
C
hapter 4 analyzes country lessons on building confi dence 

through coalitions and early results. Most states moving back 

from the brink of violence have developed “inclusive-

enough” coalitions for action, with diff erent forms suiting their 

circumstances. In forming such coalitions, leaders took action to 

build trust by signaling that new policies would be diff erent from 

the past and would not be reversed. They built confi dence by 

achieving a few concrete results as a prelude to wider institutional 

transformation. States that have succeeded in early confi dence-

building measures have often done so through a pragmatic 

blending of policy tools and by calling on non-state capacity, both 

civic and international. 



Drawing on lessons from 
national reformers

L
eadership actions to restore confi -
dence of stakeholders and citizens 
in collective capacities for change 
are a crucial fi rst step in moving 

away from the brink of violence. As chapters 
2 and 3 described, the trust that the popu-
lation and stakeholders have in state institu-
tions to deal with violence can become shaky 
when insecurity is rising, or in the aftermath 
of repeated bouts of confl ict. Knowledge 
about effective ways to restore confi dence 
in countries affected by violence is limited. 
This chapter thus expands ideas explored 
in the policy and academic worlds, with les-
sons drawn from the WDR background pa-
pers and country consultations, including 
the views of national reformers involved in 
efforts to lead their countries away from the 
brink.1 

Analysis of country cases reveals a variety 
of pathways away from the brink—but also 
suggests two common elements. The fi rst 
lesson is the importance of building inclu-
sive-enough coalitions and identifying the 
signals and commitment mechanisms2 that 
can galvanize support for change. Second, 
national reformers have delivered results on 
the ground to build confi dence in citizen 
security, justice, and economic prospects. 

In both elements, successful transitions 
made astute use of supplemental capacity 
beyond government: from the private sec-
tor, from traditional institutions, and from 
nongovernmental organizations (NGOs). 
This chapter considers what makes coali-
tions “inclusive-enough” and the signals, 
commitment mechanisms, and early results 
that can help achieve momentum for later 
institutional transformation.3

These pathways away from violence have 
been analyzed in the literature. Stedman and 
Nilsson suggest that pacts to end violence 
need not be all-inclusive—they can promote 
peace if they are minimally inclusive at the be-
ginning.4 Fearon, Keefer, Azam and Mesnard 
examine why some confl icts may be more 
intractable because of distrust and how com-
mitment mechanisms (ways to ensure that 
promises will be diffi cult to reverse) can be 
designed to solve those problems; examples 
include peace agreements, power-sharing ar-
rangements, and security sector reform.5 

Societies use these and other commit-
ment mechanisms to suit conditions on the 
ground. More important than the form of 
these mechanisms is their adaptability to 
changing conditions over the course of mul-
tiple transitions. The lessons explored in this 
chapter build on this research through prac-
tical country examples and cross-country 
lessons. 

Restoring confi dence: 
Moving away from the brink 
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leadership developed during decades of re-
sistance in the African National Congress, the 
Communist Party, and the civil society orga-
nizations of the United Democratic Front.

Transition opportunities have led to more 
decisive action where leaders have built co-
alitions for change.9 Inclusive-enough ap-
proaches may be formal power-sharing ar-
rangements, as with the government of the 
Democratic Unionist Party and Sinn Féin in 
Northern Ireland.10 Most frequently, the co-
alitions are informal, as with the Colombia 
and Timor-Leste approaches described below. 
Some successful experiences and challenges 
in coalition-building in situations of political 
and civil confl ict include the following:

• Inclusive rather than exclusive approaches 
can be important in preventing a recur-
rence of violence. Timor-Leste leadership 
reached out in 2007 to other political par-
ties and to entrepreneurs to help in recon-
struction, involving independent fi gures 
and those from other parties in govern-
ment, and providing for local business in-
volvement. This approach contrasted with 
that taken in the period between indepen-
dence in 2002 and renewed violence in 
2006, when the ruling party engaged rela-
tively little with civil society, the church, or 
other domestic actors to build support for 
its program.11 

• In some situations, specifi c focus on build-
ing national and provincial support for 
change simultaneously can be important. 
In Aceh, Indonesia, which had experienced 
a long and costly civil confl ict, a careful 
process of mediation involving the Free 
Aceh Movement (Gerakan Aceh Merdeka 
or GAM)—a rebel movement—and lead-
ership and government leaders from the 
province and from Jakarta secured a peace 
agreement in 2005 that mobilized a broad 
range of stakeholder support, as well as in-
ternational engagement (feature 4).

• Inclusion strategies can change over time. 
In Sierra Leone, the initial inclusion of the 
Revolutionary United Front (RUF) in the 

Inclusive-enough coalitions

This section looks at country experiences in 
building “inclusive-enough” pacts for change; 
different approaches to coalition-building at 
national, subnational, and local levels; and 
the guiding principles that emerge on what 
is “inclusive-enough.” It considers the type 
of immediate actions and signals on future 
policy that have built support for change. 

How inclusive is inclusive enough? 

Action by national leaders during transi-
tional moments can be decisive in preventing 
violence. Two contrasting cases illustrate this 
point. In Kenya, warnings of election-related 
violence in 2007 led Kenyan groups and sev-
eral foreign governments to offer support to 
peace committees and other forms of me-
diation or violence prevention; leaders of the 
various political factions refused them. 6 The 
predicted violence following the announce-
ment of the election results led to nearly 
1,000 deaths and the displacement of 300,000 
people. By contrast, the Ghanaian govern-
ment took decisive action in 2003 to forestall 
a potentially serious dispute over succession 
rights between rival Dagomba clans in the 
north. After national efforts failed to fi nd 
compromise between the feuding groups, the 
government requested United Nations (UN) 
assistance in designing confi dence-building 
interventions, including the facilitation of 
government and civil society dialogue and 
negotiations.7 That action defused the po-
tential for violence, and the country avoided 
a major confl ict that could have undermined 
the 2004 national elections.

Leadership is sometimes shared, and 
sometimes dominated by individuals. That 
was the case with Mali’s General Amadou 
Toumani Touré, whose willingness to deal 
differently with the Tuareg rebellion launched 
a sustained tradition of democratic resolu-
tion.8 South Africa benefi ted both from the 
exceptional personal leadership of President 
Nelson Mandela and the depth of collective 
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and civil society actors in 2003 to support 
its democratic security policy. This process 
excluded the FARC (Revo lutionary Armed 
Forces of Colombia), whose breaches of 
the peace talk provisions from the late 
1990s to 2002 created nationwide demand 
for action against the kidnappings and vi-
olence. Government communication and 
outreach bolstered popular confi dence for 
diffi cult military and police actions and 
civil service reforms.15

• The Consultative Assembly (CA), estab-
lished to draft a new constitution, was 
the basis of Ghana’s inclusive-enough 
coalition-building process during the 
transition to multiparty democracy. The 
260-member Consultative Assembly was 
made up of 117 representatives from the 
District and Metropolitan Assemblies, 121 
representatives of various “established or-
ganizations” (that is, corporate groups) 
and associations, and 22 government ap-
pointees. The Assembly, which contained 
many opposition sympathizers, displayed 
independence and drafted a constitution 
that was approved in a referendum that 
set the stage for an orderly nonviolent 
transition.16

In diverse circumstances of negotiated 
peace settlements, military victories, and po-
litical crises, leaders have often used broad-
based governments to send a positive signal 
on inclusion—but it is no simple matter. 
Cabinets in developed countries not affected 
by  violence, where effi ciency is a primary 
concern, generally range from 15 to 20 ap-
pointments in each administration. But when 
stability, rather than effi ciency, drives the com-
position, cabinets are often larger, as in Kenya 
and Zimbabwe.17 When fragmented decision-
making is exacerbated by internal divisions, 
the effi ciency costs can be considerable. 

The stresses that spur violence can be 
rooted in provincial or local as well as na-
tional dynamics, and local coalitions can 
be crucial in preventing violence. The links 
made between central and provincial govern-

1999 Lomé Agreement was subsequently 
repudiated in 2000 as conditions changed 
and following repeated abuses. Although 
initial arrangements did not succeed, they 
were nonetheless necessary to encourage 
the RUF leaders to cease fi ghting. Having 
the leaders in the capital also helped in 
monitoring their activities once the ar-
rangements collapsed.12 

• Conversely, in Sudan, peace talks between 
2000 and 2005 were held between a nar-
row group of leaders on both sides, with 
both North and South continuing to face 
internal divisions that were not managed 
through a broadening of the coalition after 
the peace agreement was signed in January 
2005.13

Inclusive-enough coalition-building has 
also been important in successful non-post-
confl ict political transitions, as the following 
examples demonstrate:

• The political transition in Chile in 1990 
and onward involved heavily institutional-
ized political mechanisms to reach agree-
ment in policy among the fi ve political 
parties of the “concertación democratica”; 
outreach to labor and civil society; and 
clear signals to business that responsible 
economic management would be part of 
the new direction. In Chile, as in other 
middle-income country political transi-
tions such as Indonesia, a delicate balanc-
ing approach was used to undertake secu-
rity and justice reforms while maintaining 
support from the military for change.14

• In South Africa, inclusive-enough coali-
tion-building in the run-up to the 1994 
election meant involving all political par-
ties and civil society in discussions over 
the country’s future, although the African 
National Congress (ANC) maintained a 
hierarchy where it led decision-making 
among other ANC Alliance and Demo-
cratic Front members. 

• The Colombian government mobilized 
the military, civil service, business groups, 
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lence. While in the short run, recovery from 
violence can be supported by external assis-
tance or natural resource revenues, the path 
to longer-term development is dependent 
on a healthy private sector. Private sector ac-
tivity often cuts across ethnic and religious 
lines, where rules-based competition is the 
cornerstone. Violence shortens the time ho-
rizons of consumers, producers, traders, and 
policy makers. Outreach to the private sec-
tor can help build a sense of the long term, 
which is critical for planning, investment in 
the future, and sustainable growth.18 In the 
Colombia, Chile, and Timor-Leste examples 
above, reaching out to the private sector was 
a crucial part of coalition building.19

The ability of leaders to govern and to 
effect change also depends on a network 
of civil society and informal institutions 
and actors—and the interaction between 
the state and informal institutions takes on 
even greater signifi cance in societies ravaged 
by violence.20 Many nongovernment initia-
tives have helped contain or stop violence.21 
The inclusion of civil society, informal, and 
traditional institutions in inclusive-enough 
coalitions helps in acquiring broader soci-
etal legitimacy and in ensuring that citizen 
security, justice, and jobs reach all segments 
of society. Community, traditional, and civil 
society structures can also be crucial part-
ners for the delivery of early results where 
state reach and trust with violence-affected 
communities is low. By drawing on nonstate 
capacity, governments can “stretch” their 

ments in Aceh (see feature 4) are one exam-
ple, as are the confl ict prevention approaches 
in Ghana described above and attention to 
the impartiality of local administration in 
Singapore (box 4.1). Country lessons also 
raise two developmental mechanisms to sup-
port local coalition building and strengthen 
relations between the state and citizens at 
the local level: fi rst, where government pro-
vides resources directly to communities to 
carry out development activities (through 
 community-driven development, or CDD), 
and second, where communities do not nec-
essarily control funds, but are active partners 
in actions undertaken by others (local ad-
ministrations, nongovernmental organiza-
tions (NGOs), international partners) that 
are implemented for their benefi t. 

Building coalitions at the local level—
where the state works with community lead-
ers to combat violence—can be an important 
part of responses to criminal violence as well 
as political violence. Across Latin America, 
approaches that work with local community 
leaders and combine security and devel-
opment initiatives have replaced the older, 
security-only “mano duro” (iron fi st) ap-
proaches. Higher-income countries have 
used similar approaches, from community 
policing in the United Kingdom or France 
to building local alliances to combat drug-
traffi cking and gang activity in Los Angeles 
(see box 4.2). 

The private sector is also crucial for coun-
tries coping with and emerging from vio-

REFLECTIONS FROM ADVISORY COUNCIL MEMBERS: 2011 WORLD DEVELOPMENT REPORT

B OX 4 .1   “All politics is local.”

  George Yeo, Minister of Foreign Affairs, Singapore; WDR Advisory Council Member 

Successful eff orts must begin at the local level. Without 

emphasis on local results, citizens lose confi dence in their 

government’s ability to provide a better life. Actions to 

restore security, create trust, generate employment, and 

provide services in local communities lay the foundation for 

national progress. It is not enough to deliver results in big 

cities. In cases of ethnic and religious strife, where mutual inse-

curity can feed on itself, a local authority that is seen to be fair 

and impartial by all groups is absolutely essential before the 

process of healing and recovery can take place. This was Singa-

pore’s experience when we had racial riots in the 1960s. A 

trusted leader can make a decisive diff erence.



 Restoring confi dence: Moving away from the brink 123

of Charles Taylor and rebel groups in 2003 
were under way, the Liberian Women’s Mass 
Action for Peace movement mobilized thou-
sands of supporters in Liberia and Ghana, 
where the talks were being held, and barri-
caded delegates in meeting rooms, prompting 
international mediators to set deadlines and 
secure agreements.23 In Papua New Guinea/
Bougainville, women’s delegations consulted 
with the Bougainville Revolutionary Army to 
end the war, held initiatives to create peace 
areas, and convened and led peace talks.24 
Southern Sudanese women in the New Sudan 
Council of Churches organized the Wunlit 
tribal summit in 1999 to bring an end to hos-
tilities between the Dinka and Nuer peoples. 
The Wunlit Covenant resulted in an agree-
ment to share rights to water, fi shing, and 
grazing land, which had been key points of 
disagreement.25 In Latin America, women’s 
groups have been active on human rights 
abuses; one of the most well known is Las 

ability to deliver public goods and signal an 
inclusive partnership between the state and 
other parts of society.

Informal patronage networks also medi-
ate the effects of attempts to prevent violence 
in many fragile situations: these networks can 
undermine the institutional change needed 
to develop resilience to violence in the long 
run, but in the short term there is often little 
to replace them. Country lessons indicate 
a balance between the credibility of initial 
coalition-building efforts—which the in-
volvement of individuals and groups known 
to be corrupt can undermine—and the need 
to dismantle patronage systems over time as 
institutional strength builds. Chapter 5 dis-
cusses lessons on sequencing anti-corruption 
efforts in fragile situations. 

The participation of women in political 
reform can help to broaden initial coalitions 
to serve wider groups of citizens. As peace ne-
gotiations between the Liberian government 

In Los Angeles, gang and drug-related violence accounts for a large percentage of crime 

(nearly 50 percent of homicides) and negatively aff ects education, health, business and jobs, 

housing prices, and the ability for families to enjoy parks and other leisure activities. While 

gangs are not new to Los Angeles County, gang membership ballooned from negligible in 

1970 to 70,000 to 100,000 30 years later. Almost 6,000 people died from gang violence 

between 1995 and 2006, comparable to the civil war in Uganda over the same period, 

where estimates of battle deaths between 1995 to 2006 range from 3,300 to 16,000, with a 

best estimate of 7,500 (Uganda has more than twice the population of the Los Angeles 

metropolitan area).22 

After years of struggling to deal with gang-related violence, a team of experts recently 

wrote, “In short, Los Angeles needs a Marshall Plan to end gang violence” (Advancement 

 Project 2007, 1). New initiatives aim to prevent violence before it escalates by funding and 

training outreach workers who can mediate disputes, stop rumors, and engage with those 

who cause violence (“shotcallers”). The strategy involves regular confi dence-building initiatives 

through frequent consultations among key stakeholders, which can include reformed gang 

members and community leaders. This outreach approach also involves multisectoral coordi-

nation (law enforcement offi  cers conduct community visits accompanied by parole offi  cers, 

educators, child services, and representatives from other city departments as well as civil soci-

ety) to develop relationships and trust between the community and law enforcement. 

Sources: WDR team consultations with law enforcement and civil society and Brian Center (Executive 

Director, A Better LA) in Los Angeles, August 2010; Advancement Project 2009; Uppsala/PRIO Armed 

Confl ict dataset (Lacina and Gleditsch 2005; Harbom and Wallensteen 2010); Los Angeles Almanac 

(Thornton and others 2011).

Note: The challenges of measuring progress in these environments and scaling up successes are not 

dissimilar from those discussed in the rest of this Report. So-called outreach models are in their early 

stages of implementation in Los Angeles and have not been fully integrated into Los Angeles Police 

Department or County Sheriff  practice.

BOX 4.2  Gang-related homicides in Los Angeles



124 WO R L D  D E V E LO P M E N T  R E P O RT  2 0 1 1

recover from violence have built alliances. 
But as illustrated above, they have not neces-
sarily included all groups within society. 

Four key lessons on what makes for 
inclusive-enough coalitions are as follows: 

• Groups may legitimately be excluded 
where there is an evolving belief among the 
population that they have sacrifi ced their 
right to participate due to past abuses.

• Including groups that bring political 
legitimacy and fi nancial and technical re-
sources and will continue to press for 
deeper institutional transformation—such 
as business, labor, women’s, or other civil 
society groups—is valuable, but there may 
be a hierarchy of decision making at the 
beginning, with parties present at the table 
but deferring on some decisions to politi-
cal leadership. 

• There can be trade-offs between wide 
inclusiveness and the effi ciency of sub-
sequent state decision-making, as when 
governments with very large numbers of 
ministries are created.

• Inclusion strategies can change over time 
as it becomes possible to marginalize con-
sistently abusive groups. 

Signals and commitment mechanisms 

In the early stages of transition, gaining 
the confi dence of these stakeholder groups 
often requires policies that signal a break 
from the past and instill trust that the new 
directions will not be reversed. Signaling a 
break from the past can include immediate 
actions or announcement of future actions. 
Committing to the future requires assuring 
stakeholders—who may be skeptical on the 
basis of broken promises in the past—that 
changes will be diffi cult to reverse. The sig-
nals used by countries that successfully made 
the initial transition away from the brink in-
volved combined actions across the security-
economic or political-economic domains.

The most powerful signals show that lead-
ers are not prisoners of anti-reform, anti-

Madres de la Plaza—a group of mothers 
who began nonviolent demonstrations in 
1977, demanding information from the Ar-
gentinean government on the whereabouts of 
their “disappeared” children during the years 
known as the Dirty War (1976–83).26

An essential, yet often underrated, ingre-
dient in successful transitions from violence 
is proactive communication by the govern-
ment to build public understanding and 
support. Successful coalitions have usually 
managed to “capture the narrative”—that 
is, to articulate a compelling vision of hope, 
develop a sense of shared identity, generate 
broad popular buy-in, and mobilize citizens 
even when the vision entails some short-
term sacrifi ces for their supporters. Com-
mon to successful leadership, whether indi-
vidual or collective, is this ability to redefi ne 
citizen and elite expectations, to move them 
beyond negative frames of reference, and to 
transform public policies and institutions in 
ways that will enable the state to address im-
mediate and long-term sources of discord.

Citizens who lack credible informa-
tion about progress made and challenges 
ahead will likely attribute the lack of vis-
ible improvements to a lack of political will, 
and they can lose trust in—and even turn 
against—those they believed or elected.27 An 
inclusive public dialogue requires capacity 
and resources, not just of state institutions or 
of civil society, but also of the media, which 
can play an important role in ensuring public 
accountability and act as a citizen voice. Ex-
perience indicates this capacity needs to be 
developed in a coordinated manner—media 
development should focus not only on basic 
skills and journalistic training but also on 
establishing of professional standards and 
an enabling regulatory environment for the 
media. Governments, meanwhile, need to 
be endowed with appropriate outreach and 
communication capacity. 

How inclusive is inclusive-enough? It may 
seem that confl ict can only be prevented 
when all parts of society work together to set 
the country on a new path. This is correct in 
one sense: successful efforts to prevent and 
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and local action to maintain security during 
the political process through the National 
Peace Accords (box 3.9). Where elections 
will take place quickly, indicating that these 
are not an end but a step toward institutional 
transformation (as described in the inputs 
by Lakhdar Brahimi and Nitin Desai in box 
5.11) is important. The creation of commit-
ment mechanisms to ensure that announce-
ments on political reforms will be honored 
in their implementation—such as robustly 
independent electoral commissions, supple-
mented where useful by regional or interna-
tional technical and monitoring capacity—
can help to build trust.

Signaling early intent to redress human 
rights violations is also possible even when 
the processes take time. Countries emerg-
ing from severe violence often carry lega-
cies of human rights violations and trauma 
that shatter social norms or break the social 
contract between state and citizen.33 Often 
poor and marginalized communities bear 
the brunt of predatory actions by state and 
nonstate actors, and tackling such evident 
injustices can be a high priority in a govern-
ment attempt to break with the past, while 
starting to rebuild the institutions of the for-
mal justice system. 

With trust so important for stabilization 
and recovery, some societies have signaled 
early commitments to transitional justice. 
These efforts include steps leading to truth 
commissions, reparations programs for vic-
tims, and counter-impunity initiatives that 
may involve prosecuting the worst abusers 
and vetting security forces.34 Such initiatives 
send powerful signals about the commit-
ment of the new government to the rule of 
law. Even if institutional or political factors 
do not allow for full redress, early gathering 
of evidence of human rights violations and 
assisting victims can signal serious intent to 
overcome legacies of impunity and rights 
violations at both the community and na-
tional level. These approaches have also been 
tried with some success in middle-income 
countries making a transition from military 
rule. The state governments in Brazil pro-

compromise forces among their own sup-
porters. Strategic appointments can be a vital 
signal of future intent. The fi rst president 
elected after the Nicaraguan peace agree-
ment retained the chief of staff of the army 
in his position. That sent a strong reassur-
ing signal to the defeated opposition that she 
would not use an electoral victory to resume 
military campaigns.28 In Mozambique, the 
former RENAMO (Mozambican National 
Resistance, the former rebel movement that 
is now an opposition party) supreme com-
mander was appointed deputy chief-of-staff 
of the Mozambican Defense Force, and seven 
RENAMO members were appointed to the 
national electoral commission (alongside 10 
government representatives).29 

In the security sector, signals from gov-
ernments or opposition armed movements 
have demonstrated what the security forces 
will not do—as much as what they will do. 
The Mozambique government unilaterally 
announced the start of troop confi nement 
as part of the demobilization. This created 
enough trust for RENAMO to announce its 
own steps toward demobilization.30 

In Iraq, the “surge” to restore order in 
2006–07 was preceded by a decision to with-
draw the police, who were accused of taking 
factional sides in the violence, from insecure 
urban areas and to deploy the army instead. 
While this created longer-term challenges 
of returning the army to its typical role and 
building up the civilian police, it did restore 
civilian confi dence. 31 Strong signals can also 
be sent by rebel movements: the decision by 
Xanana Gusmão in 1999 to confi ne to bar-
racks the Timorese resistance troops, Falintil, 
even in the face of widespread destruction in 
the country, avoided a repeat of the 1975 de-
scent into civil war.32 

Signals on political reform are crucial 
where political exclusion was a central factor 
in motivating violence or civil protests. These 
may include rapid action toward elections or 
lay out a series of preparatory steps—as with 
the transitional executive bodies and consti-
tutional reform processes in South Africa, 
supported by civic education and national 
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dressed for the new political arrangements to 
have credibility. In Liberia, government cor-
ruption was widely viewed as a major moti-
vator for the rebellion of 1980, launching 
Liberia’s long-running sequence of internal 
wars, temporary transitional governments, 
coups, and further wars. One of President 
 Ellen Johnson Sirleaf ’s fi rst and most popular 
actions was to fi re two prominent fi gures on 
corruption charges and maintain tight con-
trols over corruption (box 4.3). The power 

vided early economic compensation to some 
victims of political violence during the coun-
try’s military dictatorship, prompting a pro-
cess of truth-telling and public discussion of 
past crimes.35 

Given the link between corruption and 
violence, judicious, rapid transparency and 
anti -corruption measures can help to restore 
stakeholder and citizen confi dence. In some 
countries, legacies of corruption leave heavy 
resentment and mistrust, which must be ad-

Following the end of the 14-year Liberian civil war in 2003, the international community became increasingly concerned about the 

mismanagement and corruption under the National Transitional Government of Liberia (NTGL). Corruption was not just an economic 

concern: political and army reactions to the extensive corruption of the Tolbert government have been widely cited as a trigger for 

the coup that sparked Liberia’s fi rst civil war in 1989, and the theft of national resources continued to fi nance violent groups. The 

extreme corruption prevented improvements in government capacity by constraining national revenues and diverting external 

resources. 

After intense negotiations, diplomatic pressure, and the threat of an embargo on external assistance, the NTGL and Liberia’s inter-

national partners agreed to the Governance and Economic Management Assistance Program (GEMAP). The AU (African Union) and 

ECOWAS (Economic Community of West African States) led discussions with the NTGL, and the UN Security Council welcomed GEMAP 

in Resolution 1626 of September 19, 2005. GEMAP’s aim was to improve revenue collection, budgeting, and expenditure management; 

upgrade procurement practices; strengthen transparency over concessions of national resources; control corruption; and build govern-

ment capacity. 

A defi ning feature of GEMAP is the use of international experts with co-signatory authority in the operations of ministries and 

state-owned enterprises, the review of concessions and contracts (including timber and diamonds), and the establishment of an 

oversight mechanism, the Economic Governance Steering Committee (EGSC), to guide and monitor GEMAP implementation. The EGSC 

is a mechanism of shared accountability, chaired by President Johnson Sirleaf and the American Ambassador as the deputy chair.

GEMAP has helped bring some rapid improvements and was an appropriate response to Liberia’s particular mix of stresses, stake-

holders, and institutional challenges at the time. Revenues increased from US$84.5 million in 2005–06 to a projected US$347 million in 

2010–11, and Liberia’s ranking on the Transparency International Corruption Perceptions Index climbed from 150 to 97 between 2007 

and 2009. 

GEMAP, however, has also ignited debate over the management role of expatriates. President Johnson Sirleaf told the UN Security 

Council that “a major defi ciency still exists as with other technical assistance programs—the lack of capacity development for sustain-

ability. This fault has contributed to tensions between foreign and local experts, thereby raising issues of ownership and sovereignty.”36 

A lesson from GEMAP is to look closely at phasing the handover of responsibilities over time and manage local understanding and 

support.

Sources: AllAfrica 2009; Andersen 2010; Atkinson 2008; Bøås 2009; Dwan and Bailey 2006; Jahr 2010; Government of the Republic of Liberia 

Executive Mansion 2009.

BOX 4.3   Signals and commitments for economic management: GEMAP in Liberia

Types of violence: Civil confl ict, political violence, criminal and gang-related violence, traffi  cking

Transition opportunity: Moderate space for change, presiden-
tial elections, strong international support

Key stakeholders: Government needed to restore confi dence 
of opposition parties and civil society, neighboring countries 
and regional institutions, donors and investors

Key stresses: Long history of violence, trauma, grievances and 
mistrust, corruption, youth unemployment

Institutional challenges: Extreme corruption and low domestic 
revenues, undermining political governance and constraining 
eff orts to increase government capacity
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natural resource control. The arrangements 
for sharing oil revenues in Sudan are an es-
sential aspect of the Comprehensive Peace 
Agreement of 2005 (an Agreement on Wealth 
Sharing, Chapter III of the CPA, was signed in 
early 2004). In Pakistan the government used 
a budgetary provision to signal greater atten-
tion to areas of growing insecurity (box 4.4). 
Commitments were built into these agree-
ments by passing them into law—and, in Su-
dan, through limited third-party monitoring. 

Social cohesion policies are another strong 
signal that helps create a sense of fairness and 
social justice across population groups. Such 
policies foster the participation of hitherto 
excluded groups or areas in economic and 
political decision-making, enabling them 
to benefi t from development assistance and 
 ensuring that civil service recruitment is 
nondiscriminatory. To signify the state’s con-
cern for the victims of violence or those pre-
viously excluded from state services, Rwanda 
provided housing support and Timor-Leste 
cash transfer payments for internally dis-
placed persons.

Signals can involve removing or amend-
ing laws perceived as unjust and discrimina-
tory—such as abolishing apartheid laws in 
South Africa and, in Pakistan, the discussion 
over the Frontier Crimes Regulation, which 
applies a legal regime to the federally admin-
istered tribal areas differing from the rest of 
Pakistan.

In pursuing social cohesion policies, an-
other signal is restoring public services to the 
middle class, who may be crucial for political 
support for change. For example, increasing 
social investments in Chile in the 1990s was 
balanced by restitution of civil service pen-
sions and appointments;39 sunset clauses for 
white civil servants in South Africa balanced 
fast action on maternal and child health care 
for the poorest communities.40 Policies aimed 
at tangible results for these groups are often 
not pro-poor, and hence are often diffi cult 
for development practitioners to agree on as 
priorities. But they can be part of the political 
economy of successful change.41

and enduring effect of such a signal rests on 
informing citizens that the leader can reject 
supporters who might prefer to renege on 
commitments to citizens or the opposition. 
(Chapters 6 addresses temporary external 
support to justice systems, especially for re-
dressing crimes committed during episodes 
of violence.)

Successful early stabilization efforts 
have often featured greater transparency in 
decision-making and budgeting to improve 
trust between citizens and the state. The new 
government of Timor-Leste broke with tradi-
tion in 2008 when it broadcast the budget de-
bate in its entirety on radio and television.37 
Open consultations over policy in Chile and 
public inputs to appointment confi rmation 
processes in Argentina created confi dence 
that new directions would not be reversed.

Other governments have pursued greater 
transparency at the grassroots. In the early 
1990s in Uganda, concerns arose over the 
 apparent disparity between budget allo-
cations and actual spending on education. 
This served as an impetus for the fi rst 
Public Expenditure Tracking Survey. The 
initial survey of 250 government-run pri-
mary schools in 1991–95 revealed that only 
13 percent of the education funds from the 
central government went to the schools, with 
the  remaining 87 percent used for personal 
gain or non-education purposes. Later sur-
veys, implemented after the fi rst was made 
public, showed that the fl ow of funds to 
schools  increased to around 80–90 percent 
in 1999–2000. The expenditure tracking sys-
tem boosted citizen and donor confi dence in 
the aftermath of the civil war. However, the 
system has since weakened.38 

Wealth-sharing can generate support and 
confi dence in stable situations and in transi-
tions. Most countries rich in natural resources 
share smaller or larger amounts of the reve-
nues from extraction with subnational gov-
ernments (as in Brazil, Mexico, and Nigeria). 
Such wealth-sharing arrangements are often 
vital when civil wars have been fueled by nat-
ural resources or have featured disputes over 
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to deliver results to violence-affected popu-
lations. (Chapter 5 then presents examples 
of possible interventions across the security, 
justice, and jobs spectrum for both the im-
mediate and longer term.) 

Perception surveys in Africa and Latin 
America indicate that employment and se-
curity are people’s most pressing problems.43 
Electricity, literally the most “visible” of all 
results, can be critical for progress in secu-
rity and job creation. In many countries, a 
perception of increased justice for excluded 
populations may come about not only 
through action in the justice sector per se 
but also through broader social justice that 
includes greater provision of health, educa-
tion, or social protection. The specifi c short-
term results most important for restoring 
confi dence will depend on an assessment of 
the priorities of the population and the pref-
erences of key stakeholder groups (box 4.5).

Delivering early results

Country lessons show that inclusive-enough 
coalitions have to be complemented by tan-
gible results to restore confi dence in national 
institutions. Results on the ground build 
confi dence for three reasons. First, they are 
concrete indicators of a government’s good 
intentions toward citizens. Second, they 
demonstrate the government’s ability to de-
liver on its promises. Third, they build con-
fi dence by indicating that leaders are able to 
withstand pressure from their own support-
ers to play a “winner take all” game and that 
they instead provide benefi ts to all citizens. 
This confi dence-building requires listen-
ing to popular expectations, setting realistic 
priorities for what can be delivered, drawing 
on nongovernment capacity to deliver, and 
communicating results to the population. 
This section identifi es various practical ways 

Types of violence: Subnational, political, cross-border, traffi  cking, ideological including transnational

Transition opportunity: Limited space for change following 
accession of new government in 2008 and military campaign of 
2009 in Swat valley

Key stakeholders: Federal, regional, and local government 
(including tribal areas); excluded groups; neighboring countries; 
international partners; national and transnational militant groups

Key stresses: Cross-border confl ict spillovers; transnational 
terrorism; regional competition; corruption; political and social 
inequality; income and asset inequality; regional inequities; 
youth unemployment; tensions over natural resource wealth-
sharing in peripheral regions

Institutional challenges: Accountability and capacity 
constraints in public administration; security, judicial, and 
political institutions 

Late in 2009, the agreement by Pakistan’s federal and provincial 

government leaders to the Seventh National Finance Commis-

sion Award was hailed as a “major achievement and a positive 

event for those who believe that the future of a vibrant Pakistan 

lies in a democratic federation.”42 

In Pakistan, grievances over inequity in revenue-sharing go 

back a long time and have been part of a broader set of tensions 

between regions within Pakistan. They have been exacerbated 

by debates over the distribution of political power and, more 

recently, over the independence of institutions of accountability, 

notably the judiciary. All this in a context where Pakistan faces 

terrorist threats, subnational tensions, separatist movements, 

regional insecurity, and severe economic inequality. 

Attempts to set in place a new agreement had failed for 17 

years. As part of the 2009 fi ve-year public fi nance award, the fed-

eral government sacrifi ced part of its share of the national divis-

ible pool of resources in favor of the provinces. While all prov-

inces will receive an increase in resources, two of them also 

accepted a reduction in their shares to provide more resources 

to Balochistan and Khyber Pakhtunkhwa Provinces—which were 

both aff ected by internal confl ict and the war in Afghanistan. 

The award was also an important part of eff orts to assuage sepa-

ratist sentiments in Balochistan and to settle more than 30 years 

of disputes between Sindh and Punjab about the distribution of 

water. On its own, however, the award does not address local 

governance and institutional challenges. The decline of public 

revenues and the impact of the fl oods of 2010 have also con-

strained the overall potential for the allocation and transfer of 

funds, and legal and resource challenges remain constraints to 

implementation.

BOX 4.4  Pakistan: Using the budget to signal change

Source: Porter, Andrews, and Wescott 2010.
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countries highlighted the need for govern-
ments to demonstrate at least two to three 
visible results locally in the fi rst year follow-
ing a new pact for change, and ideally one 
or two in the fi rst months (box 4.6). Results 
need to be repeated at regular intervals, 
however, to maintain momentum and citizen 
confi dence. 

Combined political, security, and de-
velopmental capacities are often needed to 
deliver confi dence-building results quickly 

What is the right balance of quick, 
visible results and longer-term 
institution-building?

Although tangible results are needed in the 

short term, these will be insuffi cient to pre-

vent violence recurring without simultane-

ous steps toward transforming institutions 

(see chapter 5). Striking a balance requires 

an astute reading of available capacity and 

tradeoffs. WDR consultations in several 

REFLECTIONS FROM ADVISORY COUNCIL MEMBERS: 2011 WORLD DEVELOPMENT REPORT

B OX 4 . 5   Building early confi dence in Haiti—Challenges and refl ections

   Carlos Alberto Dos Santos Cruz, Lt General, Brazilian Army; former Force Commander of the United 
Nations Peacekeeping Mission in Haiti; WDR Advisory Council Member

During my time as UN force commander in Haiti, the mis-

sion faced many challenges. In the very beginning, the big-

gest one was how to balance demands for security and 

development.

From the start, it was made clear that the primary goal 

of the UN force was to protect and serve the interests of the 

citizens. At the same time, troops were encouraged to act 

with determination against individuals and groups respon-

sible for violence. This meant good intelligence work fol-

lowed, when necessary, by robust operations using force if 

necessary. At the same time, troops tried to show that they 

were respectful and supportive of the population.

Institutions and individuals are not alone in such circum-

stances, and they must work with others in the international 

and nongovernment communities and encourage them 

to set aside parochial mindsets and behaviors. If there is 

not success in this, there is risk of wasting lots of time talk-

ing on coordination and cooperation without improving 

performance.

Once the environment is safe, it is important to focus on 

delivering basic services, creating jobs, and improving infra-

structure. At that time, as soon as the mission defeated the 

street gangs, the peacekeeping forces began to deliver 

potable water each day and, working with local leaders, to 

help with small-scale projects like renovating community 

centers and cleaning schools. Military troops also worked 

with NGOs to clear canals and distribute food, mattresses 

and stoves.

In all this, there was careful concern to not waste scarce 

funds on projects ill-suited to local conditions. Indeed, mak-

ing the most of fi nancial resources was always uppermost in 

the mind of the military contingent. It was important to 

guard against the very human desire to not act quickly 

unless it is sustainable in the longer term. For instance, a 

generator was provided to a small fi shing community to use in 

the fi sh market. It seemed like a good idea at the time, but the 

locals were not used to sharing the costs for fuel or mainte-

nance, and very soon the generator was broken.

The performance of local institutions is fundamental. With-

out strong political leadership, reasonable laws, and a judicial 

system that works, eff orts will be in vain. Indeed, many actions 

may actually make matters worse. In Cité Soleil, after many 

years without either a courthouse or police headquarters, one 

of the aid agencies rebuilt the courthouse and military troops 

started patrolling jointly with the national police. Pretty soon 

things started to improve as the police gradually won the trust 

of the local people.

It was amazing to watch long lines of citizens in front of the 

courthouse waiting to resolve their problems through the 

law and to see the growing numbers who went to the com-

missariat to ask for help from the police. People know when 

someone is trying to help and they respond positively. In Haiti, 

after just a few months, they began to bring to the UN troops 

valuable intelligence, to hand in weapons, and to deal with 

criminals and the perpetrators of violence. They also began 

to participate in community eff orts and start businesses. Peo-

ple moved back into their homes, rebuilt the markets, and 

thronged previously abandoned streets. The experience in 

Haiti convinced me that if national leaders, with the right kind 

of support from the international institutions, focus on a few 

basic building blocks, citizens themselves will fi x the problems 

and rebuild their countries.

WDR note: Haiti is often referred to as a “post-confl ict” country, but 

this is inaccurate. Haiti did experience civil uprisings against the 

autocratic Duvalier regime; Jean-Claude (“Baby Doc”) Duvalier fl ed 

the country in 1986. Since that time, Haiti has experienced a suc-

cession of military rule, fl awed elections, coups, democratic elec-

tions, militia activity, and gang violence.
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Liberia

The Liberian government capitalized on a well-managed donor program and a long-standing dearth of public-spirited government to 

visibly deliver public goods, restoring confi dence in government. The key was to be specifi c about what was promised—restoring elec-

tricity in Monrovia in a year, for example—and to make sure that the government actually delivered what it had promised. Tornorlah 

Varpilah, Liberian Deputy Minister of Health, told the WDR team that Liberia took some immediate actions to satisfy public opinion. 

The fi rst was to guarantee peace and security using UN forces. Then the President took action to provide free primary education, free 

primary health care, and electricity in the capital city. Those interventions helped build confi dence in the government.44 Simultane-

ously, the government worked to improve capacity in the public fi nance and justice systems for the longer term.

Colombia

In 2002, the government made restoring security a top priority and defi ned a set of fairly narrow targets for violence-aff ected areas: 

restoring safe transit by deploying military resources to protect the main road network and sponsoring convoys of private vehicles that 

allowed many Colombians to travel between major cities in safety for the fi rst time in years; reducing homicides and kidnappings; 

restoring social services to the national average; and improving trust in the state. Meetings around the country during the electoral 

campaign and a review of the strengths and weaknesses of past eff orts informed selection of these targets. A review of the previous 

Politica Nacional de Rehabilitación (PNR)45 program, for example, indicated that it had spread its eff orts too thinly across diff erent 

regions, so the new government chose a smaller number of violence-aff ected areas. It also drew on wider capacities to execute the 

program, including U.S. support for security-sector capacity-building and the engagement of Colombian NGOs and other donors in 

social programs in violence-aff ected rural areas. Frequent perception surveys of citizens kept the government up-to-date on progress. 

BOX 4.6    Only a few visible results are needed to restore confi dence: Examples from civil war, 
organized criminal, and subnational violence

Types of violence: Civil confl ict, political violence, criminal and gang-related violence, traffi  cking

Transition opportunity: Moderate space for change, presiden-

tial elections, strong international support

Key stakeholders: Government needed to restore confi dence 

of opposition parties and civil society, neighboring countries and 

regional institutions, donors and investors

Key stresses: Long history of violence, trauma, grievances and 

mistrust, corruption, youth unemployment

Institutional challenges: Corruption and low domestic 

revenues, undermining political governance and constraining 

eff orts to increase government capacity

Types of violence: Civil confl ict, traffi  cking, criminal and gang-related violence

Transition opportunity: Preventive action in the face of rising 

criminality and failed peace talks

Key stakeholders: Government, armed groups, citizens, civil 

society, regional, international partners

Key stresses: Legacies of violence, presence of criminal 

networks and drug production/traffi  cking, perceived social and 

economic deprivation, natural resource wealth 

Institutional challenges: Lack of reach of state; accountability

challenges

Pakistan

Types of violence: Subnational, political, cross-border, traffi  cking, ideological, including transnational 

Transition opportunity: Limited space for change following 

accession of new government in 2008 and 2009 military 

campaign in Swat valley

Key stakeholders: National, regional, and local government 

(including tribal areas), excluded groups; neighboring countries; 

international partners; national and transnational militant groups

Key stresses: Cross-border confl ict spillovers, transnational 

terrorism, regional competition, corruption; political, social, 

income, and asset inequality; regional inequities; youth 

unemployment; tensions over natural resource wealth sharing in 

peripheral regions

Institutional challenges: Accountability and capacity 

constraints in public administration, security, judicial, and 

political institutions
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the government, or that it will be diffi cult 
to transform these modes of delivery far-
ther down the line when state institutional ca-
pacity has increased. It is indeed critical that 
nongovernmental programs, particularly in-
ternational programs, give appropriate, visible 
attributions of credit to national institutions. 
Development programs stamped with the 
logo of international institutions do not build 
trust in national institutions. Yet nongov-
ernmental mechanisms can be used to boost 
confi dence in government responsiveness to 
its citizens, as box 4.8 on Afghanistan’s Na-
tional Solidarity Program indicates. Similarly, 
the involvement of NGOs under government 
coordination in Afghanistan and Timor-Leste 
(see chapter 8) increased the perception of 
government effectiveness in the health sector. 

Community-driven development (CDD) 
approaches have been applied in varied con-
texts. While such programs alone cannot 
transform the security, justice, or economic 
dynamics in violent settings, their use is a 
good indicator of the range of purposes they 
can serve and the relative ease of adapting 
their design to different needs.47 Attributes 
such as participatory planning and decision-
making, cooperation between local authori-
ties and the committees selected by com-
munity members for the purpose of a CDD 
program, and community control of funds 

and initiate cross-sectoral institutional trans-
formations. Governments have used tools 
 associated with one domain of action (se-
curity, justice, economic) to achieve goals in 
 another. Navigating transitions has involved a 
clear focus on the stresses that drive violence 
and on designing programs to mitigate them. 
This implies an interdisciplinary approach to 
strategy based not on sectoral programs and 
outcomes but on balancing security, justice, 
and economic opportunity (box 4.7).

How can results be delivered when 
states face a legacy of weak capacity 
and legitimacy?

Governments that have restored confi dence 
of stakeholders and citizens have typically 
mobilized nonstate actors to deliver results 
rather than doing everything themselves.46 
Drawing on “supplementary capacity” has 
meant tapping into both local nonstate struc-
tures (communities and community organi-
zations, traditional institutions of justice, the 
domestic private sector, NGOs) and external 
assistance (regional organizations, interna-
tional donors, the international private sec-
tor; see chapter 6). 

Governments are often concerned that 
drawing in NGO, private sector, or commu-
nity capacity will take the credit away from 

Following the Pakistan government’s 2009 military off ensive to drive militants from the Federally Administered Tribal Areas (FATA) and 

the Khyber Pakhtunkhwa Province (KP; formerly the Northwest-Frontier Province), the government—with the World Bank, Asian Devel-

opment Bank, UN, and European Union—undertook an assessment to address needs and understand the factors underlying violence. 

In addition to traditional analyses of economic and social data, the assessment involved a crisis analysis and consultations with more 

than 1,000 representatives of communities from FATA and KP. Focus group discussions were also held by local NGOs and women’s 

groups. The primary issues were jobs and justice system reform, including the country’s overall legal framework (diff erent in FATA from 

the rest of Pakistan) and the resolution of land and family disputes. The exercise highlighted the danger of overpromising: initial plans 

did not take capacity into account, resulting in unrealistic timelines. Since the assessment, Pakistan has faced the even more immediate 

challenges of the devastating humanitarian disaster caused by the fl oods in August 2010. But the assessment still gives a detailed pic-

ture of citizen priorities.

Sources: Baily and Hoskins 2007; McCandless 2008; World Bank and ADB 2010; WDR team consultation with national leaders from fragile and 

confl ict-aff ected countries in Berlin, 2009; WDR team  consultation with government offi  cials, representatives from civil society organizations, 

and security personnel in Colombia and Pakistan, 2010; Arboleda 2010; Centro de Coordinación de Acción Integral 2010.

BOX 4.6    (continued)
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construct social capital and strengthen social 
cohesion;49 signal inclusion of marginalized 
groups (such as women and youth); and con-
tribute to decentralization, either by design 
or through adaptations over time.

The importance of community engage-
ment in local-level interventions can be il-
lustrated by psychosocial support programs. 
Political and criminal violence alike can 
cause signifi cant psychological and social 

mean the programs can signal a change in 
the attitude of the state to communities, even 
before physical projects are completed. They 
can thereby enhance state-society relations, 
increase citizen trust in institutions, and con-
tribute to longer-term institution building 
(box 4.8). Experience from a range of appli-
cations48 suggests that CDD programs can ex-
tend the state’s reach, especially in areas from 
which it has been absent during a confl ict; re-

National programs (sometimes with international support) have used tools from one “sector” to meet goals in another. These 

approaches can be eff ective in a variety of situations—in countries recovering from civil war and in societies aff ected by drug-related 

violence, ranging from low to middle income. 

Justice and inclusion goal—Security intervention. In Burundi, a key part in the Arusha peace process that stabilized the long-running 

civil war was the creation in 2004 of a new national army, the Force de Défense Nationale, in which the Hutu ethnic group represented 

40 percent of the offi  cer corps. This was important for the Hutu, who account for more than 80 percent of the population but had long 

been excluded from the military and had suff ered from military actions against them as far back as 1972. 

Justice and inclusion goal—Economic intervention. Jamaica’s inner cities have been at the center of the country’s crime and violence 

problem, which, coupled with growing poverty, has further exacerbated social fragmentation and the weakness of civic organizing in 

inner-city communities. With donor support, the government launched a program to provide inner-city community infrastructure and 

services for the poor in 2006, which includes measures to promote short-term confl ict mitigation and resolution, as well as medium-

term social prevention and capacity enhancement interventions.

Security goal—Economic intervention. In Mozambique, the civilian population was caught up in successive military off ensives. During 

Mozambique’s transition, joint international-national eff orts to provide assistance and sustainable resettlement to both former com-

batants and the internally displaced eased the potential tension that postwar population shifts and a lack of livelihood opportunities 

might otherwise have caused.

Security goal—Multisectoral intervention. To address rising urban violence in Cali, Colombia, the DESEPAZ program (a Spanish acro-

nym for development, security, and peace) integrated employment and microenterprise programs for youth, urban upgrading, and pri-

mary education alongside security interventions. The program was also noteworthy for its organizers’ understanding of crime: because 

most homicides occurred on weekends, holidays, and at night, selling alcohol and carrying guns at those times were banned. A 30 per-

cent decline in homicides in 1994–97 is attributed directly to the program.

Economic goal—Justice and inclusion intervention. After early eff orts to implement the Dayton Accords in Bosnia and Herzegovina, 

international monitors found through interviews with business persons that trade between Bosnian, Croat, and Serb majority regions 

was substantially aff ected by ethnically denominated license plates. The Offi  ce of the High Representative mandated that nonethnic 

license plates be issued to all cars in Bosnia and Herzegovina, and within weeks of this initiative, traffi  c and trade had surged.

Economic goal—Security intervention. After the establishment of the UN Interim Mission in Kosovo in June 1999, UN administrators 

observed that trade between Kosovo and its neighbors was depressed. Insecurity on the major highways from Pristina to border cross-

ings was identifi ed as an obstacle, so NATO’s KFOR troops were deployed to provide security along major highways and transit points. 

Exports rose from €27.6 million in 2002 to €297 million in 2010, and imports from €854.8 million to €2.1 billion.

Economic goal—Security intervention. In Liberia, partnership between the UN peacekeeping mission, the United Nations Develop-

ment Programme, and the World Bank maintained the country’s degraded roads, so that parts of the country were no longer cut off  

from the capital during the rainy season, with a consequent boost in confi dence.

Sources: Roque and others 2010; Economist Intelligence Unit 2008a; International Crisis Group 2007; Igreja and Dias-Lambranca 2008; Villaveces 

and others 2000; World Bank 1999b, 2006e; Cousens and Harland 2006; Statistical Offi  ce of Kosovo 2010; Chesterman 2004; Giovine and others 

2010. 

BOX 4.7  Different sectors, core goals 
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Afghanistan, one of the world’s poorest countries, has experienced a near continuous period of invasion and occupation, civil war, and 

oppression since the late 1970s. Between the overthrow of President Daoud before the Soviet invasion in 1979 and the Bonn Accord in 

2002, the central government never had authority across the entire country. In addition to a long legacy of violence and poverty, the 

country faces the daunting stresses of internal confl ict, terrorism, ethnic tension, regional and global security stresses, and extensive 

corruption.

Development under these conditions obviously is particularly challenging. However, the largest development program in Afghani-

stan, the National Solidarity Program (NSP), has registered some important successes. Since its inauguration in 2003, it has established 

more than 22,500 community development councils across 361 districts in all 34 provinces and fi nanced more than 50,000 develop-

ment projects. Through the democratically elected, gender-balanced councils, the program builds representative institutions for village 

governance. Typical projects construct or improve critical infrastructure, such as communal drinking water facilities, irrigation canals, 

local roads and bridges, and electrical generators, and off er vocational training or literacy courses to villagers.

Economic evaluations show consistently high rates of return across all sectors (above 12 percent). A midterm evaluation by the Uni-

versity of York in the United Kingdom in 2005–06 found signifi cant evidence of greater public faith in the national government, along 

with better community relations. The independently conducted Randomized Impact Evaluation of Phase-II of Afghanistan’s National 

Solidarity Program in 201050 reinforced this fi nding through a large-sample quantitative assessment using randomized controlled trials 

to compare outcomes in 250 villages covered by the NSP, with 250 villages not yet participating in the program. As part of the inde-

pendent evaluation indicated above, a survey was conducted between October 2007 and May 2008 that showed that the simple pro-

cess of electing councils and planning local investments increased villagers’ trust in all levels of government. Across the board, those in 

villages participating in the NSP had more trust in government offi  cials, showing that it is possible to markedly change perceptions of 

state institutions through eff ective local interventions. 

Furthermore, a separate study by the Center for Strategic and International Studies, in Washington, DC, found that “the CDCs and 

tribal shuras51 are seen as more responsive to Afghan needs than provincial governments and provincial councils, and in many cases are 

the only sign of improvement villagers have seen in the past fi ve years.”52 

Sources: Beath and others 2010; Patel and Ross 2007; Selvarajan 2008; Brick 2008; Barakat 2006. 

BOX 4.8   Community-driven development strengthens state-society relations in Afghanistan

Types of violence: Intergroup, ethnic, and political violence; organized crime and traffi  cking; cross-border; transnational ideological 

Transition opportunity: Initial large space for change: Bonn 

Accord, loya jirga, presidential, parliamentary and provincial elec-

tions, national development budget

Key stakeholders: National and local government, security 

forces, community leaders, civil society groups, citizens, interna-

tional partners, transnational militant groups

Key stresses: Legacies of violence and trauma, transnational 

terrorism, criminal networks, low incomes, youth unemployment, 

corruption, gender discrimination

Institutional challenges: Severe accountability and capacity 

constraints in public administration, security, judicial, and politi-

cal institutions

(box continues on next page)

 suffering. Activities aimed at improving men - 
tal health and well-being of at-risk popu-
lations through psychosocial support have 
proven to be more effective if communities 
are involved. For example, evaluations of two 
psychosocial programs in confl ict-affected 
regions of Indonesia from 1999 to 2001 
found that the program that used a more ho-
listic approach, engaging the wider commu-
nity, had a greater impact than the one that 
focused solely on trauma and used a medical 
model.53 Similarly, engaging the community 
in traditional healing and cleansing ritu-
als for child soldiers in Angola, Liberia, and 

northern Uganda was found to be mutually 
empowering and more effective in reintegra-
tion than traditional psychological efforts—
the child soldiers felt “decontaminated” psy-
chologically and the community was more 
willing to accept them back socially.54 

Traditional and community structures for 
dispute resolution are also potential partners 
in delivering early results—and it may be un-
wise to ignore them. In many fragile settings, 
formal systems for the provision of justice 
are weak or broken down. At the local level, 
this breakdown opens gaps not only in the 
core criminal justice system, but also in the 
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cessful initial transitions have drawn heav-
ily on nongovernmental capacity associated 
with the credibility of national institutions. 
For instance, religious organizations run 81 
percent of public primary schools and 77 
percent of public secondary schools in the 
Democratic Republic of Congo, through 
a protocol-based school management sys-
tem,57 which was what kept the schools run-
ning through the turbulent 1990s.58

Communities can also play a central role 
in service provision (box 4.9). In many frag-
ile environments, NGOs often ensure that 
basic social services, such as health care, edu-
cation, water, and sanitation, continue to be 
provided to the population. Delivery modes 
can include government agencies contract-
ing out some social services to local NGOs,59 
international NGOs working closely with lo-
cal NGOs and community groups, and local 
NGOs collaborating with community groups 
in the absence of the government.

regulation of land and family disputes. Such 
gaps have led to popular frustration and have 
opened opportunities to violent opposition 
movements such as the Taliban in both Af-
ghanistan and Pakistan, which have in some 
areas of the country established a shadow 
presence offering an alternative local dispute 
resolution system.55 Gangs can play a similar 
role in urban communities. The WDR Fafo 
perception surveys in countries affected by 
violence found that most respondents saw 
traditional authorities as best placed to re-
solve land disputes, even though they also 
believed that national or local state structures 
should deliver other key governance func-
tions.56 (Chapter 5 explores complementari-
ties between traditional and formal systems 
in justice reform.)

Civil society and faith-based actors can 
also play an important role in service delivery 
in many violent contexts when government 
capacity and reach are limited. Many suc-

Do offi  cials work for the benefi ts of all the villagers? 

BOX 4.8   Community-driven development strengthens state-society relations in Afghanistan
(continued)

Source: Beath and others 2010.

Note: Villages that participated in the NSP program exhibit more trust in national and local governments. Participants responded that they believed 

that national and local government offi  cials worked for the benefi t of all villagers signifi cantly more often in NSP villages than in other villages. Statisti-

cally signifi cant diff erences are shown with asterisked percentages above the Non-NSP Village bars. In the x-axis, the label ISAF is referring to the Inter-

national Security Assistance Force in Afghanistan.
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personnel for each police offi cer.62 A worri-
some development, as noted by the president 
of the Guatemala Chamber of Security, is the 
severe shortage of trained security person-
nel, so the typical marginal company ends up 
recruiting farmers from the interior of the 
country and sending them to work with little 
or no training. 

One area that does not lend itself well to 
partnership with nonstate actors to deliver 
fast results is security. Nonstate actors can 
be effective in supporting security efforts, for 
instance in community policing aiming to 
 reduce crime through community partner-
ship; joint programs against crime between 
municipalities, civil society, and the private 
sector; and community engagement to pre-
vent and respond to gender-based violence 
(see chapter 5). Going further and implicitly 
ceding to others the state monopoly on secu-
rity should be avoided. New research shows 
that preexisting social networks, when used 
by the state and competing elites, can stir up 
confl ict or perpetuate its damaging social 
effects—as in the evolution of vigilantism 
in Nigeria (box 4.10).60 While circumstances 
clearly vary, the risks of such groups becom-
ing predatory or diffi cult to demobilize are 
considerable—not least because their meth-
ods of recruitment are not generally based 
on merit, while their armed status can make 
their social accountability tenuous. A similar 
tradeoff exists with private security compa-
nies in internationally supported operations. 
For instance, Coalition Forces in Iraq faced 
problems in addressing abuses by private se-
curity companies entrusted with core state 
security tasks.61 

A related issue is the proliferation of pri-
vate security companies around the globe. 
They provide an array of functions, includ-
ing monitoring, investigation services, and 
bodyguards. Their growth is often attributed 
to a widespread sense of insecurity and a 
lack of trust in the police and the judiciary. 
In Central America, the private security in-
dustry expanded dramatically in the 1990s 
following the signing of peace agreements. In 
El Salvador and Guatemala, private security 
fi rms sometimes incorporated ex-combat-
ants from civil wars, and throughout the re-
gion, many working for private security fi rms 
are former government security personnel. 
By 2008, legal and illegal private security 
companies in Guatemala and Honduras em-
ployed around 120,000 and 60,000 guards, 
respectively, with fi ve to six private security 

In 2001, recognizing that extensive local capacity to provide education already 

on the ground had better success than the nationalized education system, the 

government devolved responsibility for primary schooling back to school man-

agement committees through amendments to the Education Act. (The govern-

ment relied exclusively on communities for the delivery of basic education until 

1971.) The responsibilities of these committees included generating resources; 

formulating budgets (using a combination of government incentive grants, 

international aid, and local resources); and hiring teachers. Signifi cant local 

resources were unlocked, with every rupee of government grants leveraging 

1.5 rupees in community fi nancing.

Decentralizing teacher hiring also spurred accountability, as the government 

froze the number of government-appointed teaching slots and introduced sal-

ary grants to allow communities to recruit teachers locally and hold them 

accountable for classroom performance. Better school governance reduced 

teacher absenteeism, improved learning achievements, increased community 

donations, and boosted primary completion rates (from 42 percent in 1998 to 60 

percent in 2003). 

Even though the country was in active confl ict, net enrollment rates in pri-

mary education increased from 69 to 92 percent between 1998 and 2008. Gen-

der parity improved from 83 to 98 percent from 2003 to 2008. The impact on 

girls, dalits, and janajati (Nepal’s lower-caste groups) children was also signifi -

cant: the rate of out-of-school children dropped from 50 percent in 2004 to 15 

percent in 2008 for dalits, from 42 percent to 11 percent for girls, and from 44 

percent to 11 percent for janajatis. 

Sources: World Bank 2009e.

BOX 4.9   Nepal: Bringing others in—supplementing 
government capacity in education

Types of violence: Civil confl ict, interethnic and political violence, 

criminal violence, and traffi  cking 

Transition opportunities: Modest 

space for change: “palace killings” and 

stepped-up Maoist campaign in 2001

Key stakeholders: National and 

local governments, civil society 

groups, marginalized ethnic groups, 

international partners, regional 

neighbors

Key stresses: Legacies of vio-

lence and trauma; social, political, 

and economic inequality; youth 

unemployment; corruption; human 

rights abuses; rising expectations of 

formerly unrepresented

Institutional challenges: Feudal 

structures and associated exclu-

sion; accountability and capacity 

constraints in public administration, 

security, judicial, and political institu-

tions; lack of inclusion of diff erent 

groups
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of state and nonstate, bottom-up and top-
down approaches. Such coalitions are a better 
underpinning for longer-term institutional 
transformation; in fact, some early results ac-
tively build momentum for institutional 
transformation, as has been the case with the 
National Solidarity Program in Afghanistan. 
As countries end one episode of violence or go 
through an initial political transition, they re-
main at high risk of recurring violence. The 
need at this point is to create legitimate social 
and governmental institutions and improve 
prospects of economic prosperity. Chapter 5 
will discuss these issues.

Early results need to be compatible with, 
rather than undermine, long-term institution- 
building. The choice of results and the man-
ner in which they are to be achieved is 
 important because it can set directions for 
later institution-building. For instance, if 
communities are passive recipients of aid, 
they have fewer incentives to take responsibil-
ity for violence prevention; and if social pro-
tection is provided by external actors alone, 
national institutions have fewer incentives to 
undertake responsibilities to protect vulnera-
ble citizens. Hence, there is a need for building 
coalitions for delivery that include a mixture 

Vigilantism has often provided security in the absence of eff ective state performance. While it may be seen initially as legitimate, it 

presents tremendous risks to both the state and citizens, especially in protecting universal standards of due process (often the justice is 

summary) or in separating petitioner, prosecutor, and judge (often a mob dynamic prevails). 

Although Nigeria has had signifi cant income from oil revenue, the country remained stuck in low per capita income and saw little by 

way of the development of eff ective institutions. Throughout the 1990s and the early part of the 2000s, corruption and non-accountable 

institutions remained defi ning features of the Nigerian political landscape. Earlier episodes of separatist confl ict (in Biafra) had not resur-

faced, but oil-rich areas in the south had seen civil violence, and Nigeria had also experienced sectarian violence in its eastern provinces. 

In the late 1990s and early 2000s, vigilantism was rampant in eastern Nigeria. In response to a rash of robberies and home invasions, 

residents formed vigilante groups that patrolled and guarded entire neighborhoods at night. One such group was the Bakassi Boys, 

who initially earned the support of politicians and the public because they reduced crime. In the words of one newspaper columnist: 

“I am a living witness to the fact that for three years before the year 2000, in my part of Imo State, life was made unbearable by the 

callous activities of armed bandits. They suddenly seemed to have so multiplied that anybody found outside his front door after dusk 

was risking his or her life. Then suddenly things began to happen. Well-known hoodlums who were friends of the police gradually took 

notice and either fl ed or stayed at their peril. Home was becoming haven again, and evening parties and outside engagements re-

turned to the community. It was such a great relief. Asked thereafter to choose between the Bakassi Boys and the police, the village 

folks preferred the former.”63

Vigilante groups are celebrated in Nigerian popular culture—pictured in movies and on calendars—as appropriate defenders of the 

public against criminals. Even mainstream observers of Nigerian society, including eminent political scientists like Peter Ekeh, saw the 

Bakassi Boys as qualitatively diff erent from other vigilante groups. Yet, as noted by Human Rights Watch in 2002, the Bakassi Boys came 

to be viewed as an uncontrollable and illegal band, which, though fi lling a void left by a weak state, had become ruthless mercenaries 

who could be hired to eliminate political or commercial opponents. Beyond these accusations, the celebrated operations of the Bakassi 

Boys were problematic because of the lack of due process accorded presumed criminals. As one anthropologist notes: “The Bakassi Boys 

originated in acts of necessity undertaken in the face of terror. Noble intentions, however, have a tenuous existence in the midst of the 

endemic corruption, political factionalism, and electoral machinations that characterize the Nigerian political landscape. Thus Nigerians 

remain suspicious of the power ceded to vigilantes.”64

Sources: Ekeh 2002; Nwana 2000; McCall 2004.

BOX 4.10   Nigeria: Strengths and risks of nongovernment capacity in the security sector—
 the Bakassi Boys

Types of violence: Widespread criminal and gang violence, vigilantism

Transition opportunity (missed): Rising insecurity and 

criminality

Key stakeholders: Government, vigilante groups, perpetrators of 

crime and their victims, citizens

Key stresses: Criminal networks, youth unemployment, 

corruption

Institutional challenges: Low capacity and accountability in 

police and judicial institutions



FEATURE 4 Indonesia: Restoring confi dence in Aceh

In the choreography of peace negotiations—from efforts to 
build both national support and local inclusion to the 

 judicious use of external support—the peace process in Indo-
nesia’s Aceh province exemplifi es many of the attributes of ef-
fective confl ict prevention and resolution after 30 years of sus-
picion and outright hostility. 

Inclusive-enough coalition 

Agreement on the parameters of the peace agreement—in the 
form of a memorandum of understanding (MOU) signed in 
Helsinki in August 2005—came at the end of six months of 
carefully mediated negotiations between the Indonesian gov-
ernment and the Free Aceh Movement (Gerakan Aceh 
Merdeka, or GAM). Both sides did their best to ensure things 
went smoothly. The team representing the Indonesian govern-
ment was handpicked by President Susilo Bambang Yud-
hoyono and Vice President Jusuf Kalla. In a deliberate effort to 
assuage GAM’s concerns about adequate representation for 
non-Javanese, the core team was drawn from other provinces. 
Learning from previous processes, the government was careful 
to manage communications in Jakarta and at a national level 
to demonstrate the benefi ts of the process, avoiding focusing 
on provincial buy-in at the expense of national support. The 
Finnish nongovernmental organization, Crisis Management 
Initiative, led by former Finland president Martti Ahtisaari, 
played a key role in facilitating the discussions.

The government mobilized support at the national level for 
peace talks by emphasizing the cost of the confl ict to the na-
tional budget—in expenditures on security measures (esti-
mated at US$2.3 billion or 21 percent of the total economic 
cost of the confl ict) and forgone tax revenues from lower oil 
and gas exports—and the imperative of stability in Aceh to 
private investment in the country.65

Signals for confi dence-building

The Helsinki MOU articulated the main elements of the peace 
settlement, signaling a genuine break with the past. Acehnese 
demands for greater political autonomy within a unitary Indo-
nesian republic were clearly spelled out, along with provisions 
for this autonomy to be institutionalized in a new Law on the 
Governing of Aceh. This would give provincial and local gov-
ernment authority over a broad spectrum of public affairs, ex-
cept in foreign affairs, external defense, national security, and 
monetary and fi scal matters, where the central government 
would retain jurisdiction. The MOU also allowed for greater 
Acehnese political participation, including a commitment to 
facilitate the establishment of Aceh-based political parties—a 
prerogative not granted to other provinces. Provisions were 
also made to hold local elections in Aceh as soon as possible. 

Equally important, the MOU dealt with key security and 
justice concerns: reintegrating former combatants and assist-
ing victims of confl ict. Provisions included the release of po-
litical prisoners and detainees within 15 days of signing the 
MOU; amnesty to all who had engaged in GAM activities; and 
full political, economic, and social rights to all political prison-
ers and detainees. The Indonesian and Aceh authorities pledged 
reintegration support to ex-combatants in the form of farm-
land, employment opportunities, and social security (in the 
event of incapacity). GAM agreed to demobilize all 3,000 of its 
military troops and decommission their arms. In return, the 
Indonesian government agreed to withdraw “non-organic” 
forces, with the remaining permanent battalions composed 
mostly of ethnic Acehnese.66 

Rights to natural resources had long been a bone of con-
tention, and the MOU addressed them by stipulating that 
Aceh would retain 70 percent of revenue from all current and 
future hydrocarbon deposits and from other natural resources 
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Types of violence: Civil confl ict, gang-related violence, vigilantism

Transition moment: Signifi cant space for change: 2004 Indian 

Ocean tsunami, 2005 peace agreement

Key stakeholders: National and provincial governments; GAM 

(political and military wings); confl ict victims; Association of 

Southeast Asian Nations (ASEAN), European Union (EU), and wider 

international community

Key stresses: Distribution of natural resource wealth, legacies of 

confl ict, reintegration of ex-combatants, loss of life and devastation 

due to tsunami

Institutional challenges: Weak capacity and accountability of 

provincial political and administrative institutions, coordination of 

external inputs
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FEATURE 4 Indonesia: Restoring confi dence in Aceh (continued)

in the province. This was a better deal than that enjoyed 
by other hydrocarbon-producing regions.67 Addressing deep-
rooted fears about the rule of law and human rights, the MOU 
provided for the separation of powers between the executive, 
legislative, and judiciary branches of government. 

Commitment mechanisms to lock in signals 

A key commitment mechanism was the Law on the Governing 
of Aceh, passed by the Indonesian Parliament in August 2006. 
This institutionalized many of the provisions agreed in the 
Helsinki MOU and serves as a framework for relations be-
tween Aceh and the central government.

A special effort went into addressing the ongoing commit-
ment to peace and economic integration. The Aceh Peace-
Reintegration Board (Badan Reintegrasi-Damai Aceh, or BRA) 
was created by a governor’s decree in 2006 as the principal 
 local agency responsible for overseeing the peace process and 
the economic reintegration of ex-combatants, political prison-
ers, and confl ict victims. BRA—a provincial agency reporting 
to the governor of Aceh—was given a broad mandate encom-
passing the design, funding, and implementation of various 
policies and procedures related to the reintegration process. 

The Aceh Monitoring Mission, created after the Helsinki 
MOU, is a good example of external parties monitoring stake-
holders’ commitment to their promises. Comprising represen-
tatives from the EU, Norway, Switzerland, and fi ve ASEAN 
countries, it was deployed to oversee the demobilization of 
GAM, the decommissioning of its weapons, the reintegration 
of GAM forces, and the removal of “non-organic” police 
forces and military battalions from the province. In addition, 
the European Commission funded the Aceh Peace Process 
Support Program to assist in implementing the peace agree-
ment in four areas: election support, police reform, justice re-
form, and local governance reform.

Delivering early results 

In Aceh, the government, working with external and local ac-
tors, delivered some crucial early results for peace-building. 
The total estimated amount of funds committed to reintegra-
tion and peace-building is Rp 9 trillion.68 The distribution of 
funds across districts is evidence of effective geographic tar-

geting of aid. The four most heavily confl ict-affected districts—
Aceh Utara, Bireuen, Aceh Timur, and Pidie—received more 
than 50 percent of all funds. GAM members (both combatants 
and noncombatants) and political prisoners received the larg-
est share of direct assistance, collectively worth almost Rp 400 
billion.69 

These provisions helped get ex-combatants and other key 
target groups back into the workforce. The Aceh Reintegra-
tion and Livelihood Survey, commissioned by the World 
Bank, indicates that male ex-combatants are 7 percent more 
likely to be in full-time employment than their civilian coun-
terparts. Most former combatants and ex-political prisoners 
have returned to the occupations they held prior to joining 
the insurgency—mainly farming and agricultural wage labor. 
The survey also fi nds that male victims of confl ict are 14 per-
cent more likely to be in full employment than male non-
victims.70 Poverty has decreased in Aceh since the end of the 
confl ict, more so in the confl ict-affected areas than in the 
nonconfl ict-affected areas, but the province still lags behind 
the national average.

Aceh also shows how community-driven programs can 
kick-start local reconstruction and social protection. Soon af-
ter the peace agreement was signed, BRA initiated community-
based reintegration assistance through the Kecamatan Devel-
opment Program. Aimed exclusively at confl ict victims, the 
program provided US$22.7 million of government money in 
one round of grants and operated in 1,724 villages in 2007.71 
It focused on confl ict-affected communities to help them 
 improve living conditions through small projects. Poverty de-
clined by 11 percent more in villages participating in the pro-
gram than in those that did not.72 Given that almost 90 percent 
of funds went to purchase private goods, community-driven 
development (CDD) projects can be an effective mechanism 
for distributing one-off cash transfers in emergency situa-
tions.73 Survey data show that 88 percent of recipients felt that 
both BRA-KDP and KDP funds were spent on the most im-
portant needs.74

Sources: Aspinall 2005; International Crisis Group 2005; Morfi t 2007; 
MSR 2009; World Bank 2010a; Government of Republic of Indonesia and 
Free Aceh Movement 2005; Braud and Grevi 2005; Schulze 2007; World 
Bank 2008a; Barron 2010; Barron and others 2009; Morel, Watanabe, and 
Wrobel 2009; Government of Aceh, Syiah Kuala University, and World 
Bank 2008. 
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