by the Italian occupation and civil resis-
tance, the critical issues were to establish a modern public sector and
promote development. The failure of the government and its Western
supporters to address problems relating to institution building and
agrarian reform substantially contributed to the 1974 revolution (Ot-
taway and Ottaway 1978; Markakis and Ayele 1978; Cohen 1984). The
major issues the military government faced in attempting to consoli-
date power during the instability of the 1974-1990 period were for-
mation of a civilian vanguard party, establishment of a command
economy, and promotion of agrarian socialism. Assistance focused on
these issues was provided by the Eastern bloc. Again, the government
and its communist supporters failed to effectively achieve these polit-
ically difficult objectives (Clapham 1988). Moreover, the military
government and its Eastern bloc supporters exacerbated long-sim-
mering resistance movements, leading to civil war; the overthrow of
the government by insurgent rebels; and the current need for West-
ern assistance to a transitional government with a new set of state re-
construction objectives (Woodward and Forsyth 1994; Henze 1991a,
1991b). The complexities and risks of these transitional objectives
and the new wave of foreign assistance in support of them are the fo-
cus of this chapter.
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Assistance for an Emerging Transitional Government

In May 1991, forces led by the Tigrayan People’s Liberation Front
(TPLF) overthrew the ruling military government, promising political
and ethnic reconciliation, economic liberalism, human rights, and demo-
cratic governance (Henze 1992). A July 1991 national conference, bro-
kered by Western embassies and attended by most political groups,
formed a transitional government (TGE). For many observers, the TGE
was from 1991 to 1995 essentially a de facto military regime that oper-
ated de jure as a civilian government (Brietzke 1995, 20-27). Since the
approval of the constitution in late 1994, parliamentary elections in mid-
1995, and the selection of a president and prime minister subsequent to
those elections, Ethiopia has become the Federal Democratic Republic
of Ethiopia (FDRE).

From the beginning, the TGE was dominated by the Ethiopian
People’s Revolutionary Democratic Front (EPRDF), a coalition con-
trolled by the TPLF. Its leader, Meles Zenawi, was named president in
1991 and was charged with leading the country through the transition
period. Shortly thereafter, despite the persistence of fundamental
problems related to the politics of ethnicity and administrative and fis-
cal capacity, the TGE began to take steps toward effectively recon-
structing the state (Henze 1991b, 1992). Foremost among the TGE’s
transitional objectives were to draft a constitution, hold regional elec-
tions, rebuild physical infrastructure, implement macroeconomic re-
forms aimed at stimulating the economy, rehabilitate public service in-
frastructures, reform the judiciary, promote human rights, support the
emergence of an independent media, decentralize power to regions
and districts, and encourage the emergence of a free press and democ-
ratically oriented civic organizations.

From the beginning, Western governments and aid agencies were
prepared to support TGE efforts to achieve these objectives. But reach-
ing them requires more than foreign aid coupled with committed leader-
ship. The deep structure of state reconstruction requires the design and
implementation of complex interlocking policy reforms, all of which in-
volve difficult political decisions that are politically risky. It also requires
rebuilding a number of established (and launching new) public sector
tasks that demand scarce financial and personnel resources. Given the
complexities of the TGE’s set of transitional objectives, this chapter fo-
cuses only on decentralization reforms. This is justified on the grounds
that (1) a chapter-length review of all the reforms required to rebuild
Ethiopia’s war-torm state would be too general to have any utility (cf.
Keller 1994); (2) a number of political leaders, aid agency professionals,
and academics are examining the utility of administrative decentraliza-
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tion reforms as a strategy for responding to ethnic, religious, and re-
gional separatists; (3) it illustrates the extent to which ethnicity can pose
a serious threat to the success of state reconstruction; and (4) a review of
the complexities of this single objective requires all the space available,
and it demonstrates how essential it is for analysts to get below the sur-
face details of reconstruction. The complexities of and current progress
on the other transitional objectives are described in detail in other stud-
ies I have done, from which materials in the chapter are drawn.!

Decentralization Assumptions and Realities

Before reviewing the legal, administrative, and fiscal complexities of
Ethiopia’s decentralization reforms, it is useful to review briefly the task
environment uncertainties existing at the beginning of the transition pe-
riod. In mid-1991, aid agency professionals, who had limited field experi-
ence-in the country, wrote program documents based on optimistic as-
sumptions about the TGE’s capacity to design and introduce devolution
in a historically deconcentrated system of administrative decentraliza-
tion. The most important assumptions they held relative to this transi-
tion objective were: (1) a constitution would be drafted that would clar-
ify the structure and functions of the regional government system, most
likely along federal lines, and effectively address issues related to policy
and implementation powers, judicial authority, taxation, budgeting, and
expenditure; (2) during the transition period political and administrative
- reforms would be adopted that would move government closer to the
people and lower ethnic-based pressures toward secession; (3) Ethiopi-
ans from all ethnic groups and classes, particularly those in leadership
positions, would embrace the National Charter’s principles and support
decentralization policies; (4) electoral processes and procedures that al-
low parties to form and openly contest national and local-level elections
would be put in place; (5) the government would fairly manage democ- .
ratic elections for offices in the emerging devolved governmental units
and would invite the participation of the opposition parties; (6) central
government administrators and professionals would support decentral-
ization reforms and be effectively redeployed to devolved governmental
units; and (7) revenues from central and local-level governmental juris-
dictions would be allocated in support of both equity and development.
Aid agency optimism about this limited set of assumptions rapidly
declined as the complexities of decentralization were revealed. Among
the major events and problems that have hampered administrative de-
centralization components of larger state reconstruction efforts are: (1)
proclamations on administrative and fiscal aspects issued during the
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transition period neglected or left unclear a number of important issues;
(2) during the transition period, conflicting statements about the struc-
ture, functions, and legal responsibilities of the proposed system of ad-
ministrative decentralization created substantial misunderstandings
among TGE leaders, central government ministries, political parties,
Ethiopian citizens, and aid agencies over the legal, administrative, tech-
nical, fiscal, and budgetary powers to be granted to all local-level govern-
mental units; (3) delays in the constitutional drafting processes led to the
extension of the transition period for an additional year, thereby perpet-
uating uncertainties about decentralization reforms; (4) low political tol-
erance from various ethnic groups led major opposition parties to with-
draw from participation in democratic processes, seriously hampering
the government’s efforts to move toward multiparty democracy; (5) de-
cisionmaking processes within the TGE, never particularly open to pub-
lic view, were becoming less transparent with regard to decentralization;
(6) information on the administrative status and financial requirements
of decentralized governmental levels was inadequate; and (7) decentral-
ization reforms were not clearly linked to other major policy reforms be-
ing implemented by the government (Cohen 1994, 1995; National De-
mocratic Institute 1992; International Human Rights Law Group 1994).

Decentralization and “Ethnic Federalism”

From the beginning, the leaders of the TGE have been committed to
pursuing an administrative strategy that transforms Ethiopia from a
highly centralized unitary state, which for decades administered its rural
and urban areas through tightly controlled deconcentration (Cohen and
Koehn 1980), into a federal government based on what is generally la-
beled “ethnic federalism™: a strategy of devolving public sector powers
and tasks to regions dominated by the country’s major ethnic groups. It
is estimated that Ethiopia contains approximately ninety distinct cul-
tural-linguistic groups. Based on the 1980 and 1984 censuses, which are
subject to bitter dispute by opposition parties, the principal ethnic
groups are Amhara (38 percent), Oromo (35 percent), Tigrinya (9 per-
cent), Gurage (3 percent), and Sidamo, Afar, and Somali with 2 percent
each (Brietzke 1995, 30).

Four terminological issues complicate this review of ethnic federal-
ism. First, the Western term ethnic is used throughout this chapter even
though in Amharic, Ethiopian officials use the term nation or nationality.
Second, the term federal is used even though knowledgeable observers
argue that even if the new constitution labels the new country as a fed-
eral state, it is, in fact, based on a constitutional system more akin to
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“confederation,” an innovative form that looks like federalism but ap-
pears closer to an international treaty among ethnic groups with the
power to secede (Brietzke 1995, 30). Third, the term state is used by some
observers to describe the component parts of the new federation, be-
cause this is the term used in the English translation of the new constitu-
tion. But the Amharic version of the Constitution and both Amharic and
English translations of proclamations on decentralization issued since
1991 use the term national regional administrations. Fourth, the concep-
tual definitions of administrative decentralization, as well as its subtypes
deconcentration and devolution, are those used by the majority of com-
parative public administration specialists.?

Initial Policy Decisions

Beginning in 1991, the Constitutional Committee (CC), charged with
preparing a draft constitution, was considering the advantages and dis-
advantages of confederal, federal, and unitary systems of governance.
Despite their deliberations, assisted by conferences funded by the U.S.
Agency for International Development (USAID), involving interna-
tional constitutional law experts and technical assistance, it was clear
to the drafters that some form of federalism was the only option they
had. This is because the TGE leadership had declared its decentraliza-
tion objectives to be (1) reducing the interethnic conflict that has di-
vided Ethiopian society for centuries; (2) addressing the effects of mil-
itary dictatorship, civil war, failed agrarian socialism, and famine; (3)
building a polity based on democratic principles; (4) promoting equi-
table material conditions for all of the country’s 55 million people, the
majority of whom are subsistence farmers and peri-urban unemployed;
and (5) improving the efficiency and effectiveness of project and pro-
gram implementation. Somewhat naively, the TGE’s leaders argued
that they could use devolution to promote these objectives without
threatening other important objectives, such as economic growth and
political stability.

Before the deliberations of the CC were complete, the TGE decided
not to pursue confederation. Hence, in 1993 it allowed Eritrea to hold a
referendum on secession. The outcome of this exercise led to the peace-
ful transition of that region into an independent state (Kendie 1994).
TGE leaders assumed they could promote regional autonomy without
further secession because, unlike Eritrea, the remaining regions of
Ethiopia did not have a history of separate existence or the potential to
be economically viable on their own.

By 1992 it was clear that the TGE was committed to some form of
ethnic-based federalism. This was made clear through a series of procla-
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mations that defined an interim system of decentralization that would
prove to be remarkably similar to the one eventually established by the
1994 constitution.

Interim Transitional Proclamations

The march toward this devolved federalism began in early 1992, when
the TGE issued Proclamation No. 7, which was based on Chapters II and
XIII of the National Charter. It aimed at establishing a provisional “fed-
eral” system of twelve regions based on ethnic identities and two urban
regions that were too diverse to be subdivided by cultural-linguistic
identities. The regions (kilil) were divided into zones and districts
(wereda). The demarcation of ethnic boundaries was not without diffi-
culty, particularly with regard to weredas located along the borders of re-
gions. As of mid-1995, some boundaries were still contested and not all
zonal boundaries specified. But ethnic-based boundary disputes were
anticipated by the 1992 proclamation, which provided that the TGE con-
tinue to revise boundaries as the “details of geographical borders of
each nation, nationality and people are specifically laid down.” The con-
stitution contains similar provisions for dealing with boundary disputes
and revisions.

Proclamation No. 41 of 1992 elaborated the interim system through
which administrative bureaus responsible to regional, zonal, and wereda
councils carry out the responsibilities devolved to them. Proclamation
No. 33 of 1992 outlined the revenue and budgeting relationships be-
tween the central government and lower-level governmental units. In
support of the provision of public goods and services, the TGE seconded
some central personnel to the bureaus of local-level governmental units.
These provisions were difficult to communicate to field agents of for-
merly highly deconcentrated ministerial systems, much less to local
grassroots political leaders elected to organize regional councils and to
supervise the activities of the new governmental bureaus.

This is not surprising, for it has taken more than 200 years of legisla-
tive debate and judicial deliberation to clarify center-local relations in
the United States, under conditions far more advanced than those found
in Ethiopia. Throughout the 1991-1994 period, many observers believed
the language of these proclamations strongly suggested that regions and
their subunits would be technically subordinate to the federal govern-
ment. Government efforts to clarify what the administrative decentral-
ization proclamations were seeking to promote only muddied the water
further (Regional Affairs Sector 1994). Field agents did not help matters
by continuing to act as if they were responsible to their home ministries
and agencies. The fact that the center continued to set policies and stan-
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dards, collected 85 percent of revenue, and controlled budget allocation
processes further complicated efforts by central and local civil servants
to understand exactly what the relationship was to be between the cen-
ter and the periphery (Mirsha 1993, 1995).

Risks Inherent in Transitional Strategy

The TGE’s attempt to promote devolution is full of risks. Foremost
among these is that devolution to large regions reinforces the demands
of some ethnic groups for regional secession or partition (Engedayehu
1994). This risk is compounded by the fact that the TGE’s federal strat-
egy can generate internal violence when ethnic majorities are intolerant
toward minority groups in their jurisdictions, as has been the case in the
Southern Peoples’ Administrative and Somalia Regions (Abbink 1993).
A further risk is that the promotion of devolved ethnic governments
hampers central government efforts to build a democratic system, for
the emerging regionally based ethnic parties have frequently disagreed
with the administrative systems and electoral rules being formulated at
the center. Finally, regionally based ethnicity is a development risk be-
cause it can limit the mobility of capital and labor required to take ad-
vantage of economic opportunities, create entitlements based on ethnic-
ity that can undermine rational allocation of scarce capital budget
resources, and lead to irrational use of energy and resources. In this re-
gard, it threatens to disenfranchise a number of Ethiopians who, over
the past few decades, have moved into regions dominated by other eth-
nic groups, most notably northern farmers who were resettled in the
south in the 1980s.

Initial Resistance to Devolution

Initial bureaucratic resistance to devolution and confusion over emerg-
ing intergovernmental relations delayed and complicated the imple-
mentation of TGE’s decentralization reforms. To a large extent, this was
because senior TGE decision makers failed to anticipate and did not
have the luxury to consider the complex policy, regulatory, personnel,
communications, service provision, revenue, and budgetary issues that
had to be resolved in order to translate the promised devolutionary
strategy into a functioning reality. In addition, despite their political
statements in support of devolution, many senior public servants in the
deconcentrated and long-established line ministries generally favor
maintaining established patterns that determine and implement poli-
cies, regulations, programs, and projects. Given the tendencies of bu-
reaucracies to resist change, it should not be surprising that some head-



142 Political Rehabilitation

quarters staff in the line ministries wish to continue the pattern of unin-
tegrated prefectoral deconcentration that has existed since the mid-
1940s. . , ,
Continuing the former deconcentrated administrative system is also
favored by some longtime field personnel, such as administrators, fi-
nance and budget officials, tax collectors, auditors and accountants, and
clerks. This view is difficult to challenge because many field-level person-
nel are unfamiliar with the new administrative strategy, the center cur-
rently dominates revenue and budget allocations, and the EPRDF’s
coalition of regionally based parties continues to look toward central
party leadership. While these conditions are not likely to last indefinitely,
it is clear that getting headquarters and field personnel of line ministries
to buy into devolution reforms is a major challenge.

Constitutional Provisions

The 1994 constitution did not clarify matters. It established the FDRE,
comprising eight rural, ethnically based regions: Tigray, Amhara, Ben-
shangul-Gumaz, Afar, Somali, Oromia, Southern Ethiopia People’s, and
Gambela. In addition, there are three ethnically mixed urban areas:
Harar, Dire Dawa, and Addis Ababa. Harar is a region, and there is a
strong probability that Dire Dawa will eventually be declared a region.
The capital city, Addis Ababa, is defined as a federal district and region.
In effect, there are currently ten regions (see map in Cohen 1995, 24).
Most of these, including Tigray, Amhara, Oromia, and Somali, are domi-
nated by one ethnic group. Others are more diverse, such as Southern
Ethiopia People’s, which is composed of at least forty-five ethnic groups.

Ethnicity was the major criteria used in drawing boundaries. Indeed,
Ethiopians are to be registered according to their ethnic group. Identifi-
cation of ethnicity is not precisely spelled out in Ethiopian law, but the
major factor for defining groups appears to be linguistic. So, while under
the new constitution the official language of the state is Ambharic, all
Ethiopian languages are to enjoy equal recognition, with each region
having the right to determine its respective official language. This impor-
tant provision poses many questions, such as the effects a multiplicity of
languages will have on the operation of regional bureaus or the ability of
bureau staff to communicate with counterparts working in the bureaus
of other regions.

There is great variation among regions. In drawing their boundaries,
little attention was given to their respective geographical size, popula-
tion densities, agriculture and resource bases, levels of infrastructure, ex-
isting administrative capacity, or ability to generate tax revenues. For ex-
ample, Oromia has a population of 17 million, while Gambela has a
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population of 110,000; Oromia surrounds the three largest cities in the
country (Addis Ababa, Harar, and Dire Dawa), while Benshangul is iso-
lated by distance and infrastructure from any urban center; and Somali
is largely a poverty-stricken, arid, and semiarid region characterized by
livestock production and limited infrastructure, while Oromia contains
some of the country’s most productive farmland and supporting agrarian
infrastructure. The number of zones and weredas in each region also
varies greatly. Throughout the 1991-1995 period these units were being
both collapsed and expanded. It is estimated that as of mid-1995 there
were approximately 50 zones and 670 weredas.

Briefly, under the new constitution: (1) the federal government is
headed by a prime minister and a nominal head of state; (2) the legisla-
tive function is performed by two parliamentary chambers based on a di-
vision of labor rather than different bicameral powers, namely: (a) an
upper house, or Council of Federation (CF), appointed by ethnic groups
or the councils of the regions and charged with interpreting the constitu-
tion and, most important, deciding revenue-sharing questions; and (b) a
lower house, or Council of People’s Representatives (CPR), composed
of representatives elected by secret ballot every five years and charged
with passing federal laws for the president’s signature; (3) the prime
minister and the Council of Ministers are accountable to the lower
house; (4) regions have, subject to specified conditions, the right to se-
cede; (5) regions may prepare their own constitutions, decide their own
official language, establish their own governmental institutions and or-
ganizations, exercise authorized tax powers to generate the revenue re-
quired to carry out their devolved public sector tasks and establish sepa-
rate police forces; and (6) the federal government sets federal policies,
guidelines, and regulations.

The constitution is the supreme law of the land, taking precedence
even over customary law. It combines presidential and parliamentary
forms of government in ways that minimize the separation of powers
and the checks and balances seen in the U.S. Constitution, devices
thought by legal scholars to be critical to the promotion of economic
growth, facilitation of federalism, and protection of human rights (Briet-
zke 1995). Further, the constitution provides only limited guidance on
how federal-regional relationships will be managed. In most federal sys-
tems this is done by the courts. However, legal experts on Ethiopia do
not believe the judiciary, as currently empowered, organized, and staffed
can carry out this role. Further, unlike successful federal systems where
the constitution is the product of a contract entered into by subunits to
form a federal government, Ethiopia’s federal system was created by the
center, posing the ever present threat that at some future date the center
could declare a return to a unitary state.> Finally, most legal scholars
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hold that federal systems should not allow a right to secession. But the
constitution recognizes this right, though it is politically and procedu-
rally difficult to exercise it (Cohen 1995, 13). Clearly, this right entered
the constitution because politicians and the drafters believed it might
help control the kind of armed conflict that led to the independence of
Eritrea. It should also be noted that the constitution allows regions to ei-
ther join together to form a new and larger region or divide into a
smaller set of regions.

Over the next few years, considerable attention must be focused on
how much power will be devolved to and exercised by regions, particu-
larly with regard to policy formulation, planning, tax revenue and bud-
geting, and personnel administration. Under the constitution, both the
federal and regional governments have legislative, executive, and judi-
cial powers. Aside from the expected fiscal, monetary, trade, foreign pol-
icy, immigration, defense, and public safety powers, which, as in most
countries, are held by the central government, the constitution grants the
federal government such major powers as: (1) preparing and implement-
ing general economic plans and policies for the country; (2) preparing
and implementing federal standards and policy measures with respect to
basic human needs, science, and technology; (3) enacting laws relating to
the protection of land, natural resources, and historical heritage; and (4)
enacting laws relating to political organizations and elections. Regional
governmental units are given such powers as: (1) establishing their own
administrative systems, police force, and democratic order; (2) borrow-
ing from domestic lending sources and levying authorized dues and-
taxes; (3) preparing, approving, and implementing their own budgets; (4)
directing and supervising social and economic activities in accordance
with the relevant policy of the federal government; (5) establishing and
managing social and economic development institutions and enterprises;
and (6) administering land and natural resources.

Administrative and Financial Capacity of States

The most obvious point this outline of responsibilities suggests is that
substantial capacity and institution building are required to provide the
personnel and structures to allow civil servants to administer, finance,
and provide public goods and services. This effort begins with secondary
and university training and extends to in-service training for government
decisionmakers, professionals, administrators, and technicians. Foreign
aid could play a major role in promoting this task, a task made all the
more difficult by the death or emigration of many of Ethiopia’s “best
and brightest” and the dramatic decline in the quality of education that
marked the years of military rule (Cohen 1995).
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There are at the moment few specific details on how relationships
between the federal government and the regions will be managed on a
sector-by-sector basis. This is to be expected, for it has taken a century
or more for Western federal governments to settle these relationships
through legislation, regulations, litigation, and customary practice. But
recent studies of the education sector shed some light on the complex-
ities involved and remaining to be resolved (DeStefano et al. 1992;
Ethio Education Consultants 1994; Sachs, et al. 1995). These aid
agency-funded studies demonstrate how technical assistance can as-
sist both the government and aid agencies to understand the complex-
ities inherent in a given state reconstruction reform.

With regard to tax revenue, Articles 95-100 of the constitution
attempt to distinguish federal from regional sources. These are com-
plex and have been analyzed elsewhere (Chole 1994; Mirsha 1993,
1995; World Bank 1995). Suffice it to note that current constitutional
provisions and supporting legislation fail to effectively address such
fiscal decentralization questions as: (1) Which budgeting and alloca-
tion responsibilities are to be transferred to devolved governmental
levels? (2) What rules will govern revenue sharing between the cen-
ter and the regions? (3) What systems of grants-in-aid (general, spe-
cific, or matching) will be established and what formula will govern
them? (4) How will these formulas deal with the conflicting goals of
promoting equity in all regions and investing in growth in promising
regions; (5) What conflicts are likely to arise between what the peo-
ple or officials in individual regions want and what the central gov-
ernment decides? and (6) What arrangements will govern revenue
sharing and tax-base sharing? (Chole 1994, 8-9, 13, 20). Beyond this,
the federal government has yet to begin to design a monitoring
mechanism that can track the capacity of devolved local governmen-
tal units to collect revenue, budget effectively, accountably expend al-
locations, or effectively administer the implementation of public sec-
tor programs and projects.

The only studies that have been done on revenue and budgeting
suggest that under the constitution and current supporting procla-
mations, the federal government will dominate the regions through
its control of major revenue sources and budgetary allocations (Mir-
sha 1993, 1995; World Bank 1995). Data in these studies demonstrate
that approximately 15 percent of domestic revenue is collected by
the devolved government units and 85 percent by the federal gov-
ernment. The center’s domination of revenue is due to the fact that
the most significant sources of revenue come either from import and
export taxes, which are constitutionally outside the jurisdiction of
the regions, or from excise taxes levied on manufactured goods,
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which are largely collected in Addis Ababa. If external assistance is
considered, the federal government controls approximately 90 per-
cent of total revenue.

To date, regions have not collected the revenues projected for them,
but some, particularly Oromia and Harar, have been more successful in
generating revenues than had been expected. Currently, about 45 per-
cent of the federal budgetary allocations go to regions as budget deficit
support, subsidies, and block grants. In terms of current regional bud-
gets, the evidence suggests that 10 percent comes from locally collected
revenue and 90 percent is provided by federal grants.

While there is some hope that regions will be able to increase their
revenue collection, it is very unlikely that these revenue and budgetary
relationships will change over the midterm. In this regard, regions with
better land resources and infrastructures may eventually be able to
cover their recurrent costs. But it is unlikely that any region can meet its
capital budget needs. Under the constitution, regions can borrow from
domestic financial markets, though none appears to have done this yet.
But they cannot deal with foreign banks or accept external aid agency
project loans.

Further, budget and allocation decisions are dominated by the fed-
eral government. The political strategies regions are likely to follow to
gain more influence are described elsewhere (Cohen 1995, 19-21). What
is important here is that simply addressing the systems and procedures
of revenue collection, budgeting, grant supervision, and accounting will
create great burdens on the public sector—burdens aid agencies can ad-
dress only through advisory support, training programs; and the provi-
sion of microcomputer-based management information systems.

At the heart of the coming struggle between the federal govern-
ment and the regions for definition of structure, organization, and pow-
ers will be the revenue and budget system. Substantial debate and ac-
commodation has to take place over how revenue will be shared and
grants-in-aid will be formulated. Revenue sharing will depend on the
economic policies pursued, their impact on growth in the regions, and
the capacity of regions to collect the increased revenues meaningful
growth should generate. Block grants are linked to decisions on where
to target economic growth and efforts to stimulate economic and social
development in less developed areas. In this regard, much attention
must be given to: (1) levels and formulas for fiscal resource transfers to
regions; (2) equity and efficiency weights to be attached to such formu-
las; (3) what mechanisms will be used—general (preferred by regions),
specific (preferred by the center), or matching grant (perhaps required
by law) (Chole 1994, 14-15,21); (4) how priorities will be set for select-
ing among specific grant awards; and (5) how conflicts over transfers
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and formulas will be resolved. Until these issues are settled, it will not

" be known how tax revenues will be administrated relative to federal
versus regional priorities, how revenue sharing relative to common tax
sources will be handled, how budgetary equity will be ensured (between
the federal and regional governments, as well as among zones and
weredas within regions), and how interregional conflict over budgetary
allocations will be resolved. .

Clearly, developing a growth-oriented and equitable revenue and
budgetary allocation system for a country as ecologically diverse and
economically imbalanced as Ethiopia will be much more difficult than
current statements by the government suggest. Moreover, if the center
intends to maintain technical supervision over the implementation of
regional projects and programs it funds, then it is also likely that the
federal ministries will assert extensive control over revenues, budgets,
and expenditures.

As noted earlier, there are marked interregional disparities that
affect the capacity of various regions to raise revenues, staff govern-
mental units with capable personnel, and administer or implement
federal and regional policies, regulations, programs, and projects.
Given the range of interregional disparities, serious attention must be
given to reallocating resources from wealthier to poorer areas. To
date, little thought has been given to such disparities or their implica-
tions for broad economic growth and political stability. This poses a
problem, because these disparities are sure to affect the coming de-
bate over how to shape and implement the constitution’s directives
for administrative decentralization.

It can be argued that the new constitution and the TGE’s previous
proclamations create a hybrid pattern of administrative decentraliza-
tion, one that is still part deconcentrated and part devolved. The domi-
nant line ministries appear to have control over policy and technical
standards. This, coupled with federal control over revenue and bud-
getary allocations, suggests more deconcentration than devolution. On
the other hand, the central government’s statements suggest a real com-
mitment to devolution of substantial regional control over the produc-
tion and provision of public goods and services.

If Ethiopia is following a hybrid strategy of administrative decen-
tralization, two questions arise. First, how long will it take for it to de-
liver meaningful devolution? Public administration specialists closest to
the situation have concluded that it will take considerable time. Second,
can meaningful devolution be delivered in time to offset the potential in-
stability embedded in an ethnic-based federal system with a weak center
and limited potential for economic development? Many observers con-
clude it probably cannot. Others see grounds for hope. As yet, there is
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little debate between proponents of these two views and little empirical
evidence in support of their positions.

Recognizing these questions, and aware that the government’s fed-
eral and devolutionary reforms are more problematic than initially
thought, most aid agencies have worked with the government to get a
better picture of personnel and financial resources and emerging ad-
ministrative, legal, and jurisdictional issues. But other aid agencies
have sought to assist this devolution without a detailed understanding
of the constraints and problems discussed in this chapter (Picard 1993;
UNDP 1994). Aid in support of Ethiopia’s development needs will
flow, however, when and if the government clears up ambiguities sur-
rounding the administrative decentralization reforms. It is likely that
most aid agencies will provide, through the federal budget, support to
regional governments on a sector-by-sector basis, since this simplifies
the design and implementation of the projects they typically fund. It
can be expected that these projects will follow a similar model: sup-
porting planning efforts at the center and in the regions; supplying lo-
cal-level governmental units with computers, vehicles, office equip-
ment, furniture, communications gear, and other commodities; funding
long-term training workshops and short-term overseas training; and
providing technical experts to assist sectoral ministries and regional
bureaus to design systems-and draft regulations that help them carry
out the functions that appear to have been devolved by the central
government, particularly in the areas of agriculture, conservation,
health, and education.

In sum, it is likely to take years before the overall structure, organi-
zation, and allocation of powers to the federal and devolved regional
governments is clarified. This is because the bureaucracies, political par-
ties, opposition groups, and civic associations involved in debating how
to implement ethnic federalism have different (1) expectations about
the possibilities and difficulties of empowering local populations; (2) ex-
perience in managing large-scale institutions other than military units;
(3) understanding of the difficulties of formulating policies essential to
development and implementing such policies through the preparation of
regulations, the provision of basic goods and services to urban and rural
populations, and the identification, design, and implementation of sus-
tainable development-oriented projects and programs; and (4) appreci-
ation of the complexities of public sector planning processes, revenue
generation, budgeting, expenditure, and accounting procedures in line
ministries and agencies. Debates and power struggles among these par-
ties and associations will play a major role in determining the final struc-
ture, functions, and scope of Ethiopia’s administrative decentralization
reforms.
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Conclusion

Just before the May 1995 elections, a Western diplomat summed up the
uncertainty of Ethiopia’s new system of decentralization: “In recogniz-
ing ethnicity for what it is—a very powerful issue ... they are sitting on
an ethnic time bomb. They have come up with a possible solution, which
is to tackle it pre-emptively. It is a frightening experiment. Will it work? I
don’t think anybody knows” (Lorch 1995, 3). A recent aid agency study
of the devolution process in Ethiopia optimistically argues that while the
reform is still at an early stage, it has been less troublesome than ex-
pected, a good start has been made in building personnel capacity and
strengthening local-level public institutions, local revenue collection is
likely to increase, and friction between the federal government and de-
volved units has been minimal (World Bank 1995). Still, the new Consti-
tution and its supporting 1991-1994 legislation represent an aspiration
unlikely to be realized in the near future.*

Clearly, this is a case of a government and an administrative decen-
tralization reform still in flux with important steps yet to be taken. It is a
case that illustrates the ways in which political and economic objectives
of devolution can be in conflict. If regions are granted extensive power
to determine development priorities, establish economic and social poli-
cies, and control revenue and budgetary allocations, then devolution can
undermine the federal economic objectives and reforms while serving as
an effective tool of conflict resolution through regional self-governance.
On the other hand, if the federal government retains substantial policy,
revenue, and budgetary control while limiting the capacity of devolved
government levels to determine and finance their own priorities, then
the political effectiveness of ethnic federalism as a strategy of peaceful
reconstruction will be undermined. Finding the balance between these
two objectives will take a good deal of the attention of political leaders
and senior decisionmakers over the next few years.

Further, Ethiopia’s post-1991 experience with administrative decen-
tralization demonstrates how difficult it is to implement devolution—
much less all the other actions required to effectively rebuild a war-torn
state—when personnel and financial resources are limited, ethnicity per-
vades all action, the center is weak, and the country has well-established
patterns of centrally controlled administrative deconcentration. In Ethi-
opia’s case, the elaboration of federal-regional relations is probably go-
ing to take place on a sector-by-sector basis. It is also going to be imple-
mented unevenly, for there is great variability among the regions in
terms of economic potential, administrative and financial capacity, and
political stability. Given the perseverance of the government in promot-
ing devolutionary reforms over the past four years, there is some hope



150 Political Rehabilitation

that a viable federal system will emerge within the next decade. It ap-
pears to most observers that central to this prediction are the require-
ments that the country experience substantial economic growth and that
useful aid agency funding be available to support the devolution re-
forms. But whatever the outcome, the Ethiopian experience is going to
generate insights into the complexity and potential for fragmented states
to use the administrative decentralization strategy of devolution as an
effective approach for dealing with demands for greater autonomy from
regionally based ethnic, religious, and nationalist groups. :

It is also difficult to be optimistic about the potential of aid agen-
cies to assist the FDRE in addressing major state reconstruction tasks
such as decentralization reforms. First, the forty-year history of foreign
assistance, as shown at the start of this chapter, is marked by more inef-
fectiveness than success. Second, the subtleties of ethnicity, language,
political culture, and historical administrative structures that began
this review illustrate the complexities that, with the possible exception
of USAID (Cohen, Hammick, and Simmons 1994), few aid agency pro-
fessionals working in Ethiopia understand. These subtleties limit the
capacity of such personnel to work effectively in Ethiopia’s complex
task environments. Thus, they lower the probability that aid agencies
will provide useful technical assistance. Third, the same degree of com-
plexity that marks the formulation and implementation of the govern-
ment’s administrative decentralization initiative also marks all the
other reforms the government is simultaneously carrying out. Again,
these range from establishing an electoral system and rebuilding the
judiciary to forming a modern army and police force, restructuring
central ministries and agencies, and formulating new fiscal, monetary,
and economic policies. Given the FDRE’s limited administrative and
financial resources, it is doubtful that Ethiopia’s political leaders and
public servants, even with the additional provision of aid resources and
technical assistance, can effectively implement the complex and wide-
ranging reforms and initiatives required. Fourth, the political and ad-
ministrative intricacies briefly revealed here relative to center-periph-
ery relationships, demonstrate how difficult it is for aid agencies to
understand both policy and implementation issues and administrative
structures and capacities. The ambitious, ill-informed, and potentially
wasteful UNDP plans to assist regionalization attest to the saliency of
these points (Picard 1993; UNDP n.d.; UNDP 1994). On the other
hand, the useful work by USAID and World Bank professionals on
current patterns and potential problems embedded in the area of de-
centralized revenue and budgeting gives grounds for hope that careful
work by knowledgeable specialists can assist the government (Mirsha
1993, 1995; World Bank 1995). If aid agency professionals can over-
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come their hubris and patiently formulate their technical assistance
packages on the basis of Ethiopia-specific knowledge and close coun-
terpart relationships, there is some reason to expect that foreign aid
can be useful to political leaders and senior public sector decisionmak-
ers seeking to rebuild war-torn Ethiopia.

Notes

1. Extensive documentation supporting the discussion in this chapter of
decentralization, and reviewing progress relative to other objectives of the TGE
is found in three lengthy studies: Cohen, Hammick, and Simmons (1994); Cohen
(1994); and Cohen (1995). These documents should be consulted by those seek-
ing sources and materials related to the assertions and analyses presented in this
chapter. Additional documents reviewing the 1991-1995 progress toward aid-as-
sisted state reconstruction in Ethiopia are: National Democratic Institute (1992);
Picard (1993); Harbeson (1994); Internat10nal Human Rights Law Group (1994);
and Fox (1994).

2. Definitions of the types and forms of “decentralization” are important.
Failure to understand and use these definitions with legal precision has made it
difficult for aid agency professionals and government officials to communicate
within their organizations and with their outside counterparts. This chapter
adopts the dominant view (Rondinelli, Nellis, and Cheema 1984, 9-15; Silver-
man 1992), Briefly, “deconcentration” is the transfer of authority over specified
decisionmaking, financial, and management functions by administrative means
to different levels under the jurisdictional authority of the central government.
This is the least extensive type of administrative decentralization and the most
common found in late-developing countries. “Devolution” occurs when author-
ity is transferred by central governments to autonomous local-level governmen-
tal units holding corporate status granted under state legislation. Federal -and
confederal states are by definition devolved, though the extent of legally de-
fined and shared powers devolved by the federal government to lower-level
government units can be quite limited. Devolution is not common in unitary
states, largely because many late-developing countries are characterized by
weak central governments weary of losing political or administrative control to
local-level governmental units. “Delegation” refers to the transfer of govern-
ment decisionmaking and administrative authority for carefully spelled out
tasks to institutions and organizations that are either under its indirect control
or independent. Most typically, delegation is by the central government to semi-
autonomous organizations not wholly controlled by the government but legally
accountable to it, such as state-owned enterprises and urban or regional devel-
opment corporations.

3. Most federal states result from a centralization process: a search for
unity by the voluntary alliance of previously autonomous or self-autonomous
units. Ethiopia is a case where the center is devolving to regions under a form
resembling a federal system. In terms of ethnicity, the only other country where
the center has devolved to local-level units based on cultural-linguistic lines is
Belgium. That country is somewhat more extreme than Ethiopia in that there is
no hierarchy between the Union and the federated entities, which are seen as
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completely juxtaposed autonomous authorities. For example, the twenty-seven
communes are entitled to conclude treaties whose subject falls within their ju-
risdiction. On the other hand, the Belgian constitution does not mention self-
determination, much less secession. The Belgian experience, therefore, deserves
close attention by the Ethiopian government, as do the cases of Canada and
Switzerland.

4. Brietzke (1995,37) describes the constitution and its supportive laws as
more like the Magna Carta, the Declaration of Independence, and the Rights of
Man, which can be “made to come true in the future by people of good will.
Without such behavior from such people, all is doomed under even the best of
constitutional documents.” He uses Spain’s constitution of 1978 as an example,
generating hope that Ethiopia can succeed with its stated constitutional goals.
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Reintegrating Returning
Refugees in Central America

Barry N. Stein

By the early 1980s, more than 10 percent of Central America’s 18 million
people were displaced—internally or externally—by internal social rev-
olutionary conflicts in Nicaragua, El Salvador, and Guatemala, which di-
rectly affected the neighboring states of Costa Rica, Honduras, Belize,
and Mexico, as well as the more distant United States.

International assistance to reintegrate uprooted populations in
Central America—primarily through the Development Program for
Refugees, Displaced and Repatriated Persons in Central America
and the process begun by International Conference on Central
American Refugees—took place in advantageous circumstances cre-
ated by a regional peace process, buttressed by the political will of
the concerned governments, and generously supported by interna-
tional donors. The political impact of the international assistance
proved to be its most important outcome by increasing humanitarian
or political space and expanding civil society. Though the implemen-
tation practices of the main international agencies—the United Na-
tions High Commissioner for Refugees (UNHCR) and the United
Nations Development Programme (UNDP)—had a positive effect on
the reconciliation process in the war-torn countries, these agencies
were less successful in promoting effective collaboration and cooper-
ation between themselves, and the international assistance effort was
unable to tie reintegration assistance into sustainable national devel-
opment processes.

Affected Regions and the Peace Process
Refugees in general, and those of Central America in particular, flee

their homelands because of a fear of violence and persecution. Some-
times they flee the impersonal danger of a war zone, but more often they
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flee the violence and persecution aimed at them by their own govern-
ment. Such governmental violence strains and can break the normal
bond of trust and loyalty between the citizen and the state.

In 1988, UNHCR was assisting approximately 120,000 Central
Americans who were officially recognized as refugees.! At the same
time, the United States General Accounting Office (GAO 1989), using
Department of State reports and information from governments, esti-
mated there were almost 2 million Central American refugees, with as
many as 650,000 Nicaraguans in Honduras, Costa Rica, and the United
States; 1 million Salvadorans in the United States and Mexico; and
300,000 Guatemalans in Mexico and the United States. In addition to ap-
proximately 2 million refugees, more than 1 million Salvadorans,
Nicaraguans, and Guatemalans were internally displaced within their
countries and large numbers of people—stayees—were in their homes
but severely affected by the conflicts. The refugees, returnees, and dis-
placed persons, along with former combatants, are often referred to as
“uprooted populations.”

The Central American refugee problem encompasses four refugee
flows from three of the region’s six republics:

1. Nicaraguan refugees from the Miskito and Sumu indigenous
ethnic groups, on the Atlantic side of the country, fled to the Miskito
region of Honduras because of attempts by the revolutionary Sandin-
ista government to “take control of their communal way of life”
(Zinser 1991, 192). In 1987, the Sandinista government of Nicaragua
reversed its policies toward the Miskito and Sumu communities and
agreed to give them greater autonomy. Approximately 12,000 Indians
returned in the next two years, and the remaining 12,000 returned af-
ter the 1990 elections.

2. Nicaraguan campesinos fled to Honduras or Costa Rica because
of the revolutionary policies of the Sandinistas or because of the
counterrevolutionary conflict, either as its victims or to support the
contras. In 1990, the nine-year civil war in Nicaragua ended when the
Sandinista government was defeated in national elections. By the end
of 1991, approximately 117,000 refugees, members of the resistance,
and their supporters and dependents had returned to Nicaragua with
the assistance of UNHCR and the Organization of American States
(OAS) (GAO 1992).

3. Guatemalan refugees, overwhelmingly campesinos from the
Maya-Quiche indigenous groups, fled to the bordering, southern Mexi-
can state of Chiapas, to escape brutal, indiscriminate, counterinsur-
gency campaigns of the Guatemalan army. Negotiations to end a
thirty-year civil conflict between the government of Guatemala and
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the Unidad Revolucionaria Nacional Guatemalteca (URNG) have
continued under the mediation of the United Nations—the Secretary-
General has appointed a Special Envoy for the Guatemala Peace
Process. A number of agreements were signed in 1994 and 1995 dealing
with such topics as the rights of indigenous peoples, resettlement of the
population groups uprooted by the armed conflict, and establishment
of a commission to clarify past human rights violations and acts of vio-
lence. A 1994 agreement led to the establishment of the United Na-
tions Mission for the Verification of Human Rights and of Compliance
with the Commitments of the Comprehensive Agreement on Human
Rights in Guatemala (MINUGUA).

4. Salvadoran campesinos from rural war zones in the northern re-
gions of El Salvador, and many others from other regions of the country,
fled to Honduras and Costa Rica to escape the cross fire of a civil war or
direct attacks by the Salvadoran military. In January 1992, El Salvador’s
twelve-year civil war ended with the signing of a cease-fire between the
government and the Farabundo Marti National Liberation Front
(FMLN). The United Nations, which assisted the peace process with the
United Nations Observer Mission in El Salvador (ONUSAL), declared
the war officially over in December 1992.

The United States was deeply involved in the conflicts: support-
ing a counter-revolutionary force against the Sandinista Government
of Nicaragua; and, assigning a high priority to defeating the insur-
gency in El Salvador. Furthermore, while not directly supporting the
murderous, military government of Guatemala, in earlier decades the
U.S. had aided its landed oligarchy in suppressing peasant action for
social change.

For the most part, three of the four refugee problems were resolved
by 1992. By mid-1996, all the formal refugee camps had been closed and
the Guatemalan refugees were the main group still being assisted. Repa-
triation and reintegration programs for Central American refugees have
been focused on those refugees who remained in the immediate region
and were receiving international assistance. Most of the more than 1 mil-
lion exiles who went to North America, however, have not returned to
the region. :

Regional governments were reluctant to recognize victims of vio-
lence as refugees, out of a concern that recognition would entitle them
to legal rights and assistance and make them into a permanent prob-
lem. Further, some governments were guided by foreign policy con-
cerns; the refugees’ claims of persecution were not accepted if they
came from friendly countries. The United States was hostile to refugee
claims from El Salvador, whose government it supported, and much
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more generous to asylum seekers from Nicaragua, whose government
it was trying to overthrow.

Fortunately, the Central American peace process and the interna-
tional assistance to returnees were not restricted by formal legal cate-
gories. Rather, they “recognize[d] that solutions to the problems. of
refugees, returnees and displaced persons form an integral part of the ef-
forts for peace, democracy and development taking place in the region”
(CIREFCA 1989). v

Because refugee problems were part of Central America’s security
problems, a balance between national security and humanitarian inter-
ests was necessary. Mexico and Costa Rica saw the conflicts in Central
America as a regional issue requiring a regional solution, and both had
condemned U.S. actions against Nicaragua.

The Central America Peace Process

In 1987, “the Central American Presidents took matters into their own
hands” (Crosby 1990) with the signing of the Arias Peace Plan, also
known as the Esquipulas II Declaration. The plan took an integrated,
regional approach to peace rather than seeking partial or national so-
lutions. It called for cease-fires, coexistence between Nicaragua and its
neighbors, and guarantees of U.S. security concerns; and it undertook
to prevent interventions in the internal affairs of other nations. More-
over, the agreement recognized that “there can be no lasting peace
without initiatives to resolve the problem of refugees, returnees and
displaced persons” in the region and appealed for international aid for
these efforts.

The Esquipulas II Declaration led to two related, but politically dif-
ferent, courses of action. One was a UN-centered effort to support the
peace process, focused on the General Assembly and UNDP, which pro-
duced the Development Program for Refugees, Displaced and Repatri-
ated Persons in Central America (PRODERE). The other effort, the In-
ternational Conference on Central American Refugees (CIREFCA),
was a collaboration of European donor governments, some of whom
were trying to counterbalance U.S. policy in the region, and UNHCR,
whose goal was to increase protection for the uprooted.

PRODERE was established in 1989 to aid the social and economic
reintegration of uprooted peoples. It was financed by an initial $115 mil-

“lion contribution from Italy. PRODERE planners assumed that reinte-
gration “required creating conditions conducive to sustainable develop-
ment” (Sollis and Schultz 1995).

In 1988, as a further follow-on to the Esquipulas II Declaration,

the presidents of Costa Rica, El Salvador, Guatemala, Honduras, and
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Nicaragua called on the UN Secretary-General, UNHCR, and UNDP
to convene an international conference to address the problems of
refugees, as well as displaced persons and repatriates. The 1989 con-
ference, CIREFCA, adopted a Concerted Plan of Action (CPA) which
considered the problems of refugees, returnees, and displaced persons
to be an indispensable component of the regional efforts for peace
and development. The “CIREFCA process,” as it came to be known,?
headed by UNHCR, implemented the CPA from 1989 until June 1994
and was an important support and adjunct to the Central American
peace process.>

The states of the region not only engaged in a peace process that
reduced their involvement in the Cold War; as a region they explicitly
sought international resources to support their peace, reconstruction,
and development efforts. PRODERE and CIREFCA are just pieces
of this larger regional process and program, which includes peace
treaties, elections, and UN peacekeeping and peace building efforts.
Their part in this process is to provide strictly humanitarian and im-
partial international economic assistance to address the problems of
refugees, displaced persons, and returnees throughout the region. The
international community’s response was to commit itself to provide
political and financial support, while UNHCR and UNDP agreed to
lend their support to ensure the successful implementation of both
programs. PRODERE, which had been designed, funded, and opera-
tional before the CIREFCA meeting, was later integrated into the
CIREFCA framework.

The Challenge

The first Salvadoran refugee masiva from Honduras, 4,000 refugees from
the Mesa Grande camp returning to five Salvadoran communities in ar-
eas contested between the military and the FMLN, took place only two
months after the Esquipulas IT summit meeting. Widely covered by the
press, the Mesa Grande masiva raised awareness that thousands of rural
refugees could soon return to marginal areas inhabited by the local poor
and the internally displaced. Castillo and Fahlen (1995) describe the
challenge for international assistance:

Personalized humanitarian returnee relief assistance would under such
circumstances be both difficult and inappropriate. The only solution
was to integrate these people into a social and economic development
process in an atmosphere of reconciliation and justice. But there was
nothing like an economic development process taking place in the war-
torn areas of return and, least of all, in the municipalities and rural
communities to which people actually came back.
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The challenge, however, was much more than economic develop-
ment. The civil wars had sprung from conditions of deep social, eco-
nomic, and political inequality; and now these rifts had been exacerbated
by death, destruction, and armed conflict. In the rural areas, all parties
felt a profound mutual distrust. The first returns were occurring without
peace, into areas dominated by rebel and government military forces.

A central advantage of the international assistance programs for
Central America’s returning refugees was the strong expression of polit-
ical will by the concerned governments at Esquipulas II and the CIRE-
FCA meeting, which committed those governments to attaining peace
and resolving the crisis of displacement. This level of political will and
commitment in a small and homogeneous region with a relatively man-
ageable refugee problem had a positive impact on international funding
support and assistance. '

This tremendous increase in international resources, as well as the
direct link to the regional peace process, gave the international commu-
nity substantial leverage in dealing with governments, regional and local
officials, and polarized local interests. International projects and involve-
ment with the uprooted and needy populations shifted the terms of de-
bate within the societies receiving international assistance and trans-
formed the condition of these uprooted groups from an internal matter
subject to the sole discretion of the government into a “benchmark for
the international community to monitor” progress on a host of domestic
issues and problems (Sollis and Schultz 1995).

Repatriation and Reintegration

Although the regional peace process and the CIREFCA and PRODERE
assistance processes are important unifying elements in the reintegration
of the Central American returnees, it is important to note that only the
Nicaraguan campesinos affected by the contra war returned home in the
presence of both peace and international assistance programs. In two of
the four refugee movements—the masivas to El Salvador and the
Miskito return to Nicaragua—almost all the refugees returned home be-
fore the assistance programs were established and while war was still rag-
ing in their countries. In Guatemala, there have been significant repatria-
tions while waiting for a peace accord, but the majority of the refugees
are still in Mexico. :

Repatriation of refugees to their homeland is a sign that safety and
control over one’s own life has the possibility of being restored, but it
does not necessarily mean that the bond of trust and loyalty has been re-
stored. This is especially so in cases such as El Salvador, Guatemala, and
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the Miskito of Nicaragua, where the returns were challenges to the gov-
ernment. Indeed, in the masivas to El Salvador, the refugee communities
had the “intention to turn the repatriation process ... into a political
confrontation.” “The refugees wished to demonstrate to the Salvadoran
government, through their collective repatriations to the zones of con-
flict and guerrilla control, the extent of their political will and organiza-
tional strength” (Fagen and Eldridge 1991). And, learning from the ex-
ample and experiences of the masivas, the Guatemala refugees in
Mexico have not waited for peace and have taken matters into their own
hands to organize collective returns home.

Repatriation as a Beginning

Most voluntary repatriations occur during conflict, without a decisive
political event such as elections or a peace agreement and without major
change in the regime or the conditions that originally caused flight.
Countless individual refugees and sizable groups of well-organized
refugees return home in the face of continued risk—frequently without
amnesty, without a repatriation agreement or program, without the per-
mission of the authorities in either the country of asylum or. of origin,
without international knowledge or assistance, and without an end to the
conflict that caused the exodus. International assistance and protection
play a minor role in refugees’ decision to repatriate. Many refugees
leave behind international assistance programs in their country of exile
to return unassisted and unprotected to their homeland.

The refugees are the main actors in the contemporary practice of
voluntary repatriation. They are the main decisionmakers and partici-
pate in determining the modalities of movement and the conditions of
reception. In the absence of coercion, refugee-induced repatriation is a
self-regulating process on the refugees’ own terms. The refugees apply
their own criteria to their situation in exile and to conditions in their
homeland and return home if it is safe and better by their standards. Al-
though refugees are commonly thought of as powerless, they are making
a choice when they decide to flee or to repatriate. In comparing alterna-
tives, refugees attempt to conserve and strengthen their control over
their own lives, to reduce stress, and to seek security.

People who are physically home but are not participating in the eco-
nomic and political life of their country are still uprooted persons. In
many cases, they may be back in their homeland but far from their own
communities. The danger exists that repatriation alone is a relocation
that converts refugees into internally displaced persons.

Nonetheless, all four Central American refugee groups have re-
turned to highly stratified and polarized homelands rent by bitter strug-
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gles over social, political, and economic justice. Although the immediate
struggle was somewhat moderated at the time of return, the refugees re-
turned to lands seething with danger and militarism and the potential for
resumed violence.

A decade or more of internal conflict can leave the homeland devas-
tated: resources are depleted, indebtedness burdens the economy,* infra-
structure is destroyed, institutions are weakened, and the peace may be
fragile. However, the return of refugees to poverty and frustration does
not necessarily overturn a durable solution. While social and economic
improvements are desirable conditions for repatriation and reintegra-
tion, they are neither necessary nor essential. There is little evidence of
renewed refugee flight due to economic conditions. Renewed flight,
which is relatively rare, is usually in the context of resumed fighting or
persecution. Nonetheless, experience shows that poor, stagnant eco-
nomic conditions can contribute to political fragility and danger, while
growth and progress improve political conditions. -

The Central American refugees were primarily from rural areas near
their country’s international border. These rural, border areas are periph-
eral and marginal in many ways; they are typically neglected in national
development plans and provision of basic infrastructure and state institu-
tions, other than the military. Often, due to insurgency, they are highly
militarized, with military authorities controlling all significant activities to
serve national security goals. Refugee repatriation alone, in the absence
of substantial international assistance, was unlikely to reduce military ac-
tivity or to increase development priorities in these areas. In a sense, once
refugees cross a border in relative safety, repatriation is fairly complete
and a durable solution is achieved. However, mere return home is not
enough. Returnees must be reintegrated into their countries of origin.

Reintegration of returning refugees is a complex political, eco-
nomic, social, and cultural process that goes beyond a simple physi-
cal reinsertion of refugees in their home communities.’ Violence and
conflict and the passage of time have an effect on individuals and so-
cieties. Exile changes the refugees, and their children may know
nothing of “dear old home.” Refugees may undergo a major cultural
and social transformation; they may be urbanized, politicized, edu-
cated, and develop new skills and attitudes. Although the refugees’
memory and image of home may be idealized and frozen at the mo-
ment of flight, conflict and politics may have transformed the home-
land, the hometown, and the home folks. Some of those who stayed
behind may have been on the other side of the conflict. Others who
stayed may have endured sufferings and experiences not shared by
the repatriates.
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Departure from Traditional Reintegration Assistance

International organizations and agencies, such as UNHCR and UNDP,
are limited in their programs and operations by their respective govern-
ing mandates and available resources. UNHCR is mandated to assist
and protect refugees and is not a development agency, thus the fact of
repatriation serves to limit UNHCR’s responsibility for those who have
voluntarily returned to their homelands. While UNDP, as a development
agency, might be seen as well placed to assume this responsibility for re-
turnees, its programs are in fact primarily aimed at long-term develop-
ment of geographic regions, and UNDP works primarily through gov-
ernmental channels. Further, UNDP’s monies cannot be easily shifted to
deal with returnee problems.

Through the end of the 1980s, traditional or typical UNHCR postre-
turn assistance was short-term aid mostly directed toward individual
refugees. It provided them with transport, food assistance for less than
one year, shelter materials, seeds, tools, cash grants, and other agricul-
tural inputs. In addition, some UNHCR repatriation programs provided
for some community-based assistance for returnees in the form of repair
of infrastructure. UNHCR has long accepted the idea that reintegration
assistance should include the local population in the affected area and
that it should be for a longer period, tying return assistance into long-
term development processes. However, such assistance was beyond UN-
HCR’s mandate and resources.

Integral reintegration assistance tries to restore the institutions of
civil society and the bond between citizen and state. Rather than limiting
itself to the emergency relief needs of returned refugees, reintegration
assistance makes an integrated response to the rehabilitation and devel-
opment needs of local communities and the larger society. Rather than
treating “the returnees as one undifferentiated mass” (Allen and
Morsink 1994), appropriate reintegration assistance attempts to develop
programs for localities, vulnerable populations, individual refugees, and
organized groups, and to connect these programs to national develop-
ment and political efforts.

Although such integral reintegration goals are sometimes given
rhetorical voice in repatriation planning, it is extremely rare to find a
solid attempt to achieve them. Central America is a special case, where
the momentum of the Esquipulas II regional peace process produced
not only the CIREFCA and PRODERE international assistance pro-
grams, but a significantly higher level of national political will and inter-
national commitment and funding to the tasks of reintegrating uprooted
populations and rebuilding societies.
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PRODERE and CIREFCA

The CIREFCA process and PRODERE were related programs;
PRODERE was eventually integrated into the CIREFCA framework,
but their institutions, missions, and operations were quite different, re-
flecting the differing mandates and operational cultures of UNDP and
UNHCR. Although UNHCR participated in PRODERE and UNDP
had a role in CIREFCA, in practice “UNHCR was reluctant to assume
anything beyond a symbolic presence in PRODERE” (Sollis and
Schultz 1995), and for UNDP, “CIREFCA was perceived as first and
foremost a UNHCR venture” (Castillo and Fahlen 1995).

Refugees and uprooted populations are central to UNHCR’s man-
date and are normally its only reason for being involved in a situation.
For UNDP, the problem of the uprooted is only one of many issues re-
garding peace, democracy, economic recovery, and sustainable develop-
ment that are central to its mission and involvement in the region.

UNHCER, a crisis-oriented agency, is concerned with speed in a cri-
sis, and with urgent coordination to avoid omission or duplication. UN-
HCR'’s focus is to protect refugees and to deal with their related prob-
lems. In particular, although UNHCR is rhetorically committed to
sustainable development, development is a goal and process outside
UNHCR’s mandate and experience. UNHCR is more concerned with
short- and medium-term activities. UNHCR tends to work with ad hoc,
emergency systems or counterparts set up by governments rather than
through permanent linkages with the principal planning and develop-
ment ministries.

UNDP is a long-term and strategic development agency concerned
with principles, methods, standards and plans. UNDP places great im-
portance on securing technical assistance, carrying out feasibility studies,
establishing planning processes and documentation, building and con-
solidating local program and project execution capacities, and strength-
ening mechanisms of community participation—before it begins project
implementation. A two- or three-year delay working on these matters
before beginning the major flow of funds for project implementation
may be considered time well spent. Reintegration programs are not part
of UNDP’s normal mode of operation.

PRODERE

PRODERE was a development program aimed at assisting the social
and economic reintegration of uprooted populations in war-affected ar-
eas of Central America. It had a $115 million budget” and was executed
by UNDP’s Office of Project Services from 1989 to 1995. Assistance was
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provided in fourteen territorial areas of intervention, twelve rural and
two urban, in six countries: $23 million for each of the refugee source
countries—E]l Salvador, Guatemala, and Nicaragua; $7 million for Costa
Rica; $5 million for Honduras; and $3 million for Belize. There was a Na-
tional Coordinator in each country who worked with the UNDP Resi-
dent Representative and a designated government counterpart. Area
Coordinators did field implementation at the local level. A Regional
Technical Support subprogram providled PRODERE with specialist
support regarding the complementary activities of other UN agencies,
including UNHCR. The PRODERE “approach” emphasized building
participatory local mechanisms, decentralized management, and “joint
decision making between local governments, State institutions and civil
society” (Castillo and Fahlen 1995). PRODERE’s strategy focused on
local communities greatly affected by the conflict and treated all who
were needy—returnees, displaced persons, and local population—
equally as beneficiaries.

CIREFCA

The CIREFCA process,® which implemented the CPA of the 1989
CIREFCA conference, was a forum for consensus and dialogue between
Central Americans and for dialogue and negotiations between Central
Americans and the international community. The process was also a
fund-raising mechanism—which raised some $438 million, including
PRODERE, through 1994—and an attempt to reduce displacement in
Central America. The main actors were UNHCR, donor governments
and the Central American governments; UNDP, NGOs, and beneficiary
organizations played lesser roles.

“CIREFCA projects were those that underwent consultation in the
various national fora of CIREFCA and were then presented for funding
at international pledging conferences” (UNHCR 1994a). Many projects
that were presented directly to the donors or at CIREFCA forums, with-
out going through the CIREFCA consultation mechanisms, were con-
sidered to be “in the framework of CIREFCA.” Donors preferred to
channel resources through UNHCR, UNDP, or nongovernmental orga-
nizations (NGOs) rather than directly funding some Central American
governments.

The institutional center of the CIREFCA process was the Joint Sup-
port Unit, which worked on coordination of activities and on project
planning, promotion, presentation, and reporting. With a four-person
staff in Costa Rica and consultations throughout the region, this unit
served as technical support, troubleshooter, liaison, and fund-raiser for
the process. UNHCR and UNDP provided the staff for the unit, with
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UNHCR serving as the lead agency until 1993, when the role was taken
over by UNDP. '

Humanitarian or Political Space

Even though CIREFCA and PRODERE operated separately for the
most part, they did have a significant, complementary impact on the ex-
pansion of humanitarian or political space in the countries of return. Al-
though the concept of political or humanitarian “space” is quite ambigu-
ous, it can be a vital achievement of international assistance to politicized
societies:

This protection is defined as the perceived “space” or opening in soci-
ety that provides the refugees not only some measure of physical pro-
tection, but also material and moral support. Space can be seen so nar-
rowly as to give a single refugee the freedom to choose to return to the
community of origin, or it can be understood so broadly as to permit a
collective return of a community. (Larkin 1991)

Humanitarian space expands and contracts depending on circum-
stances. It may be circumscribed, or expanded, by the actions of politi-
cal and military authorities; it may also be enlarged, or contracted, by -
humanitarian actors themselves. In short, humanitarian space is neither
durable nor transferable but elastic. Rather than filling existing space,
external organizations and personnel may, through their own presence,
enlarge and extend it. (Sollis and Schultz 1995)

Prior to the CIREFCA and PRODERE programs, the needs of the
uprooted populations were dealt with as a national security problem
primarily within a counterinsurgency framework rather than as a hu-
manitarian problem. In the peripheral, conflicted areas of return, mili-
tary authorities controlled all activities and tried to manipulate hu-
manitarian programs to serve national security goals. In both
Guatemala and El Salvador, the confrontational demands of the
refugees, to return to conflicted areas that were to be demilitarized,
were supported by UNHCR and UNDP—not on the political terms fa-
vored by the refugees or the military, but in terms of supporting inter-
national law and commitments, the humanitarian rights of civilians,
and the peace process.

Most of the money for refugee reintegration from international
donors was used to improve the economic status of the returnees and
their communities. This focus was understandable given the devastation
caused by the civil conflicts and the significant groups of needy and vul-



Refugees in Central America 167

nerable people. The long-term obstacles to reintegration are only par-
tially rooted in economics. The roots of the original refugee flows are
deep and are entwined around resentments of power and privilege, mu-
tual suspicions, and fundamental economic and social injustices. How-
ever, the implementation practices of the CIREFCA and PRODERE
economic projects had a substantial impact on the process of reconcilia-
tion in Central America.

At the local level, CIREFCA and PRODERE pI‘OJCCtS were dis-
cussed and negotiated with all concerned: “Talking and talking and
negotiating every single humanitarian project eventually created a
new culture of dialogue between the sides, instead of violence” (Red-
mond 1995). UNHCR and UNDP had a mediating role between the
various sides and eventually helped establish a climate of coopera-
tion between former foes. Both agencies were able to use their eco-
nomic and political leverage to bring civilian government ministries
back into marginalized areas where previously all projects had to be
cleared with the military.

When additional resources are introduced into peripheral regions,
they become the subject of intense competition. The UN agencies’
policy of neutrality and evenhandedness and their willingness to deal
impartially with all civilian actors helped create humanitarian space
and strengthen civil society. And, at times, the simple presence of in-
ternational institutions and personnel moderated the behavior of po-
larized forces.

The UNDP-implemented PRODERE program, drawing on es-
tablished UNDP practices, attempted to deal with the political and
social obstacles to cooperation by emphasizing the role of civil soci-
ety in the reintegration of uprooted populations. UNDP helped to
create local institutions for consensus building among those on oppo-
site sides in the conflict, to build less antagonistic relationships be-
tween the community and the state, and to create local institutions in
previously marginalized areas that would continue in place after in-
ternational assistance efforts had ended. Similarlyy UNHCR em-
braced neutrality by choosing “to work with historically opposing
forces in the same” project (Ortega et al. 1993), thus helping to depo-
larize recipient municipalities.

The international effort to create greater political space went be-
yond UNHCR and UNDP to also involve the United Nations Secre-
tariat and the donor governments. The UN and the donors, together and
separately, worked to secure the political commitment of all parties in-
volved to the return of uprooted groups, to assistance projects, to institu-
tion building and political participation, and to inclusion of previously
marginalized groups in the political process. The UN role, through the
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Secretary-General and his special envoys—as well as peacekeeping,
monitoring and observer missions—was as an impartial, neutral partici-
pant in negotiating, tracking, monitoring, and evaluating the follow-up
and compliance with formal agreements.

The donor governments, primarily European® and North American,
had an interest that was far broader than the CIREFCA/PRODERE
programs and projects. The donors made their continued involvement
and financial support for reconstruction and development conditional
on progress in democratic reforms, human rights, demobilization, reform
of the security services and judiciary, and other matters directly related
to opening up the political process. Further, by funding a large part of
CIREFCA assistance through NGOs, “the donors effectively pressured
governments to widen the civil consultation process to include NGOs”
(UNHCR 1994a).

Civil Society

The establishment, restoration, and strengthening of civil society is part
and parcel of the effort to expand political space for returnees. Civil so-
ciety is all those autonomous associations, groups, networks, and organi-
zations that give form and substance to community life. Rather than gov-
ernment being the only social and political force in a community, civil
society is the NGOs, churches, private enterprise, workers’ organiza-
tions, political parties, trade unions, community groups and countless
other associations by which people articulate their needs and prefer-
ences, organize to achieve their goals, and popularly participate in the
social, economic, and cultural development of their locale. Civil society
can be diverse and powerful enough to organize daily life with little out-
side involvement, or so weak, cowed, and damaged as to be almost
nonexistent.

Internal conflict, in particular, can polarize and politicize even the
most friendly and benign activities, thus contributing to social disintegra-
tion and the violent resolution of disputes. When civil institutions are
weakened and attacked and security interests are paramount and perva-
sive, participation in civil society can be dangerous. Populations are up-
rooted, either internally displaced or as refugees, when violence replaces
consensus building, when normal, legitimate concerns and needs are la-
beled subversive.l? Returnee reintegration will be precarious without
the re-creation of a functioning civil society at the local, reglonal and na-
tional levels. Castillo and Fahlen (1995) comment:

Both UNHCR and UNDP, through PRODERE, were instrumental in
establishing entities of civil society. For UNHCR, this was a means,
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rather than an end, to ensure effective delivery and implementation of
humanitarian assistance. For UNDP/PRODERE, on the other hand, it
was a deliberate objective of building local capacities for socio-eco-
nomic development, i.e. an end in itself.

UNHCR, through CIREFCA, made two important contributions to
strengthening civil society: the use of NGOs as project implementers,
and development of its community-based quick impact projects.

Nongovernmental organizations. “The inclusion of the non-governmental
sector in the CIREFCA process brought about a relationship between
governments in the region and civil society that was previously unknown
in Central America” (Castillo and Fahlen 1995). Prior to CIREFCA, the
relationship between NGOs and governments was based on mutual sus-
picion: Governments were seen as the source of persecution and oppres-
sion allowing human rights violators to act with impunity; governments
saw NGOs as subversive supporters of revolution.

UNHCR and the CIREFCA process allowed local and national
NGOs to have unprecedented and increasing access to official channels,
giving the NGOs legitimacy and resources. In customary UNHCR fash-
ion, the CIREFCA conference and follow-up meetings included NGOs
in their deliberations, and almost “40% of CIREFCA funds” for project
implementation were channeled through NGOs (Castillo and Fahlen
1995). Contact with regional and international NGOs provided local
NGOs with allies and additional resources. Working relationships and
even partnerships were established between NGOs and government or
military programis.

UNHCR normally implements programs in an operational part-
nership with NGOs. “NGOs provide a significant proportion of the
global resources dedicated to refugees and returnees, and an increas-
ingly large percentage of UNHCR’s budget is also channelled through
NGO partners” (UNHCR 1993). In Central America this mutually
supportive relationship included UNHCR efforts to encourage and im-
prove the links between NGOs and UNDP and the UN system. A 1993
meeting of the International Council of Voluntary Agencies, represent-
ing international NGOs, and the Regional Association for Forced Mi-
gration, representing ninety Central American NGOs, “agreed that
CIREFCA had facilitated their participation in discussions with the
governments of the region regarding the uprooted and permitted new
possibilities for concerted action on their behalf” (CIREFCA 1993).
Donors insisted, through the CIREFCA process, that NGOs be in-
volved not only in the implementation of projects but in the earliest
design and negotiation processes.



170 Political Rehabilitation

Quick impact projects (QIPs). QIPs were developed by UNHCR in 1991
in the course of assisting the reintegration of returnees in Nicaragua.
Since then, QIPs have become a major component in UNHCR reinte-
gration programs globally. In the 1990s, there are increased opportuni-
ties for repatriation, but these are returns to devastated countries in a
context of fragile peace. In Nicaragua, to consolidate reintegration,
UNHCR assistance  “focused on returnee impacted communities
rather than on specific categories of people to avoid discrimination
between returning refugees, internally displaced persons and other lo-
cally war-affected populations in addressing the collective needs of
these people to rebuild their communities in confidence and reconmh-
ation” (UNHCR 1994a).

QIPs are small-scale interventions made up of simple inputs and
activities intended to be an immediate injection of support to meet
community-based needs. QIPs build on the active involvement of
communities “from identification of priorities, design of interventions
to implementation of projects” (UNHCR 1994b). QIPs are imple-
mented—oprimarily by NGOs, with a preference for indigenous
NGOs—over the course of a few weeks to several months, and spe-
cific projects generally cost less than $70,000. (From 1991 to 1993
there were over 350 QIPs in Nicaragua, costing more than $12 mil-
lion.) The QIPs are simple, speedily implemented microprojects re-
quiring relatively modest investments and addressing basic and urgent
needs in the sectors of infrastructure, health, social services, income
generation, and crop and livestock production.

The aim of community benefit and participation is to enable previ-
ously displaced people to become members of “a social and economic
community, which through outward interaction with broader segments
of the civil society is linked to a national development framework” (UN-
HCR 1994b). More important, the QIPs enlarged the political space and
reconciliation of civil society in Nicaragua and elsewhere by adopting a
* clear political perspective in favor of reintegration and neutrality. An
evaluation of the Nicaragua QIPs found that

the neutrality was expressed in the decision to not work exclusively
with one sector of the uprooted population. The QIPs were not influ-
enced by the desires of some sectors to exclude others from the pro-
jects. ... It is also a political decision to choose to work with historically
opposing forces in the same QIP. ... From this political perspective, the

"~ QIPs play a determinant role in depolarization in those municipalities
where they have influence. (Ortega et al. 1993)

UNDP/PRODERE. Regarding strengthening civil society, UNDP’s cus-
tomary approach was similar to UNHCR’s approach in its emphasis
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on neutrality and reconciliation and in its focus on communities in ex-
conflict areas. Local and regional development-related institutions
were created in which historically polarized groups would negotiate
and cooperate, discuss issues of common interest, and establish the
practice of toleration and reconciliation. However, beyond these simi-
larities with UNHCR, there were fundamental differences in the
UNDP/PRODERE approach to reintegration assistance. Although
UNHCR promoted a greater role and funding for community partici-
pation and for NGOs, this increased role was “not accompanied by a
proportionate amount of training and institution building” (UNHCR
1994a). On the other hand, the entire basis of UNDP’s traditional pro-
gram is to strengthen the institutional base of community participa-
tion, to build local capacities for development and to deliberately en-
large civil society.

PRODERE operated as a pilot program, focusing on two or three
territorial sites in each country, areas that were greatly affected by con-
flict or displacement and had concentrations of uprooted groups; it did
not focus directly on the groups themselves. The strategy focused on lo-
cal communities and households with a concern for the social integra-
tion of uprooted populations with their communities. An evaluation of
PRODERE found that

the origins of the Central American conflicts can be found in the lack
of participation and weak democratic institutions. PRODERE
proved sensitive to this issue, and was especially responsive to civil
society’s quest for a protagonist’s role. Among its achievements, the
organization of civil society and its involvement in decision-making
processes, through, for instance, the legalization of organizations pre-
viously lacking legal status, is worth mentioning. Moreover, in the ar-
eas where PRODERE operates, many preexisting organizations and
initiatives were given legitimacy thanks to its activity and presence.
(Arias et al. 1995)

UNDP’s global strategy emphasizes sustainable human develop-
ment, grassroots participation, and human rights. UNDP “assumed
that effectively reinserting uprooted populations into national eco-
nomic and social life required creating conditions conducive to sus-
tainable development” (Sollis and Schultz 1995). Sustainability re-
quires the revitalization or even the creation of local institutions to
build capacity for community-based project implementation and par-
ticipation. PRODERE served as a facilitator for the creation of local
development mechanisms, training, technical assistance, and credit.
This concern with capacity and institution building ensures an impact
even after the economic program ends. :
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Regarding civil society, PRODERE was the first development pro-
gram to include the issue of human rights as one of its components.
This was in societies where “the expression ‘human rights’ had for
decades had a subversive connotation, especially where the armed
forces’ repressive action was guided by the national security doctrine”
(Arias et al. 1995). The UNDP projects and presence “broke the war-
ring forces’ institutional monopoly” (Arias et al. 1995) and trained hu-
man rights promoters, financed monitors, conducted workshops and
distributed literature on international human rights, and worked to
strengthen independent judiciary and to repair the social fabric of soci-
ety. The aid was to provide a functional framework for mediation and
democratic participation.

In the territorial areas, PRODERE sought to decentralize govern-
ment programs and to develop working relations between the govern-
ment, communities, and NGOs. PRODERE operated a flexible, demand-
sensitive program through decentralized operations in the intervention
area. “With 800 local committees in place, PRODERE’s project interven-
tions were later able to address priorities identified by participatory deci-
sion-making approaches involving beneficiary communities” (Sollis and
Schultz 1995).

In the end, returnees reintegrate at the local level and local authori-
ties play a major role in the success of a repatriation program. Through
their control of local institutions, taxes, and spending, local authorities
are influential in the allocation of resources, funding of recurrent costs,
and a myriad of other important decisions. The community-based reinte-
gration assistance approach of both UNHCR and UNDP brings re-
sources and rewards to local authorities to encourage their interest and
participation in reintegration. Greater use of local structures to formu-
late and deliver assistance can also help lessen the returnees’ depen-
dence on international aid.

In countries where international assistance is attempting to “re-
build civic institutions,” the need to focus and rely on the local level and
local authorities has important consequences for the design of reinte-
gration assistance. Even in the best of times, local authorities have few
resources and relatively little power. Reintegration projects that are in-
tegrated, coordinated, multiphased, .staged, multidimensional, long-
term, multisectoral, technically sophisticated, multicomponent, linked,
etc., are likely to be beyond the ability, will, and resources of local au-
thorities to support and implement. Reintegration assistance projects
should be kept simple.

The CIREFCA process and PRODERE supported the Central
American peace process by working and improving conditions in the
outlying rural areas where conflict was centered. Although both pro-
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grams had strong economic components, in the end the political
component was more successful than the economic. This is not dis-
turbing, however, because from the beginning of PRODERE and
CIREFCA, the political impact of their economic activities has been
a major concern. “It is clear that the political environment of the up-
rooted populations has improved dramatically and their situation
and importance is better understood and appreciated by all”
(Castillo and Fahlen 1995).

Lessons Learned

The continuing problems of Guatemala caution that even a regional
peace process with political will and massive international assistance has
limits in its impact on certain politicized societies. Further, the continu-
ing economic problems and the nonreturn of millions of refugees indi-
cate that the Central American peace process, which has accomplished a
great deal, is a long way from completion. However, there are also some
important lessons in Central America about the ability of international
aid to improve political conditions for returnees. And I believe these
lessons can apply even in cases that lack a regional peace process with
significant international assistance.

Increasing Political Space and Expanding Civil Society

There are two main lessons and two additional cautions that emerge
from this examination of reintegration in Central America. The
lessons are that international assistance, which was primarily sought
and defined in economic terms, had mostly a positive political im-
pact by increasing political space and expanding civil society. Fur-
ther, these beneficial impacts were not the primary goal of interna-
tional assistance, but instead resulted from implementation practices
of consensus building and impartiality that encouraged reconcilia-
tion. The cautions relate to the continued inability of international
agencies to collaborate and to coordinate their efforts, and the diffi-
culties of making a transition from integration assistance to sustain-
able development.

Even more problematic than physical and socioeconomic reintegra-
tion is the political and civic reintegration of returning refugees. Many
refugees fled their homelands because they were viewed and targeted as
a subversive force by the security authorities. Reintegration of returnees
into political life and civic participation has to deal with the root causes
of flight and a fundamental change in the political and security orienta-
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tion of the society. Economic assistance and repatriation packages can
restore household and community functioning, but political improve-
ments are needed to restore the bond of trust and loyalty between citi-
zen and state.

In Central America, UNHCR and UNDP separately used their re-
sources and economic assistance programs to open up greater politi-
cal and humanitarian space in the recipient countries and to create, re-
store, and support the institutions of civil society. Refugee problems
are rooted in politics and violence, and those programs that support
talk and negotiation, that bring historically opposed forces together
for common goals, that fairly and impartially deal with all segments of
society, and that foster consensus rather than conflict will promote
lasting reintegration by restoring the bond of trust and loyalty be-
tween citizen and state. ‘

The reintegration programs had much greater success in assisting
and protecting the clearly defined population of returned refugees—
who had legal status and international protection in exile—than in
dealing with the needs of the internally displaced. Although aiding
the internally displaced was a central CIREFCA objective, the dis-
placed populations remained an enigma that confounded the interna-
tional and NGO assistance community, which had scant information
on their whereabouts or needs and no institutions specifically man-
dated to assist them. And the far larger numbers of refugees who
were not officially recognized and protected were largely ignored by
the programs. ‘

“CIREFCA excelled as a forum for dialogue in a war-torn region,
and will be remembered most for its political contribution in bringing
opposing parties together” (UNHCR 1994a, 3). International involve-
ment led to depolarization of issues and groups. National authorities
had viewed many uprooted peoples as subversive, and this suspicion
extended to groups and agencies that worked with them. PRODERE
and CIREFCA worked with officials from the local to the national
level and with military leaders to greatly increase their awareness of
their responsibilities toward their citizens who were uprooted and to
fortify their legal rights and status. The programs greatly widened the
internal political processes by committing governments to consultation
and consensus building with a wider range of actors than normal, par-
ticularly at the local level.

Some of the most important reintegration assistance had only the
most tenuous connection with refugees, repatriation, and reintegration.
Programs that reform the political and security landscape of a homeland
in transition from war to peace and that promote reconciliation, human
rights, sustainable development, peace processes, and democratic change
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will ultimately have a greater impact on reintegration than economic as-
sistance. However, well-designed refugee reintegration programs and
traditional reintegration packages can provide supplementary support
to these broader political processes.

International Cooperation and Collaboration

Interagency collaboration within the UN system tends to be weak.
The CIREFCA process and the PRODERE program were viewed as
significant opportunities for UN agencies to cooperate and develop
integrated approaches to human problems, stretching from humani-
tarian relief to development. Prior to the CIREFCA conference in
1989, the General Assembly requested close cooperation between
UNHCR and UNDP. For the most part effective collaboration on as-
sistance activities did not occur, especially in the early years of the
programs. PRODERE was UNDP’s program and CIREFCA was
UNHCR’s program.

Recent reviews of CIREFCA (Castillo and Fahlen 1995; UNHCR
1994a) and PRODERE (Sollis and Schultz 1995) indicate that UN-
HCR and UNDP started out with sour relations, personality clashes,
institutional turf battles, serious misgivings, wrong assumptions, and a
lack of experience and familiarity between the two agencies.
PRODERE formulated its country projects in barely over a month, al-
lowing little opportunity for other agencies to participate in the
process. UNHCR perceived that UNDP was interfering in its manda-
tory field of competence (the sensitive and conflictive area of UN-
HCR-government relations regarding refugee protection), while
UNDP perceived this as a matter of economic reintegration into na-
tional economies. However, Castillo and Fahlen indicate some hope for
future collaboration:

One of the problems of inter-agency cooperation during CIREFCA
was that both agencies had preconceived ideas of what the other
should do without making the effort to fully understand the scope and
limitations of each other’s mandates and resources. ... It was only when
UNHCR and UNDP eventually appreciated that their different opera-
tional and institutional cultures did not necessarily go against coopera-
tion that the two agencies started to identify and develop mutually sup-
portive activities. '

Nonetheless, the overall experience of interagency collaboration in
Central America is disturbing. Despite a convergence of goals and inter-
ests concerning refugees, displaced persons, returnees and uprooted
groups, human rights, and other issues, cooperation, collaboration and
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coordination were not achieved. The reviews of the five-year joint efforts
of the CIREFCA process and PRODERE emphasize lessons of what to
avoid in the future rather than examples on which future cooperatlon
can be built.

The lost opportunities of coordination and complementarlty are
not trivial. UNHCR and UNDP were part of a larger UN system in-
volvement, and therefore a larger coordination problem, in Central
America. There was “little coordination of activities among all the na-
tional and international actors working in protection and assistance
activities” (UNHCR 1994a). Operating separately, these institutions
can create only limited and transitory humanitarian spaces and sup-
port for human rights. “When agencies fail to collaborate, human
rights space can only be circumscribed. Institutional actors, working
jointly to confront formidable obstacles, can mount multifaceted ac-
tion supporting peace process and the protection and promotion of
human rights” (Sollis and Schultz 1995, 15). Instead, by sticking to
their mandates and operational cultures, the agencies lost many op-
portunities to learn from one another, to identify and bridge gaps in
assistance, to consolidate one another’s gains, to build on the other’s

" respective networks and relationships, and to utlhze the comparatlve
advantages of each institution.

Ties to Sustainable Development

The homelands to which the refugees are returning often have disrupted
development processes. The same forces, conflicts, and political disputes
that produced refugees have chased away investors, destroyed infra-
structure, led to the imposition of foreign sanctions, and otherwise re-
tarded the country’s development.

Refugee return often occurs during conflict, very early in the
process of reconciliation and peacemaking and before any resumption
of development is possible. Attempting to tie returnee aid to national
development is a laudable goal but is most likely to be an unrealistic
goal, at least at first. At the time of refugee return the most pressing
needs are for rehabilitation and reconstruction. Development is a very
distant goal.

Although the CIREFCA process and PRODERE explicitly linked
the solutions for uprooted populations to economic and social develop-
ment in the region, it must be emphasized that this linkage was addi-
tional and peripheral to the national development plans in each country.
The fact that returnees or uprooted populations are present in an area
does not change it from a marginal region into a development dynamo,
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especially if the national government views the population as sympa-
thetic to its opposition, or even worse, as guerrilla supporters. Additional
external funding can reduce the neglect of these peripheral regions for
the duration of the international assistance program,; it is unlikely to
change the fundamental political realities of political and economic mar-
ginality for these zones and people.

Linking reintegration assistance to development is not a trou-
ble-free, win-win proposition. The creative use of reintegration assis-
tance to support development objectives—for example, QIPS—is
not without financial and administrative costs and problems. Devel-
opment-oriented programs and projects need to be planned, de-
signed, and managed; investments in one activity necessarily involve
trade-offs and opportunity costs regarding other possible invest-
ments; implementation of development connections may overload
systems and delay other programs; and adding a reintegration com-
ponent to a development activity can greatly increase its cost and
lower its productivity.

UNHCR hoped through the CIREFCA process and the QIPs to
provide a connection between short-term reintegration assistance and
longer-term development programs. “CIREFCA’s greatest challenge...is
to...ensure the sustainability of actions carried out to date and their in-
corporation into broad-based development programmes” (CIREFCA,
1993). However, because the QIPs tended to be discrete with no linkage
or follow-up to a larger program, progress was limited to the specific ac-
tivity with little long-term impact. In particular, the anticipated linkage
to UNDP did not take place, as differences in mandate, working meth-
ods and relationship to government made it difficult for UNHCR and
UNDP to collaborate in operational activities. The overall program
lacked a comprehensive strategy and the many small projects had lim-
ited sustainability. Nonetheless, even without a development connection,
the economic programs eased the initial difficulties of reintegration and
had a longer-term beneficial impact by increasing political space and the
reconciliation of civil society.

UNHCR’s view of the transition from relief to development is fo-
cused on the idea of a “handover” of responsibilities from a relief agency
to a development agency at some midpoint in the process. In this view,
UNHCR’s relief activities are carried through to a point where they can
be “phased out” and responsibility “turned over” to another agency, such
as UNDP, which is assumed to be willing and able to carry out develop-
ment assistance. The QIPs developed by UNHCR in Nicaragua are em-
blematic of this approach; they are small and quick community-based
reintegration and rehabilitation projects with limited sustainability but
an assumed linkage to development.
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Conclusion

Despite being a special case, Central America also has some potential to
be a model for reintegration programs elsewhere. The international as-
sistance efforts centered on CIREFCA and PRODERE have been con-
cerned with local needs that go beyond those of the returnees; have at-
tempted -to connect relief and rehabilitation assistance with broader,
sustainable development processes; and have tried to produce an inte-
grated response by the major international agencies such as UNHCR
and UNDP.

Most important, reintegration in Central America indicates the im-
portance of implementing assistance programs in ways that consciously
and deliberately enlarge political and humanitarian space and foster
civil society.

'Notes

1. In examining these refugee exoduses, it is important to note the distinc-
tion between officially registered refugees and unofficial refugees—often con-
sidered illegal aliens or undocumented migrants—because the distinction has a
major impact on one’s perception of the scale of the problem and the degree of
its resolution. The countries of asylum determine whom to officially recognize as
a refugee: 47,917 refugees were from Nicaragua; 28,059 were from El Salvador;
and, 43,585 were from Guatemala.

2. CIREFCA refers to both an international conference held in
Guatemala City in 1989 and to the five-year follow-up process to implement the
Concerted Plan of Action adopted at the meeting. In the remainder of this chap-
ter, CIREFCA will refer to the process or program of assistance.

3. The CIREFCA process, including PRODERE, raised $438 million from
1989 through 1994. The relative scale of these programs can be seen by the fact
that UNDP’s indicative planning figure for 1987 to 1991 for the six countries was
only $47.4 million, and the $150 million PRODERE project was “the largest and
most complex single operation” ever undertaken by UNDP (UNDP 1993).

4. Nicaragua’s external debt is more than six times its gross domestic
product “and higher per capita than anywhere else in the world” (United Na-
tions 1995).

5. Harrell-Bond (1986, 7) offers a “very simple deﬁmtlon of integration,”
as being a situation in which “host and refugee communities are able to co-exist,
sharing the same resources—both economic and social—with no greater mutual
conflict than that which exists within the host community.” Although this defini-
tion “will not stand up to detailed analysis” (Harrell-Bond 1986), it does remind
us that reintegration involves several communities—which may be hostile to or
suspicious of one another. And they will be sharing and competlng for the same
resources, which are likely to be very scarce.

6. Other differences in mandate and approach between UNHCR and
UNDP can be summarized as follows:
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e UNHCR deals directly with the target population, and with protection,
political, and humanitarian problems. UNDP focuses on macrolevel develop-
ment, looking at the needs of a given geographic area.

¢ UNDP tends to operate through governments by supporting their de-
velopment aspirations. UNHCR cooperates with governments where possible,
but it sometimes finds itself at odds with governments. UNDP has long-standing
development assistance relations with the concerned governments, while UN-
HCR'’s relationships begin because of the conflicts.

e UNHCR often designates nongovernmental organizations (NGOs) as
its implementing partners rather than serve, itself, as an executing agency. UNDP
can act as an executing agency and/or work through government agencies, but it
does not have an extensive history of working with NGOs.

7. The initial grant of $115 million came from Italy. Additional financing
from the United Nations and the Central American governments increased the
total budget to over $150 million by the end of 1994.

8. As a dynamic and multifaceted process, CIREFCA is particularly diffi-
cult to define. A questionnaire sent to “selected persons who had had a direct
working relationship with CIREFCA” (Castillo and Fahlen 1995) elicited diverse
responses to the query “What was CIREFCA?” including: fund-raiser; forum for
dialogue; forum for negotiation; durable solutions program peripheral program;
and promoter of change in the region.

9. “European donor countries provided almost 90% of the total funds for
CIREFCA” (Castillo and Fahlen 1995).

10. Zolberg, Suhrke, and Aguayo (1989) define refugees as having a “well-
founded fear of violence.” They indicate “flight-inducing violence may also be an
incidental consequence of external or internal conflict...and affect groups that
are not even parties to that conflict. Violence may also be inflicted indirectly,
through imposed conditions that make normal life impossible.”
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Part 2

Assistance for Social and
Cultural Rehabilitation

The three chapters in this section focus on rebuilding the health sector,
promoting psychosocial healing at the community level, and assisting
traumatized children.

Joanna Macrae, in Chapter 8, raises three critical questions about
the rehabilitation of the health sector. First, she questions who should
be responsible for determining the allocation of large sums of interna-
tional assistance and through which types of organizations these funds
should be channeled, in the absence of a legitimate government or na-
tional mechanism for decisionmaking. Second, Macrae raises the
question of how to move beyond the focus on delivery of critical ser-
vices and building institutional infrastructure to the underlying crisis
of long-term financing and management. Third, she examines the
dilemma of ensuring the coherence of the international community’s
efforts in rehabilitation policy and planning during the transitional
period from relief to longer-term development. By focusing on Cam-
bodia, Ethiopia, and Uganda, the author provides health planners
with guidelines for future strategies.

Kimberly Maynard, in Chapter 9, discusses the psychosocial injury
to individuals and communities in intrastate conflicts and the need for
international interventions, beyond the largely economic and physical, to
promote healing and reconciliation at the community level. She notes
that while the traditional coping mechanisms for dealing with trauma
are undermined, the local communities are overwhelmed by fear and
distrust between groups. Maynard proposes a five-phase approach to
psychosocial recovery at the community level: establishing safety; insti-
tuting a process of communalization and bereavement; rebuilding trust
and the capacity to trust; reestablishing personal and social morality; and
reintegrating and restoring democratic discourse. She examines current
international efforts with respect to these five phases and suggests spe-
cific steps to enhance prospects for comprehensive rehabilitation of
postwar communities.
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Sara Gibbs, in Chapter 10, cautions against the conventional West-
ern paradigms for dealing with traumatized children. Drawing from her
ethnographic research in Mozambique, she argues that childhood and
trauma are perceived differently in different cultures. For instance, in
Mozambique, children do not perceive themselves, nor are they per-
ceived, as passive, vulnerable, or unable to work. Further, people con-
sider many reconstruction activities—such as building homes and plant-
ing fields—as integral to the healing process for individuals and
communities. Gibbs also discusses the role of churches and traditional
healers in promoting reconciliation and forgiveness through acknowl-
edging and celebrating people’s return and through confessions. Thus,
Gibbs suggests that an understanding of the wider cultural milieu is
needed to design and implement programs for traumatized children and
adults in non-Western societies.
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Dilemmas of Legitimacy,
Sustainability, and Coherence:
Rehabilitating the Health Sector

Joanna Macrae

This chapter raises three dilemmas related to international assistance for
rehabilitating the health sector in postconflict situations. (The achieve-
ment of peace is typically a relative and incremental process; the main
focus of a particular conflict may be over but violence may persist inter-
mittently or continuously, nationally or within particular geographical
areas. I use the term postconflict to indicate this.) The first dilemma is of
legitimacy: Who should set priorities for determining the allocation of
international resources during the transitional period when the legiti-
macy of the government is questionable? The second dilemma concerns
the framework for and direction of rehabilitation. Should rehabilitation
efforts seek to recreate or reform preconflict institutions and systems, in-
cluding health services? The third dilemma pertains to the mandates and
agendas of international aid agencies. The chapter explores the impact of
conflict on health care systems and examines the subsequent dilemmas
related to rehabilitation, focusing in particular on experiences in Cam-
bodia, Ethiopia, and Uganda. It concludes that resolving the dilemmas
of rehabilitation implies a fundamental change in the objectives and
strategies of aid in postconflict situations.

Impact of Conflict on Health Systems

Violence exerts direct and indirect effects on health status and health
systems (Zwi and Ugalde 1989). Direct effects are those related to mili-
tary action and include death and injury and destruction of the health in-
frastructure and equipment. However, more significant in terms of ag-
gregate mortality and morbidity are the indirect effects of the social,
political and economic changes that both underlie conflict and are pre-
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cipitated by it. At the same time, the capacity of health systems to re-
spond to increased health needs is critically reduced by the erosion of
national capacity for health financing and provision. There is therefore a
need to expand capacity for health service delivery. This expansion often
takes two forms in postconflict situations. First is the need to rehabilitate
damaged infrastructure and/or to incorporate health units that have
been out of government control in rebel-held areas. Second, there is
likely to be a need to expand health systems to include previously un-
derserved populations as part of the process of peace building.

The following examples highlight a few of the main challenges con-
fronting health systems.

Impact on the Human Resource Base

Informants in Soroti, a northern district of Uganda affected by conflict
between 1986 and 1992, described the impact of conflict on the human
resource base as follows:

“[There were] different factors which affected the human resource base
for health: some health workers who were not from Soroti, particularly
Bantu health workers [from the south] fled because they were targeted
by the rebels. Most of these fled the district. ... They were often the most
highly trained staff and prior to the war had made up 50% of the estab-
lished staff. Others feared that they would be forced to treat rebels if
they remained in the rural areas. If they had been caught they would
have been punished by the NRA (the government army). In Soroti hos-
pital, we currently have one doctor for a 250 bed hospital and even he is
disabled by a war injury.” (Quoted in Macrae, Zwi, and Birungi 1993)

This extract demonstrates how a combination of ethnic division, fear
of reprisals, and injury affect the distribution and availability of human
resources in conflict-affected communities. Particularly important are
the transfer of resources from rural to urban areas and the fact that it is
the most senior and skilled health professionals who are likely to leave
first. Many interviewed in Soroti in 1993, when the conflict was substan-
tially over, thought that the problem was likely to intensify rather than
diminish in the future; the disruption to the education system, combined
with ‘high levels of poverty in the immediate postconflict period has
meant that relatively fewer people are leaving secondary school in the
area and entering university.

Impact on Policy and Management

The effects of the brain drain, fear, and a breakdown in the financing of
health systems have a major effect on national capacity for policymak-
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ing, planning, and management in conflict-affected countries. In Uganda,
in addition to the loss of key human resources, the environment of op-
pression and political chaos also meant that “for years [health] policy
was established by decree. ... No one knew what the health policy really
was. ... Over the years it had become an ad hoc collection of declara-
tions rather than an integrated legal framework for government action”
(interview with a senior health professional, reported in Macrae, Zwi,
and Birungi 1993). Being isolated during the 1970s and early 1980s,
Uganda was denied opportunities to participate in international health
debates, particularly those relating to primary health care. The combina-
tion of these effects of conflict on policy and management meant that
when relative peace returned to most parts of the country in 1986, na-
tional -capacity for policy development to guide the rehabilitation
process was extremely limited.

Impact on Health Financing

Measuring the economic impact of conflict is complex, not least because
it is often difficult to distinguish between economic stress as a factor pro-
moting vulnerability to violence and economic stress caused by violence;
they are clearly mutually reinforcing. The most important features to
note regarding the economics and financing of health care in conflict-af-
fected societies are the reduction in the public budgets available for
health, the privatization of finance and provision, and the changing
modalities of international support for health financing.

The availability of public finance for health care typically de-
clines substantially in conflict-affected societies. Stewart (1994) notes
that there are substantial variations in the economic policies and per-
formance of war-affected countries and in their capacity to raise pub-
lic revenue and so sustain public services. Once again, these varia-
tions appear to be linked with the type of conflict and in particular
the capacity of governments to regulate the economy. Interestingly,
Stewart suggests that tax capacity and government choices of expen-
diture are more important in determining the availability of finance
for the public sector than the effects of militarization (Stewart 1993,
369). In both Uganda and Cambodia, the capacity of the central gov-
ernment to raise taxes was significantly interrupted by conflict. In
Uganda, for example, revenue from taxation in 1986 accounted for
only 6 percent of GDP in contrast with the regional average of over
20 percent (Lateef 1990).

As public capacity for health financing diminished in Uganda, pri-
vate provision increased. Whyte (1990) points out that self-manage-
ment—the most extreme form of privatization—was often the only op-
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tion available to people. At the same time, the role of traditional healers
increased. In both Uganda and Cambodia, health workers previously
working in the public health system resorted to private practice to main-
tain their incomes as government salaries deteriorated below subsis-
tence levels.! In Ethiopia, however, despite incremental declines in the
overall health budget during the 1980s, health worker salaries were fixed
above subsistence rates and were paid regularly, enabling health workers
to remain in place and within the public health system.?

A final aspect of privatization is the changing role of interna-
tional nongovernmental organizations (NGOs) in providing health
services in conflict-affected countries. Where international donors
are not prepared to engage with national authorities, NGOs become
a primary means of channeling resources, particularly for health.
Hanlon (1992) has documented this phenomenon-in Mozambique, ar-
guing that it has resulted in considerable distortions in the health sys-
tem. The proliferation of NGOs, each working within its own micro-
policy domains, bounded by project areas rather than national
guidelines, can threaten the development of a coherent and efficient
health system. Duffield (1991) has similarly commented on the emer-
gence of the NGO-driven welfare safety net put in place to maintain
basic services in conflict zones. The key issue that emerges in the
transitional period is whether and how NGO services can be inte-
grated within a national health system.

Rehabilitating Health Systems in Postconflict Situations

The challenges confronting the international community in rehabilitat-
ing health systems in ‘post’-conflict situations are enormous. Developing
health systems that simultaneously respond to the health needs of con-
flict-affected populations and are also financially viable implies con-
fronting three major dilemmas. These can be summarized as the dilem-
mas of legitimacy, sustainability, and coherence.

The Dilemma of the Legitimacy of Transitional Government

Historically, the principal partner for development assistance from
multilateral and bilateral sources has been the government of the re-
cipient country. While the 1980s saw considerable shifts in debates con-
cerning the role of the state in financing and delivering social services,
access to international development finance continues to rely largely
on the presence of an internationally recognized government. By con-
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trast, access to emergency relief is not subject to the same conditions.
Humanitarian aid is increasingly delivered outside formal government
structures and may be delivered without a government’s formal ap-
proval (Borton 1994).

The transformation from relief to development assistance implies
therefore international recognition of a new regime and its being ac-
corded legitimacy. If rehabilitation is seen primarily as a developmen-
tal activity, rather than as a relief intervention, the presence and
recognition of a legitimate national government will be a necessary
condition for international finance. Alternatively, rehabilitation may
be conceived as an activity that lies between relief and development
and that does not confer legitimacy on either the government or other
recipient partners.

The legitimacy dilemma has two distinct, but related, implications
for health planning: First, what type of decisionmaking body should be
responsible for determining the allocation of national and interna-
tional health resources in the transitional period? Second, through
which institutions should resources, particularly aid resources, be
channeled? These questions are particularly urgent in transitional sit-
uations, because large sums of assistance relative to the scale of gov-
ernment finance are released quite suddenly into resource-poor envi-
ronments where a national policy framework to guide resource
allocation for health is absent.

In Ethiopia, for example, where the new political regime was rec-
ognized very quickly by the international community and where bu-
reaucratic structures remained relatively intact throughout the war,
the donor community was willing to channel the majority of its re-
sources for rehabilitation interventions through government channels.
Through the mechanism of the World Bank-led Emergency Recovery
and Rehabilitation Program, essential drugs valued at approximately
$40 million were channeled through the Ministry of Health to facili-
ties throughout the country. This program, rapidly designed and im-
plemented, came at a time when the country’s supply of drugs had
been reduced to a critical level because of a shortage of foreign cur-
rency and interruption of local production. By providing drugs, health
facilities could return quickly to providing basic services, encouraging
health staff to stay, and restoring levels of utilization. Critical to the
success of the program were the availability of relatively large levels
of finance at short notice, the umbrella for donor coordination pro-
vided by the World Bank, and adequate capacity within the public ad-
ministration at central and local levels for the design and implementa-
tion of the program.
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The Legltlmacy Dllemma' lssues for Future Strategy
’; ,' ,Deﬁnmg ob]ectzves of rehabzlttatton There is‘a paradox in: that m”f
~.many transitional situations there is a perce1ved need to promote e
. the development of strong state institutions in order to promote . -
”stab111ty, at the same time, because many rehab111tat1on interven-
~tions are 1mplemented outside state structures the. rehab111tat10n‘f
~ process often does not serve to strengthen these 1nst1tut10ns in the -
‘,,)'»longer term ‘While the des1rab111ty of’ strong states may be debat-:
. able, they are needed to reestablish long-term development act1v1—
t1es and implement economic and sectoral reform programs. =
~+ To increase capac1ty for. planmng and management in the
; ;.health sector in the trans1t1onal period and the long term, it will
~be important to work w1th national civil servants, health profes-.
'~ sionals, and commumty representatlves to increase the SklllS base
- in the: country" and commumty to: develop consensus on direc-
- tions for health pohcy for the future. International aid agencies,
;:’:mcludmg NGOs can serve an. 1mportant function in fac1l1tat1ng~
, i,’such a dlalogue whlch can contr1bute to w1der aims. of pohtlcal -
“reconciliation. , f : :
g 4 “Finding a constttutzon for deaszonmakmg Ensurmg effect1ve' :
e coordmat1on of health: sector. rehab111tat1on ‘implies estabhshmg :
' basic prmcrples for different actors to follow and designing a -
~.mechanism to. enforce these: prmcrples ‘Where' a recognized gov-
' ernment is in place, providing support to the respon51ble central -
- and local government ministries to define and monitor adherence -
- to: such gu1del1nes is crucial. Where no central government isin =
~place, donor and major mult1lateral agenc1es can exert consider-
“able leverage in deﬁnmg bas1c ‘health planning rules (some of :
_‘which are identified in more detail below) Ident1fy1ng a neutral
;party, which can act as a medrator between governmental, multilat-
eral, and nongovernmental agencres such as the World Health Or-
gamzatron can be effective. Both these strateg1es imply. expandmg Sy
. investment in management and coordination functions; this should. -
_ ot be seen as diverting funds from operational : act1v1t1es but asa
ot precond1t1on for increasing their effectlveness ' Lo
' Conditionalities and. leverage In both Uganda and Eth1op1a o
: very few cond1t1ons for rehabilitation’ assmtance were made. There -
s consrderable scope to explore the potent1al use of conditionali-

—continues
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. _ties'in transitional situations to promote accountability and define

. ‘basic reform measures—for example, reallocating military budgets -

. to match international contributions to the health care sector and: -

- developing strategies for. decentralization and health financing.
- Such tools could be used to promote accountability of transitional

- regimes and to set the framework for future partnershlp w1th the %
: i'1nternat10nal aid commumty

The Ethiopian experience of rehabilitation provides an increasingly
rare example of a transitional regime that had both the authority and
competence to steer the process of recovery. It stands in sharp contrast
to the experience of a number of other countries where national mecha-
nisms for decisionmaking have been either absent or regarded as illegiti-
mate or incompetent. In these contexts, a number of strategies have
been developed to accommodate the conditions of transition.

Absent national mechanisms for decisionmaking. In Cambodia, for exam-
ple, the Paris Accords, which laid the legal framework for the transi-
tion, provided for the creation of the Supreme National Council, com-
prising representatives of all the major factions in the country. Under
the peace agreement, it was determined that the authority for ensuring
implementation of the accords and for initiating rehabilitation would
be delegated to the United Nations Transitional Authority in Cambo-
dia (UNTAC) This responsibility would cease when a constituent as-
sembly had been elected.

Echoing the principles of the Parls Accords, the World Bank
stressed the importance of starting from the premise that public services
are delivered by public administrations, not by NGOs or international
agencies. It also cautioned against the creation of parallel but similar
programs. for different population groups such as returnees, internally
displaced populations, and demobilized soldiers (World Bank 1994a;
-CCC1992). At a ministerial conference in Tokyo in June 1992, pledges of
more than $800 million were made by donor countries and international
aid agencies, an amount far in excess of the appeal made by the UN Sec-
retary-General (Curtis 1994).

Despite the warnings of the World Bank, aid flows to the health sec-
tor during the transitional period largely bypassed central government,
Bilateral and multilateral donors both sought to support public health
facilities at the local level, often by disbursing funds through NGOs
(World Bank 1994a). The transitional period saw a rapid expansion of
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the role of NGOs in health provision. In 1988, it was estimated that
twenty-seven NGOs provided approximately $10 million per year in re-
lief and development assistance, a high proportion of which went to the
health sector. A recent survey indicated that in 1992 US$28 million was
channeled to the health sector through NGOs (CCC 1992).

This expansion in NGO assistance reflects the increased availability
of international finance for Cambodia and the reluctance of-bilateral
donors—and to a lesser extent multilateral organizations—to engage di-
rectly with the government until or after the elections in mid-1993 (CCC
1992). This pattern of donor assistance mirrors the experience of
- Uganda and Somaliland, where rehabilitation interventions largely con-
sist of NGO-led interventions at the microlevel. While enabling an ex-
pansion of service provision, these NGO interventions were not imple-
mented within a coherent national policy framework, increasing the risk
of fragmented organization and financing of health services (Macrae,
Zwi, and Birungi 1993)3; Forsythe, personal communication).

In Cambodia, an attempt was made to develop such a framework. In
1991, the Coordinating Committee for Health (CoCom) was established,
which drew on high-level representation from the Ministry of Health
and from international and nongovernmental agencies (CCC 1992). The
World Health Organization provided support for the CoCom secretariat
(WHO 1994). The development of this mechanism for coordinating
health policy in Cambodia in the transitional period could be of signifi-
cant international interest. CoCom represents one of the few attempts to
work with existing health authorities to provide a coherent management"
framework for health services rehabilitation to guide international aid
interventions.

Its capacity to influence internationally financed health programs,
however, was constrained by a number of factors. Biberson and Goe-
mare (1993) argue that because CoCom was chaired by the vice-minister
for health, a member of the Vietnamese-backed government, UNTAC
was reluctant to work with it. UNTAC strictly interpreted its mandate to
work equally with the different factions, causing it to avoid being seen to
legitimize the capacity of one authority, in this case the Ministry of
Health, to develop policy (Utting 1994). It might also be argued that in-
ternational agencies, particularly NGOs empowered with relatively sub-
stantial resources and encouraged by the example of UNTAC, could
safely ignore policy prescriptions and guidelines developed by CoCom
(World Bank 1994a; Macrae and Zwi 1994).

The experience of Cambodia is echoed in Palestine, where a differ-
ent strategy has emerged. The Palestinian Economic Council for Eco-
nomic Reconstruction (PECDAR) was established in October 1993 by
the Palestinian National Authority, with support from the World Bank,
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as a semiautonomous organization with central responsibility for man-
aging international aid for reconstruction and development. A major
motivating factor behind the creation of PECDAR was the desire to
separate the technical elements of policy development and political de-
cisionmaking (Forsythe and Zwi 1994). Such a division has not been sus-
tainable in practice and the increasing politicization of PECDAR has
undermined donor confidence, slowing the pace of funds disbursement.
Under these conditions, NGOs—seen as politically neutral and bureau-
cratically efficient—become an attractive mechanism to increase imple-
mentation rates. However, in the politically complex environment of
Palestine, where different groups aim to maximize their political credi-
bility, NGOs can become an instrument for political groups to raise re-
sources and generate popular support. In this environment, assumptions
about the neutrality of NGOs require careful scrutiny.

Sustainability of Rehabilitation: Which Way Forward?

Perhaps unsurprisingly, in most countries the major focus on rehabilita-
tion initiatives in the immediate postconflict period has been on rebuild-
ing the physical infrastructure. In addition to providing the material base
for the future development of the health system, restoration of buildings
is also often seen to have important symbolic and psychological value,
providing a sense of a return to normality.

However, the experience of a number of countries suggests that
heavy investment in rebuilding health facilities has two major draw-
backs: First, it presumes that the infrastructure in place prior to the con-
flict is appropriate in the postconflict era. This was clearly not the case in
Uganda, where before the war there were major inequalities in the dis-
tribution and type of health services in different areas of the country. In
1986, 41 percent of the health sector rehabilitation budget was allocated
to the rehabilitation of the central teaching hospital in Kampala, despite
the fact that this served only a fraction of the country’s population.
Overall, most rehabilitation funds were spent on rehabilitating district
hospitals, with comparatively little attention placed at health center
level. In this case, rehabilitation was identified with restoring the precon-
flict health system almost in its entirety, with little emphasis on adjusting
health service provision toward primary health care and increased
equality of provision.

Second, there has also been a tendency for health sector rehabilita-
tion to be characterized by highly vertical programming (Macrae, Zwi,
and Burungi 1993). While vertical programs are common in many de-
veloping countries, particularly for the Expanded Program of Immu-
nization (EPI) and the Control of Diarrheal Diseases (CDD), these of-
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The Sustamablllty Dllemma' Issues for Future Strategy

Rehabllztatzon relzef or developmenﬁ Conﬂlct exacerbates under-
- lying weaknesses in health systems. If rehabllltatlon is'to prov1de»
the basis for: long -term health services development it must. in-
E fclude a holistic analysrs of the problems confronting the health Sys-
"‘tem—one that identifies both infrastructural and structural con-'
_straints to health service dehvery Moving beyond a relief-oriented,
: supply—dnven approach to rehabilitation implies investing in pol- ’
¥ icy, planning and management systems and human resource devel-
- opment. Such a strategy implies a trme frame beyond the usual |
i e1ghteen to twenty-four months that defines rehablhtatlon In So-
- malia and Afghanistan, where state’ structures have collapsed and
traditional institutions. have reemergcd as an 1mportant force,
“there is a need to think beyond state-defined models of health
~care. Even within this 1 ‘more fragmented framework for pol1cy ac- .
tion, basic guidelines for'resource allocatlon should be developed
‘particularly in relation to cap1tal ﬁnance : i
g Planmng for health ﬁnancmg Rethmklng rehab1l1tat1on also’.";
?suggests reexamrnlng conventronal expectatrons of national health -
~care systems in resource-poor. environments. Assummg that im-
poverished and weak national governments will be able to sustain
5 complex, resource-intensive health systems without very consrder- oy
able international subsidy is likely to be unrealistic in most: coun-ﬁ 2
" tries. Donors ﬁnancmg rehab111tat10n act1v1t1es need to ensure aji",i
. careful balance between capital and recurrent support for rehab1l1-‘
tation. Existing preferences for cap1tal spendmg serve to promote: -
- investment in physical mfrastructure often at the cost of maintain- -
~ing salaries and drug supplies, which are more 1mportant in deter-‘i ,
* mining the functlomng of the health system If donors wish to sup- ~
fport rap1d expansion of health systems in trans1t10nal situations,
g ‘such investment needs to be planned with respect to a long-term
: ;framework for- health plannlng that forecasts the ava1lab1l1ty of i
5 rboth national and international resources i
: Experzmentatzon and innovation: The pohcy vacuum that char-,
acterizes situations of postconﬂrct transition represents an oppor-i :
' tunity as well as a threat. There is cons1derable scope. durmg the
transitional penod for innovation and experimentation: for exam-
5 ple estabhshmg p1lot pI‘O]eCtS lookmg at dlfferent mechamsms for, i

—continues
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© health ﬁnanCing The scope for operational research in these envi-

1 ronments is considerable; the poverty of the information base is

~ such that there is a considerable need for experimentation with -

.~ different models of financing and | provision. The results of these
. experiments can be used to inform the process of policy develop- ’
*"ment once a recognized government is in' place.: ‘

: ~Salaries of public health workers: ‘The Ethloplan experlence o
23 suggests that where health staff remain in place, the capacrty of
- health services to survive conflict and postconflict transition is en-

~ hanced. A key factor enablmg staff to remain at their ]obs was that -

‘they continued to be paid; While this is explained in part by the

- fact that key bureaucratic institutions; including payroll depart--
~-ments; contmued to functlon in large parts of the country, also im- -

-~ portant is that resources were made available ‘to pay them. As
' salaries were fixed above subsistence levels, the incentives to staff
~ to work privately were reduced In the immediate postconﬂrct pe-
* riod, considerable attention should be placed on: strategles to

' :mamtam salarres for pubhc health workers

LR

ten dominate the health sector in countries recovering from conflict.
This is in part because vertical programs form an integral part of many
relief activities and are therefore easier to sustain and expand during
the transitional period prior to the reestablishment of public health
services. For incoming governments, vertical services, particularly EPI,
are also popular because they are a visible demonstration of commit-
ment and of the capacity to reach populations in areas they have not
previously controlled. The potential problem in these contexts, as in
non-conflict-affected areas, is that the promised integration of these
vertical programs into horizontal service delivery is often elusive. The
focus on infrastructure and the delivery of key services through verti-
cal programs reflects a wider tendency of rehabilitation programs to
focus on the material crisis affecting health systems in conflict-affected
countries, rather than the deeper, underlying crises of financing and
management (Duffield 1994b). It can be argued that in this sense, reha-
bilitation programs are nearer in concept and design to the strategies
of emergency relief than to those of long-term development.

What is at issue is not whether physical rehabilitation and immu-
nization should take place, but how they will be financed in the longer
term given the impact of conflict on national and household income.
There is a risk that rapid expansion of the physical infrastructure (either
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by rehabilitating previously nonfunctioning facilities or by building new
facilities in previously underserved areas) and the establishment of ver-
tical programs during the transitional period cannot be sustained in the
longer term.

In Cambodia, for example, total health care spending by the public
sector in 1993 amounted to about $7 million, less than $1 per capita
(World Bank 1994a). It is estimated that in the same period, donor ex-
penditure on health services was about $35 million. Even if it is assumed
that 40 percent of this amount is allocated to expatriate salaries, external
resources still represent health expenditures of $4.4 per capita, a figure
that exceeds government budgets fourfold (World Bank 1994a).

Similarly,in Uganda in 1985, it was estimated that to restore health ser-
vice functioning to its 1970s levels would have required an expansion in the
national health budget between five and twelve times (Scheyer and Dun-
lop 1985). In Ethiopia, a similarly dramatic (and unlikely) increase in
health budgets of 30 percent will be required to meet the recurrent costs of
new and rehabilitated health facilities in the country (World Bank 1994b).

In both Cambodia and Uganda, donors are pressing national gov-
ernments to enact a process of health sector reform to reduce high levels
of aid dependency and the inappropriate patterns of provision that have
reemerged, in part because of the process of rehabilitation (World Bank
1994a; Okounzi and Macrae 1995). Because rehabilitation programs
have tended to reinforce the urban, curative bias of the preconflict era,
in the longer term there is a need to reorganize the health system in or-
der to increase the efficiency and effectiveness of health care expendi-
ture. The scope for such a redefinition remains to be seen in countries
where absolute levels of public health financing are well below the $12
per capita recommended by the World Bank (1993) to deliver a mini-
mum package of health services. In the majority of postconflict situa-
tions, while it is clearly desirable for national public health systems to be
re-created or created, it is unclear whether it is feasible. Indeed, with re-
spect to donor policy, there are frequently contradictory tendencies in
this respect, with considerable international resources devoted to restor-
ing the public health infrastructure; at the same time, public expenditure
comes under intense pressure in the context of stabilization and adjust-
ment programs. '

Improving the Coherence of Rehabilitation Policy and Planning

Ensuring the coherence of rehabilitation interventions during the transi-
tional period is important in order to address the fragmentation of fi-
nancing and provision characteristic of health systems during conflict.*
This fragmentation is typically institutional, in the sense that many dif-
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ferent actors—government, rebels, NGOs and multilateral organiza-
tions—are all doing different things in different places. It is also geo-
graphical in that different populations have differential access to health
resources for historical, security, and political reasons. Ensuring coherent
health planning is also important because the pattern of investment dur-
ing the transitional period will influence the long-term prospects for
health systems development.

A constraint to developing coherence and long-term vision of inter-
national rehabilitation assistance is that “when it comes to rehabilita-
tion, no one has been sure who is responsible. Everyone is doing little
bits” (interview with UN official, reported in Macrae and Zwi 1994). For
example, “emergency rehabilitation” is defined as the responsibility of
the Department of Humanitarian Affairs within the UN, and of the
Emergency Aid Department of the British Overseas Development Ad-
ministration. “Nonemergency” rehabilitation in the former falls within
the remit of the UN Development Programme (UNDP), and in the lat-
ter to the geographical desks. The distinctions employed are not very
clear in principle, and in practice they are reflected in the wide range of
agencies engaged in “rehabilitation.”

Achieving coherent planning implies the existence of a compe-
tent and legitimate coordinating body. G. Meier, writing about
macroeconomic reform, has highlighted the need to identify what he
calls “constitutive mechanisms” of decisionmaking in order to define
and implement policy change. In other words “decisions have to be
made about how decisions can be made” (Meier 1993, 387). Such a
constitution needs to identify mechanisms that define both how dif-
ferent actors relate to a national authority, and how agenmes relate
to each other.

The absence of a clear mandate for rehabilitation between the
specialist agencies of the UN and the different desks of donor agen-
cies and some NGOs has meant that agencies and personnel experi-
enced in relief are increasingly engaged in rehabilitation initiatives.
For example, the involvement of the UN High Commissioner for
Refugees (UNHCR) in reintegrating refugees in a number of coun-
tries has effectively extended its domain of activity beyond its tradi-
tional role of providing protection and relief for refugees and into one
of community development. The rationale for this expanded involve-
ment is grounded in an awareness that maintaining the durability of
the repatriation solution is contingent on meeting the basic needs of
returnees and those of receiving communities. The potential difficulty,
however, is that by their very nature these interventions are designed
quickly and for a short duration (twelve to eighteen months). In the
case of UNHCR, the interventions are designed by an agency that
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I The oherén e' Dllemma l sues fo:r‘FutLire' Strategy

ent of sectoral strategles i :
it Developmg expertzse Agencies and personnel who have devel-li’« :
- oped expertlse in relief; but who find themselves. [increasingly en- -

_gaged in rehab111tat10n plannmg, should expand their expertise in
~ long-term health systems development through training and coop-
. eration with speaahst agencres Encouragmg long -term develop-ﬁlg;;y
ment ‘agencies. to. ‘establish programs durmg the transition period -
‘;;;_.could be encouraged by extendmg the time frame for rehablhta—
ey t10n programs o4 e
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may have experience of the returning refugee population but not of
the community to which they return. In the case of the health sector, a
typical quick impact project (QIP) comprises the rehabilitation of a
health facility and recurrent cost support for salaries and drugs for a
one-year period (UNHCR 1994). Implicit in this strategy is that an-
other authority will take over responsibility for these activities after
the first year; experience suggests that this is often problematic (van
Brabant 1994).

The absence of a clear mandate for rehabilitation is mirrored in
many agencies by the lack of procedures to accommodate rehabilitation
funding and activities. While the objectives of rehabilitation clearly en-
visage a movement away from the short-term, resource-intensive pro-
gramming of relief, providing assistance relatively quickly to support the
transition to peace does not conform with the usually stringent and time-
consuming process of development programming.

The limitations of existing procedures have resulted in a number
of adjustments within donor agencies. For example, in 1992, the Euro-
pean Commission established 100MECU Special Rehabilitation Pro-
gram for Africa, drawing on preexisting relief and development bud-
get lines (European Commission' 1993). Similarly, the new budget of
$20 million (1993/94) for the Office of Transition Initiatives within
the U.S. Agency for International Development (USAID) is drawn
equally from relief and development lines. However, usual appraisal
and administrative procedures to which development programs are
subject are largely bypassed to ensure rapid project identification
and implementation; both USAID and European Commission initia-
tives rely almost exclusively. on NGOs to propose and implement
projects. The strengths of these innovations is also their weakness: In
the search for instruments that enable fast-disbursing support, the
very procedures used to assess sustainability and efficiency are often
bypassed.

In emergency situations, many bilateral and multilateral agencies
cannot or do not carry out a country programming exercise to guide
their strategy. The absence of mechanisms to link donors with a na-
tional policy framework, combined with the high degree of donor de-
pendence on NGOs for project design and implementation, tends to
reinforce the inclination of rehabilitation programs to adopt the highly
decentralized, unintegrated approaches of relief rather than those of
development. The difficulties posed by the absence of a strong national
government policy framework make it all the more essential that
donors and international agencies develop their own clear strategies
and work to develop interagency consensus on priorities and guide-
lines for implementation.
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Conclusion

The weaknesses of rehabilitation interventions in countries as far apart
as Uganda, Cambodia, and Ethiopia can be traced back to a misunder-
standing of the nature of war and to the difficulties facing the interna-
tional aid system in an environment of globalization and weakening
state structures. :

Responding to the complex-emergencies and their aftermath im-
plies defining humanitarian crises not primarily as material supply crises,
but rather as crises of economic, political, and social systems. It also re-
quires acknowledging that neither relief nor rehabilitation nor develop-
ment assistance is politically neutral; introduction of resources into these
complex and resource-poor environments necessarily implies strength-
ening one group, potentially at the cost of others (Keen and Wilson
1994). The concern is therefore to ensure that the rehabilitation process
strengthens the vulnerable rather than rewards the violent, that it en-
ables reconciliation rather than exacerbates inequalities and increasing
political tension.

It appears that the international aid system is still unable to respond
_to the rehabilitation challenge. The- dilemmas are profound and not
amenable to a quick, technical fix. Rather, even responding to the appar-
ently simple challenge of health services rehabilitation strains develop-
mentalist models of aid, if all developmental models remain premised on
the presence of strong states with strong formal economies (Duffield
1994b). In the twilight zone of transition and rehabilitation, there is a
kind of institutional paralysis. At the same time, there is often a feeling
of wanting to do something, anything to make things better.

Confronting the dilemmas of rehabilitation will imply a combina-
tion of pragmatism and modesty of purpose and pace. Initiatives need to
be planned in line with local resources and capacity. There is also a need
for flexibility and sensitivity to the complex politics of peace building—
in other words, an approach that integrates political and sectoral per-
spectives. This suggests a need to improve the quality of analysis of the
nature of the rehabilitation task and to find ways of enabling recipient
populations to define their priorities for a healthier peace. Cash and
wishful thinking alone will not be sufficient.

Notes

Many thanks go to colleagues at the London School of Hygiene and Tropi-
cal Medicine, particularly Anthony Zwi, who supported successive studies on
health sector rehabilitation. John Borton, Martin Griffiths, Kelley Lee, and
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Catherine Spencer cast their critical gaze over earlier reports and papers result-
ing from the studies reported here, and with their usual insight enriched the
chapter. Finally, thanks to Vivienne Forsythe who has proved a trusted mentor.
Any weaknesses that remain are my own.

1. Whyte 1990, and personal communication of de Sweemer, human re-
sources consultant with the World Health Organization.

2. Based on personal interviews in East Hararghe; personal communication
of Christian Gunnenberg, Save the Children Fund project manager in Eastern
Ethiopia.

3. Also personal communication of Forsythe, an independent research/
consultant with considerable experience with NGOs in Somalia and Uganda.

4. Biberson and Goemare (1993) refer to the “lost agenda” of health care
reconstruction.
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Rebuilding Community:
Psychosocial Healing,
Reintegration, and Reconciliation
at the Grassroots Level

Kimberly A. Mdynard

The dramatic changes brought about by the end of the Cold War have
not been limited to world politics. The global balance shift has unleashed
hidden animosities and new power struggles, giving birth to a different
kind of warfare, unprecedented in measure. Many past, ideologically
rooted, interstate conflicts have been replaced by internal strife of a
communal, inter-group nature. These more numerous and pernicious
wars are fought on a local level between neighbors and community
members across identity lines. Bosnia, Somalia, Tajikistan, Rwanda, and
Chechnya are all recent examples.

As a result, the number of civilians subjected to violence has risen
considerably in the past five years, presenting a different victim profile
from that of past wars. Today, 80 to 90 percent of all war-related deaths
are civilian casualties from massacres, ethnic cleansing, indiscriminate
attacks, and collateral killings in cross fires. Earlier, most casualties oc-
curred among established fighting units such as government military
troops and armed opposition groups. Although often such wars also viti-
ated economies, infrastructure, and political stability, even affecting large
populations, the damage was nevertheless usually geographically iso-
lated. In contrast, contemporary wars coincide with large-scale human
migration; failed economic, political, and social structures; and food inse-
curity, creating complex humanitarian emergencies. Consequently, they
negatively impact all levels of society through death, dislocation, famine,
and disease.

Communal violence has a far-reaching effect on individual and com-
munity life. Intimate exposure to brutality and subsequent displacement
and civil disorder leave individuals psychologically scarred and the intri-
cate network of social interaction deeply torn. Traditional support sys-
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tems have disintegrated along with communal cohesion in intergroup vi-
olence. Conventional international relief such as food, health care, and
shelter does not directly address these less tangible war wounds. The
substantial methodological improvements in humanitarian assistance in
the past decade have remained largely in the physical and economic
spheres and have not yet reached psychological or social issues. How-
ever, with the rise in both occurrence and banefulness of intergroup vio-
lence and subsequent complex emergencies, international relief and de-
velopment professionals are gradually recognizing the implications of
these issues on recovery efforts. This new component in the rehabilita-
tion equation deserves significant attention on the operational end, as
well as in headquarters and in academic and policy circles.

To begin with, the parameters of these new violent struggles have
yet to be defined. While the magnitude of warfare has been determined
quantitatively by defining “major conflict” as those accumulating over
1,000 deaths, distinctions between various types of, and motivations be-
hind, violent disputes are a bit more nebulous. The West’s tendency to
codify most of today’s wars as ethnic oversimplifies the root causes. Al-
though ethnicity plays a primary role in much of contemporary warfare,
other factors, such as religion, political power, language, and regionalism,
may also figure prominently. The study of confiict has provided a
plethora of causal theories and variations—for example, territoriality,
ethnonationalism, economic interest, group worth, and elite manipula-
tion. Notwithstanding the continued debate, most agree that the com-
mon bond in contemporary warfare is its identity-based, internal nature.
In this chapter, the term intergroup loosely denotes interaction between
collective identities based on shared cultural characteristics.! The words
war and conflict are used interchangeably within the context of inter-
group violence.

This chapter examines the growing phenomenon of psychological
and social injury resulting from community violence and the need for
successful programs in grassroots psychosocial recovery. It outlines a
five-phase approach and examines current efforts against it. Finally, it
proposes future directions in international assistance for promoting psy-
chosocial rehabilitation.

The Psychosocial Damage of War

Although the ruinous effect of war has been documented since Greek
civilization, the widespread exposure to personal attack in today’s con-
flicts brings forth some new repercussions. Since warfare is no longer pri-
marily the domain of trained fighters on the battlefield, but is within the
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realm of ordinary citizens in house-to-house combat, the effects are ple-
beian and widespread.? The typical war survivor today is a civilian—of-
ten a female who has lost close family members, possibly her home, and
many of her possessions in the war. Her experience of violence has been
extremely personal; she has conceivably been assaulted herself, and she
might have witnessed indiscriminate killing and torture of others, includ-
ing close members of her family. She probably knows and possibly has
lived with her perpetrators. She has fled her home at least once to escape
the violence, retreating either to relatives in other regions or to a camp.
In the movement, she has sacrificed personal possessions, and she may
have lost her home to vandalism or occupation by others. If she was able
to keep her house, she is probably now sharing it with others who are
homeless. Due to the economic and physical devastation, her income
source has deteriorated along with her buying power and she has little
or no access to health care or adequate food sources, save for the nearest
nongovernmental organization (NGO). In this condition, she, like other
war survivors, is more susceptible to mental distress and distrusting of
past relationships; she is therefore unable to serve .as a contributing
member of her community.

This dismal portrayal of a war survivor’s existence illustrates the
comprehensive effect of communal violence. This chapter takes the
discussion beyond the physical and economic impact of war to the psy-
chological and social ramifications at the grassroots level. Here, psy-
chosocial war damage is the loss of normal individual and interper-
sonal function as a result of localized violence; this includes the
incapacity to attend to personal and communal needs unfettered, and
the inability to sustain healthy relationships. Taking a closer look, we
examine the psychological and social issues separately and then discuss
their interrelationship.

Psychological Damage

At the individual level, mental illness can stem from exposure to mis-
treatment as either the subject or the witness, or both. A study of combat
soldiers reveals four clusters of traumatic war experience that contribute
to psychological trauma, including exposure to fighting, exposure to abu-
sive violence, deprivation, and loss of meaning and control (Shay 1994,
123). Civilians living in combat zones clearly experience similar condi-
tions. The growing number of them implies that psychological damage is
becoming more pervasive. During the 1994 Rwandan civil war, for exam-
ple, over 91 percent of the children experienced a death in the family?
and a large number of women were raped, often publicly. While men still
make up the majority of war-related casualties, that figure is changing as
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conflicts are being fought increasingly on the home front. Children and
women who witness attacks on family members, or are the victims of
rape or assault are often disproportionately affected by psychological
trauma. The loss of family members due to war is further psychologically
deleterious to women, children, and the elderly, who depend heavily on
familial support.

Symptoms of mental injury resulting from exposure to extreme vi-
olence were first seriously studied in U.S. Vietnam War veterans in the
1980s. The research led to greater understanding of the spectrum of
psychological reactions, culminating in post-traumatic stress disorder
(PTSD). The wide-ranging symptoms include anxiety, depression, sub-
stance abuse, social withdrawal, hostility, estrangement, despair, isola-
tion, meaninglessness, anticipation of betrayal, hypervigilance, and de-
stroyed capacity for social trust. In PTSD specifically, the subject
overresponds to stimulation of memories and often relives the origi-
nal trauma (Shay 1994). Subsequent studies have examined the inci-
dence of psychological trauma outside that of combat soldiers, includ-
ing rape, incest, and physical abuse victims and adolescent Vietnamese
war survivors immigrating to the United States. Nevertheless, the vast
majority of the research on trauma, its symptoms, and treatment have
been confined to U.S. subjects, and most of that to the combat vet-
eran’s experience of war. While it is easy to assume culture-blind re-
sponses to violence, Western connotations of trauma may be easily
misconstrued in other countries; causes, symptoms and recovery
processes may vary significantly from culture to culture. Furthermore,
root causes of the violence, such as political repression, ethnic vendet-
tas, or long-held territorial disputes may play a role in the psychologi-
cal response to violence.

Normal psychological support, in the form of extended family,
friends, elders, and religious figures, may have deteriorated along with
the community’s social structures, such as schools, religious institutions,
and medical facilities. This loss of familiarity in routine and trust in lead-
ership is exacerbated by estrangement following migration. Individual
self-esteem may plummet as a result of such disruption, compounded by
the inability to provide for oneself from the loss of human resources,
economic erosion, and ruined income sources. Psychologically, this can
be devastating. '

In today’s internal wars, the individual nature of traumatic psy-
chological injury is potentially multiplied by the prevalence of expo-
sure to violence. While individual incidents may be disturbing, more
numerous cases can be overwhelming in a community plagued by
physical and social chaos. In such conditions, the psychologically trau-
matized quickly become marginalized and a burden to society. This
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Ina normal 51tuat10n one can get support and assistance from'
- school, extended family, work, the state. All these are gone in war,
_There is nothing. You can’t trust anyone. All is gone. There isno -

_protection. The. teachers, the mayors, even the family has killed.
: —Genocide survivor in UNICEF psychological trauma trammg (from
ﬁeld notes, Rwanda, May 1995):

was evident in Tajikistan’s recent war, where many repatriating wid-
ows, devastated by the fighting and the loss of their families, could no
longer contribute to productivity yet required extensive care. The
communes, reeling under the disarrangement of civil war, were unable
to provide for them adequately (Maynard 1993). Furthermore, the
paranoia and distrust common among the mentally disturbed may in-
fluence the community mindset at a time of intense vulnerability, de-
creasing the odds for reintegration.

Social Damage

In war-torn societies, healthy social patterns between dissimilar groups
are replaced by distrust, apprehension, and outrage, impairing commu-
nity cohesion, interdependence, and mutual protection. The personal na-
ture of current wars is all the more ruinous in communities that have had
close intergroup ties, including mixed marriages, neighborhoods, business
associations, church membership, and academic fellowship. Incidents of
individual reprisal, group fear tactics, the threat of return to war, and po-
litical repression exacerbate the tension. Loss of leadership and human
resources, due to death and migration, fractures previous social and civic
institutions, reducing the ability to care for the wounded and vulnerable,
educate the young, and rebuild and develop the community. Exposure to
violence has destructive repercussions on democratic participation as
well. Inasmuch as individuals fear for their safety, distrust others, have a
limited sense of the future and tend to see the world in black and white,
their ability to contribute to group decisionmaking and constructive fu-
ture planning is negligible. Moreover, returning refugees and internally
displaced persons may find themselves in a drastically different and hos-
tile environment than the one they left. In the worst-case scenario, they
may be completely ostracized, targeted, or abandoned.

In tension-laden communities, the initial conflictual divisions
based on ethnic, religious, or political differences may subdivide into
other cleavages—such as between those who remained and those who
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*“Unhealed.severe trauma from : anysource destroys the unnot1ced}75¢«
o substructure of democracy, the cognitive and social capacities that
~ énable a group of people to freely construct a cohesive narrative of
i the1r own future ; iRy —Jonathan Shay, 1994 P4 181 n

fled or those who receive assistance and those who do not—hindering
community reintegration. In the aftermath of the most heated violence
in Somalia’s nomadic northern region, for instance, severe contention
arose between clans with long-held roots in the region and those who
had migrated more recently to the area. In such a discordant setting,
community living standards deteriorate from lack of cooperation in re-
construction, mutual economic support, and demise in productivity.
This results in increased dependence on outside assistance and dimin-
ished community self-esteem. Economic adversity typically contributes
to scapegoating, which, in a war-torn society, may lead to a continua-
tion of the revenge cycle. Further violence, in turn, damages remaining
infrastructure, crops, and houses, which then fosters the decline in
overall development, predisposing the community, and possibly the re-
gion, toward a return to war.

The psychological and social damages of war are inexorably inter-
twined. Poor individual psychological health erodes community stability
through the exhibition of paranoia and blatant mistrust, irrational be-
havior, and the need for constant care. At the same time, ruined social
institutions and intergroup relations further the impression of chaos, ex-
acerbating mental vulnerability. As a result; internal warfare can have
extreme deleterious effects on the psychosocial health of communities
subjected to violence.

Development of the International
Response in Healing Psychosocial Wounds

Twenty-seven centuries ago in the Iliad, Homer wrote about soldiers’
experience of war and the ensuing disastrous consequences on charac-
ter. Nevertheless, our understanding of the nature and extent of war’s ef-
fect on society is still far from complete. Recent international awareness
of the problem in relation to contemporary conflicts has stimulated new
reflection, dialogue, and programs aimed at alleviating some of the psy-
chological and social repercussions. These are borne, in part, of the close
contact between relief and development specialists and local popula-
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tions in war and postwar conditions. Field-going professionals have per-
sonally witnessed the serious and potentially long-lasting consequences
of violence, such as traumatized children, marginalized populations, pal-
pable tension among former neighbors, and social comportment that dis-
integrates into further vengeance.

The increased international interest in psychosocial issues has led in
several related directions. From one perspective, relief and development
specialists are reviewing options for mitigating tension indirectly
through community-based reconstruction projects. From another per-
spective, conflict resolution professionals—mediators, academics, NGOs,
and private associations—are beginning to look at the potential for
“field diplomacy.”* In contrast to the more conventional direct methods
of settling disputes involving high-level leaders in short-term cease-fire
negotiations, field diplomacy features conflict managers engaging com-
munity members over root causes, for an extended period of time. And
from yet another direction, psychologists are ascertaining the applicabil-
ity of PTSD therapy in the Western context to civilians in Third World
civil wars.

Accordingly, the multldlmensmnal nature of complex emergencies,
and of psychosocial injuries in particular, requires a multifarious ap-
proach to recovery. At a minimum, methods design for healing psy-
chosocial wounds calls for input from public heath, psychology, sociol-
ogy, and conflict studies. The implementation of resulting programs
requires the expertise of relief and development professionals and spe-
cific country experts. In addition, country nationals play a critical part-
nership role in advising on cultural practices and implications, explain-
ing historical roots, and pinpointing critical locations, populations, or
trouble spots.>

Unlike physical reconstruction in these settings, however, there is lit-
tle guidance in rehabilitating the psychosocial sector. Hence, the para-
meters need to be laid. Interestingly, psychological healing processes for
traumatized combat veterans and sexual and domestic violence victims
alike revolve around reestablishing a healthy relationship with others,
which is the essence of social recovery. According to Shay (1994), restor-
ing a trustworthy community has the most healing effect on PTSD suf-
ferers. Judith Herman (1992) describes three stages of therapeutic recov-
ery for sexual abuse and domestic violence victims: establishing safety
and self-care, coming to terms with the traumatic event; and reintegrat-
ing into the community. Psychosocial recovery from intimate warfare is a
similarly long, convoluted, tenuous, unmarked path complicated by in-
ternational relationships, economics, and politics. However unrefined,
the road presents a five-phase process, parallel to Herman'’s stages, lead-
ing to healthy psychosocial communities.
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The Flve Phases of Psychosoqal Recovery

Estabhshmg safety .
Communahzatlon and bereavement :
Rebulldlng trust and the capa01ty to trust -

. Reestablishing’ personal and social morahty ‘
Remtegratmg and restormg democratlc d1scourse

P

First and foremost to any recovery is the establishment of safety and
protection. For communities in the process of receiving returning
refugees and displaced populations, intergroup animosity is likely to be
intense and the issue of security critical. The second phase involves com-
munalization and bereavement. This process of sharing traumatic expe-
riences with others and allowing a period of mourning over the losses is
essential to healing. These can be done only in an atmosphere of safety.
Thereafter, the individual and the community can begin rebuilding trust
and the capacity to trust. In this third phase, renewing interpersonal rela-
tionships begins with restoring honor to the adversary, which has been
destroyed by dehumanizing the enemy during the fighting. The fourth
phase entails personal moral recovery and the reestablishment of social
morality. Reconstruction of a sense of ethics reestablishes a set of so-
cially acceptable operating rules and provides guidelines for individual
behavior. The fifth and final phase involves the reintegration of all soci-
etal elements back into the community and restoration of democratic
discourse. This permits future planning and development as a whole
community.

This process and all of its phases are extremely complex and nebu-
lous. There is no cathartic cure for the wounds of war; instead, methodol-
ogy and responses are evolving and the capacity to recover is still un-
known. Nevertheless, research into psychosocial recovery is beginning to
receive greater attention, and ongoing field work reveals interesting pos-
sibilities. Current efforts in psychosocial healing cover a range of activi-
ties, many of which overlap or draw from each other. There are those de-
signed specifically to promote psychological well-being, while others are
directed toward social rehabilitation, reintegration, or reconciliation. For
some, the program’s focus is direct intervention wherein the main objec-
tive is healing. Others are conducted within the context of larger pro-
grams, where healing is a subcomponent of a broader undertaking and
secondary to another purpose. Because of their esoteric nature, how-
ever, such delineations are theoretical, as both individuals and communi-
ties may benefit from programs in a variety of ways.
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International Assistance in the
Five Phases of Psychosocial Recovery

Establishing Safety

Critical to any healing is removing the danger and replacing it with a
foundation of security. In communities tormented with repeated vio-
lence, safety is the most compelling motive for action. Unstable condi-
tions are exacerbated by the return of community members who had
fled during earlier bouts of fighting. Property disputes, threats, retribu-
tion, and intimidation are common. Healing under these conditions is
extremely difficult. Therefore, fundamental to recovery is a reliable
sense of protection, including freedom of movement within the commu-
nity, absence of personal or group threats or attacks, property security,
and access to community resources. '

Physical protection and security in war-torn societies are variously
the tasks of peacekeeping forces, military units, local brigades, commu-
nity members, and—in the case of returning migrants—the UN High
Commissioner for Refugees. However, a sense of safety is frequently
lacking. Individual reprisals, disappearances, and group threats under-
mine security, precluding a safe foundation for psychosocial or any other
program development. For most psychosocial rehabilitation programs,
establishing safety is not an integral part of the format. However, foreign
agencies and international organizations—NGOs, UN agencies, private
foundations, and bilateral aid offices—are aware that instability restricts
further rehabilitation.

Communalization and Bereavement

Communalization, the act of sharing traumatic experiences, perceptions,
resulting emotions, and responses with other people in a safe environ-
ment, in conjunction with a period of mourning over the losses, is a ma-
jor part of the healing process. Grieving and communalization, which
could require substantial time, may occur in a group setting, such as a
women’s organization; in an organized, public fashion, such as a sym-
bolic burial ceremony; or informally among friends and family. The mi-
lieu is less significant than the compassion and support.

International organizations have initiated training programs on
traumatic injury in war-torn societies specifically to help psychological
rehabilitation. Since such programs follow Western understanding of
PTSD and other forms of mental injury, communalization and be-
reavement are key components. A new phenomenon to most societies,
the training introduces the concept of mental injury from traumatic
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events and encourages its early recognition and treatment. Training
may include the value of grieving, causes of psychological disturbance,
susceptible individuals, typical symptoms, the psychological nature of
the injury, danger of prolonged neglect, activities to mitigate the nega-
tive effects, communalization, treatment routines, and the role of spe-
cific individuals in the care process. In Rwanda, several international
agencies engaged in such training, aimed primarily at trauma in chil-
dren, and consequently involved primary caretakers, teachers, and
health professionals. v

Another form of expressing the experience of crisis is through art,
music, dance, and drama. Several foreign organizations have supported
projects specifically intent on externalizing and sharing traumatic events
through these means. Particularly popular with children’s groups, these
projects strive not only to activate the imagination and social awareness,
but also to revitalize cultural traditions critical to healing a tormented
community. Through these programs, participants engage in creative,
wholesome activities that encourage them to participate and share,
rather than withdraw.

Communalization in international programs also occurs through ac-
tivities involved in conflict resolution. However, direct conflict interven-
tion—attempts to settle the contentious issues and diffuse tensions, gen-
erally through mediation or negotiation—is rare at the grassroots level.
Virtually nonexistent are resident conflict experts in the communities.
Nevertheless, some programs potentially span several target popula-
tions. Noteworthy examples are the Nairobi Peace Initiative, which me-
diates conflicts throughout Africa; the Institute for Multi-Track Diplo-
macy, which engages different components of society in the pursuit of
peaceful solutions; and sustained dialogue, a five-stage process of regular
meetings aimed at problem solving. Committed to long-term solutions,
all these approaches deal with the deep-seated roots of the contention
and include mourning and communalization as well as later phases, such
as trust development and moral recovery. Throughout their extended,
though not uninterrupted, engagement with local populations, facilita-
tors encourage participants to share and explore the experience of viola-
tion and loss. Because of their depth of involvement, these specific exam-
ples may also delve into the three succeeding phases: rebuilding trust,
reestablishing a sense of morality, and reintegrating the community. Par-
enthetically, while organizations involved in conflict intervention do not
directly address issues of protection, they usually conduct their pro-
grams in a context of relative neutrality, safety, and confidentiality.

The process of communalization and bereavement requires a sig-
nificant amount of time. Since workshops and training sessions in con-
flict resolution skills usually span no more than several days, their for-
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mats do not engage the process, but rather emphasize the value of shar-
ing and grieving and provide the techniques to initiate the process. Such
forums are intended to develop greater understanding of the conflictual
elements and improve the dispute-handling capacity of antagonistic
groups. They are usually conducted by conflict resolution professionals
and NGOs in a setting removed from the visible battle. Participants
normally include representatives of the disputants or, at a minimum,
members of the various antagonistic groups—usually professionals, in-
tellectuals, academics, and leaders. The content of such forums may in-
clude conflict theory and analysis, presentation of the conflictual issues
from various points of view, communication skills, techniques in media-
tion and negotiation, and exercises in viewing the conflict from the
other’s perspective. Some go so far as to try to establish a new paradigm
of interaction. The long-term application of these learnings supports the
healing properties of exchanging experiences and feelings resulting
from the violence.

Critical to the discussion of communalization and bereavement is
the assumption of a universal response to, and recovery process from,
exposure to violence. Not enough is known yet about the cross-cultural
implications of Western concepts, the transference of techniques, or even
the benefits, risks, or appropriateness of discussing feelings or expressing
loss in different cultures. Although many organizations endeavor to use
responses and activities elicited from local participants, the spectrum
among the international programs is wide. By all accounts, avoiding in-
troducing foreign methods into a culture without consideration of ethnic
and cultural differences is imperative.®

Heeding this, several organizations have attempted to rehabilitate
and strengthen existing indigenous dispute resolution systems that
may have broken down through the course of disintegrating commu-
nity relations. In cultures with indigenous procedures for dealing with
contention, this may involve recognizing and revitalizing the elders
council, the role of the traditional peacemaker, the justice circle, the
tribal court, representative committees, or the mediating role of
women’s organizations. Here again, communalization can play a large
role in the recovery process as part of the traditional system. Revitaliz-
ing indigenous structures requires intensive investigation into local
methods, cultural practices, and nuances; it also requires enlisting the
support of, and empowering, groups, individuals and organizations
prone to reject the violence.” Further, they can serve as the catalyst for
revitalization by initiating and facilitating meetings, offering incen-
tives, lending facilities or resources, and aiding protection through im-
partial witness. In southern Sudan, for example, international organiza-
tions played the initial role of go-between in restarting a traditional
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dispute settlement process, which entailed extended communalization
and then provided support in the form of food, funding, transportation,
and documentation.

Rebuilding Trust and the Capacity to Trust

The critical next step to a healthy psyche and interpersonal relationships
is reconstructing the confidence and commitment between adversaries.
Betrayal during the course of combat, particularly in today’s interper-
sonal warfare, undermines faith and confidence in others. Further, the
process of dehumanizing the opposition diminishes its power and thus
respect. Restoring the adversary’s humanness and honor is an essential
step in recovering from psychological trauma; it also plays a critical role
in reestablishing interpersonal relationships and thus community-wide
interaction. Renewed trust in a war-torn society includes general belief
in the good intentions of other community members, reliance on them
for common services, willingness to assume a responsible role in society,
and commitment to the joint future of the community.

 “When What’swrigh‘t’ [1 e., the concept of ‘i‘h‘en’z’es] is violated in'a
‘ :hlgh stakes situation in any culture regardless of the specific con-

~tent. ., the: body reacts the- same way, with fear and rage, -and. the
: .mlnd undergoes deep learmng SRR > } —Jonathan Shay, 1994, p 205

Relief and development projects may have trust-building attrib-
utes. Conventional reconstruction programs attempt to return the
community to its prewar state and reestablish a sense of normality.
They help local populations regain control over their lives, inducing a
profound calming and reassuring effect. By selecting projects that re-
quire the benevolence of adversarial parties for the benefit of all, re-
construction projects can also jump-start the trust-building process.
For example, in several war-torn situations, international NGOs initi-
ated housing reconstruction projects for returning refugees and dis-
placed persons that required the labor and even material contribution
of the local population. The personal investment in the fate of the re-
turnees resulted in their greater overall accommodation, and the ges-
ture of goodwill on the part of the community was a large first step in
restoring trust.
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Reestablishing Personal and Social Morality

In war, morality and social rules are thrashed, creating a kind of social
disintegration. Healing psychosocial war wounds requires reconstructing
the concept of thémés (what is right) and reestablishing guidelines for in-
dividual behavior. Social ethics might include acceptable standards for
appropriate contact and communication between each segment of the
population, standards of honesty, forbidden grounds, responsibility to
family and community, personal accountability, role of loyalty and oblig-
ation, and methods for handling various emotions such as anger, injus-
tice, betrayal, envy, jealousy, etc.

As an illustration of an international program supporting moral re-
covery, UNICEF established peace education programs within the nor-
mal school systems of Lebanon and Rwanda. All prewar educational
materials were scrutinized for biased and unethical influence and subse-
quently replaced with stereotype-reducing curriculums that supported
moral development. Training was conducted to help teachers elicit and
encourage cross-group sharing, discussion of moral principles, and ap-
propriate, nonprejudiced behavior among students.

Holding conferences to bring warring factions together under a flag
of mutual exploration is another way foreign entities can help rebuild a
sense of social morality. The objective of this type of conference is to cre-
ate a forum for discussion of contentious issues: to bring out various,
perhaps unheard or mediating, views; to offer a safe meeting ground for
cross-conflict interaction; and (ideally) to come to some agreement on
proceedings. The agenda of presentations, discussions, and plenary ses-
sions offers participants the opportunity to reevaluate their roles in the
conflict, thus renewing a sense of moral obligation. International NGOs
held several conferences in Rwanda, one on popular participation in na-
tional reconstruction—including rehabilitation of the psychosocial sec-
tor—and others on the deep divide that separates both the religious and
ethnic communities.

Reintegrating and Restoring Democratic Discourse

A healthy society is one that accepts an amalgamation of the diverse ele-
ments of society. Though not without contention, such a community has
the skills and structure with which to handle disputes peacefully. This
broad inclusiveness supports participatory discussion that allows the
community to make comprehensive decisions, plan for the future, and
implement development strategies. ,

Reversing negative stereotypes requires long-term and repeated
interaction between antagonistic groups—the type of exposure com-
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mon in development programs. Quite a few programs conducted by
international organizations are aimed at this phase, particularly those
in which healing components are subelements to another rehabilita-
tion goal. Since reintegration is the final phase and therefore an ob-
servable return to normality, the natural inclination is immediately to
attempt reintegration. At the same time, many organizations expect
to stimulate the preceding steps by reintegrating the warring sides.

One way of encouraging integration is through the selection of
projects that benefit both sides of a mixed community and that re-
quire intergroup participation. Road reconstruction, repair of tele-
phone lines and public utilities, and rehabilitation of shared social
ministrations such as hospitals and schools are good project candi-
dates. International organizations that intentionally employ staff rep-
resentative of all sides, identify equally diverse project participants,
hold joint meetings, insist on cooperative decisionmaking, and or-
chestrate shared management and maintenance of projects ulti-
mately invite long-term, intergroup interaction. In-kind donations of
labor and materials from all beneficiary groups further encourage
cross-conflict communication and demonstrate goodwill. A mutually
beneficial water project in Bosnia, for instance, stipulated bi-ethnic
construction and management, as well as labor and material contri-
bution. Similarly, “spot reconstruction,” a concept devised by Inter-
tect Relief and Reconstruction Corporation in Sri Lanka, targets vil-
lages located in low-conflict Zones, often with mixed representation,
in support of formal peace initiatives. By establishing programs that
rejuvenate the local economy, the whole community benefits. This has
the potential of drawing people back to their home areas and dis-
suading them from participating in the fighting. The focus of spot re-
construction is areas of minimal conflict and mixed groups, such as
those containing recent returnees or urban areas with large numbers
of voluntarily resettled displaced persons.

Another aspect of project selection is the use of quick impact pro-
jects (QIPs) as an incentive for greater cooperation at the community
level. Usually implemented during the potentially destablizing period
when refugees and internally displaced persons are returning home,
QIPs provide an immediate boost to the home community through small
projects with a high potential for rapid results. Through immediate re-
turn on cooperative efforts, QIPs jump-start community reintegration as
well as rehabilitation. In Cambodia, for instance, QIPs in water, sanita-
tion, agriculture, fishing, and income-generation activities significantly
facilitated returnee reintegration. ’ :

International support for the revival of indigenous, nonsegregated,
benevolent organizations both promotes integration and revitalizes the
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democratic process. These may include new or preexisting charity, civic,
nongovernmental, work-related, or task-oriented groups incorporating
community members across conflict lines. Foreign organizations may
provide funding, resources, guidance, or project assistance. In Somalia
and Rwanda, international support for interethnic women’s associations
exemplified cross-conflict interaction and decisionmaking. These groups
not only played a large role in the psychosocial healing of the women in-
volved, but their ensuing projects significantly contributed to country-
wide rehabilitation and added vitality to the peace-building process
through formal input, insistence on peaceful relations, and acceptance of
a multiform society. '

International organizations are recognizing the important role the
media play in both splintering and reuniting societies. Hence, they are
beginning to support radio stations and broadcasts that foster peaceful
coexistence by airing various views on issues of rehabilitation, publiciz-
ing successful intergroup cooperation and programs rebuilding commu-
nity relations, and presenting discussions on topics of civic import. Sup-
port comes through providing funding, offering material resources,
providing counsel, soliciting and offering program material, and en-
treating public and government or authority endorsement. In Bosnia
and Rwanda, organizations proposed establishing alternative radio
broadcasts, to include multiethnic staffing as well as alternative infor-
mation forums promoting healthy dialogue and messages of integration
and peace.

A final innovative model of reintegrating and reestablishing de-
mocratic discourse is that of the African Community Initiatives Sup-
port Teams in Rwanda. Teams made up of Africans and non-Africans
work within communities on local improvement initiatives such as
agriculture, small enterprise, artisanry, education, cultural arts, and
sports. Because they emphasize grassroots conceptualization and par-
ticipation at the lowest level of society and require community contri-
bution of labor and resources, they promote whole community inter-
action and decisionmaking,.

Areas for Further Development in
the Five Phases of Psychosocial Healing

Because the rise in complex emergencies and the accompanying
number of civilians personally affected by war has been so rapid, the
experience of international organizations in psychosocial recovery is
also brief. Understandably, many of these recently unveiled pro-
grams are not based on extensive research of the broader country-
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wide picture, specific local conditions, or other ongoing efforts in
complex emergencies. In this examination of a representative hand-
ful of psychosocial healing efforts within the context of the above
five-phase recovery approach, it is apparent that the bulk of interna-
tional activities examined lie at the end of the spectrum. Many of
these are aimed at reintegrating the adversarial groups in hopes that
they will come to discuss the problematic issues, begin to redevelop
intergroup trust, and thus reestablish a sense of social morality and
commitment, leading both the individual and the community back to
health. Very few of these organizations take into account the full
spectrum of the healing process and the implications of each phase
on the others. For example, the need for a secure environment is not
widely considered to be a component of healing programs. There-
fore, as interest in psychosocial recovery intensifies, future interna-
tional assistance should expand into other possible areas. The fol-
lowing are illustrations of new or underutilized programs supporting
the five-phase recovery.

Establishing Safety

Because international organizations are officially disengaged from
the conflict, they potentially provide a unique service in the form of
security and protection. As impartial parties, their presence alone
usually serves as a significant pacifying force. Ideally, because they
maintain strict nonpartisanship, their actions, personnel, and re-
sources are viewed as unbiased, lending them opportunities for
greater peacemaking.

Beyond improving the basic protection provided by UN peace-
keeping forces, international military contingents, and the UN High
Commissioner for-Refugees, greater professionalization and use of re-
sources dedicated to alternative protection programs broadens the
means for the international community to provide security. New con-
cepts and structures using civilians and nonviolent tactics for safeguard-
ing communities are springing up worldwide. Witness and protection
programs post individuals and teams in areas of particular tension, ac-
company individuals thought to be in particular danger, and may initi-
ate conflict resolution efforts. These programs are underutilized and re-
quire greater sophistication and consistency, as well as coordination
with other international aid elements. Further, foreign organizations,
because of their reputed noninvolvement and available resources,-can
offer a safe meeting space for cross-conflict gatherings, individuals fear-
ing persecution, local leadership pursuing peace initiatives or others
needing sanctuary and protection.
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While foreign entities can play an important tempering role in
hostile environments, establishing internal sources of order and an
independent capacity to provide security fulfills long-term safety
needs. International assistance can increase, accelerate, refine, and
routinize police force training and the development of an adequate
justice system, which are critical to eradicating a culture of impunity.
Finally, foreign organizations can advocate, help establish, and em-
power local peace committees. Made up of noncontentious, mutually
respected, and diverse individuals, peace committees can help pre-
vent community violence, mediate between contentious individuals
and groups, serve as go-betweens for international agencies and the
local community, support local peace initiatives, and provide incen-
tive and support for local authorities to advocate conciliatory ac-
tions. Peace committees could have far-reaching effects on the suc-
ceeding phases.

Communalization and Bereavement

Primary to prospective programs involving psychosocial healing is the
need to engage the grassroots level. The process of communalization
and bereavement in particular often requires lengthy, intimate immer-
sion from the participating foreign entities. Yet conflict resolution orga-
nizations, the groups most likely to be involved in this process, are
rarely continuously occupied with local combatants themselves. Thus,
the concept of field diplomacy—the long-term, resident engagement of
conflict specialists in local contentions—offers great potential for im-
proving the communalization and bereavement process. In this vein,
through community-wide programs sponsored by-conflict specialists,
members have regular opportunities to discuss experiences and feel-
ings, get psychological and physical support, and begin to reconcile their
lives with the suffering and losses they have endured. Further, because
of their particular susceptibility to psychosocial trauma, women require
special attention. Rape, an extremely common wartime violence, has
never been counted as a civilian casualty. Through rape counseling, spe-
cial health care programs, or groups specifically catering to women’s
psychological needs, international organizations could facilitate the
communalization and bereavement process of a significant portion of
the community population. ‘ ,
Foreign agencies may also encourage, provide resources for, and
otherwise support a public mourning period. This might include paying
tribute to the losses; holding an open, symbolic bereavement cere-
mony; conducting a ritualistic burial for the dead; holding religious
prayers; or providing a public symbol in recognition of those killed.
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Such shared expression of grief can be a catalyst for individual and
community psychosocial healing.

Rebuilding Trust and the Capacity to Trust

Reestablishing confidence in communities well versed in betrayal is a
slow process, beginning with small, even symbolic, gestures of goodwill
and gradually increasing the stakes to where material goods and even
people are on the line. This aspect of psychosocial recovery obviously re-
quires time, commitment, and patience.

Direct physical engagement in rehabilitation activities serves as a
relatively safe step toward committing to the future of the community.
Whereas this may be helping rebuild a health center or school, it may
also entail direct contact with others through establishing vulnerable
care programs for the elderly or unaccompanied children, caring for the
wounded, or teaching in makeshift schools. Foreign agencies can specifi-
cally gear such projects to intergroup interaction by designating roles for
people of mixed ethnic makeup and requesting tasks requiring growing
levels of trust. In reconstruction projects, foreign agencies purchasing
materials locally should consider explicitly buying across conflict lines,
thereby establishing confidence in the manufacture, delivery, and quality
of goods produced by the various groups.

Moreover, foreign organizations can establish a milieu of commit-
ment and reliance through credit incentives and joint small enterprise
programs. Accordingly, they might encourage or mandate certain kinds
of interaction as a condition of funding. For example, small business
startup credit may be granted more readily to those proposing cross-
conflict partnership, those hiring across identity lines, or those intending
to locate in shared areas, high-tension zones, or areas traditional to
other groups.

Further, international agencies might offer their national program
staff training in conflict resolution, workshops on specific issues such as
human rights, or internal seminars on related topics such as traditional
dispute resolution methods. This official in-house training broadens the
skills of the participants and develops community-level understanding of
the issues.

Reestablishing Personal and Social Morality

. Ethics are fundamentally very personal, evolving from cultural, histori-
cal, and societal influences. Therefore, foreign organizations play more
of a peripheral role in supporting and encouraging renewal of a moral
climate. Providing conflict resolution training and discussion forums on
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rebuilding moral guidelines for government leaders lends skills and in-
sights to be incorporated into community life. Discussion forums in
which whole communities engage in debate over new rules for human
conduct may also be public. Training may include managers of significant
social services such as unaccompanied children’s centers and educa-
tional institutes. The funding and technical assistance for rejuvenating
the judicial system mentioned earlier could play a major part in reestab-
lishing social ethics. Similarly, the potential for radio and other media to
have a leading role in guiding moral recovery merits much greater advo-
cacy by international organizations than currently exists. Besides general
financial support, foreign entities could help develop programming and
public interest in debates, presentations, and interactive networks on im-
portant ethical topics. :

Reintegrating and Restoring Democratic Discourse

The peace committees, credit incentives, and radio programs suggested
for encouraging cross-conflict interaction would contribute substantially
to reintegration, fair dialogue, mutual respect, and renewal of joint par-
ticipation in community life. The strongest improvement in this phase,
however, might be rebuilding the community decisionmaking capacity
that has been devastated in the fighting. Besides such obvious challenges
as reconstruction of water systems, hospitals, roads and houses, decisions
in postwar societies arise about care of the unaccompanied children, as-
sistance to widows, burial sites for the war dead, and the opening of
schools. Even more contentious are such problems as land ownership,
new leadership, council membership, and political affiliations. Interna-
tional organizations can take advantage of the pending issues to help lay
the foundation for the decisionmaking process, thereby contributing to
reintegration and democratic dialogue. Accordingly, they can help estab-
lish ground rules, procedures, and methods for handling disagreements
and provide guidance and facilitation during the initial discussions of
common needs. Optimally, this will lead to a mutually agreeable project
and process of implementation. On a larger scale, a healthy decision
making process could be used as a format for rediscovering unity, dis-
cussing differences, and developing a common vision, all of which con-
tribute to intercommunal reintegration.

Future Directi'ons for International Assistance

The rest of this decade promises to present numerous challenges for in-
ternational agencies as the number of internal wars increases, contribut-
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ing to mounting estimates of psychosocial injuries. Foreign organizations
should be commended for recognizing the situation and taking the initial
steps toward addressing the issues. Nevertheless, the process has just be-
gun, and the need for deeper analysis of and concerted action in psy-
chosocial recovery is substantial. The potential benefits of psychosocial
healing programs in community rehabilitation are clear. Successful
grassroots activities initiated by international agencies can help
strengthen community bonds, increase self-reliance, prevent further vio-
lent outbreaks, increase communication, and build an inclusive social
structure. This can lead to a higher potential for civil society and democ-
racy and pave the way for future development planning. Ultimately, such
programs can support peace agreements and political rehabilitation on
the national level, reinforcing the will toward peace.

Nevertheless, psychosocial rehabilitation is not yet an entirely ac-
ceptable aspect of reconstruction, and international programs are not
without risks and potential pitfalls. There may be an increase in hos-
tilities due to inadvertent competition for programs, for instance. The
introduction of foreign methodologies may cause cultural barriers
and disenchantment with local custom. Community members might
sense a greater-than-normal level of meddling, leading to eventual
backlash. Programmatic success may divert power away from local
authorities who may eventually withdraw their support or even un-
dermine progress. Outsiders entering a hostile environment may be
subject to suspicion and even targeted as a perceived obstacle to the
ultimate victory of one group. Especially in intractable conflicts as in
Sudan and extreme violence as in Rwanda, psychosocial recovery re-
quires extensive time, patience, and personal involvement, which in
turn necessitate a prodigious commitment on the part of the interna-
tional agency. This translates to long-term funding, organizational
support, devotion of staff, and acceptance of personnel and program-
matic hazards. '

Not all risks or drawbacks can be avoided, but many can be mini-
mized. Obviously, any favoritism or perceived favoritism toward one
party could not only disrupt the program but also incite hostilities, re-
newing community violence. It is imperative, therefore, that all involved
in communities reeling from recent violence, and particularly those deal-
ing with the sensitive issues underlying the dispute, understand the his-
toric, cultural, and political factors leading up to the warfare. Respect for
local tradition, culture, and methodologies must underscore all relations;
and, above all, care must be taken to ensure neutrality, equality, and pop-
ular participation at all levels and from all sides.

In the coming years, the international community needs to take sev-
eral steps toward standardizing, consolidating, coordinating, and refining
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its approach to psychosocial rehabilitation and toward improving the
potential for results in each of the five phases. First, the disciplines con-
cerned with psychosocial issues should collaborate and cooperate
closely. Resources, experience, and skills among practitioners in such
fields as conflict resolution, humanitarian -assistance, development, and
the diplomatic arena should be pooled. In turn, these should draw more
heavily on respective academics and invite psychologists, sociologists,
and anthropologists to join the discourse. Moreover, these concerted ef-
forts must include indigenous organizations, regional specialists, and lo-
cal experts, with the goal of revitalizing traditional practices and eliciting
possible activities.

Second, such collaboration should produce extensive research and
studies of contemporary internal wars, their effect on psychosocial
health, and dynamics in postwar society; the result should be increased
understanding. This calls for concerted inquiry into such understudied
areas as psychosocial trauma in intercommunal war victims; postwar so-
cial interaction; cultural implications of psychosocial injury and recov-
ery processes; the role and impact of a third party on community hostil-
ity, specifically during the repatriation phase; tensions created by
traditional relief and development assistance; and lessons learned from
previous efforts at preventing, mitigating, and managing conflict at the
community level.

The task of examining these issues should not be left to academics
alone. They should be taken up seriously in committees and study
groups made up of international organizations working in complex
emergencies, including donor agencies, NGOs, consortiums, and all
those within the UN Department of Humanitarian Assistance Standing
Committee. Furthermore, think tanks, individuals, and related indepen-
dent organizations should conduct wholehearted research on the sub-
ject at the grassroots level, funded by foundation grants and UN and
government agencies. The results of these endeavors could contribute
to the development of principles and standards to be integrated into or-
ganization and agency protocols and manuals, and could be developed
into bilateral policy. :

Third, this type of rapidly changing information must be publicized
for all those working in complex emergencies. Training programs, work-
shops, and conferences for relief, development, human rights, military,
and diplomatic personnel should cover psychosocial injury and the five
phases of the rehabilitation process. Essential information for these for-
mats should include a minimum of three subtopics. Initially, understand-
ing the healing process requires background information on the nature
of conflict, antecedents and motives of intergroup hostilities, ethnology,
the pattern of deterioration in relationships, group tactics, revenge cy-
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cles, and the use and abuse of violence in power struggles. This should
also include some aspects of warfare itself, including tactics, factional
fighting, and power struggles.

Next, the educational aspect should 1ncorporate specific 1nformat10n
on psychological trauma in both children and adults such as causes, reac-
tions to violence, symptoms, treatments, effect on community, and long-
term care. Last, this area must encompass the subject of conflict resolu-
tion. It should include, for -example, a brief overview of resolution,
mitigation, and management techniques as well as indigenous practices
and dispute resolution systems. It should also cover the process of recon-
ciliation, forgiveness, communication, group decisionmaking, problem
solving, and conventional methods of mediation, negotiation and activi-
ties aimed at tension reduction.

The fourth and final step on the road to enhancing international
organizations’ capacity to aid community healing is at the opera-
tional end. Here, a psychosocial sector should be added to the in-
creasingly effective sector-based coordination system in complex
emergencies. Psychosocial sectoral meetings would establish the le-
gitimacy of and need for such programs, improve the coverage of all
five phases in the international response, share methodologies and
ideas, and begin to create industry standards similar to those in the
health, nutrition, and shelter sectors.

Conclusion

Until recently, both warfare and humanitarian assistance were viewed
as primarily problems of quantities. That is, both dealt with the manage-
ment of total dead, number of casualties, morbidity and malnutrition
rates, and tracts of territory gained or lost. In warfare, solutions in-
volved increasing firepower, adjusting distribution of troops, or recon-
figuring weaponry; in relief, reactions were to provide more plastic
sheeting, increase the number of feeding centers, or redistribute food
supplies. Increasingly, however, even the nonethereal, physical response
to war on both fronts is growing more intricate and less tangible in to-
day’s complex emergencies. All the more obscure are the internal, in-
corporeal, psychosocial injuries. Left unattended, these wounds may
continue to fester in the form of marginalized individuals and commu-
nity tension, frustrating development efforts and possibly erupting
again in a new surge of warfare. The international community, there-
fore, faces an important challenge—to understand the problem and ad-
vance methods of addressing the wounds in this era of ever increasing
internal conflict. International resources should be committed to in-
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creasing understanding of the issues and providing fundamental guide-
lines to address them. Programmatic approaches toward each of the five
phases of recovery should be strengthened and refined, and psychoso-
cial healing should become institutionalized as a standard aspect of re-
habilitation in war-torn societies.

Notes

1. There is a growing collection of terms denoting identity-based group
distinctions. Gurr (1993) uses the phrase “communal groups” and defines it as
“fuzzy sets” of people that make up psychological communities.

2. Civilian “victims” of conflict can be divided into three categories, ac-
cording to Médecins Sans Frontieres: those that are targeted as stakes in the con-
flict; those that are threatened by being trapped in the conflict, and vulnerable
populations weakened by disruption in food and health care provision (Raisson
1995, 129).

3. From UNICEF (1995.)

4. A phrase used by Luc Reychler, professor at the University of Leuven,
Belgium, and president of International Dialogue.

5. The extremely sensitive issues surrounding intergroup conflict and en-
suing psychosocial injury demand absolute adherence to neutrality. The involve-
ment of country nationals, simply by their identity, could potentially compromise
the impartiality if not carefully executed.

6. For more on dispute resolution mechanisms in different cultures, see
Rule (1993).

7. For more discussion on the disintegration of internal mechanisms and
phases of response, see Center for Advanced Study of International Develop-
ment (1991).
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Postwar Social Reconstruction
in Mozambique: Reframing
Children’s Experiences
of Trauma and Healing

Sara Gibbs

This time in Mozambique is a time of broken hearts ... but we
are working now and filling our hearts with work so like this we
can begin to forget, our hearts are being calmed; there is no
place in our hearts for sadness and fear any more as they are
filled up with work.

These words, spoken by a man then living in a RENAMO-controlled
area, encapsulate the theme of this chapter. In October 1992, the signing
of the peace treaty officially brought the war in Mozambique to an end.
Since then, the task of both physical and social reconstruction has been,
and continues to be, of paramount importance to the affected communi-
ties. I draw here on ethnographic research funded by Save the Children
that was undertaken over a period of three months at the end of 1993 in
the district of Milange, Zambezia province, in central-eastern Mozam-
bique. The study focused particularly on how people were reconstructing
their lives. Specifically, it attempted to establish how the disrupted psy-
chosocial worlds of children were understood and addressed as part of
the process of community and individual healing.

Currently there is widespread concern about the effect of war and
displacement on children’s lives. It has become the concern not only of

An earlier version of this chapter was published in Disasters 18 (Oxford: Black-
well, 1994), pp. 268-276.
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the affected communities, but also of governments and national and in-
ternational agencies. On an international level, much of the concern
stems from the fact that children are assumed to be particularly suscepti-
ble to the effects of trauma—a state within the Western views of health
and illness that is thought to have specific symptoms and specific cures.
Yet it is debatable as to how valid and useful such a perspective is within
the very different cultural context of Mozambique. Local social institu-
tions and healers already provide both meaningful interpretations of
people’s suffering and particular mechanisms for managing it. Further-
more, locally it was indicated that the Western ideal of healing individu-
als through psychosocial processes needs to be considered in much
broader terms. While social institutions such as churches, healers, and
nongovernmental organizations (NGOs) have a role to play in facilitat-
ing reconstruction, that role is only part of a broader process. In particu-
lar, the actual physical work of reconstruction following return—such as
the building of homes and the planting of fields—was considered by lo-
cal people to be particularly crucial to the postwar healing of individuals
and communities. Thus, reconstruction was conceived to arise first from
individual and community actions rather than from discussions with in-
dividuals on or about the traumas of war.

In this chapter I aim to make a contribution to the improved under-
standing of how children in Mozambique experience “trauma” and the
process of healing and reconstruction. I hope that a better appreciation
of social reconstruction in communities such as those in Milange will
lead to more informed policy and practice by agencies working with
postwar communities. An important first step in such a process of under-

-standing is to consider how childhood and trauma are perceived in that
country, which in many ways is very different from Western perceptions.
The unattributed quotes throughout this chapter are from conversations
I had with people who were living or passing through the district of Mi-
lange or who were living in Mulosa refugee camp just across the border -
in Malawi.

Theoretical Considerations of Childhood and Trauma

While it is recognized that as a result of the war.in Mozambique children
have undergone the most terrible suffering; there has been relatively lit-
tle research into the specific ways in which individuals and communities
in Mozambique embody that suffering and address it. A number of pro-
grams have been initiated with the specific aim of helping the “trauma-
tized” children of that country. But the majority of the work is informed
by a body of literature and knowledge that has its roots in a Western Eu-
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ropean tradition. This work developed out of research during and after
World War II that was designed to establish how the conditions of the
war had affected children (Gibson 1989; Raundalen and Dodge 1987).
Within this tradition it is commonly stated that an exposure to various
identifiable “stressors” (e.g., violence, separation from parents, displace-
ment from home) will produce specific symptoms—nightmares, bed-
wetting, withdrawal, fear, and depression—all features of a “trauma-
tized” state. Furthermore, the extent to which children are affected is
said to be influenced by their “developmental” age, as Gibson indicates:
“The literature on stress and within child psychology suggests that this
[the developmental age of children] plays an important role in determin-
ing both their vulnerability to particular stressors and the form of their
reactions” (Gibson 1989, 662).

The dominant theoretical framework that still informs our under-
standing of childhood maintains that children, who are perceived as vul-
nerable and dependent, “develop” along a predetermined path. Through
the process of socialization, children pass through various required
stages on the path to an independent and more “finished” state of adult-
hood. Yet the utility of this model of childhood, as with the medicalized
model of trauma, is now increasingly being brought into question. How-
ever natural and universally valid such models may appear to those from
a Western European tradition, people in Milange have an understanding
of childhood and of suffering that differs significantly from this pattern.
The distinctive cultural web of Mozambique, interwoven with its particu-
lar social, political, and economic threads, influences both the way the
community understands and acts on the needs of its children. The prob-
lems in transporting a Western model of childhood to a country such as
Mozambique is illustrated by a recent campaign display board for Save
the Children, on which were the words of its founder: “The only interna-
tional language in the world is a child’s cry.” These words appeared be-
side the famous black-and-white photograph taken in Vietnam in the
1970s of a screaming naked girl fleeing from a napalm bomb.

Undoubtedly in Western Europe, vulnerability is echoed in these
words, and their message is a key theme underlying the construction of
the child. Pia Christiensen (1994) suggests that this is because children
are seen within the Western framework to be always in a dependent re-
lationship with adults. She points to both the nuclear family and to chil-
dren’s legally protected status as “nonworkers” as central to this rela-
tionship of vulnerable dependency. With children known for their
vulnerability, in times of great suffering such as during wars or natural
disasters, they come to be portrayed, as the above example illustrates, as
the archetypal victim. Such words and images are unquestionably effec-
tive in fund-raising campaigns, perhaps because “paradoxically, while we
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are moved by the image of a sorrowful child, we also welcome it, for it
can arouse pleasurable emotions of tenderness, which in themselves con-
firm adult power” (Holland 1992, 148). Yet the community in Milange il-
lustrates that this notion of the child as a victim is not as universally
valid as it is cast.

Childhood in Milange

The following metaphorical tale, one that people in Milange used when
speaking about children, illustrates a view of childhood different from
the usual Western view:

A child is like a banana tree ... once you plant one they will reproduce -
themselves, after five or six years they will grow alone—independent of
their parents. Children are the same, after some years they are indepen-
dent and can grow on their own. They are survivors, like the banana
trees; if there is a forest fire and you go away, when you come back you
can find a lot of trees burnt, but the banana trees are often alive. Their
parents may be dead but they will survive, alone.

This picture of children as strong and as survivors and as actively
“growing on their own” contradicts the popular Western European im-
age and focuses conversely on the strength of children and the vulnera-
bility of adults.

One of the most striking features to emerge from the research was
that the boundaries between adulthood and childhood were very much
more ambiguous than I had expected. The extraordinary situations peo-
ple found themselves in during the war meant that the roles of child-
hood and adulthood became displaced. While the war has determined
the experiences of children in the past, today it is reconstruction that is
the priority in people’s lives. Therefore, the roles children play today are
determined not only by their past experiences but also by their present
situation. The most significant point is that children actively create and
re-create their roles according to the situation (Prout 1992). Neither are
they seen, nor do they see themselves, as especially passive or especially
vulnerable. For example, the views of Joao, a thirteen-year-old returnee,
attest to the complexity of the relationship between childhood and
adulthood:

The thing I hated most about being in Malawi was that I had no garden.
I had no place where I could go and uproot my own food; but now I
have a field and I have filled it with sugar cane and cassava—soon I will
be able to taste my own cassava again.
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Joao had not only made his own fields, but when I spoke to him he
had just finished making a washroom for the family. The next job he said
he would do was to make a latrine (both tasks that his father might have
done had he been alive), “and then I will make my own house ... when I
have the energy; today I am too tired.” He was still going to school in
Malawi, making the ten-to-twelve-kilometer journey—each way. As
such he combines a number of different roles. Not only does he take on
the work, and thus part of the role of his father, but he is fulfilling both
the traditional role of the child as a young producer and the more mod-
ern role of the schoolchild.

People in Milange often pointed to the way in which children were
valued for their contribution to the productive work of the family. In this
process the Western image of the child—in this case as a nonworker—is
turned on its head. Given that survival is the priority and focus of many
people’s lives, it is not surprising that children are valued for their work
and are described in the following way: “Children are the wealth of the
man ... the more the better ... [they laughed] ... more workers.” Certainly
children can be seen from the age of about five or six digging in the
fields. Even at play they can be seen building houses. From a very young
age children are given a piece of land to prepare and plant and, as they
grow older, they are expected to contribute more and more productively.
Active engagement with the “ways of life” are embarked upon almost as
soon as a child can wield a hoe. Yet when I questioned a father of eight
children as to a comment he had just made about children as “second-
class citizens” he replied:

I don’t know why children are seen as second-class citizens, all I know
is that they are; yet I also know that when they grow, people begin to
love them ... and in time [he laughed at the thought] when they have
grown to have their own riches they too will see others [indicating chil-
dren with his hands] as second-class citizens. '

Such a comment points to the value placed on individuals for their
ability to do productive work. So while children may not be as highly
valued as adults who have a greater capacity for work, they are recog-
nized for their future potential: “A child is like an oil lamp—it illumi-
nates your future, and for this reason it will keep you when you are old
and your name will go on after you.”

While the ability to work is of key importance during the present
period of reconstruction, this does not mean that the value of schooling
was not recognized. In fact, a number of refugee families split up, leaving
the children behind in Malawi so they could continue to go to school
there. Even so, people indicated that central to the process by which
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their lives were being reconstructed was the actual physical work of re-
construction. Even when I asked what was the most important thing al-
lowing children to piece their lives together again, people would priori-
tize activities in the following way: “The most important thing we can do
for children if they don’t know is to show them how to work, tell them
that they must work, that there is no food without work.”

Thus, in summary, children do not perceive themselves, nor are they
perceived, as passive, vulnerable, or being unable to work. This is not to
say that they have not suffered during the war and its aftermath, only
that they have suffered just as everyone else has suffered. In this respect,
just as the process of suffering was deemed to be similar for adults and
children, so was the process of healing through engaging in the work of
building, planting, and producing.

The Heart of the Matter

Although initially the healing process appeared to be centered on pro-
ductive activity for children as well as for others, and productive activity
could itself be considered the main agency of healing, more formal local
and national institutions played a part in assisting this process. Healing
and healing ceremonies were, however, set in the context of people
working to reestablish their lives.

How people embody and give meaning to their distress is signifi-
cantly influenced by their particular cultural context, which indeed also
affects how they identify and deal with it. In Milange, when both adults
and children discussed how the war had affected them, most spoke of
how their hearts had been changed. It was this embodiment of their suf-
fering in the heart—as opposed to in the mind, a concept those more in-
formed by a Western framework might use—that was most striking:

It’s difficult to change people’s hearts, but during this time [the war] I
know that people’s hearts have changed. People saw things; friends
killed, their sons and daughters taken ... these things that they have
seen have changed their hearts.

Another said,

I know that if a person hurts another one or kills one or becomes very
angry his heart can change. ~

A boy who was fifteen years old when he was captured by the sol-
diers said:
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From the time I was caught, my heart was not always in position, I was
very much afraid, but when I drank that medicine [given by a ‘Synanga™—
a healer] I felt that pass away, the terror and fear passed away from my
heart and I became like a person who doesn’t worry about anything.

As indicated, the important thing now for those affected is that their
hearts are “calmed.” Healers can enable this settling of the heart by giv-
ing certain specific medicines to people:

For those with changed hearts they will be given medicine to restore
them when they get back, the medicine has the power to change the
heart to make it like a child’s. ... This doesn’t mean that they will act
like a child only that they will have agaln the heart that they had asa
child and that they are going to grow again from there.

Some considered that for children this healing mechanism was par-
ticularly important:

If children see such things, because their heart is not yet mature enough
it will change to be something very different, something bad ... it’s diffi-
cult for children. So if a child is suffering then the family—the adults
and children together—must eat this food [the staple maize porridge,
emsima] in which the medicine is put ... but some families just do it for
the person suffering, but this isn’t as good.

The nature of the treatments varies among healers and depends on
the individuals and families concerned. Medicine comes in a variety of
forms; it can be drunk or eaten when added to food, bathed in or given
in the form of vaccinations. Whether taken by individuals alone or by
whole families, the treatments were seen as something additional to the
community healing ceremony that occurs when people celebrate the
success of the harvest.

An elderly Synanga in Namitxitxi, part of a locality within the dis-
trict of Milange, spoke about such a communal ceremony. It will happen,
he said, when people celebrate the harvest and it will help them to forget
about the war and settle their hearts; and children will participate in the
ceremony:

You should take a young girl and a young boy, each about 16 years of
age and you must take them naked to the boundaries of the village.
There they must cook food and put medicine in it and also drink again
some medicine. Then they must make some fire—some new fire from
the earth by rubbing sticks together. When they have made it they must
take it to the chief who then gives it to everyone else in the community.
[They use children] because it’s like if you’ve got fowls, you know that
they are old, but if you have chicks then you know that they will grow.
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So it’s the same with children. You know they will grow and establish
the community. [They are naked] because they make the fire as if they
are born today, it is as if they know nothing once more and like this
they are starting again. [And they use fire because] it is taken into
everyone’s homes and it must last there right until the harvest has been
reaped. Then at the end there is a great feast and after that the problem
is gone. It was the same in the past when a community suffered some-
thing terrible—a great sickness or a great fear. The feast is for everyone
and it will cover the problems as everyone will have so much to remem-
ber from the feast that they will all be happy.

Although everyone had suffered and everyone needed to be healed
in some way, some people were affected more than others, and healers
had a number of ways they could help those particularly affected. Never-
theless, it appeared that the focus of the healing process—for everyone,
regardless of their individual well being—would come when the commu-
nity celebrated the success of its harvest and thus “true peace.” It was to
this very significant point in the reconstruction and (quite literally) the
rekindling of community and individual lives that people pointed.

The Church and Healing

The church also has a role to play in the process of reestablishing indi-
viduals and communities. This often appeared to be intermeshed with
the role of the healers. While some people draw on both of these institu-
tions during the process of their return and reconstruction, others indi-
cated that they would use only one to the exclusion of the other.! The
different ways people chose to mark their return home reveals this
more clearly:

When my son came, my son by my second wife, there was a treatment.
He was given herbs and some other things to welcome him and to take
the evil things away.

When people return there is a “flower offering.” They place flow-
ers under the tree, the special ancestral tree, and there is a ceremony.
Then after the first fruits, their return [homel is celebrated, they make
beer and there is a great feast.

When we returned we prayed in the church, we made no cere-
monies for the ancestors as the bible is against such things, we just
called out their names during the service.

When I returned I just prayed a lot because I left here sadly and I

. want to stay now.

But even when speaking about the specific role of the churches and
healers, people still indicated that working to physically rebuild their
lives was also important, as important for children as for adults:
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When we return home we are not going to have a ceremony; we will
just get on and build our house and also pray for our future.

Confessions were used by the churches as an important part of the
healing process, but not everyone was convinced of their value:

People do confess, but I am not sure that they can be forgiven because
some of them confess and then go and do the same thing that they con-
fessed about yesterday, today.

In another’s words:

There is no need to confess because people did what they were forced
to do. We won’t ask them [returnees from RENAMO areas] about the
war; we want only to watch to see how they will live now.

In this way, people were again indicating the importance within the
healing process of simply living and working—an essential factor being
the “living” proof that indeed the war was past and that people were liv-
ing their lives in a good way once more. For some, however, the confes-
sional was an important way to become reintegrated. A child soldier I
spoke with felt that, in addition to the medicine he had received from a
healer, the confessional had helped calm his heart:

The church made me confess in front of the whole congregation and
made me tell them what had happened there. ... The congregation was
“very happy to have me back again and they sang songs. It was shameful
[for me] to say what was happening, it was very terrible, but I had to say
it ... it was important because what was happening there was very terri-
ble, the bad things that I did there, they were the things that a person
cannot do.

There is a great diversity of ways in which the different churches are
dealing with people’s return and reestablishment. Nevertheless, the
kinds of issues they are all addressing are similar: how to interpret the
meaning of the war and how to reestablish and reconstruct individual
and community lives. Throughout Mozambique, the churches are recog-
nized for their role in promoting reconciliation, yet a Protestant pastor
indicated that while reconciliation was a part of their aim, the focus of
the churches’ work was broader than this and was to enable people to
live and to work again:

The only way I know that I can help the people is to tell them the way
of God, to encourage them to know God’s word so they can know a
new way to live. Like this we also calm people that they forget all the
problems there were and forgive the people who did bad to them.
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Through this process of reconciliation and forgiveness, through ac-
knowledging and celebrating people’s return, and through the system of
confessions that appeared to be enabling people to put the war behind
them, the churches had an active role, alongside the healers, in focusing
and reaffirming the process of reconstruction and- assisting children as
well as adults to reconstruct their lives.

Policy Implications

In devising procedures to assist the healing work of the churches and
other agencies, it is important to recognize not only the problems of
transporting ideas and practices from a Western context into such a situ-
ation, but also to recognize that there may be problems in using ideas
employed in one developing country in another. Although a knowledge
of programs and experiences from other countries can be useful if cre-
atively adapted, images and ideas from one country do not always trans-
fer very well to another. A current example from Mozambique illus-
trates the point. In a book one agency designed to use with traumatized
children, the owl is portrayed as a wise creature who is able to give good
advice. In Mozambique, however, where the owl is seen as the bearer of
death and destruction, the use of this symbol is clearly problematic and
counterproductive. Procedures and programs, particularly for healing
purposes, that involve the transfer of one cultural image to another must
be devised sensitively and carefully. Such an approach, however, still fo-
cuses largely on the psychosocial healing of the individual, and this must
not replace a concern for broader social and economic reconstruction.
People consistently referred to the latter as the most significant factor in
the remaking of their worlds.

Nonetheless, churches and healers are an important part of the heal-
ing process for both children and adults alike, particularly in combina-
tion with the work of government and other agencies involved in family-
tracing programs and programs for placing orphaned children into
substitute families. These programs are vitally important in that they are
allowing children to be placed back in their communities, where the
more multifaceted and indigenous healing process described above can
take place. : :

Conclusion

Healing children after war is a complex process and, within a Western
framework, has come to be associated with particular psychosocial
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symptoms  of “trauma,” and particular psychosocial remedies, largely
centered on the individual child. Many of these ideas are set within a
view that conceives of childhood as an especially vulnerable, dependent,
and fragile time. It has been argued here that a Mozambican perspective
on children and childhood differs from a Western one, not only in how
childhood is perceived by adults, but also in how childhood is perceived
by children themselves. The healing of the traumas of war, therefore,
must also be considered differently, with obvious consequences for pol-
icy and practice. v

It is clear that children and adults in Milange are seen as having
been subject to the same traumas of war and as now being involved
in the same process of reconstruction. The most significant part of
this process, for both children and adults, is being actively engaged in
everyday life—through building houses and planting fields. Perform-
ing these tasks is seen, in itself, as a healing process, and the involve-
ment of other agencies, such as healers and the churches, is seen as
welcome support, especially through the ceremonies they hold. For
the same reason, reestablishing the local infrastructure; building
roads, bridges, health posts, and hospitals; and distributing seeds and
tools are of critical importance in enabling the everyday process of
reconstruction to take place and to be successful in the longer term.
Communities have their own cultural frameworks for understanding
and addressing the distress they have suffered as a result of war. In
Mozambique, the time is now for reconstruction, and the intense ac-
tivity in which children and adults are engaged is part of a process of
survival—a process they indicated was at the very heart of the way in
which their lives were being remade.

Note

1. Both healers and churches can be found in syncretic forms. While some
healers, for example, maintained that all problems and diseases are sent by the
devil or his angels, some churches kept very close ties with the ancestors. Jean
Comaroff’s (1981) study of healing and cultural transformation in southern
Africa is useful in this context, because it exposes the processes by which soci-
eties are both reproduced and transformed.

References

Christiensen, P. 1994. “Vulnerable Bodies: Cultural Meanings of Child, Body and
Illness.” Paper presented at Keele University’s Medical Anthropology Semi-
nar Series.



238 Social & Cultural Rehabilitation

Comaroff, J. 1981. “Healing and Cultural Transformation: The Tswana of South-
ern Africa.” Social Science and Medicine 15B: 367-378.

Gibson, K. 1989. “Children in Political Violence.” Social Science and Medicine 28:
659-667. '

Holland, P. 1992. What Is a child? Popular Images of Childhood. London: Virgo
Press.

Prout, A.1992. “Children and Childhood in the Sociology of Family.” In Studying
Childhood and Medicine Use: A Multidisciplinary Approach, edited by J.
Trakas Deanna and Emilio J. Sanz. Athens: ZHTA Medical Publications.

Raundalen, M., and C. Dodge. 1987. War, Violence and Children in Uganda. Ox-
ford: Oxford University Press.



Part 3

Assistance for
Economic Rehabilitation

The chapters in this section deal with three important areas: the socio-
economic implications of landmines and unexploded ordnance, agricul-
tural rehabilitation, and macroeconomic policy.

Paul Davies, in Chapter 11, suggests that there is a critical socioeco-
nomic imperative to clear landmines and unexploded submunitions. In
the past several years in Cambodia, for example, landmines have been
cited as one of the biggest obstacles to the postwar reconstruction and
development of the country. Davies describes the procedures and
lessons learned from humanitarian interventions, including direct mine
clearance, community mobilization and awareness programs, data-gath-
ering projects, and training programs for building national institutional
capacities. According to him, the direct costs of mine clearance are small
compared to the enormous socioeconomic opportunity costs of not
clearing the explosives, which have caused widespread land denial, lead-
ing to mass impoverishment. Davies contends that the international
community must, among other things, acknowledge the long-term impli-
cations of landmines and unexploded submunitions and provide the nec-
essary levels of assistance.

In Chapter 12, David Tardif-Douglin describes 1nternat10nal assis-
tance programs to rehabilitate household food production in postgeno-
cide Rwanda. He focuses on programs that provided essential seeds and
tools gratis to farmers, seed protection initiatives that distributed cereals
to farmers so that they would not consume seeds as food, and plans for
seed multiplication. As Tardif-Douglin shows, these initiatives were
largely successful in reviving subsistence agriculture in the country. He
examines the strengths and limitations of these initiatives and draws
many lessons for future complex emergencies. For example, seemingly
innocuous agricultural programs can rapidly become politicized in a
postconflict society, where relief aid is supposed to target those per-
ceived to be the most vulnerable. Further, governments seeking political
legitimacy may not favor discontinuing the free distribution of food and
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inputs for short-term political benefits at the expense of longer-term
welfare and incentive structures conducive to agricultural development.
In Chapter 13, James K. Boyce and Manuel Pastor, Jr. use the case of
El Salvador to illustrate conflicting challenges governments face in for-
mulating economic policy in the aftermath of civil war. On the one hand,
the authors contend, resources must be mobilized to implement pro-
grams to consolidate peace—programs for demobilizing and reintegrat-
ing ex-combatants, strengthening democratic institutions, and repairing
physical infrastructure. On the other hand, fiscal and monetary discipline
must be exercised, particularly since civil wars generally create inflation-
ary pressures and distort economic resource allocation. Moreover, peace
building requires that long-run policy address the problem of imbal-
ances in the distribution of income and wealth that may have produced
conflict. Therefore, Boyce and Pastor suggest that in postconflict soci-
- eties, the goals of macroeconomic policy cannot be simply restricted to
economic stabilization and structural adjustment, but should also focus
on promoting and consolidating peace. The authors conclude that in El
Salvador, unless the peace process is allowed to reshape economic pol-
icy, both will fail.
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Mines and Unexploded
Ordnance in Cambodia
and Laos: Understanding the Costs

Paul Davies

At least thirty-five nations are currently faced with humanitarian prob-
lems, many at the emergency level, as a result of what has been termed
“perhaps the most toxic and widespread pollution facing mankind” (U.S.
Department of State 1993). Of these, Cambodia and Laos are two of the
countries most heavily contaminated with landmines and unexploded
ordnance (UXO). Cambodia may have as many as 10 million uncleared
antipersonnel landmines, while Laos certainly has as many—and may
have many more—unexploded antipersonnel submunitions and count-
less larger items of UXO contaminating its remote rural areas. While the
former has been the focus of some case studies on the long-term socio-
economic implications of landmine warfare and has a much publicized
and relatively well-funded international demining program, the latter
has received scant attention and, until very recently, negligible humani-
tarian assistance.

The future prospects for humanitarian responses to antipersonnel
landmines and UXO in both countries will be determined by the develop-
ment of donor policy in this emergent humanitarian sector. With this policy
development must come a willingness to face the long-run financial impli-
cations of such assistance programs. Such willingness can come only from a
fuller understanding by donors of the role landmine and UXO contamina-
tion played in causing profound socioeconomic stress in affected communi-
ties, generating poverty, and in impeding development activities.

Evolution of the Problem in Cambodia and Laos

In both Cambodia and Laos, the current legacy of landmines and UXO
has its roots in the Vietnam War era. In the latter, the process of contam-
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ination, largely delivered from the air, was a direct result of the war and
thus came to a halt in 1973 with the signing of the Paris peace agree-
ments. In Cambodia, the oldest antipersonnel mines currently being
cleared date from the period of the first Indochinese war in the late
1940s and early 1950s and were used by the French colonial forces. How-
ever, it was the destabilization of Southeast Asia during the 1960s and
1970s that created the conditions for the implosion of civil strife in Cam-
bodia as well as foreign military intervention.

In the early 1970s, government forces used mines defensively to pro-
tect towns, communication and transport infrastructure, military installa-
tions, and frontline areas. While the guerrilla forces of the Khmer Rouge
used mines to defend areas they controlled (in much the same way as
the government forces), they also employed them as an offensive
weapon to destabilize contested areas and demoralize populations not
under their control. The Khmer Rouge also used mines as a means of so-
cial control. In the “liberated zones,” self-contained agricultural cooper-
atives were established and sealed off from the outside world with
mines, booby traps, and guards, creating “miles wide tracts of no-man’s-
land,” a grim warning of the wasting of the land that continued mine
warfare produces (Becker 1986, 164). Mines from these earlier periods
of conflict were never systematically cleared, and the contemporary
Cambodian mine problem has thus been growing for more than a gener-
ation. Even today, for the Khmer Rouge, mines remain not only a mili-
tary-tool, but also an instrument of terror for social and economic con-
trol over civilian populations. :

Mines were also used in Cambodia by foreign military forces. The
North Vietnamese used mines to protect base compounds and supply
routes along the Ho Chi Minh Trail’s southern sections, which ran
through Cambodia. Equally, U.S. ground forces used mines to attempt to
interdict the trail. U.S. forces also deployed air-dropped weapons, not
only heavy bombs, but antipersonnel submunitions and mines. Cambodi-
ans, especially in the eastern areas of the country, are still dying from ac-
cidents with unexploded bombs from this period.!

Apart from their strategic suitability, mines were also deployed for
another reason: they were cheap. In 1992, a UN mines expert suggested
that the Phnom Penh regime might have as many as 4 million mines still
in store. The noncommunist factions and the Khmer Rouge undoubtedly
had similar stockpiles. Although the minister of defense gave an emo-
tional speech in 1995 pledging that the newly constituted Royal Cambo-
dian Armed Forces would stop using landmines in the continuing strug-
gle against the Khmer Rouge, the Cambodian military is still faced with
the same dilemmas: a lack of resources, limited personnel, a mobile and
effective guerrilla opposition, and vast borders to protect. The one re-
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source they still have in abundance in their depots are landmines, and re-
ports on the ground suggest they are still being used by both sides in the
continuing conflict.

Further, mines have entered the popular consciousness as much of
the traditional infrastructure, including law and order, has broken down.
Since mines are available and cheap, Cambodian civilians use them not
only to protect their homes, livestock, fishing ponds, and boats, but also
to settle disputes—a sad but pragmatic response to circumstances.

Between 1964 and 1973, neutral Laos became arguably the most
heavily bombed nation on earth. Throughout those nine years, the
U.S. Air Force dropped the. equivalent of one B-52 planeload. of
bombs and bomblets every eight minutes around the clock. The
bombing cost an average of $2 million a day, a total of $6.9 billion.
Seen temporarily by Kennedy at the start of his presidency as the
linchpin of all Southeast Asia—the domino to be defended against
the Red Tide, Laos was also dragged under by the logic of the escalat-
ing conflict in Vietnam. Despite attempting diplomatic neutralization
of the country, U.S. policy in Laos was essentially set by the 1961
presidential orders that authorized extensive CIA paramilitary oper-
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ations. The war in Laos had essentially two theaters: the north-central
Plain of Jars area and the Ho Chi Minh Trail area running down the
eastern side of the Laotian panhandle.

This bombing completely. devastated the civilian infrastructure in
whole regions of the country, resulting in massive depopulation and per-
haps the world’s most intense level of unexploded ordnance contamina-
tion. It was later revealed that 80 percent-of the victims of the bombing
had been civilians. Twenty-three years after the air war over Laos
ceased, millions of antipersonnel bomblets and other larger items of air-
dropped ordnance and some land-based ammunition pose a massive hu-
manitarian and developmental impediment to life in rural Laos.

The scale of the contamination to be found in Laos is entirely unsur- -
prising given the volume of weapons deployed. For example, experts es-
. timate that by 1973 some 285 million Blu-26 submunitions had been
dropped on Indochina (Prokosh 1995, 7). Typically, 30 percent of all ton-
nage dropped in the region during the war fell on Laos, suggesting that
nearly 100 million Blu-26s may have been deployed over the country
(SIPRI 1978, 27). Given an estimated failure rate of 30 percent, today
there may be as many as 30 million of these unexploded bomblets
buried in the soil or lying on the surface.

While the mines found in Cambodia often represent military tech-
nology that is now almost obsolete except among the most impoverished
armies or guerrilla groups, the antipersonnel weapons technology de-
ployed in Laos, often for the first time, represents the first generation of
many of today’s and tomorrow’s antipersonnel landmines and submuni-
tions. Designed for high volume and remote delivery—from aircraft, ar-
tillery pieces, tanks or other launch platforms—these weapon systems
deliberately contaminate vast tracts of land and cannot be marked or ac-
curately recorded.

Humanitarian and Developmental Implications

In 1993, the Phnom Penh forum of nongovernmental organizations
(NGOs) pronounced that “landmines are the single biggest factor hin-
dering the development of Cambodia.” In June 1995, they organized an
international humanitarian conference to evaluate the socioeconomic
impact of mines in the country—the first ever to be held in a mine-af-
fected nation. Again it was noted that landmines were one of the most
significant factors inhibiting the postwar reconstruction and develop-
ment of Cambodia. In Laos, a similar process of rising awareness is un-
der way, a process given enhanced impetus by the growing recognition
during 1995 by the Lao government of the severity of the socioeconomic



Mines & Ordnance: The Cost 245

implications of UXO, and the need to prioritize clearance operations
with bilateral and multilateral donors.

The highly debilitating socioeconomic, psychological, and cultural
costs produced by such mine and/or UXO contamination are multifac-
eted and long term, as are the costs of appropriate response strategies.
These communal costs, taken as a whole, typically far outstrip the more
obvious personal costs to individual victims, no matter how tragic these
individual cases are. ‘

While the international community’s responses to the direct costs
will be detailed later, it is important to look more closely at some of the
“indirect” costs.

Cambodia

Within Cambodia, the western Battambang province is one of the most
heavily mine-affected provinces. But even within Battambang, only cer-
tain, geographically specific communities have significant problems with
mines, and fewer still have significant accident rates. Communities may
be able to coexist next to heavily mined areas with minimal accidents as
long as certain conditions are met: availability of, and access to, sufficient
mine-free agricultural land; adequate irrigation and access to drinking
water; reliable local knowledge of existing minefields? ; and a stable con-
text with an absence of ongoing mine laying. Raw accident rates are thus
of considerable use to humanitarian demining agencies, but only as
“first-line” indicators of the relative socioeconomic pressure exerted on
the communities affected. Repeated surveys have discovered that most
civilian victims injured by mines in Cambodia knew they were entering
areas of possible contamination prior to being injured.®> As such, acci-
dent rates indicate communities where the socioeconomic pressures ex-
erted by mine or UXO contamination have reduced conscious choice to
such an extent, local people consider such risks to be “rational.” This is
the notion of enforced risk taking.

In 1992, the district leader of Rattanak Mondul suggested that some
65 percent of the highly productive agricultural land that had sustained
one of the country’s most prosperous centers of commercial agriculture
in the mid-1960s was unusable because of landmines:

The civilian population ... was left with two stark “choices” in order to
survive, both of which involved taking enormous risks with landmines.
The first of these “choices” was to clear the land of mines themselves,
or employ ex-soldiers with a degree of knowledge to undertake this
task for them. Understandably, most were reluctant to take on the role
of deminer, and many had reservations about asking others to take
these risks, even if they had the resources to buy such services locally.



246 Economic Rehabilitation

Thus, most resorted to the second “option,” which involves entering
known mine risk areas to gather food, hunt and fish, and to cut and
gather wood, bamboo, grass and other natural resources. These “substi-
tution” activities, which before were only ever viewed as a useful (and
risk free) supplement to incomes gained primarily from agriculture, be-
came for many the only source of livelihood. (Davies 1994, 49)

Not only did landmines become the prime source of livelihood,
but they also became the prime cause of accidents. Thus, there is a fun-
damental relationship between mine contamination in rural econ-
omies, impoverishment (and resultant loss of choice), and enforced
risk taking,

With regard to enforced risk taking, new statistics gathered in
19954 about those injured in Battambang, Banteay-Meanchay, and
Kompong Thom provinces for the period June-September 1995 reveal
that some 37 percent of civilian males and some 53 percent of females
were injured while engaged in these types of substitution activities.’
These activities do not include farming, during which nearly a quarter
of all male accidents occurred. Further, information from Battambang
clearly indicates the existence of seasonal factors with accident rates.
Rates rise steadily from January, when the rice crop is harvested, until
March/April; they decrease as field preparation, planting, and trans-
planting take over in the wet season, beginning in June. In areas like
Rattanak Mondul, people are not farming their own fields, but there is
seasonal work available to them as day laborers in mine-free areas.
Thus, the percentages quoted above on accidents- that are likely to
have arisen as a result of enforced risk taking are occurring during a
period when seasonal alternative sources of income generation are
maximized in the local economy.

In terms of age, the new data confirm that 76.3 percent of the victims
are young adults, with the highest incidence coming from the nineteen to
twenty-five age group. When this is added to the low incidence of female
victims (6 percent of total data, 18.4 percent of total data for civilians), it
becomes clear that the demographic implications of mine accidents, as
previously thought, are far worse than firsthand impressions of the raw
data would suggest. Projections in 1995 suggest that long-standing esti-
mates of 300 mine incidents a month are accurate and may even be con-
servative—the true figure may be as many as 500 a month.® However,
these accidents are coming disproportionately from the young male
adult population—a sector of the population already underrepresented
because of Cambodia’s recent history, and consisting of no more than 15
percent of the overall population. This clearly relates to the gendered di-
vision of working responsibilities in the rural economy and the relative
risks involved.”
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Another area of great interest that emerges from these new statis-
tics is the relationship between UXO and the young. Children under
eighteen make up 21 percent of the victims from these new statistics in
all three provinces. “In Kompong Thom, 64% of children’s accidents in-
volved UXO in a province where UXO accidents make up 25.2% of the
total ... (similar patterns emerge in Battambang and Banteay-Mean-
chay). ... For all three provinces combined, children account for 63.8%
of UXO accidents, but only 13.8% of mine accidents”(Moyes 1995, 3).
These patterns emerge as a result of children playing with unexploded
ordnance, which—as in Laos—is often found lying on the surface rather
than buried in the ground as with mines. Such unessential “adventurist”
risk taking, especially among children, is prevalent in both Cambodia
and Laos where the warrior is revered and martial ethos is predominant.
Fortunately, the unessential nature of this risk taking means it may well
be possible to have a significant impact on such behavior through com-
munity awareness education campaigns.

Laos

The prime humanitarian problem in Laos today comes from small, ten-
nis ball-sized antipersonnel submunitions, which both lie on the surface
and are buried in the soil. In effect, these bomblets have become de
facto antipersonnel mines in terms of the stress they put on the commu-
nity. Not only do they result in accidents (which due to the heavy metal
content and design intentions—to kill rather than injure—lead to a far
higher death rate than in the mine-affected nations), but they also pro-
duce land denial, which directly results in widespread poverty and food
insecurity. The majority of villages surveyed in Moung Pek and Moung
Kham districts of Xieng Khouang report several months of acute food
insecurity each year, a situation that never existed before the war.
Harder to quantify, but real nonetheless, is the general climate of fear
that pervades every interaction with the environment in these areas.
Even fields which have been used for years can suddenly yield a deadly
bomblet when the time comes to cultivate.

The humanitarian situation is intensified by the ubiquitous nature
of the contamination. In Cambodia, the minefields are geographically
specific and have definite boundaries (once identified), but in Laos,
nowhere on the Plain can be said to be a truly “safe area.” Bomblets
have been found by clearance teams in the center of Phonsavan, the
provincial capital; they have also appeared outside the airport terminal
and buried in the runway of the town’s airport (areas that have been
under constant use for nearly twenty years) and in the packed earth
floors of schoolrooms. Even when severely corroded by years of weath-
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ering, bomblets are unlikely to function like a pressure-initiated land-
mine, because they usually require a sharp blow.® However, such blows
are often caused by traditional farming techniques—in particular, the
use of the Lao hoe, or when children discover and throw bomblets
against trees. There is also a significant threat from larger bombs; any
construction or rehabilitation work—especially along the primary road
network (heavily targeted in the war)—runs the risk of encountering
unexploded bombs.

It is clear even at this stage that accident rates in Xieng Khouang,
while unacceptably high and disproportionately affecting children, are
not likely to compare with severely mine-affected areas like Rattanak
Mondul, Cambodia. Nevertheless, in terms of “hidden impacts,” UXO
has a profound and debilitating impact on rural life. Survey work in the -
Moung Pek district of Xieng Khouang between October 1994 and Feb-
ruary -1995 revealed that only 7 percent of villages could report no
UXO in the areas surrounding the village, while 47 percent reported se-
vere contamination and 46 percent moderate contamination; 34 percent
of villages had fields surrounding the village that could not be culti-
vated due to fear of UXO, and 18 percent reported that the presence of
UXO inhibited the development of irrigation systems—development
work which often the villagers themselves could complete with no ex-
ternal assistance required. Fifteen percent of villages reported areas of
contamination so severe they would not even graze their animals in
them, while 3 percent had difficulty accessmg drinking water due to
UXO contamination.

Interventions of the International Community

Development and Growth of Interventions

In Cambodia, the international community started to respond to the
mine issue only when it suspected that without some sort of demining re-
sponse, the UN peace process for Cambodia during the 1991-1993 pe-
riod might not be able to function. The demining mandate given the UN
by the peace agreements was purely to establish a local demining capac-
ity to facilitate UN purposes and to create a body of trained personnel
on the ground, rather than to establish an infrastructure that could sus-
tain the long-term responses that were necessary to meet the country’s
ongoing technical need in this sector—that was soon to be acknowl-
edged as essential to reconstruct Cambodia’s war-shattered economy. In
reality, the demining—or rather training for demining—that the UN did
in Cambodia had little impact on the ability of the broader UN mission
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to function. But the Cambodian Mine Action Centre (CMAC), the na-
tional demining agency, emerged out of the mission. Although donor
pledges fell below the operating budget of $20 million for the first two-
year cycle, which finished in November 1995, CMAC still employs over
1,500 Cambodian staff, 92 percent of whom are directly employed in
field demining operations.’ Its projected five-year operating budget is
forecast at $37.9 million, a quarter of which will ultimately come from
the Royal Cambodian Government, leaving just under $30 million to
come from the international community in straightforward donor fund-
ing, over and above the gifts in kind of personnel, who serve as technical
advisors, seconded from various UN member states.!

The initial shape of the international response was in part deter-
mined by the relatively recent development of the notion of mine clear-
ance and UXO eradication as a legitimate concern-of the humanitarian
community. In the early 1990s, demining was seen as a technical compo-
nent to be “bolted on” to rehabilitation, reconstruction, and develop-
ment programs, rather than as an independent humanitarian priority in
its own right. Alternatively, demining was seen as a useful emergency in-
tervention, securing residential land for returning refugees in heavily
mined communes, or simply seeking to reduce death and accident rates.
Until 1990, this area had also been entirely viewed as a military domain,
a notion that, even now, is changing only slowly. Over time, donors have
come to understand the long-term nature of the problem and the need
to develop effective local institutions to continue to deliver these ser-
vices long after expatriates have withdrawn from the program. It be-
came clear that, if for no other reason than the costs of mounting these
projects, the short-term “relief” outputs of the programs could never jus-
tify the expenditure relative to other humanitarian interventions. How-
ever, the development of sustainable, high-quality, local capacity would
in the long run justify the funding commitment.

NGOs have evolved from mere technical service providers to
more rounded humanitarian agencies interested in mines and UXO as
a development issue in the broadest sense. They have developed multi-
media community education programs—by using video, dance, drama,
puppetry, posters, and more formal instructional sessions—operating
first in relief mode (rapid, emergency dissemination of information)
but gradually evolving into a development mode that seeks to engage
and involve the target communities in constructing and sustaining their
own education programs. NGOs have also acted as facilitators in the
villages rather than as disseminators of predetermined messages. They
have developed data-gathering teams and village agents and inte-
grated these elements of their operations into their clearance re-
sponses, thus giving a community-responsive and community-based re-
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ality to their operations. As a result, the demining NGOs in Cambodia
have grown and played a crucial part in developing the whole concept
of humanitarian action in this sector.

In Laos, the international community has yet to provide substantial
assistance, although matters changed dramatically over the course of
1995. The Mines Advisory Group (MAG) project has been the first sys-
tematic, professional humanitarian response to the problem of clearance
and community awareness, and its data-gathering work has also been the
first systematic attempt to study the broader impacts of contamination.
By mid-summer 1995, following a visit to the project in February 1995 by
the minister of labor and social welfare (the lead ministry for UXO is-
sues in Laos), a Lao government trust fund, with assistance and support
from the UN Development Programme (UNDP) Laos, had been estab-
lished to mobilize and channel international funding and to coordinate
humanitarian responses to UXO in the country. At the start of 1996, the
trust fund had some $2.5 million pledged to it, with more expected over
the course of the year.!! From the trust fund, it is also hoped that a UXO
cell will be developed within the Ministry of Labour and Social Welfare
as the first step on the road to creating a Lao national infrastructure—
perhaps loosely based on CMAC in Cambodia—with an operational
clearance capacity.

In Laos, UNDP’s stewardship of the idea of developing such a trust
fund has had huge implications, not least UNDP’s firm understanding
that long-term meaningful response must be based on thorough research
and clear understanding of the problem(s). They have thus commis-
sioned a nationwide UXO socioeconomic. impact survey to identify the
nature of the stress imposed by UXO, determine its developmental and
humanitarian meaning, and identify priority areas for further clearance
operations. Only when this basis has been established can a meaningful
appeal for finance be launched and plans developed to build an appro-
priate national infrastructure to sustain a long-term response to the chal-
lenges posed by UXO in rural Laos.

Specific Components

It may be useful to focus a little more sharply on some of the actual
ground activities.

Training. Because training is the key to developing sustainable indige-
nous demining capacity, training facilities were established early on by
the international community in Cambodia. Currently, local deminers all
receive their initial training at the central CMAC training school, which
was developed with the resources established during the UN peace
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process in Cambodia (1991-1993).12 Initial training courses lasting less
than a month are then reinforced by on-the-job training and work expe-
rience in a supervised environment. MAG, for example, gives its gradu-
ates of the CMAC school further technical training and maintains close
working relationships between its deminers and its expatriate Explosive
Ordnance Disposal (EOD) experts, who work closely with them in the
minefield. To create sustainable demining capacity in Cambodia, the
training given to local deminers needs to ensure not only technical excel-
lence, but also a fuller range of skills needed to sustain the operation in
the long term, when it is no longer financially viable or appropriate for
expatriates to have leadership roles.

It became clear that existing personnel within the teams were not
sufficiently qualified to become the EOD counterparts. Nearly all the ex-
isting deminers, with the exception of the female deminers, are former
military personnel. Often conscripted into the army at young ages from
poor rural communities with little access to formal education, these dem-
iners lack the education and, in many instances, ability to rise to the
higher levels of management on the EOD side of the operation. Re-
sponding to this reality, MAG has identified and recruited individuals
whose educational achievements and natural ability should prove suffi-
cient to reach the standards of an EOD counterpart of an expatriate spe-
cialist. Thus, these individuals are expected to become site location man-
agers who, once they have completed their basic time with the clearance
teams, will then shadow the expatriate specialists for several months.
They will receive both theoretical and on-the-job training, taking over re-
sponsibilities related to radio communication, stores and equipment, con-
trol of explosives, liaison, and management. As their proficiency increases
so will their responsibilities. The eventual management structure would
then run from the expatriate senior specialist’(ultimately based out of Ph-
nom Penh), to site location managers, to supervisors, to deminers.

Survey. Technical survey is the fundamental starting point for planning
the operational side of any large-scale demining program. Initial surveys
in Cambodia were concerned more with the repatriation of refugees
from Thailand, seeking to identify mine-free areas for residential and
farming purposes, than with the planning of a national demining re-
sponse. However, the survey process once started should always be
something of an ongoing exercise during the medium-term period. In-
formation on mined areas was (and is) gathered from a variety of
sources, including the military and resistance factions, local authorities,
and accident data, where available. Once identified as potentially mined,
all such minefields then have to be verified as such. Information gath-
ered early on in the Cambodia operation (1992-1993) is still being veri-
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fied by CMAC survey teams today. Survey is also an ongoing part of
NGO operations in Cambodia.

Prioritization and tasking. Once areas have been verified, the minefield
can be integrated as part of the national priorities plan. Such priorities
are based on a number of basic humanitarian and developmental crite-
ria. On this basis, CMAC has tasked its demining resources, following
the example of the demining NGOs operating in Cambodia, all of whom
have access to the information held on a central database within CMAC.
However, actual locations worked may be a function of other considera-
tions. In Cambodia, CMAC and the other demining agencies have to be
constantly aware of security considerations and such factors as the
weather in determining which locations can be worked.

Given the limited demining resources available, even in a relatively
well-funded country like Cambodia, it is imperative that prioritization
be taken seriously if outputs are to be maximized for the communities
affected, and for the society as a whole. One of the weaknesses at the na-
tional level appears to be a lack of integration between the minefield lo-
cation information held on the CMAC database and more general social
and economic data. Only by integrating the two can meaningful national
priorities and work plans be established. For example, Cambodia’s 10
million mines have been estimated as taking perhaps as many as 250
years to clear completely. Certainly, the country has a long-term require-
ment for quality humanitarian clearance capacity. However, perhaps as
many as 40 percent of Cambodia’s landmines are tied up in the K5 bor-
der minefield, laid by the Vietnamese in 1984 around the western and
northern frontier. These mines are in areas that are heavily forested and
sparsely populated, with well-known safe paths through the minefields
on cross-border routes.’* In fact, the whole K5 belt could be safely -
marked off and ignored—for several generations—leaving humanitar-
ian deminers with just 60 percent of the mines to worry about. And so
the prioritization process should go on, until a manageable task list of
humanitarian priority sites is developed. It is not the volume of mines
and UXO contaminating any given context that is significant, nor even
the areas contaminated, but rather the humanitarian, developmental, so-
cial, economic, and cultural implications of the contamination.

For humanitarian clearance operations in Laos, the ubiquitous na-
ture of the ordnance poses several dilemmas. Fundamentally, clearance
operations have to be even more carefully prioritized to ensure that the
communal benefits, both in terms of reduction in accident rates and in
terms of facilitating development and a restoration of prosperity, are
maximized. Only effective integration with the local community through
data gathering and social analysis can really achieve this. At a national
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level, macroeconomic planning and socioeconomic information have to
be amalgamated to produce a priorities plan; the first stage in this
process will be a nationwide UXO socioeconomic impacts survey.

Marking. Minefields identified during the survey process, but accorded a
lower priority, are marked and left until they can be cleared. CMAC and
the NGOs engaged in marking such areas of lower priority ensure that
local people are informed of the limits of such minefields.

Clearance. 'The actual mechanics of minefield clearance in Cambodia
are relatively straightforward. Despite the constant search for techno-
logical quick fixes in the area of humanitarian demining, none has been
found that can achieve the humanitarian requirement of 100 percent
clearance of areas prioritized. There are several different types of me-
chanical systems and equipment available, but these have all been devel-
oped by the military to enable minefields to be breached (broken
through) during warfare, a process that does not require 100 percent
clearance of the minefield as a whole. Currently, such equipment cannot,
of itself, replace the work of the manual deminer on the ground.

The basic method employed is for the minefield perimeters to be es-
tablished and marked. The minefield is then cleared in an orderly fash-
ion with a mine detector; clearance progresses up one-meter-wide lanes
that are spaced so that deminers working in one lane would not be in-
jured if colleagues in the adjacent lane had an accident. In areas where
combat has taken place, the scrap metal content of the ground is high,
which makes clearance painstakingly slow. Once a metal reading is
recorded, the detector operator retires a safe distance, and a colleague
uses.a prod to locate the item. It is critical that deminers wear protective
clothing and ballistic helmets and visors, equipment that has proven it-
self effective in minimizing injuries should an accident occur. If the item
is found to be a mine, an explosive charge is placed and the mine de-
stroyed in situ. Risks are reduced to the minimum by adhering to a “no
handling” policy. At the end of the clearance operation, the area cleared
is not only mine free but also metal free.

UXO clearance teams in Laos have split their limited resources into
two components: instrument-led clearance tasks and a “roving team” re-
sponse. The roving team concept was introduced following analysis of
the initial results of the data gathering team. Work in Moung Pek district
revealed that children playing with UXOs lying on the surface ac-
counted for some 44 percent of deaths and injuries from UXO. There-
fore, it was important to clear such ordnance swiftly. With relatively few
resources, it would be possible to have a high impact in the immediate
environment of the villages. Clearly, this does not produce cleared land,
but the physical reduction in child injury rates and the psychological
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value for parents of creating a safer environment more than justify the
response, and underscore the need for flexibility in planning and imple-
menting such programs. With just four Lao technicians and one expatri-
ate EOD expert, the roving team visited forty-six separate locations and
destroyed some 2,988 bomblets and 2,188 other items of UXO over a pe-
riod of ten months.

Data gathering.  The lack of reliable baseline data on accidents has been
rectified by the establishment of a data-gathering program. Other hu-
manitarian agencies had in the past collected information on mine-re-
lated issues, but these were nearly always conducted to meet the narrow
needs of their own programs. As late as December 1994, there was no
widespread, comprehensive, and reliable data-gathering program in op-
eration in Cambodia, nor any standardization of data-collection cate-
gories or methodologies. CMAC lacked the resources and personnel to
implement such a program. With support from UNICEF, MAG-Cambo-
dia’s community awareness team was able to initiate such a data-gather-
ing program, becoming operational in Battambang province in Decem-
ber 1994, in Kompong Thom in April 1995, and in Banteay-Meanchay
the following June.

There are plans to expand the project to include all mine-affected
provinces by the end of 1996. Although such information on accident
rates, locations of accidents, the social breakdown of victims by age and
sex, and activity at the time of injury is of vital importance in assisting
the process of prioritization, social analysis of the existing data cate-
gories is required to draw out the full meaning of the data, as described
above. Once this has been done, further socioeconomic research can be
conducted to bring greater understanding of the humanitarian and de-
velopmental implications of landmine and UXO contamination in the
affected communities.

Although such a process might seem extremely academic, it actually
has very practical applications for the development of clearance and
community awareness operations in countries such as Cambodia. For ex-
ample, the new statistics from the data-gathering program reveal that
among civilian males, “adventurist risk taking” may also play a part in
causing accidents.!* A remarkable 19 percent of all male victims were in-
jured by UXO in an environment where humanitarians have tradition-
ally regarded the problem as one of landmine contamination. Accord-
ingly, CMAC has recently acknowledged the need for more community
awareness in its new five-year plan. '

Community mobilization and education. Given the time required to clear
even the top priority sites in Cambodia, it became clear early on that it
was necessary to mount community mine awareness education pro-
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grams, designed to allow communities to live more safely in areas of
landmine or UXO contamination. The approach revolves around creat-
ing a truly indigenous organization and also improving the community
responsiveness to the prioritization process. It is clear that a shift in em-
phasis is required from one of information dissemination to information
sharing and facilitation of dialogue about mines, UXO, and awareness
messages among the villagers themselves so that they develop far more
ownership of the mine awareness program.

In the MAG program, different groups of representatives from each
village will be taught how to deliver several basic mine awareness mes-
sages and how to facilitate participation themselves within their own
groups. These representatives will decide on what the curriculum will be
in their area and how they will pass these messages on in the long term.
The program has subsequently expanded to include a schools program,
training instruction in the Battambang teacher training college, and a se-
ries of data-gathering teams. MAG has since been working with CMAC
on developing a national mine awareness curriculum for use in Cambo-
dia’s primary schools, and is assisting the national agency as it develops a
village-based program on a national level.

This style of community mobilization is expected to increase a com-
munity’s knowledge of the dangers of mines and how to best avoid them
—the mine information will be more locally relevant and will be taken
up by the community itself; to change the behavior and attitude of a
community by encouraging people to look for their own alternatives,
which can be implemented themselves or by an outside agency; and to
make programs more integrated in their approach by improving the
quality of the information that is given to the clearance teams and thus
improving the humanitarian aspect of demining.

Lessons from Southeast Asia

The following are seen to be the most important generalized lessons that
have come out of the responses by the international community in im-
plementing humanitarian programs designed to address the implications
of large-scale landmine and UXO contamination in Cambodia and Laos.
This emergent area of international humanitarian action has much to
consider—especially from the Cambodian context—that may have
broad relevance in developing these initiatives in other contaminated
nations, particularly those in the developing South.

1. It is vital that to work efficiently in the short to medium term, those
directing humanitarian demining and UXO eradication programs fully
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understand the different types of socioeconomic stress caused in the af-
fected communities by the contamination. This will enable workers to ef-
fectively plan the training, equipping, tasking, and deployment of local
clearance capacity and to ensure maximum benefits for the society as a
whole in the shortest possible time. These benefits can be evaluated in
terms of reductions in death and injury rates, but also in terms of en-
hancing communal recovery in the postconflict period and in allowing
development to take place. Only through such qualitative understanding
of communal benefits can sense (and hope) emerge from sheer volumes
of mines and UXO at large. Clearly, if conducted properly, such a
process will ensure that those communities most impoverished by conta-
mination will be targeted first. Equally, those developmental tasks most
impeded by contamination can be identified and facilitated by tasking
the clearance resources that are developed—perhaps specifically to
meet these task needs. A

2. A full understanding of the contamination levels affecting the com-
munity and the socioeconomic stress the contamination produces can
come only through baseline survey and data-gathering activities, com-
bined with suitable mapping and information collation and retrieval sys-
tems. Such information systems should be developed centrally and
should be readily accessible to all humanitarian clearance and awareness
operators in the country context. The information provided is essential
in targeting demining and community education resources in the first in-
stance, and beyond that in delivering a broader range of rehabilitative
measures to the affected communities. With some exceptions, preopera-
tional survey missions have focused purely on technical aspects of the
problem—for example, where is the ordnance? Broader questions in-
clude: Where is the ordnance that really impacts the community? Which
types of ordnance cause the community most problems? How does this
ordnance impact the community and what are their coping mechanisms,
if any? These questions have never really been satisfactorily addressed
at the planning stage. The result has been that responses have evolved in
an ad hoc fashion, as a result of working on the ground. The late realiza-
tion of a need for an integrated EOD response in Cambodia, over and
above a simple mine clearance capacity, clearly illustrates this problem.

In practice, of course, humanitarian clearance agencies  have not
made, nor should they expect to make, prioritization decisions in vacuo.
Other humanitarian agencies and local authorities will always have to be
consulted, and their development and operational plans will have to be
included in the prioritization equation. Effective information sharing be-
tween those planning reconstruction and development initiatives, in-
cluding international agencies and governmental bodies in the country,
should be established and institutionalized. The commissioning of the
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UXO Socio-Economic Impacts Survey by UNDP in Laos is a welcome
sign that such planning processes are being taken seriously. Although to
some extent after the fact, it may be useful for such a survey to be com-
missioned in Cambodia as well.

3. A full understanding of the broader socioeconomic implications of
and profiles of stress created by mine and UXO contamination is of vital
importance to planning humanitarian responses that go beyond the clear-
ance and awareness initiatives. For example:

a. Understanding that mine victims in Cambodia are often the
poorest of the poor—those with no choices will take risks with
mines—might help medical agencies overcome fears about selec-
tively targeting “relief health” programs to mine victims. It was
clear from the studies conducted in Battambang that once admit-
ted to hospitals, mine victims, because of their preexisting
poverty, were highly unlikely to be able to cope with the personal
burden of financing the drugs and painkillers needed for their re-
covery. Understanding that mine injuries disproportionately
drain hospital resources will help those developing national med-
ical infrastructures plan for the additional resources required in
each location and encourage them to try to redress situations
such as those existing in Battambang, where the sick are expected
to pay for their own treatment because of the lack of resources
available at the provincial level.

b. By understanding the socioeconomic profiles of the injured,
those planning prosthetics programs can ensure that their pro-
jects are an integrated part of a broader social policy—one aimed
at creating an infrastructure that provides after-care services. This
will ensure that the immediate high impact of providing prosthet-
ics is sustained in the long term and dovetailed into skills training
and income generation programs that radically improve the eco-
nomic position of those injured. There can be no more disheart-
ening image for the prosthetists than to see that restored mobility
allows a return to enforced risk taking in an economic environ-
ment that has not changed.

c. Understanding that 82 percent of the disabled population in Bat-
tambang in 1992 had been “artificially manufactured” by land-
mines will help those planning social welfare programs. It also
demonstrates the huge human burden and social opportunity
costs of these perfect weapons of social attrition.

d. Since clearance operations take a long time to work through all
the high-priority tasks, measures should be planned to provide al-
ternative sources of income generation in entire communities



258 Economic Rehabilitation

badly impacted by landmines or UXO. Where conditions of en-

“forced risk taking are evident, emergency humanitarian action is
essential. Such programs are now being run in the severely mine-
affected areas of SW Battambang by NGOs, including World Vi-
sion International. Such measures as a mat-weaving initiative rely
on importing materials to the areas and establishing marketing
arrangements that will provide a baseline income sufficient to
liberate local people from enforced risk taking.

4. It follows that technical resources without humanitarian (man-
agement) expertise are doomed to have negligible value in countries as
indiscriminately and comprehensively contaminated as Cambodia and
Laos. Personnel selected to establish international clearance and com-
munity awareness programs need to be drawn both from individuals
with technical understanding (usually ex-military—although increas-
ingly there is a pool of expatriate technicians with practical experi-
ence in implementing humanitarian clearance operations) and from
individuals with suitable humanitarian management experience. How-
ever, there are currently very few such individuals, and in the medium
term, personnel with sound groundings in relief and development op-
erations will find their skills easily transferable into this area of hu-
manitarian action.

5. Although each country context should be thoroughly investi-
gated at the start of any national program, donors should plan to fund
integrated programs aimed at creating technical capacity suitable to
deal with the full range of explosive ordnance disposal tasks, rather
than focusing purely on the more straightforward task of landmine
clearance. Cambodia is well known for its landmine burden, but it also
has a significant problem with UXOs. For instance, during July-Sep-
tember 1995, MAG Cambodia destroyed a total of just thirty-four
landmines, but some 541 items of UXO. Of the 12,634 items of explo-
sive ordnance destroyed in Cambodia since MAG operations began
just over three years ago, the majority have been UXOs and a specific
UXO rapid response capacity has been developed to respond to this
need. Laos is also now becoming known for its problem with air-
dropped submunitions, but it also has a problem with land-based ord-
nance and landmines. Realizing the need for an integrated approach
will have clear implications for training, trainers, and equipment
needed to develop appropriate local capacity.

6. Community awareness education programs should be considered a
vital component of any response to severe mine and UXO contamination.
As noted, clearance resources are unlikely to be able to reach all the top
priorities in the short term, and such communities need to be involved in
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a process to identify ways they can learn to live more safely in their con-
taminated environments. Such approaches should adopt multi-media
presentations that enliven the messages and communication methodolo-
gies that seek to get away from dull and formal lecturing. In some cir-
cumstances, a relief-style program may be appropriate in which, after a
period of field research and testing, those implementing the program
and their local staff disseminate information to a target population (such
as in a refugee repatriation situation). In other contexts, such as contem-
porary Cambodia, participative methods may be more effective,
whereby those operating the programs act as facilitators and engage lo-
cal people in constructing their own community awareness programs
and give them ownership of the responsibility of communicating these
messages and keeping them alive in their communities. Such an ap-
proach allows the programs to be tailored to the individual needs of
each location or village.

7. Training programs for clearance operatives should be funded
and implemented only if they are clearly dovetailed into plans for es-
tablishing a sustainable local infrastructure for those trained to work
within. While this might sound like a statement of the obvious, many
examples show that it is not. Humanitarian responses in this sector
are necessarily long term, and although local governments can and
should be expected to shoulder an increasing share of the costs in-
volved, donors should be prepared to fund such initiatives from long-
term development resources rather than viewing such operations as
being short-term emergency relief operations. (However, in some cir-
cumstances such relief-oriented approaches to jump-start a national
program or to facilitate specific relief operations should obviously
not be precluded.) ,

The establishment of well-trained and well-equipped local tech-
nical capacity without a local management hierarchy and effective
logistical support systems will clearly be of limited value. Local peo-
ple with levels of skill and education appropriate to managing such
institutions have to be identified and recruited from the start. Since
they should have a full understanding of their humanitarian mission
and its developmental importance, they should have practical expe-
rience in clearance and/or community awareness operations at the
village level. Such management training should allow local leaders to
effectively represent their national program to the international
donor community.

8. Vulnerable groups who have directly suffered as a result of land-
mine or UXO contamination should be employed in the integrated clear-
ance and awareness programs. This can include (where possible and
practical) amputee deminers and female deminers, but attempts should
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also be made to select deminers from heavily contaminated communi-
ties, especially those where enforced risk taking exists. The motivation of
all such individuals is likely to be high, and their inclusion can add a
valuable social dimension to the program. The inclusion of women helps
break down the image that mine and UXO eradication is a military- (i.e.,
male-) dominated affair, and shows it instead to be a humanitarian en-
deavor. In Cambodia, it should not be forgotten that nearly. all the
trained deminers currently. working in the humanitarian sector are for-
mer military personnel, many of whom actually laid the mines they are
now clearing. :

9. Last, where private organizations are contracted to provide
demining services with humanitarian funding from the international
community, great care should be taken to ensure that they are not asso-
ciated with interests involved in the manufacture of landmines. Again
this should be self-evident, and some donors, such as the European
Union, operate under strict guidelines in this regard. Although not a
situation experienced in either Cambodia or Laos, there are sadly too
many examples of such companies receiving funding from humanitar-
ian bodies in other country contexts. It should also be noted that
while there are many commercial clearance companies that operate
to high standards in the nations of the developing South, few if any
have the humanitarian understanding to independently plan and im-
plement the types of integrated community-based responses de-
scribed above.

Conclusion

Divergent experiences in Cambodia and Laos in the past few years are
overall far less important than the areas of commonality. While the tech-
nical, humanitarian, and developmental issues posed by the differing
types of ordnance in each country at first seems to suggest different sets
of problems, on closer inspection, the similarities start to emerge. In both
cases, contamination-has caused, and continues to cause, enormous hu-
man suffering. In both cases, contamination causes poverty, creates a de-
mand for relief programs and inhibits development. In both cases local
people and their governments face long-term struggles with the debili-
tating legacies of the massive and 1ndlscr1mmate use of these weapons of
mass destruction in slow motion.

If the case histories of Cambodia and Laos tell us anythlng, it is that
as a class of weapon, antipersonnel landmines and antipersonnel submu-
nitions apparently cannot be put to “responsible” military use. Interna-
tional humanitarian law is quite clear on this. The customary principle of
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proportionality imposes a positive obligation on combatants to consider
the possible impact on civilians of any attack or military strategy, and de-
mands that the combatants seek to minimize such effects on civilians. If
impacts are likely to be disproportionate in relation to the concrete and
direct military advantage anticipated, the attack must be called off (or,
by extension, the technology abandoned). Once the full long-term costs
to communities in the affected nations are documented and exposed, it
is almost unthinkable to suggest that such costs could ever be out-
weighed by any short-térm military utility derived from the deployment
of such weapons. »

Sadly, the insights shared from Cambodia and Laos are by no means
unique. These multifaceted and profound long-term humanitarian and
developmental problems will exist to some extent in every one of the
thirty-five or so mine- and UXO-contaminated nations that exist today.
It is also not entirely accidental that most of these nations are located in
the poor and underdeveloped South, and the weapons systems causing
such debilitating effects have almost always been produced by the rich
nations of the developed North. In this light, it is even less acceptable
that the humanitarian funds available to respond to clearing up these
nonbiodegradable remnants of conflict are still so minute when com-
pared to the size and effects of the problem.

The cost of clearing the current worldwide burden of 100 million
antipersonnel mines is already estimated at some $33 billion. The UN
trust fund set up in New York for mine-clearance assistance in No-
vember 1994, after much lobbying by NGO/PVOs and intergovern-
mental organizations, held its first conference in July 1995. However,
only one-third of the hoped-for budget of $75 million was pledged by
member states.

If member states refuse to acknowledge the full humanitarian and
developmental consequences of antipersonnel mines, and of UXO that
have similar effects in postconflict situations, then they should—as a
minimum—face the humanitarian arguments for -a ban on these
weapons more honestly. However, there seems little evidence that they
are prepared to do this either. In September and October 1995, the
1980 Inhumane Weapons Convention and its protocol on landmines
was reviewed in Vienna. Delegates were unable to agree even on a new
protocol, let alone entertain the humanitarian arguments for a total
ban. As one NGO observer noted, “The conference was designed to
update international humanitarian law in order to protect civilians.
However, governments on the whole seemed more interested in pro-
tecting their own weapons systems.” Without such a ban, the devasta-
tion wrought upon Cambodia and Laos will continue to occur with
every fresh conflict.
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Notes

The views and opinions expressed here are the author’s own, and do not
necessarily express or imply those of the Mines Advisory Group, which has been
operational in Cambodia since October.1992 and in Laos since May 1994.

1. In other areas, such as the central province of Kompong Thom, MAG
has discovered a significant problem with unexploded antipersonnel submuni-
tions, again predominantly the Blu-26 bomblet.

2. In the absence of professional humanitarian demining capacity, with op—
erating minefield survey and marking capacity, local people build up mental
maps of mine-contaminated areas by means of collective memory of where oth-
ers have been injured or killed. However, in Cambodia, demining groups have
labored for months only to clear a handful of mines in vast areas that the com-
munity had been denying themselves on the basis of just one accident. Accord-
ingly, it is critical to consider the socioeconomic value to the community of the
land being cleared rather than merely a number count of items destroyed. De-
struction of an old ammunition dump might produce huge mine destruction
rates but have minimal communal value.

3. The focus of my research in Cambodia in 1992-1993, presented in the
book War of the Mines, was Rattanak Mondul district in the extreme southwest
of Battambang province. The book was one of the first studies attempting to doc-
ument the full socioeconomic impacts of landmine warfare.

4. Data gathering by the Mines Awareness Group.

5. Cutting wood, fishing, cutting grass, traveling in known mined areas, and
collecting food.

6. Some sense of the scale of this underrecording has now started to
emerge. For example, in 1992, Battambang provincial hospital had records on
164 mine cases admitted. Results from the MAG’s data-gathering work have re-
vealed that there were 183 mine accidents in Battambang during April-May 1995
alone. Clearly, accident rates are not likely to have escalated to such an extent.

7. Data from the three provinces indicate that average death rates of
those having accidents with mines or UXO are 10.7 percent for women, 24.5 per-
cent for civilian men and 32.2 percent for children (Moyes 1995). This again sug-
gests that the gendered division of working responsibilities may also lead to
women being injured in less remote areas and thus having better survival
prospects.

8. Although they do become progressively less stable, causing difficulties
when they are cleared.

9. However, there does seem to be uncertalnty as the future of CMAC’s
funding past April 1996.

10. The sum of $30 million for CMAC over five years represents extraordi-
nary value for the money. This budget requirement should be contrasted with the
$88,782,000 allocated by the UN for vehicles during the two short years of the
peace process period (1991-1993), or the $10,585,100 for generators, or even the
$2,496,000 for contractual services (laundry, dry cleaning, tailoring, and hair-cut-
ting services for contingent personnel). '

11. Initial funding support to the project came from the Mennonite Central
Committee, which had long been concerned about the burden of UXO in Laos.
MAG also started to receive bilateral grants for its work in Laos, most notably
from the British Overseas Development Agency, and has been able to greatly
expand its integrated clearance, awareness, and data-gathering operations in
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Xieng Khouang as a result. Other donors such as SIDA have expressed an inter-
est in funding both the MAG project and the trust fund, and the European
Union is planning a technical assessment mission during the first half of 1996.

12. The establishment of a training school to produce a regular flow of
trained technicians every month is being planned for 1996 in Laos.

13. Ironically, minefields in these areas might be the only thing that prevent
total environmental degradation at the hands of Thai gem miners and timber
contractors, whose concessions, signed with the Khmer Rouge, are destroying
great swathes of Cambodia’s virgin forests.

14. Consists both of playing with UXO, moving UXO, and extracting explo-
sives for fishing.
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Rehabilitating Household
Food Production After War:
The Rwandan Experience

David Tardif-Douglin

The purpose of this chapter is to examine relief and development agency
efforts to rehabilitate household food production after the 1994 war and
genocide in Rwanda. Review of the Rwandan experience provides
lessons for future interventions aimed at rapidly reestablishing liveli-
hoods and improving food security of large agricultural populations in
other war-torn societies. The Rwandan case adds two particularly diffi-
cult dimensions to rehabilitation, however. First, the most fundamental
institutions underlying social and economic life, except the most autarkic
and self-sufficient, were destroyed by the genocide. This makes any in-
tervention fraught with risk both for the short- and long-term stability of
the society coming out of crisis. Second, Rwandan agricultural house-
holds were already facing substantial food insecurity before the crisis. In
such a context it is not clear what rehabilitation, narrowly defined,
achieves over the longer term. The Rwandan experience thus provides
the extreme case, in which agricultural rehabilitation—generally consid-
ered neutral—can take on political dimensions, and where rehabilitation
is clearly not enough.

The chapter begins with a brief description of Rwanda and key as-
pects of its agriculture before and immediately after the crisis. This allows
the reader to decide the extent to which programs in Rwanda are transfer-
able to countries having dissimilar agriculture systems. The next section
reviews first-phase rehabilitation activities of the international commu-
nity: provision of seeds and tools to farmers, food aid to ensure that seeds
are not consumed before planting, and local multiplication of adapted
seed. This is followed by an assessment of the problems and prospects, suc-
cess, failures, and omissions of interventions aimed at reestablishing food
security. The concluding section gleans those lessons that are most gener-
alizable for other war-torn societies as they emerge from crisis.
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Background

Rwanda is a small, mountainous, landlocked, and extremely densely
populated country in Central Africa whose history has been marked by
ethnic violence. It is bordered on the south by Burundi, which shares a
similarly troubled and violent history. Its neighbor to the west is the
Kivu region of Zaire. The Kivu has a large “ethnic” Rwandan popula-
tion. To the north is Uganda, which also has a Kinywarwanda-speaking
population (both Hutu and Tutsi-related Hima or Ankole). On the east
is Tanzania, whose northwestern region has traditionally been an area
of Rwandan migration. The mountainous terrain of Rwanda is partly
responsible for its unique settlement patterns, in which families or
households live in individual homesteads on hillsides or collines rather
than in villages. Cool climates and few tropical diseases make much of
Rwanda highly habitable. High, well-distributed rainfall, and good soils,
especially in the volcanic reglons have permitted the sustenance of
large populations.

Before the 1990 civil war intensified and degenerated into genocide
and mass migration (between April and July 1994), more than nine in
ten of the Rwandan population of nearly 8 million lived on farms, mak-
ing Rwanda a highly agrarian society with a very small urban popula-
tion.! Population density before the genocide was very high and popula-
tion pressure severe. According to the 1991 census, the ethnic makeup of
Rwanda before the war was roughly 90 percent Hutu, 8 percent Tutsi,
and less than 1 percent Twa (an aboriginal group).? The postwar compo-
sition is unknown. The Hutu are believed to have migrated into the re-
gion nearly a thousand years ago and found the Twa already there. The
Tutsi began to appear in the region 400 years later (fifteenth century)
and were assimilated by the Hutu. The former took on the language and
incorporated traditions and cults of the latter and lived in proximity to
them. Clear ethnic distinctions existed, but clan affiliation, which cut
across ethnic lines, seems to have been more important in precolonial
times. Gradually, Tutsi military rule and administration were established
over the Hutu and Twa.

The Rwandan economy is based on the largely rain-fed agricultural
production- of small, semisubsistence, and increasingly fragmented
farms. It has few natural resources to exploit other than its ecotourism
potential, and it has a small uncompetitive industrial sector. The pro-
duction of coffee and tea, however, is very well suited to the small
farms, steep slopes, and cool climates of Rwanda, and has ensured ac-
cess to foreign exchange over the years. Nonetheless, Rwanda is ex-
tremely poor and faces the stark prospect of an even poorer future be-
cause of the juxtaposition of rapid population growth (in spite of the
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large number of people killed) with continued reliance on semisubsis-
tence agriculture.

Agriculture, the mainstay of the economy, had been experiencing a
growing crisis well before the war. While population has grown at the
extremely high rate of 3 percent a year, agricultural technology has
progressed very little. Consequently, per capita production of food has
been declining (see Figure 12.1). The population density in 1994 was
approximately 466 persons per square kilometer of arable land. Farm
sizes were declining and were on average smaller than one hectare by
1994, Agricultural productivity continued to decline as near-continu-
ous use of farmland with little use of fertilizer led to soil exhaustion
and erosion. Rwandan farmers were acutely aware of population pres-
sure, the limits to traditional solutions such as fallowing, and the high
cost of modern solutions such as fertilizers. Out-migration, used fre-
quently in the past as the solution of last resort, was becoming less ten-
able as populations (and resentment of immigrants) in neighboring
countries were growing.

The intensification of civil war in April 1994 affected agricultural
production. Precise figures are impossible to obtain. Nonetheless, the
government of Rwanda and a UN Food and Agricultural Organiza-
tion/World Food Programme (FAO/WFP) assessment estimated the

Figure 12.1
Daily Food Production Per Capita

2500 -
2000

1500

K cals

1000

500

1984 1985 1986 1987 1988 1989 1990 1991

Source: Clay et al., 1996.




268 Economic Rehabilitation

devastating effect of war and genocide. By the time the fighting had
ended, large tracts of farmland had been abandoned, the coffee har-
vest had declined by half,> more than 80 percent of the cattle popula-
tion had been lost, and four-fifths of all small ruminants had disap-
peared. Much of the equipment and material for household-based
enterprises had been destroyed or looted, and rural infrastructure was
heavily damaged. An FAO/WFP assessment concluded that the 1994B
season crop, which should have been harvested in August-September,
yielded only about 45 percent of 1993B levels.* Further, the govern-
ment estimated hundreds of hectares of natural high-elevation forests
had been damaged by displaced persons. Support systems for agricul-
ture were almost completely destroyed. In the aftermath of the war,
only two out of sixty researchers with the national agriculture re-
search system remained in the country. None of the nine research sta-
tions and labs remained operational. The services of the Ministry of
Agriculture—central administration, agriculture extension, and re-
gional agriculture units—also suffered extensive losses. -

Renewed fighting, massacres, and large-scale population displace-
ments began in April, the planting period for Rwanda’s second agricul-
tural season. Consequently, many crops were not planted or, if planted,
not tended during the critical first months of growth. What was planted

in March-April should have been harvested in June-August, which is
- precisely when more than one-quarter of the prewar population had fled
the country into asylum or had gone to camps for internally displaced
persons (IDPs). Much of the harvest rotted in the field. This was espe-
cially so of the legumes (beans and peas) and the grains (sorghum and
maize). The perennial crops (bananas, sweet potatoes, and cassava) were
less affected, although some crop deterioration and loss occurred. This is
important to understand because of their importance in the Rwandan
diet. Export crops, primarily coffee and tea, were neglected during the
war. Coffee harvest begins in March-April, and more than three-quar-
ters of annual production is harvested between April and July. This pro-
duction pattern agrees with reports that much of the 1994 coffee crop
was lost. Tea, primarily a large plantation crop, was even more severely
damaged, but the direct effect of lost tea production on the food security
of small-scale farmers, few of whom grow it, was limited.

The condition of agriculture immediately after the war and geno-
cide was one of generalized scarcity and food insecurity caused by lost
food production and lost cash income. It is not clear what percentage of
the population had been absent from their homes for protracted peri-
ods during the war, but many farms were abandoned for a month or
more during a critical period in the agriculture cycle. This meant that
many farmers lost some of their seeds and inputs for agricultural pro-
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duction. Coffee growers, nearly half of all farmers, experienced substan-
tial losses in cash income. Furthermore, most components of the mar-
keting system—merchants, vehicles, market administration, etc.—were
destroyed. Without some assistance, rural people faced serious depriva-
tion.> More than an estimated 150,000 metric tons of imported grains
and pulses were needed to cover the consumption needs of the affected
populations through the end of 1994.° Overall estimates of food aid re-
quirements for Rwanda in 1995 were an additional 116,000 metric tons,
valued at $66.9 million.” .

Key Areas of International Assistance

Many interventions were made by the twenty-five or so agencies in-
volved in agriculture rehabilitation. Besides the key programs discussed
at greater length below, interventions included assistance in harvesting
and transporting crops; rehabilitation of livestock; livestock vaccination
campaigns; reforestation programs focusing on agroforestry; market gar-
den production with farmer groups; and credit for women’s agriculture
and marketing cooperatives. Several UN and other relief agencies also
provided logistical support to the Ministry of Agriculture and local agri-
culture associations, generally in conjunction with their own programs.
The principal nationwide interventions aimed at affecting agricul-
tural production and food security were seeds and tools programs, pro-
grams of seed protection, and seed multiplication initiatives, including
the Seeds of Hope Initiative. These programs were carried out largely by
nongovernmental organizations (NGOs) and international organiza-
tions with the funding of bilateral and multilateral donors. Some relief
agencies contributed sizable amounts of their own funds to agricultural
rehabilitation. NGOs were usually the key implementing agencies.
Among them (and international organizations) the most important were
CARE, Catholic Relief Services (CRS), International Committee of the
Red Cross (ICRC), Action Nord-Sud, Lutheran World Federation, Tro-
caire, and World Vision. The FAO, WFP, and UNICEF were the most ac-
tive UN organizations. The United States, European Union, Germany,
Belgium, the Netherlands, and the World Bank provided most of the
funds for agriculture rehabilitation programs. Their support has been
channeled (and tracked) through the United Nations Appeals Processes
and the UN Development Programme (UNDP) Round Table Confer-
ence for Rwandan Reconstruction. The Consolidated Appeals processes
for the Rwandan crisis began with the July 1994 Appeal, and culminated
in a large, comprehensive Appeal in January 1995, which included key
UN agencies and some international organizations and NGOs. The 1995
Appeal included about $54 million in programs aimed specifically at
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first-stage rehabilitation of the rural economy. Most of the funding for
the programs reviewed below was channeled through the UN Appeal.
During the Round Table Conference, donors pledged $79 million for
long-term rehabilitation of agriculture and the rural economy, of which
only 4 percent had been disbursed by May 1995 (see Table 12.1). Of the
donors pledging funds specifically to agriculture and the rural economy
through the Round Table, only Belgium and the UK had made any dis-
bursements. Some donors included in their Round Table pledges funds
they had provided through the 1995 Appeal, but overall, uniformity or
standardization in cross-referencing rehabilitation funds between the
Appeal and the Round Table was lacking,.

Determining the immediate needs of the rural population was
clearly one of the most urgent priorities facing the government and re-
lief agencies as they attempted to reestablish some degree of food se-
curity in the countryside. Several nationwide assessments had impor-
tant impacts on the level and nature of interventions. While the most
comprehensive assessments of crop and food supply situations were
the WFP/FAO missions,® many larger, more experienced NGOs under-
took assessments in their areas of intervention. Nonetheless, some ini-
tial interventions in agriculture and the rural economy were made with
little but impressionistic and anecdotal information of the situation on
the ground.

Table 12.1 Principal Round Table Donors for Rehabilitation of Agriculture
and Rural Economy (US$ millions)

Donors _ Pledged Committed Disbursed

International Fund for

Agricultural Development 304 25.4 0
European Union 16.9 0 0
African Development Bank 14.1 7.1 0
Germany 10.2 6.3 0
Spain _ 3.5 0 0
Belgium ‘ 2.7 . 2.7 2.7
FAO : 0.8 0 0
United Kingdom 0.6 0.6 0.6
Total 79.2 42.1 33

Source: “Situation des engagements du PRRRSE,” Round Table tracking document
produced by Government of Rwanda, Ministry of Plan, May 16,1995.
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Seeds and Tools Programs

Immediate rehabilitation of household agricultural production to
achieve food security was the primary emphasis in the rural sector. The
provision of seeds and tools began as early as May 1994 in parts of the
country that had come under Rwanda Patriotic Front control and had
gained some stability and security. With the end of the war the interna-
tional community faced the prospect of providing massive amounts of
food aid to many farm families whose livelihoods had been disrupted.
To avoid this, relief agencies turned their attention to helping farmers
restart their production. Speed was of the essence because there was
little time between the end of fighting and the beginning of planting
for the subsequent agricultural season. Agriculture agencies realized
farmers were going to need assistance. The FAO had requested funds
for seeds and tools programs in the July UN Consolidated Appeals.
Nevertheless, no one could predict when the crisis would be over and
access possible.

3 Seeds programs can be cons1dered polltlcal L .
: : . e —Oﬁ' cml of reltef agency, New Yorkr 5

We generally d1d not target food a1d for fear of creatlng COIlﬂlCt :
k Targetmg requires greater pohtlcal will than we were able to brlng :
to bear on the s1tuat10n Everyone ‘was “vulnerable.” :
i 5 : —Representattve of UN agency, thah

Initial distribution of seeds and tools was ad hoc; various relief agen-
cies, using their own funds or soliciting funds from donors, provided
seeds and tools as and where they deemed necessary. NGOs providing
other services in an area often undertook to provide agriculture inputs
in the same area. The complexity of procurement varied from local seed
purchase to solicitation of international bids for farm tools.

Starting in August 1994, FAO and the Ministry of Agriculture pro-
vided a degree of coordination and coherence through a series of weekly
meetings. The principal relief agencies participating in agriculture reha-
bilitation attended these meetings, which focused on ensuring regional
coverage.’ By the time the weekly meetings began, some NGOs had al-
ready begun to distribute packages of seeds and tools. Thus, an initial ob-
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jective of coordination was to find out who was working where and to di-
rect new agencies to regions that were not being served. Another objec-
tive was to define the target population, that is, those farmers most need-
ing assistance. WFP also participated in these meetings to ensure
coordination between food aid, food for seed protection, and the seeds
and tools. v

Seeds and tools programs were initially conceived for returning
refugees and IDPs but became general in scope. This change in emphasis
was prompted by the realization that many survivors who had never left
their homes or had been away briefly had also lost their productive in-
puts and tools and were in need of assistance. Targeting was a popular
theme, especially in program proposals and documents. In practice, most
agencies distributed to all households in their region of intervention, of-
ten on a first-come-first-served basis. Targeting was considered neither
feasible, cost-effective, nor politically advisable in the already highly po-
larized and tense situation in much of the countryside.!® Local authori-
ties at commune and secteur (administrative subdivisions) levels were
asked to draw up lists of farm households in their jurisdiction. These lists
were used for distribution. Depending on availability, each household on
the list received a “package” of bean, sorghum, maize, and vegetable
seeds and one or two hoes. This was done for two seasons (1995A/B). In
the first season of distribution, packages were generally undifferenti-
ated. In the second season, types and quantities were more closely tai-
lored to the needs and growing conditions of farmers. ,

For most agencies, distribution for the first season (1995A) was
rushed. Consequently, seeds provided were not carefully screened for
adaptability, quality, diseases, or pests. Furthermore, regional variation in
crop mixes and crop varieties was not effectively taken into account;
packages did not vary substantially from region to region. Most agencies
had no more than one month between the cessation of hostilities and the
beginning of the planting period to procure, ship, prepare, and distribute
the agriculture packages. This, of course, raises the issue of advance plan-
ning and prepositioning. The FAO and other specialized agriculture
agencies must have known that massive rehabilitation assistance would
be needed after the war. It is not clear, however, what they had done to
ensure that the process of rehabilitation would be expedited once the
opportunity for intervention presented itself.

Many start-up difficulties of the first season had been solved by the
time a new push was made to distribute agriculture rehabilitation pack-
ages for the second season (1995B). By this time, regional coverage was
better; through the weekly meetings cochaired by FAO and the Ministry
of Agriculture, uncovered regions were identified and coverage ensured.
In fact, it appears that regions initially believed not to need assistance,
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much of Ruhengeri, for example, were nonetheless provided seeds and
tools. More households were covered during the second season; esti-
mates of coverage are 80 percent. The seeds provided were better
adapted, and quantities of seeds were better tailored to the needs of the
many regions and agricultural microclimates of Rwanda.

By May 1995, agencies and the government were debating the mer-
its of general versus targeted distribution for the subsequent season
(1996A). One view was that distribution should target returnees and
designated vulnerable groups, such as widows and child heads of house-
holds, if distribution should occur at all. Some individuals felt strongly
that assistance for food agriculture rehabilitation should be reduced or
ended. A CRS list of criteria for targeting attests to the difficulty deter-

ledge of Rwanda and’ Rwandan ‘agriculture. Most .
e of CRS’s 1nvolvement 1n rehabrlrtatron 1n Rwanda has been in con—; :

: , orkmg )n‘ Rwanda before the crlsrs, and‘ :
""f was among the first to undertake agriculture rehabilitation pro-
. jects after the war. Between July 1994 and July 1995, CRS, through~
- Caritas and the Cathohc dioceses, provrded nearly 1,150 metric
- tons of vegetable seeds and 96,000 hoes to 98,600 farm households -
011§ Butare and Grtarama in'the south of the country. Lists of house-
“"holds in each of the dioceses in which CRS was working were
drawn - up. These hsts served as the basrs for drstrlbutlon of seeds :
~andtools. j S
s Because of its d prpehne (largely dependent on USAID '
Food for Peace: fundmg or provision of food), CRS was also able
7 smoothly to combine seed protection packages with its seeds’ andi :
_“tools dlstrlbutlons As discussed below this also enabled CRS. to be
- more liberal in its definition of seed protectron and pr0v1de much‘ o
& larger rations than most other agencies. - i
CRS staff were actively involved in weekly coordlnatron meet— f
ngs cochaired by the FAO and Ministry of Agriculture durmg the
. early phases of agrlcultural rehablhtatlon The agency proposes to ey
contlnue free d1str1but10n into'a third: season : “i
e o —Catholtc Reltef Serwces Sttuatton Reports, July 1 994—August 1995 S
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mining who should receive assistance. Qualifying as vulnerable and
therefore the target group for continued distribution of seeds and tools
were households

Having less than 60-70 areas of cultivable land
Having no cattle

Having a known unstable situation

Not having produced in the last season
Headed by widows or widowers!!

Most Rwandan households would likely meet one of these criteria,
making the list too expansive and of limited use for targeting.

During two seasons, more than 10,000 metric tons of bean and maize
seeds, 700,000 hoes, and vegetable and other seeds were distributed to
690,000 households.’? The estimated coverage (50 percent in season
1995 A, 80 percent in season 1995B)!3 raises two issues. The first concerns
the target population to whom these figures refer. When the first season
distribution began, many individuals were only beginning to return to
their land from internal or external displacement. The population should
have been more settled by the second season distribution. Nonetheless,
the target population (individuals on their own farmland or squatting on
others’) must have been exceedingly variable. Furthermore, according to
interviews with field staff of NGOs and other relief agencies, seeds and
tools packages were provided according to commune and secteur lists
drawn up by local officials. It is not clear whether the percentages refer
to listed households or to all households in the region. A rapid recon-
naissance interview with farmers in regions where distributions were
made suggested most had received assistance, but coverage was not
complete. We were not able to find out the extent to which lists pre-
sented by commune and secteur leaders were fair and inclusive.

The other issue, in many ways more fundamental, was the relation-
ship between programs and needs. As mentioned above, the seeds and
tools programs were initially designed with refugees and IDPs as the pri-
mary target. This was based on the assumption that they lost all their pro-
ductive inputs—seeds, hoes, machetes. The extraordinarily high tensions
within the communities that forced relief agencies to remove machetes
from the “packages” suggested that only general distribution to all avail-
able farmers would be acceptable. In fact, many farmers who were on
their land at the time of distribution had also felt it necessary to abandon
their homes at some point in the fighting, or had their tools stolen or de-
stroyed. Seed supply, especially, could have been short. These factors pro-
vided the rationale to distribute to all comers on a first-come-first-served
basis. The problem is that some farmers who did not receive seeds or
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tools resumed farming just the same. Figuring out the extent to which the
supply of seeds and tools matched the need is very difficult. Furthermore,
it is possible that the greatest value was in showing concern to the war-af-
fected population and in recapitalizing to some extent small farms.

Food Distribution for Seed Protection

Along with the distribution of seeds and tools, relief agencies provided
food aid for “seed protection.” As the name implies, this was done on the

CARE Internatlonal

= CARE was workrng in Rwandan agrrculture when the crvrl war m- «
“tensified. It resumed. emergency and rehabrhtatlon programs in-
,’July 1994, when the war ended. - «
- After having d1str1buted seeds and tools in ﬁve of Rwanda 5 ‘
. ten prefectures CARE initiated a survey to determine the success
~of its program. Key criteria were the ‘quality and approprlateness r
‘of the seeds and- tools provrded and the effect of the program on
- _the communities served The. survey of nearly 2, OOO randomly se-
lected households was conducted in CARE s areas of intervention:
in the east, center and southwest and focused on results of season
B (February 1995) assistance. According to the survey report, 1
- percent of the target population was surveyed. :
-~ The results were: (a) between 90 and 95 percent of the target
: populatlon had received seeds and tools packages, (b) households
. in some prefectures receiving sorghum and bean seeds too late for ,
(opt1mal) planting; (c) the majority of the population in some ar-
. eas consumed more than half the bean seeds they 1 recelved (d) in "
~ other areas most recipients of sorghum seed consumed more than
_half of what they received; and (e) 70 percent of households re-:
- ceived at least one hoe.
Reasons most frequently c1ted for not rece1v1ng agr1cultural
' rlnputs were: :
. e Exclusion from dlstrrbutlon hsts [
Absence when lists were drawn up
Insufficient quantities

- Unfair distribution =~ R ' :
—Greer, Heather, and Abby Maxman "CARE International in Rwanda s Seeds
& Tools Survey Report in Byumba, Gtkongoro, Gttarama, Ktbungo, and Kz- :
o gall, f CARE Internatzonal in Rwanda (thalt, May 1 995 ) o
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premise that providing substantial amounts of food aid to protect more
expensive selected seed for planting was worthwhile. When farmers
were given seeds and agricultural implements, they were given food ra-
tions for a few weeks. Not all agencies stuck to the three-week seed pro-
tection program; some chose to provide food aid to farmers for three
months, until beans and some sweet potatoes were harvested. CRS, for
example, felt strongly that seed protection needed to continue until har-
vest, not just until seeds were planted. In most regions, food aid for seed
protection was distributed for both agricultural seasons.

The lead agencies, WFP, CRS, and ICRC, had their own food
pipelines and coordinated with the Ministry of Agriculture and other re-
lief agencies to ensure food distribution to farm households. Seed pro-
tection food distribution was carried out while general distribution was
made. So it is not clear how effective the seed protection programs were.
Their advantage was that food could be given directly to the same
households receiving seeds. The results of CARE’s survey suggest that
despite the seed protection programs, substantial numbers of farm
households may have eaten the seed they received. Whether this was out
of extreme need or because farmers chose to plant their own seed is not
clear. Sorghum seed, especially, was extremely likely to be consumed
rather than planted. ,

How much food was distributed to farm households as seed protec-
tion versus general food aid is unclear. In the January 1995 Appeal, WFP
requested $32.9 million specifically for seed protection and other agri-
culture support programs. According to WFP Kigali staff, no seed pro-
tection “packages” were distributed in the north, considered relatively
unaffected or to have rebounded quickly from the war. WEFP and its im-
plementing partners distributed seed protection food rations to 200,000
farm households in the first season (6,000 metric tons of commodities)
and 300,000 in the second season. By WFP accounts, seed protection
programs were more targeted in the second season than they had been
in the first.

Seed Muitiplication

An important concern to agriculturalists was the possibility that
Rwanda’s crops may have lost much of their genetic diversity through
destruction of varieties adapted to local conditions. Practically, farmers
reestablishing their production needed appropriate, clean, and easily
available seeds. Seeds provided in the first season of assistance came
largely from outside Rwanda, usually from Uganda and Burundi, but in
some cases from outside the region. Germination rates, adaptability to
soils, and resistance to diseases were poor. Agriculturalists realized that
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rapid multiplication of known and tested seeds would be a more effec-
tive way to provide adapted seeds to farmers with insufficient stocks of
their own. ,

In February 1995, several research and technical agencies,!* re-
lief and development agencies, Belgium’s Seeds Service Project, and
the Rwandan agricultural research system (ISAR) met to coordinate
activities to reestablish a national seed program. The International
Agriculture Research Centers (IARCs), through the Seeds of Hope
Initiative, were to focus on the provision of “foundation stock”—
that is, seeds that provide the input for the multiplication process.
The Seeds Service Project was to provide the basic seed to be multi-
plied, which would be done largely by NGOs in collaboration with
ISAR research stations.

The Seeds of Hope Initiative led to several activities: the multiplica-
tion of potato seed in Uganda through a regional potato research con-
sortium; the contracting of Cargill Tanzania to multiply maize varieties
grown in Rwanda; and the multiplication of regionally adapted “basic”
seed for sorghum and bean for final multiplication and distribution
within Rwanda. More than 18 tons of potato seed and 148 tons of maize
seed were to be transported to Rwanda for further multiplication and
distribution by the third quarter of 1995. The IARCs were asked by the
government, NGOs, and the FAO to focus quickly on in-country re-
search, multiplication and capacity building. In their absence, it is largely
NGOs that are helping with multiplication and rudimentary testing of
seeds for distribution. World Vision, the most active of the NGOs, is op-
erating multiplication fields in four ISAR field stations. In addition,
CRS/Caritas Internationalis is engaged in a program of sweet potato and
cassava multiplication with diocesan organizations and farmer associa-
tions. CRS provides the basic inputs—seedstock, pesticides, and fertil-
izer—through the diocese, and purchases multiplied seed from the farm-
ers for onward distribution.

Intervention Shortfalls

Along with the successes, some weaknesses of international assistance
for agriculture rehabilitation in Rwanda have been pointed out. This sec-
tion focuses on issues of omission and of unintended effects that could
affect medium- to long-term reestablishment of household food security.
These include the possible dependency effects of continued general dis-
tribution of seeds, tools and food aid; the issue of land rights; neglect of
export crops; ignorance of market effects; and ignorance of the deep ef-
fects of genocide.
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‘ iWorld V's:on lnternatlonal

World V1s1on Internatlonal is an exper1enced and very large rehef
~ and development NGO, but with limited exper1ence in. prewarj{
- Rwanda. Because of large grants and 1mpresswe agrrculture capac- o
ty, however World Vision: qu1ckly became a ma]or player 1n agr1- -

culture rehabrhtat1on o

; 4 eds'and tools packages*;;
: alled Agpaks 1n the center north and southwest reg1ons of
: Rwanda Agpaks were dlstr1buted for two croppmg seasons. beg1n-
" 'ning in September 1994 World V1s1on S most unique role in agri-
r.c‘ulture rehabilitation was in rebu1ld1ng nat1ona1 seed mult1phc i
- tion: capac1ty Other agencies - undertook programs ‘to rapidly
multlply ‘seeds for onward distribution,’ ‘but none. went SO far as
World V1s1on in its mvolvement w1th the government et
: ;QUnder the conditions of a ‘Memorandum of Understandmg'f?:
- with the govermnent World Vision undertook the rehabilitation of
B seed mult1p11cat10n in some of the largely abandoned research sta- :
;i‘ltlons of Rwanda’s respected agrrcultural research center (Institut
o :des’ Sc1ences Agrononuques du Rwanda [ISAR]). World' Vision
; agreed to pay the salar1es of some technical staff, extens1on agents‘ T
d researchers untll the govemment could assume them :

had been the s1te of a donor-funded potato research center World
o .}V1sron has taken over operat1ons pays salarles and is; focusmg on
_mutrplymg potato and ‘maize seed, key crops for the region. The
seed from these fields, some of it coming through the Intematronal':ff;
A grrculture Research Centers “Seeds of Hope” partners is distrib-
uted to farmers’ assoc1at10ns or 1nd1v1dua1 farmers who then mult1-, :
~ ply further and sell (1n prmcrplc) 80 percent of the seed back to ;
- World Vision for onward drstnbutron i o
- The Seeds of Hope “consort1um” has asked World V151on to co-
ordinate formal training for Rwandan seed multipliers (researchers -

and techn1c1ans) in collaborat1on with the much-diminished ISAR.
—World Vston Sttuatton Reports, July 1994—August 1995 o

One important issue that is not unique to the Rwandan case, but is
underscored by it, is dependency. Clearly the devastation experienced by
Rwandan farm households at one point precluded much self-help. With
time, however, farmers gained greater ability to improve their own situa-
tion. Relief and development agencies faced the dilemma of deciding
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when to cut off assistance or at least phase it out. However, by their very
nature—mandate, culture, funding, etc.—relief agencies find this difficult
to do. An example of this difficulty is the definition of vulnerable house-
holds in Rwanda according to CRS. Nonetheless, for longer-term devel-
opment of agriculture, farmers must as quickly as possible resort to the
sum of their own initiatives as “managed” through a combination of
market and cooperative or public action. Relief agencies needed to de-
cide what constituted realistic cutoff points for free distribution for en-
tire communities rather than for individual households. After the initial
emergency distribution, community-based assistance (not free distribu-
tion of food aid or agricultural implements) that aimed at strengthening
the capacity of entire communities to help the most vulnerable would be
preferable to distribution of aid at the household level.

Not moving quickly to eliminate free distribution creates depen-
dency, an especially sobering prospect for Rwanda given the reputation
for hard work and productivity of Rwandan farmers. In May 1995, after
two distributions of seeds and tools, some Rwandan officials of agencies
involved in agriculture rehabilitation were actively trying to stop free
general distribution, which they insisted was eroding incentives and cre-
ating dependency among farmers. The flip side of dependency is waste. If
more is given than needed to rehabilitate productivity of farm house-
holds, scarce resources are being wasted. This was (rightly) not an over-
riding concern in the early period (first distribution) of rehabilitation;
but it should have become an increasingly important issue during subse-
quent distributions.

Property rights are clearly an important and explosive issue in con-
temporary Rwanda. Competing claims on land, especially, threaten polit-
ical progress and improvements among ethnic groups. The government is
on record supporting the Arusha accords, which do not recognize land
claims of the “old caseload” refugees/returnees who were away from
their land for more than ten years. It is the government’s responsibility to
protect the rights of “new caseload” refugees to the land they abandoned
temporarily. Nevertheless, the international community must also avoid
even the appearance of supporting counterclaims. This becomes a thorny
issue when squatters (old caseload refugees who returned) are provided
with seeds and tools. This tacit approval of their land use rights, however
temporary, can exacerbate tensions between old and new caseload re-
turnees. It is not clear how or whether relief and development agencies
attempted to consider this issue in designing programs or in their deci-
sions about continuing or ending distribution.

The neglect of export crops, especially coffee, which is produced al-
most exclusively on small farms, represents an important missed oppor-
tunity. The agencies traditionally involved in supporting the develop-
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ment of export crops have been slow to move (World Bank, European
Union) or .uninvolved (French). We have mentioned above that it was
perfectly normal, and even desirable, to emphasize food agriculture first.
Nonetheless, NGOs that would have liked to do something to help har-
vest coffee or rehabilitate production or the marketing chain felt con-
strained from doing so out of concern that export crops were not part of
their mandate and that any intervention in the sector should be left to
agencies with more experience in that sector.'

Ensuring fair market access for coffee growers (and farmers picking
coffee from abandoned fields) would have been the most efficient and
effective means to remonetize the rural economy. Ironically, while little
was done to reconstruct the coffee marketing and processing system
(some farmers were getting far less than the official 300 FRW/kg), relief
agencies were rushing to develop projects to inject funds into the rural
economy. Well-timed and well-placed assistance to the coffee sector
would have had important financial and psychological effects at both the
household and the national level. The financial effects are self-evident.
Psychologically, farmers and government officials alike would have felt
that their destiny was largely in their own hands.

Rwandan agriculture was in crisis even before the war. This was in
large part due to structural problems, including land scarcity and soil de-
pletion and erosion, and partly due to external shocks—the precipitous
fall in world coffee prices from 1989 to 1993. However, agricultural poli-
cies that reduced the choice of farmers and relied on civil servants to
dictate to farmers what was best also had a role in the crisis. Such an ap-
proach to agriculture policy needs to be rethought. It is not apparent,
however, that any agency has taken the opportunity that rehabilitation
affords to help the new government rethink agriculture policy. Many as-
pects of previous agriculture policy reflected paternalistic attitudes of
the government toward farmers. Policies on crop choice and land ten-
ancy, for example, stressed subordination of individual objectives to na-
tional ones. For example, coffee-growing households could not freely
stop producing coffee even if their own calculations suggested it was un-
profitable. According to policymakers, the need for foreign exchange
outweighed the need for individual households to be profitable. Simi-
larly, land sales were restricted. Farmers having farms smaller than a
minimum size were not allowed to sell their land. This was ostensibly to
protect farm households from falling further into poverty, but it also
took decisionmaking. away from farmers. These and other aspects of
Rwanda’s agriculture policy need to be reviewed by the new govern-
ment with help from the international community. The new government
is considering greater control over how agricultural land is used. For ex-
ample, Ministry of Agriculture officials are considering insisting that
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farmers with land well suited to coffee production grow coffee or vacate
the land. Greater freedom of crop choice by farmers, not less, is more
likely to lead to solutions to Rwanda’s agriculture crisis. International
intervention aimed at the rehabilitation and ultimate development of
Rwandan agriculture should urgently engage the government in such
policy debate. :

Conclusion

Given the lack of statistically sound baseline data, measuring the im-
pact of seeds and tools programs, let alone the interventions that would
affect production more indirectly (seed protection and seed multiplica-
tion), is not possible definitively. This is not surprising given the devas-
tation. It is almost a truism to point out that the data-gathering and pro-
cessing capacity of the state was destroyed by the war and has not
effectively been rebuilt.

Ideally, to assess the impact and effectiveness of agriculture reha-
bilitation programs fully, it is first necessary to understand the need.
However, lacking good information about the most basic aspects of the
rural population after the war, even this is not completely clear. With
returnees, the need for agricultural tools and seeds appeared clearest,
which is one reason the seeds and tools programs were initially de-
signed for them. Sometimes, however, returnees had left behind caches
of tools and favorite seeds before departing. Conversely, some farmers
who had never left their homes or had left only briefly had their belong-
ings looted. Knowing what percentage lost their productive capacity, or
how many farmers would have been completely unable to farm their
fields without seeds and tools programs, is almost impossible. The
process by which seeds were lost—eaten or lost (rotted) in the fields—is
completely understandable. However, it is not evident what might have
happened to the lost agricultural tools unless they were carried away to
countries of asylum to be sold or used there. Many relief agencies were
operating with little more than anecdotal or impressionistic informa-
tion about the needs of individual households; much of the information
simply did not exist.

Also, impact on aggregate agricultural production depends on the
extent to which rehabilitation programs actually met needs: the extent to
which farm households planted at all or planted more than otherwise. As
mentioned above, however, measurement of this is compounded by the -
poor information about the level of need. Since targeting was considered
by many agencies to be inadvisable, it is certain that households that did
not need free tools and seeds to begin farming received packages
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nonetheless. So, from a purely sectoral perspective, the program was less
than maximally effective. Political imperatives forced a certain level of
impact ineffectiveness on the seeds and tools program, supposedly be-
cause without paying attention to the political realities, the whole pro-
gram (along with other interventions) would have been put at risk. Thus,
in a case such as Rwanda, lacking nearly all the information upon which
assessments of impact and effectiveness can be based, evaluations must
rely on the intuition and logic of careful, trained observers who are
knowledgeable of the sector in question. '

The short-run effect of agriculture interventions by the international
community was positive. The increase in the supply of seed and tools re-
duced the cost of their procurement and very likely increased the
acreage planted. In-country seed multiplication, independent of outside
foundation stock, or with the Seeds of Hope Initiative, further con-
tributed to the supply of seeds and, more important, to the supply of
adapted seeds. Similarly, the volume of increased production from seed
protection food aid can only be surmised. The medium- and long-term
impacts, however, are much less certain, fraught as they are with the pit-
falls of dependency and the sense of entitlement fostered by extended
free distribution of inputs.

Lessons Learned and Recommendations

¢ In complex emergencies, even apparently innocuous agriculture
rehabilitation programs can be political. To avoid serious political
repercussions, it may be necessary to accept some programmatic
inefficiency by delaying targeting initially. The reluctance of relief
agencies’ field representatives to enforce targeting—that is, giving
seeds, tools and food only to the most vulnerable—reflected an
understanding of political tensions. Some field staff realized that
during the early phases of rehabilitation, further division of
Rwandans according to degrees of vulnerability was dangerous.
Because of this, field staff appear to have passively resisted un-
warranted pressure from home offices and donors to target more
aggressively. The latter did not understand the tense political cli-
mate in which distribution was made, or were more responsive to
home country pressure for efficiency. NGO home offices and
donors should consider more carefully the legitimate concerns of
field staff about their perceptions of cost efficiency—political expe-
diency trade-offs. ;

* For governments seeking legitimacy, continuation of programs
of general, free distribution of seeds, food, and tools is popular
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and difficult to end. Yet for longer-term welfare and reestablish-
ment of incentive structures conducive to development, such
programs must be ended as soon as there is a minimal restora-
tion of productive capacity. The implication of Rwandan NGO
and UN staff who suggested termination of free distribution was
that the government (and possibly relief agencies) perceived
short-term political benefit in continuing distribution past the
point of usefulness. This sort of calculus is natural and valuable
up to a point. However, at some stage the political benefits are
likely to be outweighed by the economic and psychological
(morale) costs. These staff intuitively (and with anecdotal infor-
mation) realized the high cost of continuation: dependency and
erosion of incentives. The international community must also re-
alize the need of Rwandans to quickly, if painfully, begin to solve
their problems themselves.

e Interventions should draw more completely on existing informa-
tion to ensure that proposed actions are firmly grounded in the
best available information, are necessary, and are sufficient. Field
staff of one NGO explicitly stated that seeds and tools programs
were designed in the home office with very little participation
from the field. Such disregard for field opinion is assumedly based
on a belief in greater programmatic transferability than may be
possible. For interventions in developing countries, and Africa in
particular, it may also be predicated on a sense that there is little
or no useful information to be gained from the field. Whatever the
reasons, underutilizing existing resources leads to such errors as a
large U.S. NGO providing vegetable seed in inappropriately large
quantities.

e The primary objective of agricultural rehabilitation programs
should be to ensure food security for the medium term and, ulti-
mately, to establish the base for progress to longer-term food se-
curity. Food aid is a better tool for short-term food security. If
seeds and tools programs are looked to for solutions to short-term
food shortages, they are likely to be rushed and lead to inconsis-
tencies and medium-term costs that will erode their impact.

Notes

1. The population of the largest city and the capital, Kigali, was slightly
more than 300,000. The next largest town had a little more than 30,000 residents.
2. The remaining 1 percent were expatriates, largely from neighboring
countries, residing in Rwanda. Preindependence estimates of ethnic composition
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were 85 percent Hutu, 14 percent Tutsi, and 1 percent Twa. See Government of
Rwanda (1993).

3. The lost earnings from coffee alone are staggering. Had the coffee har-
vest occurred as normal, the 30,000 tons of coffee likely to have been exported
would have earned three times as much as in 1993, up to $92 million more than
the normal annual earnings, owing to exceptionally high world prices for coffee.

4. Total area of 1994B was similar to 1993B, but estimated output in 1994B
was 60 percent of 1993B. Only 75 percent of output was harvested, which sug-
gests that -only 45 percent of 1993B levels was available for consumption in
1994B. See FAO/WFP (1995).

5. See FAO (1995).

6. See UN Department of Humanitarian Affairs (1995, vol 1).

7. See UN Department of Humanitarian Assistance, International Hu-
manitarian Assistance to Rwanda and Burundi.

8. The first WFP/FAO mission was conducted October 29-November 21,
and the second February 9-23, 1995.

9. Interview with Wilmer Collette, FAO Representative, Kigali, Rwanda,
May 1995.

10. One NGO, World VlSlOIl insists that it did target the most vulnerable
populations; however, it appears that targeting was by region, not household.

11. Catholic Relief Services-Rwanda Program, “Sitrep #53,” August 31,
1995, Kigali, Rwanda.

12. See FAO (1995).

13. Interview with Mr. Roome, CARE official, Kigali, Rwanda, May 1995.

- - 14. To include the International Agriculture Research Centers (IARCs)

CIP, CIAT, CIMMYT, ICRISAT, as well as the FAO and the World Bank.

15. Based on field interviews in Kigali, Rwanda, and phone interviews from
Washington, D.C.
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Macroeconomic Policy and
Peace Building in El Salvador

James K. Boyce and Manuel Pastor, Jr.

The transition from civil war to peace poses formidable challenges for
economic policy. During the postconflictual transition, the goals of eco-
nomic policy cannot be limited to macroeconomic stabilization and con-
ventional structural adjustment but should also promote the adjustment
toward peace. In a world where civil conflict is tragically widespread, the
postwar experience of El Salvador offers valuable lessons.

The interdependence of peace and development in El Salvador is
widely recognized. A failure to achieve broad improvements in living
standards would fuel social tensions and heighten the risk of renewed
war—and a return to war would shatter hopes for economic revival. Yet
there has been little systematic discussion of how economic policy
should be reshaped in the special circumstances of a country emerging
from civil war. In El Salvador, the government and the international fi-
nancial institutions (IFIs) have pursued essentially the same macroeco-
nomic stabilization and structural adjustment policies they would have
followed had the country never been at war, partly because of a belief
that if the peace process were allowed to interfere with economic policy,
both might fail. We maintain, in contrast, that unless the peace process is
allowed to reshape economic policy, both will fail.

- Three broad sets of economic issues arise in the adjustment toward
peace. The first concerns the problem of financing the immediate costs of
peace, including the establishment of new democratic institutions, the
reintegration of ex-combatants into civilian life, and the repair of physi-
cal infrastructure. The mobilization of resources for the peace process is
a political problem as well as a financial one. External actors must de-
ploy appropriate conditionalities if their aid is to support the momentum
of the peace process and “crowd in” domestic resources for peace-re-
lated needs. _

The second set of issues concerns the need for macroeconomic sta-
bility. Civil wars often generate underlying inflationary pressures, some-
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times relieved by the presence of external aid to the government at war,
as well as the distortion of economic resource allocation. Given the de-
mands of peace building outlined above, it is tempting to consider a sim-
ple expansion of demand to buoy the economy and keep all domestic ac-
tors (temporarily) satisfied. But because this risks macroeconomic crisis
in the future, adjusting countries need to maintain some degree of fiscal
discipline even as they seek to finance the requirements of peace.

The third set of issues concerns the longer-term interrelationships
among economic growth, income distribution, and peace. Civil wars of-
ten arise from a perceived imbalance of income and wealth; unless this is
corrected, the seeds for war are sown once again. Fortunately, recent re-
search suggests that ameliorating inequity can actually produce better
economic policy and faster economic growth. Convincing economic pol-
icymakers that promoting equality is a reasonable recipe for reactivating
the economy and promoting peace is a critical task for international fi-
nancial institutions. One way to do this is to stress the positive impacts of
investment in human and natural capital as well as physical capital. Rec-
ognizing that economic policy does not emerge from a technocratic vac-
cuum, policymakers also need to consider the political economy of (or
political constituencies for) improved equity. In this light, democratiza-
tion—in the broad sense of movement toward a more equitable distribu-
tion of power—can improve the functioning of both the state and the
market and remains a key component of economic policy. Naturally,
these issues are not unique to countries emerging from civil war. But the
postconflictual setting presents them in exceptionally stark relief.

In this chapter, we consider these issues of finance, macroeconomic
stability, and equity in the context of El Salavador. While we search for
generalizable lessons from the Salvadoran experience, we also stress at
least one unique feature of this case: Because El Salvador wound up “ex-
porting” so many of its people during the period of conflict, it now has a
foreign exchange bonanza of remittances that, if properly used, can ease
its transition. A key policy issue for El Salvador, we suggest, is evaluating
whether both this source of foreign exchange and external assistance are
indeed being used to support peace, equity, and growth in the most effec-
tive manner.

The chapter proceeds as follows. Section 2 sketches the context for
economic policy in postwar El Salvador, including a brief history of both
the political aspects of the peace process and recent macroeconomic
performance. Section 3 discusses the short-run issues of financing the
costs of peace in the current circumstances. Section 4 considers the
longer-term policy issues of equity and growth and argues strongly for
seeing the complementarity of both imperatives. Section 5 offers some
concluding observations.
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Ending the War in El Salvador:
The Peace Accords and Macroeconomic Policy

The Peace Accords and the Political Setting

The war in El Salvador had many losers, but no clear victors. The peace
accords brokered by the United Nations and signed at Chapultepec,
Mexico, in January 1992 were born of a military stalemate. The twelve-
year civil war, which claimed some 75,000 lives, had brought neither
the government nor the guerrillas of the Farabundo Marti Front for
National Liberation (FMLN) the prospect of a decisive victory. Both
sides agreed to major concessions, to be implemented in phased steps
in the ensuing months. The government agreed to recognize the FMLN
as a legitimate political party; to disband its paramilitary police forces
and replace them with a new, politically neutral police force; to purge
the armed forces of those responsible for human rights abuses; to re-
form the judiciary and establish new democratic institutions; and to
transfer land to ex-combatants and supporters of the FMLN. In return,
the guerrillas agreed to lay down their arms and contend for power via
free elections.

Under the timetable established in the accords, each side agreed to
implement a series of measures tied to complementary actions by the
other. The implementation process was beset by a number of delays,
however. While these delays were sometimes blamed on financial con-
straints, the real reasons were generally political; basically, the process of
conflict and negotiation did not end with the signing of the accords. For
example, the purge of the army officer corps occurred only after sub-
stantial delays and required strong international pressure. A particularly
serious threat to the peace process came in October 1992, when the
FMLN halted its phased disarmament in response to lack of progress in
the land transfer program,; this dispute culminated in a further UN-bro-
kered agreement designed to expedite the transfer of lands. The estab-
lishment of a new National Civil Police (PNC) was also subject to nu-
merous delays. The dismantling of the former police force, originally
slated for the end of 1993, was not completed until January 1995.

Still the peace process had its positive moments. One landmark was
the March 1994 elections, in which the government party, ARENA, won
the presidency, the largest share of seats in the Legislative Assembly, and
the vast majority of municipal elections; the FMLN, participating in elec-
tions for the first time, finished second in the presidential race and won a
number of assembly seats. Although the elections were marred by in-
complete voter registration and polling irregularities, the voting process
was peaceful and the outcome was regarded as reasonably fair by most
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observers.! Given El Salvador’s flawed electoral history and the bitter
feelings of ex-combatants, this was a truly impressive step toward the
consolidation of civil society.

One key component of the accords was the establishment of a land
transfer program, itself a partial recognition of the role that inequality of
land ownership had played in triggering the Salvadoran civil war. We say
“partial,” however, because the program did not seek to further wide-
spread land reform but rather, under the October 1992 supplemental
agreement, provided for voluntary land transfers to ex-combatants on
both sides and to peasant supporters of the FMLN in the former conflic-
tive zones. As de Soto and del Castillo (1994b, 11) observe, “The land
transfer program was certainly not an attempt at land reform or a mech-
anism for income redistribution as such, but rather the main venue in the
Agreement through which ex-combatants and supporters of the FMLN
would be reintegrated into the productive life of the country.” In short,
the program was a sort of “land-for-arms” exchange, with landowners to
be compensated at “market prices.” The fulfillment of even this limited
aim has proven problematic, however: The transfer program is now far
behind schedule; agricultural credit and technical assistance have not
been readily available; the current macroeconomic environment is very
unfavorable to agriculture; and the recipients are saddled with debts for
land acquisition they are unlikely to be able to repay.

Failures to fulfill the expectations of demobilized ex- combatants
have had serious implications for public security. Ex-combatants are
widely cited as a factor in the country’s recent crime wave. Moreover,
protests by ex-combatants periodically threaten to rekindle organized
violence. In January 1995, for example, ex-soldiers occupied the Legisla-
tive Assembly and other government buildings in San Salvador for two
days, taking hundreds of hostages and blocking key highways. The
weekly journal Proceso commented: “The actions taken by the demobi-
lized soldiers demonstrate the extremes to which desperate people, with-
out jobs or a future, can resort” (Center for Information, Documenta-
tion and Research Support 1995).

The Peace Accords and the Macroeconomic Setting

The peace accords have been implemented against the backdrop of a
surprisingly healthy macroeconomy (see Table 13.1). The war itself likely
created macroeconomic difficulties—the early 1980s saw negative eco-
nomic growth and plummeting investment ratios—but the war-related
causes of these outcomes are hard to distinguish from the impacts of de-
terloratmg terms of trade in this period as well as the generalized eco-
nomic crisis that confronted most of Latin America.



Table 13.1 Macroeconomic Performance in El Salvador, 1982-1994

1982 1983 1984 1985 1986 1987 1988 1989 1990 1991 1992 1993 1994
GDP growth (annual %) 56 08 23 20 06 27 16 11 34 35 53 51 55
Inflation (Dec.—Dec. %) 134 15.3 9.4 319 30.3 19.6 18.2 23.5 19.3 9.8 20.0 12.1 8.9
Investment (as % of GDP) '
Private 6.5 7.0 7.6 8.7 10.6 10.7 - 9.5 9.8 9.5 10.9 12.3 129 13.7
Public 6.1 4.6 39 33 25 29 3.1 35 2.3 2.5 3.6 3.6 34
Real currency value ' :
(1980 = 100) 1152 1289 1404 1726 1208 1426 1642 184.1 1609 1569 1664  186.7 203.3
International trade ‘
(U.S. $ millions) , :
Exports 700 758 726 679 778 590 611 498 580 588 597 732 NA
Imports (800)  (832)  (914)  (895) (902) (939) (967) (1,090) (1,180) (1,294) (1,559) (1,767) NA
Trade balance (100)  (74) (189) (216) (124) (349) (356) (592) (600) (706) (961) (1,035) NA
Current account (120) (148) (189) (189) (17)  (68) (129) (330) (235) (213) (195) (118) NA
Trade Balance
(as % of GDP) 2.8 2.1 -4.9 -5.3 -3.0 -7.8 -76 -119 -112 -121 -151 -13.6 NA
Current account ‘
(as % of GDP) 34 —4.1 -4.9 —4.6 -0.4 -1.5 -2.8 -6.7 44 -3.6 =31 -16 NA
Reserves less gold
(U.S. $ millions) 109 160 166 180 170 186 162 266 415 287 422 536 NA

Sources: IMF (1995), World Bank (1994c), and author estimates.
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What is less difficult to determine is the cause of inflation through
the 1980s. The Salvadoran economy is quite typical of small, export-re-
liant developing countries: The availability of foreign exchange is a key
factor limiting industrial output (through its effect on intermediate im-
ports) and the resulting changes in the exchange rate are often passed
through to prices. This implies that depreciation to regain competitive-
ness can often trigger inflationary spirals, particularly if fiscal disci-
pline is lax. The country was able to avoid such depreciation through
most of the early 1980s due to external assistance from both the
United States and the International Monetary Fund (IMF). In
1984-1985, however, a newly elected Christian Democratic govern-
ment decided to loosen the fiscal purse strings, partly to mobilize more
" military resources and partly to quell social pressures via the expan-
sion of public employment. This gave a domestic impetus to inflation
and, in 1986, the U.S. Agency for International Development (USAID)
persuaded the government to adopt a typical “orthodox” economic
package combining fiscal restraint and currency depreciation. Inflation
hovered above 30 percent in both 1985 and the “adjustment” year of
1986, low by Latin American standards but a record high for the coun-
try’s post—-World War II history.

The negative experience with depreciation-cum-inflation led the
government to subsequently pursue a strategy largely based on stabi-
lizing the exchange rate. For most developing countries, such a strat-
egy would be infeasible, but El Salvador had the advantage of mas-
sive flows of external resources. Through most of the 1980s, this
consisted largely of official transfers to support the government;
growing thoughout the period, however, were worker remittances
sent by those who had fled the conflict and were working in the
United States and elsewhere. These remittances were often sent
through unofficial channels, partly because of unfavorable official ex-
change rates; so although such flows helped poorer citizens maintain
their standard of living through purchases in the black market, direct
foreign exchange relief for the government was not as forthcoming.
The government of Alfredo Cristiani, taking power in 1989, decided
to tackle this issue by setting a single exchange rate to eliminate the
black market incentive and by opening up currency exchange shops
to channel and better capture incoming dollars. These policies were
effective: By 1993, remittances had risen to 108 percent of exports
(from 41 percent in 1989); by 1994, remittances stood at nearly 10
percent of GDP, more than double the volume of official external as-
sistance (see Table 13.2).

The resulting foreign exchange bonanza has propped up the colén
and helped keep inflation in check. Growth has been relatively strong,



Macroeconomic Policy in El Salvador 293

Table 13.2 Macroeconomic Significance of Family Remittances, 1984-1994

Remittances Remittances

Remittances  Remittances as  as a % of asa % of
Year (US $ millions) a % of exports  net transfers GDP
1984 121.0 16.7 384 2.6
1985 101.9 14.7 31.9 1.8
1986 1345 17.8 35.0 3.4
1987 168.7 28.5 294 3.6
1988 194.0 31.9 38.1 35
1989 203.7 41.0 392 35
1990 3221 554 56.6 59
1991 518.0 88.1 94.6 6.8
1992 686.0 1147 91.7 8.1
1993 ' 789.0 107.8 89.4 8.1
1994 870.0 104.7 NA 9.7

Source: Excerpted from Boyce (1996, Table 4.3)); based on data provided by the
Fundacién Salvadorefia para el Desarrollo Econ6mico y Social and Banco Central de
Reserva de El Salvador.

posting above 5 percent annually from 1992 on, partly because of the
ability to run large trade deficits. The key, as we have suggested, is a
strong colén that, because of the currency inflow, is now twice as strong
against the dollar as it was at the beginning of the Salvadoran conflict. A
second factor has been the recuperation in private investment since the
beginning of earnest peace negotiations, with a rise by over 4 percent of
GDP between 1990 and 1994.

This macroeconomic scenario suggests at least two key themes.
First, peace has been good for the Salvadoran economy; it has brought
a resurgence of confidence and investment and created a healthy
burst of growth. This indicates that peace and economic stability are
complementary objectives; the task of policymakers is to intertwine
them successfully. The second theme is more cautionary: Aside from
peace, the other dynamic driving the Salvadoran economy forward is a
potentially unstable currency, which may help inflation and sustain
short-run growth but can threaten long-run export competitiveness.
Economic policy should therefore be focused on both adequately fi-
nancing the peace accords and lowering the real value of the currency;
as we will see, the government of El Salvador has tended to lean in the
opposite direction.
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The Peace Accords, the Economy,
and International Financial Institutions

The Chapultepec accords were hailed .as a “negotiated revolution” by
Alvaro de Soto, who mediated the peace talks on behalf of the Secre-
tary-General of the United Nations (Golden 1992; Karl 1992). Neither
the negotiation nor the revolution ended, however, with the signing of
the accords. The peace agreement stopped the shooting, but the conflicts
that rent El Salvador’s social fabric continue to be fought by other
means. In such a context, the policies of external actors can strengthen,
or weaken, the political resolve of both sides to implement the accords
and consolidate the peace.

Economists and the international financial institutions they staff are
generally ill prepared to operate in this sort of setting. Contemporary
economic theory typically takes for granted the basic underpinnings of
an economy, including a well-defined and socially accepted distribution
of property or “initial endowments,” a legal system to enforce property
rights and contracts, and a state able to perform necessary economic
tasks not fulfilled by markets, such as the provision of public goods. All
these preconditions are compromised or shattered by civil war, if indeed
they existed before it—and they do not spring forth spontaneously upon
the signing of a peace agreement. Rather, they must be built gradually in
a process regarded as legitimate by all parties to the conflict. Unfortu-
nately, conventional economic theory has little to say about how this cru-
cial process of institutional change is to be accomplished.

International financial institutions such as the World Bank, the IMF,
and the InterAmerican Development Bank (IDB) cannot so readily ig-
nore these core issues of political economy. Yet these agencies histori-
cally have sought to distance themselves from such “political” issues,
straying as little as possible from the familiar economic terrain in which
they can claim technocratic expertise. In El Salvador, this has con-
tributed to a lamentable lack of coordination between economic policy
and the peace process. The IFIs have continued recommending their
usual economic policies, including budget discipline and trade liberaliza-
tion. They have missed, we would suggest, the unique opportunity pro-
vided by El Salvador’s relative abundance of foreign exchange to use
economic policy to also address the more fundamental issues of equity,
institution building, and citizen access.

Institutionally, the disconnection between economic policy and
peace building has been manifested in the division of labor between the
Bretton Woods institutions (the World Bank and the IMF) and the
United Nations: Economic policy has been the province of the former,
the peace process the province of the latter. Writing in the March 1994
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issue of Foreign Policy, Alvaro de Soto and Graciana del Castillo depict
the resulting situation by means of a metaphor: El Salvador is a patient
on the operating table “with the left and right sides of his body sepa-
rated by a curtain and unrelated surgery being performed on each side.”
Sketching policies that can overcome this disconnection and better build
the peace is the central focus of this chapter; to do this, we begin by
sketching out the conflicts between economic policy and social consoli-
dation that have occurred in El Salvador’s recent history.

Stabilization During a Postconflictual Transition

Economic Stabilization Versus Political Stabilization:
Is There a Trade-off?

Contemporary macroeconomic policy distinguishes between short-run
stabilization and medium-to-long-run adjustment. Stabilization involves
primarily fiscal and monetary policy; in the division of labor among the
IFIs, this is mainly the province of the IMF. Adjustment refers to policies
designed to alter the structure of the economy, including the relative
sizes of the public and private sectors and of the tradable and nontrad-
able sectors; this is mainly the province of the World Bank and the re-
gional development banks. In this section, we concentrate mainly on
short-run stablization issues.

Short-run economic policy during a postconflictual transition faces
potentially conflicting challenges. On the one hand, economic discipline
is probably necessary in order to recuperate the domestic economy. On
the other hand, political stabilization requires the successful implemen-
tation of the measures negotiated in any peace agreement; this in turn
requires adequate funding for programs mandated by the accords and a
continuing commitment by both sides to the ongoing peace process.
Economic stabilization and political stabilization are both necessary for
pushing the society back onto a path of long-run economic growth: Both
raging inflation and raging social conflict each have the potential to
dampen private investment and impede recovery. Thus, economic policy
cannot be judged with regard to its “soundness” without looking at the
conflicts and trade-offs between political and economic stabilization.

Adjustment efforts in El Salvador have been largely guided by what
~ John Williamson has termed the “Washington Consensus,” an informal
agreement among policymakers in U.S. agencies, international financial
institutions, and Latin American capitals that government deficits should
be small, exchange rates competitive, and trade and investment flows
deregulated (Williamson 1990). In El Salvador, the IMF stabilization



296 Economic Rehabilitation

agreements of 1990-1991 and 1992-1993, the World Bank structural ad-
justment packages of 1990-1991 and 1993-1994, and the thrust of U.S.
aid conditionality have all pushed economic policy in this general direc-
tion. El Salvador has received somewhat special treatment in that the
IFIs have demonstrated a relatively high degree of tolerance for rela-
tively large fiscal deficits during the war. Moreover, the usual focus on
promoting exports through depreciation has been largely thwarted by
the continuing upward pressure on the exchange rate due to external aid
and remittances;indeed, as noted earlier, Salvadoran authorities seem to
have shifted to what is an emerging Latin American consensus on the
need for a stable exchange rate, in the manner of the recent inflation-
fighting experiments in Mexico and Argentina; and the government has
even discussed the notion of adopting a currency board arrangement
that would take both exchange rate and monetary policy out of the
hands of elected officials.

Despite these divergences, Salvadoran economic policy has gener-
ally been consistent with traditional stabilization approaches, and its
emerging longer-term economic strategy has included the trade liberal-
ization and domestic deregulation components of the “Washington Con-
sensus.” This package of policies may not be entirely appropriate for
postconflict economies. While fiscal discipline is usually to be applauded,
there is a large intermediate terrain between rigid adherence to the
macroeconomic targets on the one hand, and profligate deficit financing
expenditures on the other, particularly if the deficit is connected to the
building of peace and not the waging of war. Analogous to the familiar
trade-off between inflation and unemployment depicted in macroeco-
nomics textbooks, there may exist a trade-off between the size of the
government budget deficit on the one hand and the social tensions aris-
ing from inadequate peace expenditures on the other. This situation is
depicted in Figure 13.1; the figure is backward-bending to indicate the
possibility, often viewed as probable by IFTs, that beyond some point the
net effect of increased government budget deficits may be to fuel social -
tensions, for example, by sparking hyperinflation.

One crucial issue, of course, is exactly where on this curve we are;
another is whether policy priorities can induce shifts in the curve (i.e.,
create a better set of trade-offs such that lower social tensions are con-
sistent with more modest budget deficits). On the first issue, IFI officials
have often seemed to believe that we are on the AB portion of the
curve, suggesting that a relaxation of budget deficit targets would jeopar-
dize macroeconomic stability and ultimately endanger the peace process
itself. Hence, IFI officials have stressed the need to finance peace expen-
ditures by increasing tax revenues, shifting government expenditure, and
tapping external resources rather than running large deficits.
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_ Figure 13.1
The Trade-off Between Deficits and Social Tension

'Government
budget B
deficit

Social tensions

Those responsible for the peace consolidation component of the
postconflict transition have often argued, however, that this is a very per-
ilous moment in El Salvador’s history and one that requires some relax-
ation of the budget constraint in order to better fund peace-related pro-
grams; in short, this view suggests that we are safely in BC territory, in
which rising deficits might cause some minor macroeconomic disruption
but still wind up having a positive net impact on social stability. For ex-
ample, an August 1993 study, “Economic Consequences of Peace in El
Salvador,” undertaken by the secretariat of the UN’s Economic Com-
mission for Latin America and the Caribbean, concluded:

It might be necessary to explore the possibility, should the situation
arise, of slightly extending the deadline for reducing inflation or of pur-
suing trade liberalization less vigorously. Within limits, setting more
flexible quantitative goals for the stabilization programme might be an
acceptable sacrifice, since it would secure the higher goal of ensuring
the governability of a society that has, for years, been in the throes of a
disastrous civil war. (CEPAL 1993, 12)

Since determining where we are on the curve is difficult—the fac-
tors behind the trade-off rely not just on actual macroeconomic out-
comes but also on the ability of political actors to mobilize against nega-
tive economic effects—one strategy that both sides could potentially
agree on is a shift leftward of the curve, such that any given deficit is con-
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sistent with a lower level of social tension (or, alternatively, that tension
reduction could be achieved with a lesser level of deficit spending). In
this case, the argument would be not about aggregate expenditure ceil-
ings but rather about government fiscal priorities; indeed, IFI officials
have suggested that overall spending limits in El Salvador are not as
tightly binding as they might be given the presence of U.S. and other ex-
ternal aid (see Figure 13.2). Attempts to use IFI influence to improve the
trade-off—to promote “deficit-neutral” shifts in revenues and spending
designed to increase funding for the peace accords—might be labeled
“peace conditionality.” The crucial issue is whether the IFIs have built
such priorities into the usual forms of conditional assistance extended on
macroeconomic issues.

Peace Conditionality in El Salvador

In El Salvador, the government has often sought to shift the costs of var-
ious peace-related programs onto the external assistance agencies. Ex-
ternal assistance, although substantial, has not been sufficient, leaving
domestic authorities three options: (1) accept shortfalls in the funding of
peace-related programs; (2) run a larger budget deficit; and/or (3) in-

Figure 13.2
Overall Balance, Central Government in
El Salvador, 1986-1993
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Source: Based on data provided by Banco Central de la Reserva de El Salvador and
U.S. Agency for International Development. -
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crease domestic resource mobilization by shifting government expendi-
ture from other uses and/or increasing tax revenues. Option (1) is prob-
lematic: This remains a fragile peace and the accords were, if anything,
overly limited in their fiscal demands, since they do not fully get at the
longer-term distributional issues that triggered the war in the first place.
Option (2) is only moderately viable: While there is some limited room
for easing the budget deficit targets, excessive relaxation would indeed
prove costly in terms of macroeconomic stability and it is, at any rate,
largely ruled out by the IFIs. We are left therefore with option (3): Un-
fortunately, the government has made only limited progress on resource
mobilization and expenditure shifting, and the IFIs have been of little
help on this issue, as they themselves have largely failed to apply a new
sort of conditionality oriented not simply toward macroeconomic stabi-
lization but also toward the building of peace.

Such a new “peace conditionality” would stress the need to raise
tax revenues, particularly from the wealthy, and to reduce military
and other nonessential expenditures. In El Salvador, however,
progress on the tax front has been less than spectacular. Figure 13.3
illustrates the fall in the tax coefficient from the 1977 prewar peak of
15.7 percent of GDP to a low of 7.6 percent of GDP in 1989. In 1989,
the government introduced an overhaul of the tax system, including
the elimination of export taxes (in part to counter the disincentive ef-
fect introduced by an increasingly overvalued colén), elimination of
the tax on net worth, reduction of the top income tax rate, and the
creation of a value-added tax. Although these measures, as well as the
improvement of auditing mechanisms, managed to raise the tax coeff-
icent by nearly two points in the succeeding years, the World Bank
(1994b, 182) reports that total government revenue in 1992, at less
than 10 percent of GNP, was the lowest of any middle-income coun-
try in the world. Moreover, the shift toward reliance on a value-
added tax may have eased revenue collection, but it made the tax sys-
tem more regressive, and this worked against any desire to use tax
policy to redress distributional inequities.

~ On the spending side, military expenditure is the most obvious
candidate for budget cuts to free more domestic resources for pro-
grams mandated by the peace accords, particularly since the IMF re-
ports that “in the Western Hemisphere, El Salvador allocated the
largest share of total [government] spending for defense (16 percent)
in 1992, and the smallest share for social security and welfare (3 per-
cent)” (Abdallah 1995, 77). But while Salvadoran military spending
has declined since the war, it continues to absorb a substantial
amount of scarce government resources. The share of Salvadoran
GDP devoted to the military in 1993 was 1.7 percent, according to the
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Figure 13.3

Tax Coefficient in El Salvador,
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‘Reserva de El Salvador and U.S. Agency for International Development.

IMF (1994, 45).3 This compares unfavorably with the 0.5 percent for
health and 1.6 percent for education (see Table 13.3), and remains far
above its prewar level of 0.7 percent of GDP.

The scale of military spending has not, however, been a significant
source of conflict between the IFIs and the government of El Salvador.
Interviews with IFI officials suggest a sort of benign neglect. The IMF
has traditionally tended to focus on aggregate government expenditure
rather than its composition, leaving the details to adjusting governments;
it chose not to alter its approach despite the special circumstances of a
war-torn country.* A World Bank official closely involved with El Sal-
vador policy stated that the Bank “never discussed explicitly” the issue
of defense expenditure, arguing that the issue lies outside the Bank’s
mandate and competence. In a personal interview, an IDB official sug-
gested that donor pressure on the Cristiani government would have
been counterproductive: “There are political realities. The Peace Ac-
cords were delayed by Cristiani’s problems with the military. I have no
doubt that he would have liked to cut their budget more, but those guys
are powerful. Had Cristiani not been able to postpone the sacking of 100
top military officers, the peace process might be in shambles now.”
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Table 13.3 IMF Estimates of Central Government Expenditures on the
Military, Education, and Health, 1989-1993 (as % of GDP)

1989 1990 1991 1992 1993
Military 37 3.0 26 22 17
Education 1.8 1.6 1.5 15 1.6
Health 038 038 0.8 0.8 0.5

Source: IMF (1994, pp. 26, 45).

What about the United States, the principal financier of the Salva-
doran military during the war? Following the signing of the peace ac-
cords, U.S. military aid was scaled down to $23 million in 1992.5 While
cutbacks in U.S. military aid were accompanied by substantial U.S. fund-
ing for peace accords programs, initial conditionalities with regard to
progress on peace-related issues (such as land transfers) were not as
strong as they might have been, partly because, in the words of one offi-
cial, “we ourselves didn’t have the political will.” The efficacy of recent
U.S. pressures on the government has also been limited by the lack of
support from the IFIs. While the World Bank, IDB, and USAID have ne-
gotiated cross-conditionality on macroeconomic issues, they have not
done so with respect to implementation of the peace accords. According
to a senior USAID official, “The IFIs have steadfastly refused to talk
about military expenditure targets in El Salvador. They say: “This is polit-
ical conditionality, and we are apolitical organizations. We cannot in-
clude budgeting sufficient funds for the PNC or land transfer in our con-
ditions. The U.S. government can do that because it has a political
agenda, but we don’t.’”

The reluctance of the IFIs to venture into the terrain of expenditure
shifting in El Salvador is not entirely consistent with the public posture
of these institutions.® An April 1991 communiqué of the IMF’s Develop-
ment Committee raised “the need to re-examine the possible realloca-
tion of public expenditure, including excessive military expenditures, to
increase their impact on poverty reduction.”” In the same year, at the
joint World Bank/IMF annual meeting, the IMF managing director,
Michel Camdessus, announced that military budgets are “a proper sub-
ject for our attention” and characterized this as “just an extension and
intensification of our traditional work to help countries improve their
macroeconomic policies.”® To this end the IMF staff has produced sev-
eral research papers examining data on military spending and its eco-
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nomic impact. According to former IMF economic counselor Jacques
Polak, the IMF in a few cases “has exercised pressure to reduce military
expenditures as part of a program of fiscal adjustment.”

Similar expressions of official concern have been heard at the IDB,
where the new emphasis on social sectors in recent years has led to
heightened awareness of the constraints posed by excessive military
spending (Griffith-Jones et al. 1993). The failure of the IFIs to raise ef-
fectively these issues in El Salvador suggests that the emerging consen-
sus against military spending is yet to be widely affirmed at the opera-
tional level.l® Peace conditionality, in short, has not been practiced with
great success in El Salvador.

Peace Conditionality and Governance

Political economy analysis suggests that policy change occurs when ex-
ternal or internal constituencies can recognize their own interests, orga-
nize collectively, and pressure for reform. If the IFIs remain unwilling to
directly impose peace conditionality in the programs they sponsor, they
can at least contribute more directly to the domestic conditions: for
peace consolidation by promoting governance reforms that encourage
democracy and allow the populace a larger role in the determination of
economic policy; this would create a sort of “back door” route to encour-
age a more.progressive tax system and less regressive expenditures.

While governance issues, including the legal framework, judicial re-
form, and the strengthening of democratic institutions, were once viewed
as outside the purview of the IFIs, IMF Managing Director Camdessus,
speaking in June 1994, included “good governance—that is, publicly ac-
countable and participatory government that serves the interests of all
of society rather than sectional interests” as a crucial ingredient in the
“recipe for success” in structural adjustment and economic development
(IMF Survey 1994,209).

Similar pronouncements have been heard from the World Bank, in-
cluding a 1994 publication titled Governance, whose glossy cover fea-
tured the terms legal framework, military expenditures, accountability,
participation, judicial reform, and human rights (World Bank 1994a). Yet
the practice of the IFIs in El Salvador has fallen far short of the pro-
nouncements: In their own project lending, the IFIs have contributed
nothing to the various high-priority programs mandated by the peace ac-
cords, nor have they deployed formal conditionality or informal policy
dialogue to support these programs indirectly.!!

The record of the United States on governance issues is more posi-
tive but still mixed. As early as 1991, the United States included in its
Economic Support Fund (ESF) program measures to strengthen democ-
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ratic institutions, especially the judiciary. According to USAID officials,
“The combination of conditionality and provision of resources through
project assistance increased the allocation of public expenditures.to de-
mocratic institutions” (Belt and Lardé 1994, 7). In 1993-1994, the United
States held up deliveries of police vehicles and equipment until the Sal-
vadoran government agreed to remove the controversial former head of
the National Police’s narcotics unit from his position as deputy director
of the new civilian police force. '

In the case of the land transfer program, the U.S. position has been
less strong. The administrative impediments to land transfers—such as
the need to ensure that all back taxes on the land have been paid, or that
all joint owners (some of whom cannot be traced) sign the various trans-
fer documents—could be removed, for example by presidential decree.
Moreover, the land could be transferred as an outright gift, rather than
saddling the new owners with a debt for its purchase. The Salvadoran
government has been politically unwilling to take these steps, partly be-
cause authorities remain uneasy about tithing land to individuals who
were on the other side of a civil war. The United States, the main funder
of the land transfer program, has chosen not to pressure the government
to be more forthcoming; the result has been a land transfer program
that, in the words of a USAID memorandum, is “doomed to failure be-
cause, quite simply, it is designed to fail.”1?

The leverage of the United States over the peace process has dimin-
ished with time. The Salvadoran economy was, at one time, extremely
dependent on U.S. transfers to remain afloat. However, the rise of remit-
tances has given the government an independent source of “uncondi-
tional” foreign exchange; indeed, one key policy issue between the
United States and the Salvadoran government is the latter’s desire for
the former to continue to permit Salvadoran immigrants to reside in the
North and send remittances South. It is, however, not too late to change
strategies and exercise what influence remains to truly promote peace;
this will require, however, a more unified and committed voice on the
part of the IFIs and the United States.

Peace Conditionality: Too Loose or Too Strong?

During a postconflictual transition, there often seems to be a conflict be-
tween economic and political stabilization. The former requires budget
discipline, the latter perhaps a loosening of the purse strings. In El Sal-
vador, external assistance has dropped off and the government has little
choice but to run a tight fiscal ship. With this as background, increases in
domestic tax collection and shifts in budget priorities are necessary to
consolidate peace in the short run. Not surprisingly, a government still
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smarting from the wounds of war is not eager to do all that would be
necessary to incorporate its former enemies and the sectors they repre-
sent; the government also must carefully downsize a bloated and politi-
cally powerful military sector.

While the support of the international community has played a cru-
cial role in the Salvadoran peace process, international actors could help
the process along at this stage by exercising a more active “peace condi-
tionality.” The conditionalities of major aid donors—in particular, the in-
ternational financial institutions—for the most part were not deployed
in support of such objectives as the reallocation of government spending
from the military to the new democratic institutions, or the timely imple-
mentation of such key programs as the creation of the PNC and land
transfer. In this sense, then, the IFIs have impeded the consolidation of
peace by being both “too tight”—failing to recognize the need to move
up the deficit-tension trade-off—and “too loose”—not insisting more
forcefully on the reallocation of domestic resources in return for exter-
nal assistance. With the first few years of postconflict transition now
shakily in hand, observers can only hope that the IFIs will find the
proper mix with regard to long-term aid, the topic of our next section.

Growth, Distribution, and the Consolidation of Peace

Long-run economic policy after a civil war must promote not only eco-
nomic adjustment but also a process of political adjustment: the consoli-
dation of peace. In such a context, distributional equity cannot be rele-
gated to a lower priority than economic growth. This is partly because
inequity is often a cause of domestic conflict; this is particularly true in
the Salvadoran case where massive inequities in the distribution of land
are viewed by many observers as a significant factor behind the revolu-
tionary challenge to Salvadoran authorities through the 1980s.
Unfortunately, both the war and the recent Salvadoran adjustment
program have likely worsened the distribution of income in that country.
Real income levels at the end of 1993 were still 20 percent below those
of 1978 (USAID/ESDAT 1993), and the fragmentary evidence suggests
that social inequity and poverty continue to worsen. The percentage of
the population living in poverty and extreme poverty, for example, grew
from 51 percent in 1980 to 56 percent in 1990, while the share of income
accruing to the wealthiest 10 percent of all households rose from 31 per-
cent to over 38 percent between 1977 and 1990-1991.13 There is, further-
more, consensus across the political spectrum that fundamental inequal-
ity in access to land is the principal source of endemic poverty for the 73
percent of the Salvadoran population living outside the San Salvador



Macroeconomic Policy in El Salvador 305

metropolitan area and defined by USAID as rural (USAID 1994). This
underlying structural factor will not be eliminated by the limited land
transfer program for ex-combatants, and the general distributional diffi-
culties will be only moderately affected by the macroeconomic policies
touched on above; what is needed instead is deep institutional and eco-
nomic reform.

Both the Salvadoran government and the IFIs still have the time to
elevate the cause of equity and engage in these deep reforms. The intel-
lectual ammunition for this peaceful “war on poverty and inequality”
has been provided by a recent wave of studies linking improved equality
with faster economic growth; the policy mechanisms to do this concen-
trate on a positive complementarity between investments in human, nat-
ural, and physical capital. What may be lacking, as in the case of short-
run “peace conditionality,” is the political will.

Growth and Equity Revisited

Recent years have seen a quiet revolution in economists’ understanding
of the relationship between growth and equity. For many years the
dominant view was that there was a “great trade-off” between these ob-
jectives; policies to improve distributional equity would exact a price
via lower growth. A revisionist view popularized in the 1970s by World
Bank president Robert McNamara, among others, held that “growth
with equity” was possible if the income increments from growth could
be directed disproportionately to the poor. In the 1990s, fresh empirical
and theoretical work has advanced a third and strikingly different
proposition: Equity not only is compatible with growth, but positively
promotes it.

On the basis of a cross-sectional study of more than forty countries
over the quarter century from 1960 to 1985, Rodrik (1994) concludes
that the countries with more equal distributions of land and income ex-
perienced more rapid growth. In an analysis with clear relevance to El
Salvador, Alesina and Perotti (1993) suggest and establish that a key link
in the causal chain from equity to growth is political stability. Similar re-
sults on the positive impact of equity on growth are obtained in Persson
and Tabellini (1994) for both a long-run historical panel of nine industri-
alized countries and a postwar cross-section of fifty-six countries.

Birdsall and Sabot (1994) likewise find that countries with lower in-
come inequality tend to have higher growth, arguing that an important
equity-to-growth link is investment in basic education. This echoes Ro-
drik’s 1994 result that primary school enrollment—a rough indicator of
equity in the allocation of human capital investment—had strong posi-
tive effects on growth. Again, the analysis is quite relevant to El Sal-
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vador. Whereas public expenditure on education in “medium human de-
velopment” countries rose from 2.5 percent of GNP in 1960 to 4.7 per-
cent in 1990, in El Salvador it declined over the same period from 2.3
percent of GNP to 1.8 percent (UNDP 1994, 158).14

A further strand in the recent literature focuses on how inequality
can impede growth in the presence of financial market imperfections. In
these theoretical models, the poor are blocked from undertaking high-
growth activities by their inability to afford the initial setup costs, and
because of imperfect financial markets they are unable to borrow for
this purpose. Plausible examples include not only investment in physical
capital but also investment in education. Hence, policies to redistribute
income and wealth, as well as policies to reduce imperfections in credit
markets, can enhance growth.!

It is still early to speak of a new consensus on growth and equity in
development economics. But signs of an impending shift are evident.
In The East Asian Miracle, the World Bank’s (1993) widely publicized
study of the economic performance of the “high-performing Asian
economies,” great importance is attached to the role of widespread pri-
mary education in laying the foundation for growth. Other dimensions
of distributional equity also feature in the analysis. Equity is recog-
nized as a source of political legitimacy (p. 158); land reform in Taiwan
is held to have advanced both land productivity and political stability
(p. 161); successful land reform in China, Japan, Korea, and Taiwan
“helped to lay the foundation for rapid, shared growth” (p. 169); and
the failure of the Philippines to share this success is attributed to the
fact that “Philippine policy making has historically been captive to
vested interests that have shaped economic policy to protect and en-
hance their privileged position, often to the detriment of national well-
being” (p. 169). Despite these insights, however, The East Asian Mira-
cle for the most part echoes the McNamara-era view that growth with
equity is merely possible, stopping short of the recognition that equity
actually promotes growth. Indeed, the legacy of the old trade-off men-
tality is still apparent in that the successful combination of rapid
growth with equity is regarded as “the essence of the miracle” (World
Bank 1993, 8), rather than as the logical, unmiraculous result of causal
links from equity to growth.

In November 1994, a delegation from the government of El Sal-
vador visited the World Bank and IMF in Washington, lunched with the
principal author of The East Asian Miracle, and carried multiple copies
of the book back to El Salvador. It remains to be seen whether Salvado-
ran policymakers will build on the vital lessons of the East Asian experi-
ence.regarding the importance of equity—notably in land distribution
and education—for economic development.
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Investment in Natural, Human, and Physical Capital

“

Any long-run strategy to link together equity and growth must center
on investment. Investment in physical capital—the plant and equip-
ment with which labor transforms raw materials—has long been recog-
nized as a basic precondition for economic growth. However, invest-
ment in human capital—the health and education of the labor force—is
now widely agreed to be of comparable or perhaps even greater impor-
tance.!¢ In El Salvador, there is considerable scope for greater public
and private investment in both physical and human capital. As a share
of GDP, El Salvador’s gross domestic investment is among the lowest in
Latin America. It also has the lowest primary school enrollment ratio of
any country in the Western Hemisphere with the exception of Haiti
(UNDP 1994, 156-157).

Despite the recent concerns about “sustainable development,” invest-
ment in natural capital—that is, in the renewel of sources of raw materials
and in less deleterious methods to dispose of by-products of economic ac-
tivity—has yet to receive comparable attention from policymakers. Soil
erosion and the depletion and degradation of water supplies are critical
environmental problems in many countries; El Salvador faces them in ex-
treme forms (Acevedo, Barry, and Rosa 1995). While appropriate human
interventions such as soil conservation and integrated pest management
can slow and even reverse these processes, many of the returns to such in-
vestments accrue to society in general rather than simply to the investor.
In the absence of social mechanisms to correct this classic externality
problem, there will be systematic underinvestment in soil conservation,
water quality protection, and other types of natural capital.

Investments in natural, human, and physical capital are highly
complementary; that is, one type of investment can enhance the scale
and productivity of the others. For example, investment in the human
capital of the poor can lead to greater investment in natural capital
by several routes: by reducing their need to degrade the environment
for immediate survival; by improving their ability to combat environ-
mental degradation; and by diffusing knowledge of the relationships
between economic activity and the environment (Segura and Boyce
1994). Moreover, greater equality of wealth and power can be ex-
pected to result in lower rates of environmental degradation, by low-
ering the discount rates of the poor and by enhancing the ability of
the less powerful to resist the imposition of external costs on them by
the more powerful (Boyce 1994). El Salvador offers striking exam-
ples of the effects of political and economic inequalities on natural
capital, ranging from the environmental damages inflicted by the war
itself to the current threat to San Salvador’s aquifer from attempts to



308 Economic Rehabilitation

urbanize disputed lands at the adjacent El Espino coffee cooperative
(Barraza 1994).

Getting “There” frbm “Here”

What sort of policies could promote investment, enhance equity, and
maintain macroeconomic discipline? In the larger report (Boyce 1996)
from which this chapter draws, we argue that El Salvador’s remittance-
driven foreign exchange bonanza has created a unique opportunity for
economic policymakers: Since the country can “afford” currency depre-
ciation—and indeed needs it to better promote nontraditional exports—
the country can actually run a larger government deficit and encourage
faster economic growth. We should stress that we do not believe in ex-
cessive deficits; as noted earlier, priority shifts with regard to taxation
and spending are also necessary, particularly with regard to increasing
the progressivity of the tax system, raising overall tax collection, reduc-
ing military expenditures in favor of peace-related projects, and encour-
aging spending on primary education. To ensure that any temporary
deficit “pays off” in the long run, we argue that any increased spending
should focus on public investment in human and natural capital along
the lines sketched above; we also argue that private investment should
also be heavily encouraged and suggest that it would, in fact, be lifted by
improvements in equity and social stability.

- This short-term macroeconomic strategy should be accompanied by
' microeconomic or institutional policies that directly. target improving
equity. Aside from shifts in fiscal and investment priorities, we suggest
that the IFIs and the Salvadoran government work together to enhance
agrarian reform beyond the simple granting of land to ex-combatants, to
create employment guarantee programs for the rural poor (oriented to-
ward infrastructure projects so as to build physical capital complements
to private investment), to develop programs of microlending and mi-
croenterprise development, to use privatization revenues to generate or
subsidize projects with direct positive impacts on the poor, and to en-
courage community-based organizations and development projects. We
also suggest selected interventions in the tradable goods sectors, particu-
larly to help the exporters who have been recently hurt by the overval-
ued currency. ' ’

We also argue that a necessary complement to our economic policy
is continued political reform. In El Salvador, as elsewhere, a central ele-
ment of the structural adjustment programs backed by the IFIs has been
the “modernization” of the state. In practice, this has primarily meant ef-
forts to trim the size of the state by privatizing state-owned enterprises
and eliminating certain agencies and functions, coupled with attempts to
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increase the efficiency of what remains. But while efficiency improve-
ments may create the economic “space” to address equity, only democra-
tization—both in the broad sense of promoting a more equitable distrib-
ution of power and in the narrow sense of strengthening democratic
institutions such as free elections, the protection of human rights, and the
administration of justice—can create the political space to ensure that
equity will remain a top concern.

This focus on democracy may seem odd for those concerned about
promoting economic health. Economic theory frequently separates state
and market; in addition, numerous authors have suggested that democ-
racy can derail development if the “median voter” is poor and hence re-
sents and resists measures that can improve the conditions for capitalist
growth. Some have therefore argued for “technocratic insulation”—de-
fined in The East Asian Miracle as the ability to formulate and imple-
ment policy “with a minimum of lobbying for special favors from politi-
cians and interest groups” (World Bank 1993, 167).

But more recent studies have suggested that democratic structures
are actually consistent with improvements in private investment and
economic performance, partly because they enhance political stability
and help guarantee that technocrats in fact pursue the public interest
(see Pastor and Hilt 1993; Pastor and Sung 1995). In El Salvador, demo-
cratic accountability is critical, particularly since successful economic
policy in El Salvador will require the interventions outlined above and
citizen access and oversight will be necessary to reduce rent seeking
and other unproductive behavior. Moreover, in the wake of a negoti-
ated settlement to a civil war, the essence of which is the creation of
checks and balances on the exercise of power, technocratic insulation is
not a real possibility.1”

For El Salvador, then, the task is combining growth, equity, and
democracy. While this may seem a difficult balancing act, we should
recall two things: First, if the recent research is right, these impera-
tives may actually be mutually reinforcing rather than contradictory.
Second, this is a country that has already been able to achieve a nego-
tiated peace after a bitter civil war; perhaps a “Salvadoran miracle”
on the economic and political front could point the way for other
postconflictual transitions.

Conclusion
While the Salvadoran experience has unique features, including the

presence of relatively abundant supplies of foreign exchange, it offers
clear lessons for other postconflictual transitions. As in El Salvador, a ne-
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gotiated conclusion to a civil war inevitably poses the short-run prob-
lems of securing the financial and political preconditions for implemen-
tation of the peace accords. Countries must therefore weigh the need to
achieve macroeconomic balance against the desire to sufficiently fund
postconflict peace programs. Priorities need to shift both to make budget
room for postconflict initiatives and to diminish the fiscal, and hence po-
litical, influence of the military. To help these processes along, interna-
tional financial institutions should insist on “peace conditionality.” Un-
fortunately, in El Salvador, too little has been done on this front.

Over the long run, the consolidation of peace in countries emerging
from civil war often hinges on the forging of a more equitable distribu-
tion of wealth and power. Both peace and growth can benefit from eq-
uity improvement, that is, improved balance in the distribution of in-
come and wealth; enhanced investment in human, natural, and physical
capital; and increased democratization to achieve balance in the distrib-
ution of power. Economic policy during the postconflictual transition
therefore must aim to secure not only stabilization and growth but also
equity and the consolidation of peace. Policies that fail to build on the
powerful complementarities among these objectives will ultimately fail
to achieve any of them. While this may seem a tall task for the countries
themselves and the funding institutions, the charge for both peacemak-
ers and economic policymakers can be no less.

- Notes

This paper draws on the authors’ research for the Adjustment Toward
Peace (ATP) project commissioned by the United Nations Development Pro-
gramme in El Salvador. We are especially grateful to our colleagues on the ATP
research team: Carlos Acevedo, Deborah Barry, Michael E. Conroy, Colin
Danby, Eva Paus, Herman Rosa, Alexander Segovia, and Elisabeth J. Wood. In
addition, we benefited from the suggestions of the members of the project advi-
sory board: Michael E. Conroy, Victor Bulmer-Thomas, Hector Dada, Keith
Griffin, Gabriel Siri, and Lance Taylor. Responsibility for the views expressed
here rests with the authors alone and should not be attributed to the United Na-
tions or any of its member agencies.

1. The Secretary-General of the United Nations reported that “the elec-
tions were held under generally acceptable conditions, without any major acts of
violence, although serious flaws regarding organization and transparency were
detected” (United Nations Security Council 1994, 2-3).

2. For a more general analysis of coordination problems between the UN
and Bretton Woods institutions, see Childers and Urquhart (1994, 77-87).

3. Different sources provide conflicting data on defense expenditures.
Compared to the IMF data reported in the text, government budget data gener-
ally show somewhat lower defense expenditures and somewhat higher education
and health expenditures.
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4. The government’s November 1991 Letter of Intent to the IMF did in-
clude a commitment to reduce military spending from 22 percent of recurrent
expenditure in 1991 to 20 percent in 1992 (IMF 1991a, 58). This provision does
not appear to reflect an IMF initiative, however.

5. The United States provided over $1 billion of military assistance
during the 1980s (Congressional Research Service 1989, 26). This figure in-
cludes only direct support via the Military Assistance Program, Foreign
Military Sales Program, and International Military Education and Training
Program.

6. For reviews of the debate regarding appropriate IFI policy on military
expenditures, see Ball (1992) and Kan (1993).

7. IMF (1991b), cited by Polak (1991, 52).

8. Quoted by Ball (1993, 2). ) )

9. IMF papers on military spending include Hewitt (1991), Bayoumi, He-
witt, and Schiff (1993), and Happe and Wakeman-Linn (1994).

10. The gap between official pronouncements and the operational level
may be due in part to the muted way Bretton Woods officials seek to raise the is-
sue of military expenditures. A December 1991 memorandum codifying World
Bank policy called on Bank staff to “raise issues of unproductive expenditures
where they are significant, as part of its policy dialogue and public expenditure
reviews, rather than to impose conditionality related to military expenditures”
(World Bank 1991,2).

11. A noteworthy exception is a proposed $20 million IDB loan to El Sal-
vador to support judicial reform. Such a loan would, in effect, expand the notion
of “infrastructure” considered appropriate for IDB lending beyond the tradi-
tional foci on physical works and human capital investment to include the
strengthening of democratic institutions.

12. The latter quote appears in a May 1994 USAID memorandum titled
“Land: The Impossible Dream.”

13. The shifts in poverty and extreme poverty come from CEPAL (1993,7),
while the changes in household distribution are detailed in Gregory (1992). Gre-
gory believes the distributional shift is overstated, particularly in the lower
deciles (which we are not reporting here), because of significant underreporting
of income. While the reallocation upward may be less than that reported in the
text, it is likely to have still been substantial.

14. The composition of public expenditure on education is also impor-
tant. Birdsall and Sabot (1994, 4) observe that in Latin America as a whole,
the ratio of total public expenditure on education to GDP has been similar to
that in East Asia, but that the share allocated to basic (as opposed to higher)
education has been notably lower. They attribute this to pressure from high-
income families “to channel subsidies to higher education where their chil-
dren will be the beneficiaries.”

15. See, for example, Galor and Zeira (1993). Danby (1995) discusses credit
market imperfections in El Salvador.

16. The East Asian Miracle (World Bank 1993, 52), for example, concludes
that “primary education is by far the largest single contributor to the HPAEs’
[high-performing Asian economies] predicted growth rates.” See also Rodrik
(1994, 15-22).

17. This can be contrasted to the situation facing an occupation govern-
ment installed by external powers after an international conflict, as in postwar
Korea and Japan.
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About the Book

With civil wars and internal violence on the rise over the past two decades,
bilateral donor agencies, intergovernmental organizations, and NGOs
have been playing an increasingly critical role in rehabilitation efforts
once an acute conflict is over. In this process, it has become clear that the
traditional aid focus on the economic sector, though essential, is not suffi-
cient; the political and social institutions of war-torn societies must also be
reconstructed.

This collection addresses three questions fundamental to interna-
tional aid to war-torn societies: What are the sectors that require assis-
tance to promote political stability and economic growth? What lessons
can be learned from past experience? And how, together with the lead-
ership of the affected societies, can more effective policies and programs
be designed and implemented?

Drawing on case studies, the authors focus particularly on issues of
food security, health services, human rights, military demobilization, re-
settlement, and reconciliation at the local level.
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