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Transforming the Security Sectof!
A Crucial Component of Building

Peace

Nicole Janic Ball

Introduction®

In the early 1990s, peacebuilding was
generally viewed as a series of activities
designed to help countries recover from vio-
lent conflict. Even today, peacebuilding is
associated primarily with post-conflict environ-
ments in some parts of the international
community. The United Nations, for example,
speaks of* post-conflict peace-building.” By
the end of the 1990s, however, it was becom-
ing increasingly common to view peacebuild-
ing as a means of preventing and mitigating
violent conflict within societies as well as help-
ing them recover from such conflicts. This
more comprehensive view of peacebuilding is
exemplified by the definition employed by the
Canadian government]

Peacebuilding is the effort to strengthen the
prospects for internal peace and decrease
the likelihood of violent conflict. The overarch-
ing goal of peacebuilding is to enhance the
indigenous capacity of a society to manage
conflict without violence. Ultimately, peacebuild-
ing aims at building human security, a concept
which includes democratic governance, human
rights, rule of law, sustainable development,
equitable access to resources, and environmental
security. The pursuit of this goal in countries
torn by internal conflict poses special and
complex challenges.

Peacebuilding may involve conflict prevention,
conflict resolution, as well as various kinds
of post-conflict activities. It focuses on the
political and socio-economic context of conflict,

Visiting Senior Research Fellow,
Center for International Development and Conflict Management,
University of Maryland

rather than on the military or humanitarian
aspects. It seeks to address this challenge
by finding means to institutionalize the peaceful
resolution of conflicts. External support for
peacebuilding should supplement, not substitute,
local efforts to achieve a sustainable peace?

Effective peacebuilding thus requires a
sophisticated understanding of the cleavages
in society and the adequacy of mechanisms
that can promote the peaceful resolution of
disputes.

The roots of most wars fought since 1945
have been in local conditions, although these
conflicts have often become regionalized,
and it is likely that this pattern will continue
in the 21* century. Internal disputes that
have degenerated into violent conflict have
been caused by a complex combination of
political, economic, and social cleavages,
with disputes over access to the levers of
power being paramount. An extensive study
of the causes of violent conflict undertaken
by the UN University’s World Institute for
Development Economic Research(l WIDER[],
for example, has concluded]

...the causesO of conflictd are to be found
in the interactions of power-seeking with group
identity and inequalities....The violence is
not, at least purportedly, the objective, rath-
er it is instrumental, used in order to achieve
other ends. Usually, the declared objective
is political —to secure or sustain power—
while power is wanted for the advantages it
offers, especially the possibilities of economic




gains.

...As Cohen points out, men may and do
certainly joke about or ridicule the strange
and bizarre customs of men from other ethnic
groups, because these customs are different
from their own. But they do not fight over
such differences alone. When men do, on
the other hand, fight across ethnic lines it is
nearly always the case that they fight over
some fundamental issues concerning the
distribution and exercise of power, whether
economic, political, or both.?

The institutions in both the public sector
and civil society that should be capable of
mediating these disputes in many non-OECD
countries are typically weak or non-existent.
What is more, in countries such as apartheid-
era South Africa, Yugoslavia under Slobodan
Milosevic, Rwanda in 1994, or Zimbabwe
today, civilian leaders have exploited the
relative lack of countervailing democratic
processes by fomenting violence or otherwise
creating the conditions necessary to justify
repressive actions against their populations.
In other countries, such as Indonesia, securi-
ty forces have played a more autonomous
role in preventing peaceful political change.
For these reasons, improving economic and
political governance is key to conflict transforma-
tion and prevention, and hence to peacebuild-

ing.

0 Security Sector Transformation
and Peacebuilding

It is particularly important that the security
sector be included in efforts to strengthen
economic and political governance. Whether
the security forces are instruments used by
civilians to prevent an alteration in the balance
of political and economic power or the
security forces themselves act autonomously
toward this end, they play a crucial role in
creating the conditions that lead to violent
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conflict and undermine efforts to build peace.

Peacebuilding consists of three main,
interrelated objectives]

1. creating and strengthening democratic
political institutiong]

2. encouraging sustainable, poverty-reduc-
ing development]

3. fostering collaborative, non-violent
social relations.

When the security forces play a central political
and economic role in a country, it is almost
inevitable that an environment inimical to the
achievement of these objectives will be created.
Some of the key characteristics of countries
with politically and economically active securi-
ty forces arél

O the centralization of power and the lack of
participatory forms of government,

O disregard for the rule of law, including the
ability of the security forces to act with
impunity and engage in serious human-rights
violations,

O the failure to manage resources in a mann-
er consistent with poverty-reducing, sustaina-
ble development, in particular the failure to
facilitate a reasonably equitable distribution
of economic and political power and a
reasonably equitable division of the fruits
of development, and

O inadequate civilian capacity to manage and
monitor the security forces.

The security forces do not need to be a
negative force. They can contribute to
peacebuilding by providing individuals, social
groups, and society as a whole with the safe
and secure environment that is necessary for
sustainable, poverty-reducing development
and social well-being. For this to occur,
however, a conscious effort must be made
to ensure that the security forces are governed
according to democratic principles, that they
are controlled by civilians, and that they
adhere to a peacebuilding approach to securi-
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ty.

010 A peacebuilding approach to security.

A peacebuilding approach to security is
based on the recognition that although
guaranteeing the security of the state against
external aggression remains an important
consideration in the 21% century, many
societies face threats that either derive from
internal causes or are transnational and
collective in nature.! Security policy should,
therefore, be focused on finding nonviolent
solutions to disputes at the sub-national,
national, regional and international levels.

A peacebuilding approach to security has
as its main objectives]

a. protection against external aggressiori]

b. maintenance of law and ordef]

c. ability to counter internal threats to the
constitutional powef]

d. ability to participate in regional defensé]

e. protection of borders and national wa-
terd]

f. ability to use security forces to promote
foreign policy objectives, including participa-
tion in peace operationg]

g. creation of an environment conducive to
poverty-reducing, environmentally sound
development strategies] and

h. attention to regional and sub-regional
issues such as AIDS, allocation of water
resources, citizenship, and international
crime.

00 20 Democratic, civilian control of the securi-
ty sector. Creating a democratic, civilian
controlled security sector requires the involve-
ment of a wide range of actors. Often the
term" security sector” is considered to be
synonymous with the term“ security forces,”
that is, those state organizations that have
the right and responsibility to use force in
the discharge of their duties. In the past,
the term" security forces” referred primarily
to the armed forces O army, air force and

navy. A broader definition is now widely
used and the security forces are generally
considered to include the armed forces, police
and paramilitary forces, and the intelligence
services.

However, the security forces are not the
only national security actors. The civil
authorities have important policy development
and oversight responsibilities. Other state
actors such as the judiciary, the correction
service, and the custom service should also
be included in the security family. Civil and
political society have a role to play in develop-
ing policy and monitoring the activities of the
security forces, as well those of the civil
authorities. The activities of other non-state
actors such as informal armed groups and
private security firms must also be taken into
account.

All members of what might be termed” the
security family” should adhere to the
fundamental principles of good governance in
the security sector.

This requires first of all that security sector
organizations, particularly the security forces,
are accountable both to elected civil authorities
and to civil society. They also should act in
a non-partisan manner.

Second, security sector organizations should
operate in accordance with international law
and domestic constitutional law.

Third, information about security-sector
planning and resourcing must be widely
available, both within government and to the
public. A comprehensive and disciplined
approach to the management of the security
sector must also be adopted. This means
that the security sector should be subject to
the same principles of public-sector manage-
ment as other government sectors, with relative-
ly small adjustments for appropriate national




security-related confidentiality.

Fourth, civil-military relations must be based
on a well-articulated hierarchy of authority
between civil authorities and the defense forces,
on the mutual rights and obligations of civil
authorities and the defense forces, and a
relationship with civil society that is based on
respect for human rights.

Fifth, the civil authorities need to have the
capacity to exercise political control over the
operations and resourcing of the security forces,
and civil society must have the capacity to
monitor the security forces and provide
constructive input into the political debate on
security policy.

Sixth, the political environment must be
constituted so that civil society can actively
monitor the security sector and be consulted
on a regular basis on security policies, resource
allocation, and other relevant issues.

Seventh, security force personnel must be
trained to discharge their duties in a professional
manner consistent with the requirements of
democratic societies.

Eighth, fostering an environment supportive
of regional and sub-regional peace and securi-
ty has a high priority for policy makers.

0O Strengthening Good Governance
in the Security Sector

Countries where the security sector is guided
by democratic principles, is controlled by
civilians, and has adopted a peacebuilding
approach to security share a number of
characteristics. In order to strengthen securi-
ty sector governance, particular attention
should be paid to developing these characteristics.

0 10 Professional the security forces. While
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professional security forces are, by themselves,
no guarantee that democratic, civilian control
will be established or maintained, building
the professional capacity of the security forces
is a critical element of the equation.
Professionalization should encompass doctrinal
development, skill development, rule orienta-
tion, internal democratization, and technical
modernization and should emphasize the
importance of accountability both to the elected
civil authorities and to civil society and
adherence to democratic principles and the
rule of law. Officers need to possess a strong
management capacity to ensure that the
armed forces operate in a manner consistent
with democratic practices. Doctrine, skills,
and materiel should support a peacebuilding
approach to security.

0 20 Capable civil authorities. It is vital that
the relevant civil authorities in the executive
and legislative branches of government have
the capacity to develop security policy and
manage the security sector. To begin with,
the relevant governmental and non-governmental
institutions must exist and function proficiently
— including ministries of defense, justice,
and internal or home affaird] independent
ombudsmen’s offices civilian review boards;
penal and correction institutions, legislatures;
budget offices, audit units, and finance
ministries.

Within the defense sector, it is important
to have a civilian commander-in-chief, a
civilian minister of defense, and a defense
ministry independent of the military institution
with a sizable civilian staff. At a minimum,
civilians should staff the key policy-and
decision-making positions. Civilians should
also manage intelligence activities. The police
force should be entirely independent of the
armed forces and operate on the principle of
policing by consent. The police should protect
the free exercise of individual rights and
freedoms by all citizens equally, as well as
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protecting all citizens against criminal activity.
In order to function effectively, the police
require the support of the full range of
institutions and organizations involved in the
administration of justicé] judiciary, the legal
system, and the corrections system.

00 30 High priority to human rights protection.
Respect for human rights must exist among
civilians as well as the security forces.
While the security forces are frequently the
bodies responsible for violations of human
rights, they are not infrequently working at
the behest of civilian elites who seek to
maintain or acquire positions of power.
Additionally, both civilians and security force
personnel may promote the creation of
paramilitary groups whose function is to repress
the civilian population or specific subgroups
of civilians and prevent significant political or
economic change. The creation of local
militias in East Timor, Aceh and Irian Jaya
by the Indonesian armed forces, the TNI, is
a recent example of this latter type of activity.

040 Capable civil society. Civil society
encompasses a wide range of stakeholders,
including non-governmental organizations,
community-based organizations, professional
associations, research and advocacy bodies,
the media and religious groups. The impor-
tance of an effective civil society in promot-
ing economic and political development is
well established. Civil society also must be
capable of monitoring security sector policies
and activities and acting as a resource for
the security community.

In its monitoring or watchdog function, civil
society can engage the government on topics
such as overall defense policy, expenditure
and procurement proposals and decisiond]
the doctrine, size, structure and deployment
of different security forces] training of foreign
security forced] and, where relevant, the
sale of weapons and weapon technology
abroad and foreign deployments of national

troops. Such independent analyses are me-
ant not only to challenge government policies
but also to inform the debate and provide
useful input into decision-making processes.
The media often play an important role in
transmitting new ideas and encouraging debate.

Civil society acts as a resource for the
security sector in a number of ways. Most
fundamentally, it can provide a pool of
knowledgeable individuals to fill government
positions in relevant agencies. It also can
provide specialized skills, such as human
rights trainers, legal experts, financial experts
and the like, either as adjuncts to specific
programs or as military civil-affairs advisers.

Civilians should also have the capacity to
staff review boards and other oversight bodies,
conduct investigations for the government in
research and analysis units, and take part in
special panels created by the government or
by quasi-governmental institutions to examine
specific policy options and decisions.

050 Transparency. Access to information on
a broad range of subjects is critical to the
effective and efficient operation of the public
sector. Information about security policies,
planning and resourcing is, however, often
tightly held, including such basic information
as the number of soldiers under arms, the
type of weaponry in a country’s arsenal, and
the share of the country’s budget allocated to
the security sector. Although there are
legitimate reasons to keep some information
about the security sector confidential, basic
information should be accessible both to the
civil authorities and to members of the public.

Insufficient transparency risks undermining
economic stability by facilitating the misalloca-
tion of resources. Therefore, expenditures
on the armed forces, police, intelligence and
other security-related items must be treated
like other forms of public expenditure in terms
of planning, preparation and legislative approval.




All security-related expenditures must be on-
budget and security budgets should be subject
to rigorous audits. Finance ministries and
budget offices should have the capacity to
analyze security spending. The legislature
must have an independent capacity to evaluate
the security environment and budget requests
from the security forces. Legislators need to
have access to relevant information in a
timely fashion so that they can analyze and
debate proposals before their adoption.
Budget and audit documents should be in
the public domain. Even information that is
properly kept confidential must be shared with
some members of the executive and legislative
branches of government, and mechanisms
need to be established to enable such reviews
to occur.

Similarly, the security planning process
should be as transparent as possible. Securi-
ty policies should be subject to legislative
debate and comments from the public.
Defense programs in particular need to be
reviewed from time to time, particularly when
major changes in the internal or external
security environment occur. Input from civil
society will strengthen these reviews, and
their findings should be made public. The
central elements of security policies and policies
on civil-military and civil-police relationships
need to be enacted into law, along with
disciplinary codes for the security forces.

0 600 Regional approaches. Developing civilian
management and oversight of the security
forces, achieving transparency in military
affairs, and attaining sustainable levels of
security expenditure are all challenges confronted
by many states. Consequently, there is
considerable potential for countries with shared
problems and experiences within the same
geographic area to promote the main objectives
of sound security sector governance by work-
ing together to reduce tensions and enhance
mutual security. For example, experience
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has shown that when part of a regional
process of confidence building providing
neighbors with access to information on
military strategy, national procedures for
planning, institutions involved in the decision-
making process, force size, equipment, and
procurement plans can have a beneficial effect
on a country’s external security environment.
Similarly, small arms proliferation may be
most effectively addressed in a regional
context.

Regional and subregional dialogues and
structures for security and cooperation can
also enhance the internal security of participa-
ting countries. By increasing transparency
and making it easier for civilians to oversee
the activities of the security forces, regional
confidence building measures can help improve
security sector governance within individual
countries. Additionally, when the information
collected through regional and subregional
mechanisms is made public, domestic transparen-
cy can benefit as well. This suggests that
it is important for regional mechanisms to
make public the information they gather.

0 Division of Labor Between National
and External Actors in Transforming
the Security Sector

Experience from previous reform processes
indicates that three factors are especially
important to efforts to transform the security
sector in a manner consistent with democratic,
civilian control of the security forces. These
are]

1. The national leadership must be
committed to a significant transformation
and reform process?

2. The principles, policies, laws, and
structures developed during the reform
process must be rooted in the reforming
country’s history, culture, legal framework
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and institutions.

3. The reform process should be consultative
both within government and between
government and civil and political society.

Whether or not these conditions exist depends
to a very large degree of domestic vision
and political commitment to a process of reform
and transformation. The development of this
vision and commitment can be fostered by
a public-private partnership, where experienced
members of civil society encourage the
government to engage in reform and are
invited to participate in reform processes.

At the same time, experience from around
the world suggests that appropriately designed
and delivered external support can significant-
ly benefit efforts to transform the security
sector. External actors can raise the profile
of developing democratic control of the securi-
ty sector. They can do this through private
policy dialogue and through public events,
such as the meeting that the UK Department
for International Development hosted in London
in February 2000 and the one that the German
government hosted in Bonn at the end of
October 2000. External assistance can help
legitimate and empower pro-reform forces,
including civil society. The Southern Africa
Civil-Military Relations Project, for example,
has received funding from the British
government while the Centre for Defence and
Security Management at the University of
Witwatersrand in Johannesburg and affiliated
centers in other parts of Southern Africa have
received substantial support from the Danish
government.

External support also can provide critical
technical assistance and supplement national
financial resources. For example, a number
of South Africans familiar with the activities
of the British Military Assistance Training Team
O BMATTO which has been helping integrate
the different armed forces active on South
African territory prior to the 1994 transition

have given BMATT high marks. In Bosnia,
the International Police Task Force helped
clarify what constitutes international policing
standards’®

While there are international actors that
can provide useful assistance to countries
seeking to improve the governance of their
security sectors, it does not automatically
follow that reforming countries will always
receive appropriate assistance. Nor does it
automatically follow that reforming countries
will make the best use of assistance provided.
In consequence, too large a share of the
relatively small amount of resources allocated
for assisting the development of democratic,
civilian control of the security sector are used
inefficiently or do not have the desired effect.

In order to improve the quality of external
assistance to countries transforming their
security sectors, the donors of this assistance
need to prioritize the following objectives] 10
develop a comprehensive approach to
security-sector transformatioril 20 improve
the coherence of external interventions] 30
work to develop the commitment of national
leadership to a transformation process] 40
build on what exists locally and take local
ownership seriously] 50 make ample use of
confidence-building measures, and 60 take
a long-term view.

For their part, the stakeholders in reform-
ing countries needs to become informed
consumers of external assistance designed to
strengthen security sector governance. Informed
consumers are characterized by the ability to
identify what they need, who can provide it
form them, and how to get value for money.
Translating that into using external assistance
as effectively as possible in building democratic
security sectors, there are three questions
that government, civil society, and the
security forces should considef]




O What is necessary for our country to
achieve democratic control of the security
establishmentd

0O What sort of assistance do we require to
accomplish these tasks[

0O Who can provide that assistance to us in
the most cost-effective manner(

O External stakeholders

0 10 Developing a comprehensive approach
to security-sector transformation. In the
past, efforts to support security sector reform
and transformation have been atomized.
Attention has focused either on the armed
forces or on the police, and insufficient
attention accorded to the civil authorities
responsible for managing and monitoring the
security forces or to civil society. There has
also been inadequate attention given to the
linkages among these different actors and to
the roles that each could play in helping to
transform the security sector.

The broad objectives of support provided
by external actors to security sector transforma-
tion should be tdl

a. help create an enabling environment for
a transformation process or space for
debate where incentives for such a process
are lackind]

b. assist local actors to understand the
components of good governance in the
security sector and to define the process
by which they will achieve this objectivé]

c. assist local actors in developing and
institutionalizing mechanisms for develop-
ing, managing, and monitoring security
policy]

d. strengthen the capacity of the civil
authorities to participate fully in the process
of managing and monitoring the security
sector, including ministries of defense,
justice, foreign affairs, and internal or
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home affairé]l the finance ministry, budget
office, and office of the auditor general;
legislatures] independent ombudsmen’s
offices] civilian review boards]

e. strengthen the capacity of non-governmental
and community-based actors such as
professional organizations, research and
advocacy institute, and universities to
participate fully in the process of manag-
ing and monitoring the security sectof]

f. professionalize civilians through training,
mentoring, and monitoring activities]

g. pursue professional development of the
security forces that imbues their mem-
bers with an understanding of democratic,
civilian accountability and strengthens
their internal management capacity to
implement and sustain reforms.

020 Improving coherence. As we have
seen, effective external support for security-
sector transformation requires the collaboration
of a wide range of actors, national, regional
and internationall governmental and non-
governmental. Individuals with expertise in
defense, policing, intelligence, managing
security forces, defense budgeting, public-
sector and fiscal management, foreign policy,
the legislative process, development, and
human rights need to develop methods of
working together productively. This requires
not only blending different types of expertise,
but also engaging a wide variety of organiza-
tions with different goals and operating cultures.

While such collaborations are not easy, they
are vital to the success of a multidimensional
transformation such as that required in the
security sector.

For such collaboration to be effective,
external actors need to be in agreement on
the policy to be pursued vis-a-vis individual
reforming governments. The organizations
that provide assistance need to be transpar-
ent about the activities they are supporting
so that both reforming governments and oth-
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er external actors can understand the full
range of programs underway.

Additionally, donor governments and
multilateral organizations that provide a range
of assistancel security, political, develop-
mentd need to be in agreement internally.
This agreement needs to cover both conceptual
issues and specific activities. There have be-
en numerous disconnects within bilateral
governmentd] the financial and political
imperatives of arms sales versus the objective
of maximizing resources for development]
balancing the need to improve military-related
skills of armed forces with human rights
considerations, and so on.

While these potential contradictions will
never disappear entirely, it is important for
governments and multi-task organizations such
as the United Nations to discuss the problems
in a frank and open manner and make good
faith efforts to coordinate policies and programs.

To facilitate this process, governments and
multilateral organizations need a comprehensive
view of security-sector transformation and
a policy outlining the principles underlying
assistance they are willing to provide. They
also need to delineate the areas in which they
are to be involved. In order to achieve these
objectives, it is necessary to first of all
develop formal and informal channels of
communication that function effectively within
and between departments and secondly to
build personal relationships that can transcend
departmental or substantive divides.

At the international level, priority should
be given to including issues pertaining to
good governance in the security sector in
coordination for and mechanisms such as the
World Bank-led Consultative Groups, UNDP-
led Round Tables, and peacekeeping missions.
Close cooperation between aid missions and
the diplomatic community, including defense
attaches and other security missions is also

essential. Embassies and foreign ministries
need to make as much use of aid missions
as possible, rather than fencing off security-
related issues as has generally been the
practice to date. For their part, develop-
ment actors need to be open to such collabora-
tion. Regional organizations and consortia
of civil society organizations should also be
viewed as key partners.

00 30 Developing the commitment of national
leadership. Without the commitment of national
leadership, efforts to transform the security
sector will fail. It is not necessary, howev-
er, for all relevant stakeholders to favor
reforms before external actors broach the
subject. As long as there are a number of
well-placed, influential alliesO including in
civil society[], external actors can do much to
increase understanding of the transformation
process and reduce opposition to it. Securi-
ty-sector transformation should be a regular
component of policy dialogue with govern-
ments in order to identify entry points for a
transformation process. Ministries of finance
are often eager to gain greater control over
the resources allocated to the security sector.

Reviews of how to improve the efficiency of
resource use in the security sector can begin
to engage members of the security forces in
broader discussions of organizational, institutional,
and human-resource requirements for
democratic, civilian-controlled security sectors.

External actors can provide incentives for
governments to engage in security sector
transformation, varying from situation to
situation. Some governments may be attracted
by the opportunity to work with advisers,
especially military and police advisers, from
particular OECD countries. Others may accept
additional resources to include the security
sector in ongoing state reform processes such
as efforts to strengthen the management
of the public sector as a whole or the budget-
ing process in particular or the ability of




legislative committees to function more
effectively.

Much donor discourse has focused on
conditionality. Such conditionality generally
relates to the level or composition of military
expenditure or agreements to not raid non-
military budget lines for increases in military
spending. While these are desirable outcomes,
process-oriented conditions would be even
more productive. For example, a country
where preliminary dialogue has identified a
base of support for improving security-sector
governance might be required to include the
security sector in public expenditure reviews.

O 40 Building on what exists locally and tak-
ing local ownership seriously. External
stakeholders experience a greater degree of
success to the extent that they avoid impos-
ing specific organizational structures and
modes of operation. They must accept that
there are different ways to achieve the end
states of transparency, accountability, and
civil management and oversight. The objective
should be to empower governments to
discover what will work best for them and
civil society to participate effectively in the
process.

Operationally, external actors can provide
technical assistance to support efforts to learn
about different management systems and
structures for the security sector and to plan
local transformation processes. If such
technical assistance is provided, continuity is
highly important. Local stakeholders are
extremely pressed for time to reflect. Conflict-
affected countries in particular face a myriad
of urgent problems that are very difficult to
prioritize and a limited number of people with
the requisite interest and skills. Therefore,
it is desirable to provide such countries with
on-site personnel who can act as mentors to
local stakeholders, in both the public and
non-governmental sectors.
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050 Building confidence. Members of the
security forces and civilians are often suspicious
of each other’s motivations and objectives.

The former may believe that civilians have
no appreciation of security matters and will
be unable to make decisions that are in the
best interest of the security forces. Where
security forces have been involved in human
rights abuses or have pursued economic
policies and corrupt practices that have severe-
ly weakened a country’s economy, leaders
of those forces are concerned that they will
suffer retribution should civilian opponents
gain power. Security force officers who have
benefited personally from opportunities to eng-
age in corrupt behavior may strongly resist
the institution of democratic practices and
genuine civil oversight. Additionally, with the
introduction of good governance principles
and practices, members of the security forces
often fear that their budgetary allocation will
decline and, as a direct consequence, that
they will lose the ability to deliver what is
expected of them.

For their part, civilians who have lived in
repressive societies fear the security forces
and often find it difficult to interact with them.
The fact that they are frequently at a
disadvantage in terms of knowledge of defense,
intelligence, and policing matters further adds
to the reticence of civilians to interact with
representatives of the security forces. In
such circumstances, there may be a role for
externally-mediated stakeholder dialogue to
build trust between civilian and military popula-
tions. Where there is a strong civil society
capable of playing this mediating role, external
financial support may suffice to get such a
dialogue off the ground.

It is critical that external stakeholders proceed
cautiously in their interactions with civilian
and security-force actors and not assume a
degree of familiarity and a relationship that
exists in many OECD countries. It is also
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critical to structure all activities relating to
security-sector reform so that they build
confidence among local actors.

060 Taking a long-term view. Once embarked
upon, it is critical that security-sector transforma-
tion be viewed as a long-term process, with
the nature of progress shaped and conditioned
by the pace of social and political change.

Many police advisers, for example, speak
of ten to fifteen-year transformation processes.

In reality, the time frame for institutional
transformation should probably be calculated
in terms of a generation. Some donors are
able to commit to three-year, and sometimes
five-year, programs. Many others operate
on one-year time frames. As institutional
development and transformation take center
stage, it will be preferable to think in terms
of five-year, rolling forward-planning cycles.

External actors will need to consider at the
outside whether they are able to commit to
an end-state strategy of assisting govern-
ments to achieve a sufficient degree of reform
so that the transformation is sustainable.

O Domestic stakeholders

010 What is necessary[l There are at least
two aspects to deciding what is necessary to
achieve democratic, civilian control of the
security sector. The first involves an assess-
ment of both formal and informal institutions
in the security sector. This assessment
would ask questions such ag] Which institu-
tions should be involved in developing and
implementing security policyD How should
these institutions function —individually and
as a group— if the objective is to increase
democratic accountability, transparency and
civilian control over the security forcesd
What is the difference between how these
institutions function at present and how we
would like them to function in the futureO
Are the financial and human resources

necessary for these institutions to operate in
the desired manner availabled If not, how
should needs be prioritizedD  This assess-
ment should be undertaken by all relevant
actors] government, parliament, the security
forces and civil society.

The second aspect of deciding what is
necessary involves developing a preliminary
plan of action which lays out both needs and
priorities. This plan of action should be
based on a preliminary assessment of the
security environment and would the first step
in developing a strategic vision for the securi-
ty sector. To the extent possible, such plans
should cover the security sector as a whole
as well as individual components of that sector
O the various security forces, the ministry
of defense, the office of the national security
adviser, the organizations responsible for
financial management and oversight of public
expenditure, and so on. An effort should
be made to prioritize the priorities identified
by each component. These planning papers
should be considered works-in-progress and
be updated regularly.

Ideally the process of developing action
plans should be a participatory and inclusive
as possible. This is not an easy task for
any government. The most recent Defence
White Paper published by the British govern-
ment in 1999, for example, was the first for
which there was significant consultation with
civil society during the document’'s develop-
ment. Civil society organizations and parlia-
ment also need to development their own
plans of action.

020 Are the resources availabled Once
institutional assessments have been conducted
and preliminary action plans have been produced
to the extent possible, the government, parlia-
ment and civil society should assess the
additional financial, technical and material
resources necessary to begin addressing the




priority issues. In some cases, it may be
decided that in one or more areas, assistance
is required to extend the institutional assess-
ment or further amplify the preliminary action
plan. In other cases, resources may be
necessary to implement the action plan. It
is always important, however, to be realistic
in developing a wish list for external support
and to try to identify those areas in which
value-added can be maximized.

030 Who is best suited to provide the
necessary assistance] With a plan of action
in hand and priorities identified for external
resources, it is time to approach external
stakeholders. In reality, the external stake-
holders may well have already made their
own approach and have very specific ideas
about the types of assistance they will provide.
It is often very tempting to accept offers of
assistance, even if there is not a good fit
with one’s own priorities. The temptation is
particularly strong in an environment that is
characterized by many pressing needs.
Sometimes it makes sense to take advantage
of these offers and sometimes it does not.

Some external stakeholders may need to
be prodded into providing assistance. This
is particularly likely to be the case with
requests to development assistance actors
for assistance in strengthening the capacity
of defense ministries, improving security sector
planning, or enhancing the capacity of
relevant government bodies to manage the
security budgeting process. While the
tendency of the development agencies has in
the past been to avoid involvement, they find
it very difficult to ignore requests for
assistance. The more specific the request
and the more that it is couched in language
that is recognizable to them, the more likely
they are to respond positively.

Irrespective of whether offers of assistance
are generated by external stakeholders or by
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reforming governments, each offer needs to
be scrutinized carefully for what it will bring
and what it will not bring. Modifications to
proposed assistance should be negotiated in
order to enhance the likelihood that the assist-
ance offered will respond to the needs of its
recipient and contribute to implementing the
strategic reform plan developed domestically.

O Conclusion

Without a democratic, civilian controlled
security sector, peacebuilding will not succeed.
Both external and domestic stakeholders
have a role to play in strengthening govern-
ance in countries where the security sector is
not accountable to democratically elected,
civilian authorities and where the security
sector is insufficiently transparent.

In considering the priorities for both external
and domestic stakeholders in strengthening
security sector governance, three issues stand
out.

The first is that an institutional approach to
security-sector transformation should be
developed and it should be developed jointly
by external and domestic actors. It is impor-
tant that the different groups of external actors,
security, political, development/financial, and
non-state, work together in this effort. It is
also important that all relevant stakeholders
in the country undertaking a transformation
and reform process be included.

The second priority should be capacity
building, for civil authorities, members of the
security forces, and civil and political society.
If the security sector is to democratic and
managed effectively and efficiently, members
of the security forces and civil oversight
bodies need to understand the principles of
democracy and public-sector and public-
expenditure management along with good
practices in areas such as defense budgeting,
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planning, and procurement. Clarity about
the hierarchy of authority between civil
authorities and the security forces and about
the mutual rights and obligations of the civil
authorities, and the security forces is also
critical. A relationship between the security
forces, political society and civil society that
is based on respect for human rights is also
a necessity.

The third priority should be to build on
what exists locally. While the security sector
may not be the only component of the public
sector where management needs strengthen-
ing, no country is a tabula rasa. The same
holds true for civil society. There is a small
but growing number of security experts in
Africa, Asia and Latin America who are already
working to improve the accountability and
transparency of the security sector. External
actors should begin by reviewing existing
capacity in the public and non-state sectors
when contemplating any support for security-
sector governance.
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World Bank’s New Perspective on

Development and Conflict

Kazuhide Kuroda

Introduction

The World Bank began as a result of the
termination of a major war. Thus, it was
established at the Bretton Woods conference
in 1945 with the mandate to support the
reconstruction of Europe after World War II.

The Bank then concentrated on providing
financial capital and rebuilding physical
infrastructure? In the post-Cold War era,
the nature and scope of conflicts have changed.

Most of today’s conflicts are not inter-state
but internal wars fought with conventional
weapons. These conflicts have tested the
ability of the international community to address
unprecedented devastation of human and
social capital. In addition, low-income
countries appear to be more prone to conflict
O Nearly one-half of all low-income countries
have experienced a major conflict since 1980.

Thus, the link between poverty and conflict
has become more evident. The Bank, an
institution committed to reducing poverty and
improving living standards, views vio-
lent conflict as a major impediment to develop-
ment. As a result, Mr. Wolfensohn, the
Bank President, raised Bank assistance to
countries emerging from conflict as a high
priority. While the Bank carries out major
operations in post-conflict countries, it also
has undertaken an in-depth review of several
past and ongoing operations to draw lessons
in order to make more effective ongoing and
future post-conflict reconstruction operations.
One key recommendation of the review was
for the Bank to formulate an operational
policy on post conflict reconstruction. In

Knowledge Management Officer, Post-Conflict Unit, The World Bank

January 2001, the Bank's Board of Executive
Directors approved an Operational Policy on
Development Cooperation and Conflict.

This paper therefore is intended to
summarize Bank’s new perspective on conflict
and development. It does so first by out-
lining the major results of the review in Sec-
tion 1. In Section 2, key aspects of the
new Operational Policy are highlighted. In
Section 3, the Bank’s current areas of focus
as they relate to conflict and development
are summarized. It is followed in Section 4
by a conclusion.

[0 Lessons Learned from Operations
in Post-Conflict Countries

At the Bank's Annual Meeting in 1995, Mr.
James Wolfensohn delivered a state-
ment to emphasize the Bank’s focus on post-
conflict reconstruction. The remark showed
Bank’s readiness to assist post-conflict
countries in meeting its enormous reconstruc-
tion needs and outlined the areas that develop-
ment agencies, such as the World Bank,
could tackle to bring about development which
is sustainable and less conflict-prone. In
fact, the Bank’s involvement in these post-
conflict countries had already become very
substantiall Since 1980, the volume of Bank
lending to post-conflict countries increased ov-
er 800 percent, to USO 6.2 billion, by 1998
and touched every region and economic sector.
As a result, the Bank's internal evaluation
department decided to undertake assessment
of the Bank’s post-conflict reconstruction
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portfolio to enhance the institution’s ability to
respond more effectively to the needs of
societies rebuilding after conflict. Nine
countries were carefully chosen for the case
studies] Bosnia O Herzegovina, Cambodia,
El Salvador, Eritrea, Haiti, Lebanon, Rwanda,
Sri Lanka and Uganda. They represent
different regions, phase of Bank assistance,
and diversity in the causes of conflict.

The lessons learned from the case studies
were published in a Report entitled” The
World Bank’s Experience with Post-Conflict
Reconstruction” . These lessons pointed to
five areas for further improvement in relation
to post-conflict operationd] Bank's policy]
Bank's rolé] Bank’s comparative advantage
and performancé] inappropriateness of some
conventional wisdomd] and appropriate
institutional arrangements.

010 Bank Policy on Post-Conflict Reconstruction

In 1970s and 1980s, the Bank undertook
an increased number of emergency recovery
activities, particularly in response to natural
disasters. To ensure proper and consistent
implementation of these activities, there was
the operational policy on emergency recovery
assistance. The policy defined an emergen-
cy as“ an extraordinary event of limited dura-
tion such as a war, civil disturbance, or
natural disaster’. However, post-Cold War
conflicts were more complex and it became
increasingly clear that there was need for a
policy formulated with post-conflict reconstruc-
tion as its theme. The Bank then had an
internal group which produced a paper called
“ A Framework for World Bank Involvement
in Post-Conflict Reconstruction” which was
since published as a report entitled* Post-
Conflict Reconstructiorid the Role of the
World Bank”. The report contained useful
policy guidance. It was viewed that this
policy guidance could form the basis in
drafting an operational policy on post-conflict
reconstruction.

020 Bank’s Role

The Bank has a critical role to play in the
early stages of post-conflict reconstruction.

One such role is aid coordination. To
respond effectively to the massive and urg-
ent needs, the donors must work in partner-
ship among themselves and with the govern-
ment whose capacity is very weak. The
Bank often convened a donor conference
which proved to be very effective in mobiliz-
ing resources, seeking a coordinated approach
to macroeconomic issues, and providing
information on needs and assistance flows.

It is desirable for the Bank to join in the
undertaking of joint damage and needs assess-
ment. The joint effort will enable effective
coordination and cooperation among donors,
government, and organizations providing
assistance.

Another important role for the Bank, if
invited to participate, is as adviser on the
economic development dimensions of peace
accord options during peace negotiations.
The Bank participated in the peace negotia-
tions of Bosnia and Herzegovina and of
Guatemala and contributed to the peace
process.

030 Bank’s Comparative Advantage and
Performance

Supporting macroeconomic stabilization and
rebuilding physical infrastructure have been
the Bank’s traditional strengths. It was found
that monetary and fiscal stabilization packages
of the Bank and the FundO International
Monetary Fund( that were negotiated with
governments contributed greatly to lowering
the current rate of inflation, one important
indicator of macroeconomic stability. The
Bank should thus continue to place a high
priority in this area. The Bank also scored
high in the area of rebuilding physical
infrastructure.

Investment in humanOe.g. education and
healthDD and social capitalO institutions of
governance and civil society which foster




such basic behaviors as trust and participation(]
is an important component of post-conflict
work in order to build a base for rebuilding
the shattered economy and war-torn society.
It was suggested that the Bank form partner-
ship with other international and bilateral
agencies and with NGOs that have solid record
in the restoration of human and social capital.
There is a growing consensus on the impor-
tance of a program of demobilization and
reintegration of ex-combatants into society.
A successful demobilization and reintegration
program will not only have ex-combatants
contributing to economic recovery but also
greatly strengthen sustained peace. The
Bank has been involved in several demobiliza-
tion and reintegration programs. It has learned
that the entire process requires a comprehensive
preparation taking into account political, security
and economic and social factors and roles to
be played by different organizations and
government entities. As the Bank was involved
in several demobilization and reintegration
programs, it begun to receive more requests
from governments to undertake a similar
program in their countries. O Further elabora-
tion in Chapter 3.0
In a post-conflict situation, often another
important issue is demining. While demining
is essential for humanitarian and economic
reasons, the Bank does not have a
comparative advantage in this activity. How-
ever, based on the 1997 Operational Guidelines
on Demining, the Bank could assist in non-
clearance activities, such as mine-awareness,
when they are linked to a specific develop-
ment activity.

O 40 Inappropriateness of Some Conventional
Wisdoms

It is important to first stress that many
wisdoms learned over many years do apply
in a post-conflict situation, such as client
ownership and beneficiary participation. At
the same time, it is evident that an exceptional
approach is needed in a post-conflict situation
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which has just emerged from a period of the
devastation of human, social and physical
capital. Consequently, it may be necessary
to hold off some" conventional wisdoms” of
development practice. Before proceeding
with any programs, it is important to careful-
ly consider the political realities of the situation,
such as weak implementing capacities of the
new government. In so doing, it may become
apparent, for example, to not recommend a
tax generation program, or civil service reform
and privatization.

050 Making Appropriate Institutional Arrangements

The key requirements in designing and
implementing Bank’s post-conflict reconstruc-
tion activities are flexibility and speed. In
order to meet these requirements, it is import-
ant that Bank senior management give high
priority to staffing and structuring post-conflict
country teams.

Since the Report has been issued, the
Bank has acted on a number of its recommenda-
tions.

0 Operational Policy on Develop-
ment Cooperation and Conflict’

Taking the recommendation of the Report
on Bank's experience in post-conflict reconstruc-
tion as mentioned above and building on the
policy work which was carried, formulation
of a policy on post conflict reconstruction
was begun in 1997. Following internal
consultations, as required by the procedures
governing operational policies, the Bank shared
the draft policy with UN agencies, NGOs,
donor governments and governments of post-
conflict countries and consultations were held
in New York, Brussels, Rome and Kigali.
During the drafting process, the focus of the
policy was redefined to encompass not only
post-conflict reconstruction issues but also to
include pre-conflict phase. In addition, as
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a result of one external consultation at which

time a suggestion was made to emphasize

cooperation. The title of the policy was
subsequently changed from" development

assistance” to" development cooperation” .

In January 2001, the Bank’'s Board approved

an Operational Policy on Development Coopera-

tion and Conflict.

While formulating the policy in the new
areas touching on conflict, one of the
paramount considerations was to ensure that
the mandate of the Bank as stipulated in the
Articles of Agreement® is fully respected.
This is important as conflict-related issues
are often very political in nature.

The major features of the new policy are
as follows]

0 The Bank explicitly recognizes that economic
and social stability and human security® are
preconditions for sustainable development.
The Bank also recognizes that conflict not
only affects the country or countries of the
combatants, but also may spill over to oth-
er countries and have regional implications.

O The Bank defines its objectives in relation
to conflict-affected countries, including those
emerging from conflict as well as to countries
which are affected through their proximity
and/or relations with those countries.

O The Bank recognizes that the causes of
conflict differ from country to country and
that there is still much to be learned regard-
ing the links between development assis-
tance and conflict. The Bank’s analytical
work in this area attempts to increase
understanding of the root causes, catalysts,
indicators and policy implications of conflict®

0 To be prepared for timely assistance in
member countries that are affected by vio-
lent conflict, the Bank works, within its
mandate, in close partnership with bilateral
and multilateral agencies, particularly the
United Nations and other international and
regional institutions that have the major
responsibility for peacekeeping and security,
development and humanitarian assistance,

with government authorities, and with civil
society and private sector entities that have
complementary mandates and common
concerns.

0 Heeding on the lessons learned for early
engagement enabling prompt action later
on, the Bank's engagement with countries
begins if they are determined to be vulnera-
ble to conflict. The objectives of Bank’s
work, therefore in these high risk countries,
will be to promote economic growth and
poverty reduction through development
assistance that minimizes potential causes
of conflict. For countries in conflict, the
objectives will be, where possible, 10 to
continue efforts at poverty reduction and
maintenance of socioeconomic assets] 200
to provide, upon receiving a request from
its partners, information on the socioeconomic
impacts of emergency assistancd] 30 to
analyze the impact of conflict on economic
and social development] and 40 to prepare
for its assistance as opportunities arise.
For countries emerging from conflict, the
objective will be to support economic and
social recovery.

O Current focus

In order to make Bank's assistance more
effective in conflict-affected countries, current-
ly five areas of conflict and development work
are receiving urgent attentiori] 0 10 financing
issues of post-conflict countried] O 200 gover-
nance] [0 30 demobilization and reintegration;
0 40 community-driven development]l and( 50
knowledge sharing and partnership.

0 10 Financing issues of post-conflict countries

Financing issues of post-conflict countries
are very complex which are beyond the scope
of this paper. Among the most urgent
financial issue relates to debt in post-conflict
countries. Currently, IMF and the Bank are
examining the issue in order to formulate




proposals which will be discussed at the IMF
/Bank Spring Meeting.

Often in a post-conflict country, the Bank
is confronted with a situation in which it is
needed to intervene though it does not have
a financial instrument. To redress this
shortcoming, the Bank established a Post-
Conflict FundO PCFI in 1997 as a grant
facility. Thus, PCF is to help the Bank
respond rapidly to early reconstruction situa-
tions, support partnership, and gain a better
operational understanding of conflict and
development issues. As of December 31,
2000, total PCF disbursements had increased
to 016 million, across 74 projects. One
key issue facing PCF is the growing demands
for PCF support. Discussions with potential
donors have started to enable their participa-
tion in PCF.

U 200 Governance

Weak and so-called failed states have had
a strong link to conflict. In many war-torn
countries, power and wealth are kept within
a handful of people while ordinary citizens
are mired in poverty. Capacities of institu-
tions are weak, and corruption becomes ram-
pant. The Bank has launched a strong
governance program which includes a global
anti-corruption initiative, endeavoring to
putting in place the necessary transparency
and accountability mechanisms. While such
a initiative is difficult to implement in a post-
conflict country, efforts must be made as
good governance will pave the way for a
more inclusive society that is more conflict-
resilient.

00 30 Demobilization and Reintegration Program
The Bank is currently providing assistance
to governments in design and financing of
demobilizaition and reintegration program in
over 14 countries aimed at transforming for-
mer combatants into productive civilians.
Working in close partnership with the United
Nations and donor governments, which
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typically handle the security aspects, i.e.
disarmament and weapons destruction, the
Bank has worked on the reintegration side
by assisting ex-combatants in covering their
basic needs and subsequently providing
support enabling them to begin a sustainable
livelihoods.

Using the accumulated experiences, the
Bank is making further refinements to its
demobilization and reintegration program.

040 Community-driven development

To more efficiently reach the people in need,
the Bank has recently begun to focus on
community-driven development. Within the
context of a post-conflict country, this method
is particularly attractive given the weak
institutional capacity and the need for people
to receive assistance quickly. In these
situations, the Bank has established
community-driven development funds which
provide money at the disposal of local
communities to make decisions, allocate to
different activities and work jointly. Often
former enemies are brought together in shared
activities, thereby facilitating their reconciliation,
i.e. reconciliation through reconstruction.

050 Knowledge sharing and partnership

In addition to its more traditional“ banking”
expertise, the Bank has recently begun to
strengthen its effort to make its considerable
amount of* knowledge” available to client
countries and to general public, as the
“ Knowledge Bank” . In this context, in
order to deepen the understanding of economic
causes and consequences of conflict, the Bank's
Economic Research Group begun a major
research on this issue’ Policymakers are
already gaining, as a result, much insight
into the role of primary commodities, such
as diamond and oil, in fueling conflict. On
the social development side, Bank research’
found that societies possessing high social
cohesionO e.g. high degree of trust, more
inclusive and open societies[] are better able
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to manage tension thereby reducing the risk
of outbreak of violent conflict.

As noted earlier, regarding partnership, the
Operational Policy already highlights its
importance. The Bank has recently strengthened
its relations with partners, in particular with
the United Nations. It now regularly participates
in several UN meetings, such as the Executive
Committee on Peace and Security and Inter-
Agency Standing Committee which deals with
humanitarian issues. In addition, when invited,
the Bank officials attended meetings of the
UN Security Council °

The Post Conflict Unit, established in 1997
within the Social Development Department,
continues to assure coordination on different
actions taken related to conflict, in addition
to administering the Post-Conflict Fund
described above.

O Conclusions

The Bank’s vision is to work in partnership
with governments, the United Nations, civil
society and the private sector towards the
goal of eradicating poverty and ending the
scourge of violent conflict.

To this end, the new Operational Policy on
Development Cooperation and Conflict for the
Bank is an important milestone reflecting
considerable experiences the Bank has gained
from its recent post-conflict operations.

At the same time, the challenges are in
implementation of the Policy. In this context,
it is noteworthy that several country teams
have already begun to operationalize elem-
ents of the Policy. Efforts will be made to
facilitate other relevant country teams to do
likewise. In addition, work in conflict thematic
areas will be further strengthened.

In peace-building situations, one of the
essential requirements for success is for each
organization, by applying its strengths, to
carry out its tasks defined in an overall
framework agreed by all concerned. It is

hoped that the Bank’s more proactive and
systematic approach will contribute in making
the overall efforts of the international
community more effective thereby empower-
ing the people in those countries to regain
their livelihood and to develop more inclusive
and equitable countries.

Disclaimer

This paper is written by the author in his
personal capacity.

Endnotes

O The World Bank includes both the International
Bank for Reconstruction and Developmeritl IBRDO
and the International Development Association
OIDAO. The Wordl Bank Group now consists
of IBRD, IDA, the International Finance
Corporation, the Multilateral Investment Guarantee
Agency, and the International Center for
Settlement of Invstment Disputes.

O John Stremalau and Francisco Sagasti in
“ Preventing Deadly Conflictl Does the World
Bank have a roled” notes about successful
transformations of Germany and Japan into
major industrial democracies. In the case of
Japan, in 1964, Japan was the Wold Bank's
second largest borrowel] after Indiald, but by
1989 it was the Bank's second-largedi] after the
United States[and the world’s leading provider
of official development assistance.

0 The full text of the Operational Policy is
available from the Bank website.
www.worldbank.org/postconflict. The Operational

Policy is complemented by the Bank Procedure
on Development Cooperation and Conflict.

O International Bank of Reconstruction and
Development, Articles of Agreement, Article
0, Section 100 International Development
Association, Articles of Agreement, Article O,
Section 6. The Articles explicitly prohibit the
Bank from interfering in the domestic affairs of




a member of from questioning the political
character of a membef] only economic considera-
tions are relevant to the Bank’s decisions.

O Whereas traditional definitions of security
focused on military threats to a nation, human
security means securing the well-being of people,
that is ensuring that people’s basic needs are
met, in addition to their security.

0 One study undertaken by Paul Collier, Director
of the Bank’s Development Economics Group,
is“ Doing Well out of Wail An Economic
Perspective”

O In 1998, with the agreement of the Japanese
Government, an allocation of 0O 16 million was
made from the Japan’s Policy and Human
Resources Development Program to establish
the Japan Post-Conflict Fund. It complements
PCF.

0 Details are found via its website http://www.
worldbank. org/research/conflict/

0 Details are found in the study by Nat Colletta
and Michelle Cullen of the Post Conflict Unit,
“ Violent Conflict and the Transformation of
Social Capital”.

10 The Bank took part in an open debate of the
Security Council when it discussed Central African
Republic, Guinea Bissau and East Timor.
Separately, when the Security Council recognized
that AIDS as a threat to international peace
and security and held an open debate on the
matter, for the first time, the Bank President,
Mr.James Wolfensohn participated in a Security
Council debate in January 2000.
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Introduction

Several factors have contributed to the
growth of civil wars in many parts of the
world during the post-cold war era. The
rising economic expectations in the midst of
stagnant economies, political repression of
minority groups by authoritarian regimes,
demand for democracy and human rights by
the marginalized segments of populations,
and the mobilization by ethnic groups for
political and economic power have been major
contributing factors. In many countries,
physical disasters led the simmering political
discontent to develop into a full-fledged
intrastate conflict. Interventions by outside
powers and economic interests have also
abated many civil wars. While many civil
wars, which engulfed the world, have been
resolved in recent years, others 0O Angola,
Chechnya, Georgia, Kashmir, Somalia,
Sudan and Sri Lankall go unabated inflicting
untold sufferings on the innocent people.

This paper focuses on the impact civil wars
on women and gender relations. It is divided
into three sections. The first section discusses
important characteristics of recent civil wars
that are relevant to the understanding of their
impacts on women and gender relations,
while the second section identifies some of
these impacts. The last section outlines a
few policy and programmatic implications for
the international community. This paper is
based on a multi-country study on women
and women’s organizations in post-conflict
societies, directed by the author at the U.S.

Agency for International Developmentd USAIDCL

The fieldwork for the USAID study was
undertaken in Bosnia and Herzegovina,
Cambodia, El Guatemala, Georgia, Guatemala
and Rwanda.

Several expressions have been used
throughout this paper, which deserve brief
explanation to avoid confusion. Civil wars
refer to violent intrastate conflicts, in which
insurgents seek regime change, resulting in
changes in the existing constitutional arrange-
ments of the state and/or its national boundaries.

Intrastate conflict is used as synonym for
civil war. International donor community
refers to all bilateral and multilateral governmental
and non-governmental organizations, agencies,
associations and other groups that are engaged
in humanitarian or developmental assistance.
The' postconflict’ society indicates a wartorn
society in which hostilities have ceased and
a legitimate government established but which
has yet to reconstruct its economy and polity.

O Characteristics of Civil Wars

Civil wars share some common characteristics,
which have direct and indirect implications
for women and gender relations.

First, despite the adjective’ civil’ , these
conflicts are totally uncivil in the sense that
belligerent parties deliberately seek to inflict
violence on civilian populations. It is estimated
that nearly 95 percent of the casualties in
intrastate conflicts are of the civilian popula-
tionsO OECD, 1999[L. In interstate wars, the




warring nations are obliged to follow international
norms to minimize direct harm to civilian
populations. Although these norms are not
never fully enforced, they tend to circumscribe
the combatant’s behavior. No such norms
exist for insurgents or ruling government,
resulting in the massacre of innocent people
including women and children. Moreover, in
many recent civil wars, particularly Bosnia
and Herzegovina and Rwanda, innocent
women were specifically targeted for sexual
abuse. Rape was used as a weapon of
war.

Second, civil wars contribute to the displace-
ment of a significant segment of the popula-
tion. Because of economic disruptions,
shortages of food and, above all, physical
and psychological insecurity, people flee from
their homes. Some go to the other parts of
the country, while others seek refuge in
neighboring countries. The majority of the
internally displaced persons and the refugees
tend to be women and children. The displace-
ment of people profoundly affects the lives
of men and women. It contributes to the
erosion of the family ties, new roles and
responsibilities for women, weakening of
social control, and extreme poverty and
deprivation. All these factors affect existing
gender relations. Moreover, women who
have to live in refugee camps often receive
literacy and vocational training and are exposed
to new ideas and ways of living. Many have
also the opportunity to participate in the
activities of the camp. Camps can be an
educational experience for women coming from
the traditional societies.

Third, there is a conscious effort in civil
wars to destroy physical and institutional
infrastructure of the economy. Warring fac-
tions lay waste to buildings, factories, roads,
and other types of infrastructures. They
even destroy crops and agricultural facilities
to create food shortages and political instabili-
ty. It is therefore no wonder that civil wars
have been characterized by famine and food

IDCJ FORUM No. 211 2001.30 57

insecurity in many countries. In countries like
Cambodia, Sudan, Somalia and Rwanda,
millions would have starved but for the
timely assistance from the international donor
agencies. Like men, women and children tend
to suffer.

Fourth, women often participate in civil
wars, which directly and indirectly affect their
gender roles and responsibilities. In El
Salvador, 25 percent of the forces of FMLN
O Farabundo Marti National Liberation Front(
were women. Women actively participated
as combatants in Cambodia, Eritrea and
Palestine and were also involved in ethnic
cleansing in Bosnia and Rwanda. In many
recent civil wars, women performed impor-
tant roles in military operations, particularly in
medical, transportation, communication, and
intelligence operations. As a result of their
participation in civil wars, many women
acquire new skills and experience. Some go
to assume leadership roles in social and
economic spheres once the war is over,
while others disillusioned with the male
dominated political leadership found organiza-
tions to promote women welfare. For example,
in El Salvador, women leaders unhappy with
the political leadership of FMLN, which
despite its rhetoric did little to promote
gender equality, founded a nonpartisan
organization, Dignas, to promote women’'s
welfare and empowerment.

The above four characteristics of civil wars
should be kept in view while analyzing the
effects of civil wars on women and gender
relations.

0 Effects of Civil Wars on Women
and Gender Relations

The nature, intensity and breadth of impacts
of civil wars on women and gender relations
vary from society to society depending upon
the nature, location, duration and intensity
of the conflict as well the social, economic
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and political situation of the country. Moreover,
the class and caste differences among wom-
en also circumscribe the overall impacts of
intrastate conflicts. Nonetheless, USAID case
studies identified some direct and indirect
impacts of civil wars on women and gender
relations, which tend to be common in most
civil wars.

0 10 Sexual Abuse and Exploitatiorid The
tragedies of Bosnia and Rwanda, where rape
has been an essential tactic of ethnic cleans-
ing are well documented. In these two
countries, women were rapedd often in the
presence of their spouses, parents and other
family members, to humiliate and terrorize
the members of particular ethnic groups.
However, USAID studies also indicate that
sexual abuse and misconduct on relatively
large scale also occurred in Cambodia, El
Salvador and Guatemala. For example, in
Guatemala’'s Commission for Historical Clarifica-
tion recorded the testimony of thousands of
abused women, which came as a surprise to
many leaders and experts who seemed
unaware about the pervasive abuse. It was
not uncommon that the security forces, stationed
to protect the civilian population in remote
areas, themselves abused and mistreated
women.

Rebel militia in Angola, Liberia, Mozambique
and Sierra Leone abducted young women
and kept them as sexual slaves. When the
conflict was over, these women were abandoned.

Most of them had difficulty in adjusting
afterward. Often their families and communities
spurned them. Without resources or work
experience, they became destitute beggars
or prostitutes.

Civil wars and the resulting poverty, family
disintegration, and erosion of the community
also contributed to prostitution. For example,
in Cambodia, economic desperation led some
families to sell their daughters, while in
Rwanda poverty and demographic imbalance
caused by genocide have contributed to

prostitution. War also created demand for
prostitution by separating families and
stationing young male soldiers away from
their homes. There is some evidence that
the presence of UN peacekeeping forces
during and after the crisis increased demand
for sexual workers in many countries, includ-
ing Cambodia, Liberia, Mozambique, Sierra
Leone and Rwanda.

0 20 Psycho-social Traumdl The brutalities
of war [ separation from loved ones, forced
migration, sexual abuse, starvation and
exposure to extreme violencel left deep
scars on the psyche of both men and wom-
en. There is considerable anecdotal evidence
suggesting that significantly large number of
women were traumatized in all case study
countriest] Bosnia, Cambodia, El Salvador,
Georgia, Guatemala and Rwanda. These
women experienced high level of anxiety and
stress in their daily lives. They displayed
symptoms typical of trauma, including listlessness,
chronic fatigue, anguish, recurrent recollection
of traumatic incidents, and depression.

What has been remarkable is the fact that
despite their trauma, the suffering women
demonstrated tremendous courage and resil-
ience. Most of them continued to perform
their normal tasks. Often their suffering
remained unvoiced and was expressed in the
abusive relationships with their spouses and
children. It is some times suggested that
many of these women could survive because
they had no time to reflect over their predica-
ment. The pressing needs of their families
and children kept them going. Experience
of Georgia also shows that displaced women
appeared to have adjusted better than their
male counterparts. Although man became
passive and moody, women took to outside
work to feed their families.

There is some evidence to suggest that
the culture specific beliefs have helped many
traumatized women to manage, if not overcome,
their trauma. For example, in Cambodia




many traumatized women sought refuge in
Buddhist pagodas, conducting meditation.

The belief in the law of karma also helped
these women, as they thought that their good
deeds will be rewarded in future while the
perpetuators of crime and violence will be
punished in the next life. Religion has been
also cited as a soothing influence on the plight
of traumatized women in Rwanda. However,
it is too early to make any generalization.

Concerted research focussing on indigenous
approaches to psychological healing are needed
to test their efficacy in the conditions of war
and severe violence.

00 30 Increased Family Responsibilities] Wom-
en's family responsibilities increased for many
reasons. First, women had to assume great-
er economic responsibilities during civil wars
because of inflation, food scarcity and a
general decline in the standard of living of
the family. The problem was that these
added responsibilities did not necessarily result
in a corresponding decline in their household
chores. In all case-study countries women
continued to cook, wash clothes, and care
for children despite spending more hours on
farms and other jobs.

Moreover, women had to look after other
family members who were displaced by conflict.

For example, civil wars in countries like
Mozambique and Rwanda left thousands of
children as orphans. They also led to the
separation of children from their families.
The burden of raising these children often
fell on extended families or neighbors, with
women shouldering most of the responsibilities.

Moreover, often the internally displaced
people went to live with their relatives and
friends, contributing to the added burdens on
these families.

Finally, civil wars also contributed to an
increase in the number of women-headed
households. More men than women died in
conflicts. Moreover, the prolonged absence
of men from their families led to permanent
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separation, and divorce. The women heads
of households generally had to shoulder
additional economic and social responsibilities
in all the countries in which the study was
conducted. They virtually became the sole
providers of their families and had also to
perform many tasks, which are traditionally
done by men.

040 Increased Poverty and Its Consequences:
There is some anecdotal evidence that the
number of women living in poverty increased
disproportionately compared with the number
of men living below the poverty line. In any
case, the consequences of poverty were
generally worse for women than for men.
Because men controlled most of the household
assets, the household allocation of food and
resources was often biased towards men and
boys. More importantly, as the nurturers of
their families, women usually sacrificed their
own welfare for that of other family members.
It was widely reported, for example, that they
preferred to go hungry rather than distributing
the available food among all family members.
Cultural traditions also conspired against
women and girls. When there was a choice
in the allocation of resources for medical or
educational purposes between boys and girls,
it often ended in the favor of the former.
Often girl’s enrolment in schools in conflict
zones declined, although the decline can be
partly attributed to the problem of pervasive
civilian insecurity. Parents might have felt
more insecure in sending their girls than boys
to schools.
Economic conditions of the women refugees
were slightly better than of those living in
war zones. Women refugees received food
and shelter and had access to health and
educational facilities. Consequently, while
refugee women suffered from social and
psychological deprivations like other uprooted
groups, they did not face abject poverty and
deprivation. On the other hands, the
internally displaced men and women, who
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generally did not receive substantial assistance
from the international community or their own
governments, were usually in the worst
economic situation.

0050 Labor force Participatiori] Women participa-
tion in the labor force increased as a result
of civil wars. Because of acute labor short-
ages, general scarcity and declining standard
of living, increased number of women were
forced to enter labor markets.

The experience of case study countries
shows that women put additional labor on
their farms. For example, the responsibility
of managing farms fell on the heads of the
women headed households. While some of
them could depend on the generosity of their
neighbors and relatives, others had to perform
heavy agricultural operations themselves.
The conditions of the women headed
households lacking access to cultivable land
was invariably worse. They had to work as
sharecroppers or landless labor.

One positive consequence of many civil
wars was that women were able to enter in
many industries and occupations, which were
closed to them prior to conflicts. In Cambodia,
for example, women were recruited to textile,
construction, salt and rubber industries during
the country’s prolonged civil war. As a result
of their employment, they acquired experience
and expertise and the public perceptions
about their role in these industries changed.

Consequently, women have continued to
work in these industries since then. Lebanon
also provides an interesting example. Wom-
en were employed as bank tellers during
Lebanese civil war. Labor shortages led to
the erosion of social taboos on Muslim wom-
en working in the banking sector. Women
are now routinely employed in banks and
financial institutions.

The experience of case study countries
indicates that most women seek employment
in the informal sector. As most of them,
especially in developing countries, lack

marketable skills and experience, they take
to selling foods, vegetables, clothes and oth-
er household items. Micro-credit projects
have generally helped these women entrepreneurs.
Although women are always significant part
of the informal sector, their number increased
during and after the war.

0 600 Expansion of Public Roles] Civil wars
also contributed to the expansion of women's
public roles. Many women became active
at the community level. They organized formal
and informal groups to provide relief to
vulnerable populations. For example,
women in Bosnia and Herzegovina managed
day-care facilities and voluntary health services
in the seized communities. Women also
participated in the distribution of food aid in
Rwanda and in El Salvador they founded
organizations to press for the release of
political prisoners and to provide relief to the
victims of political repression.

Women also actively participated to support
war efforts. They raised funds, organized
public meetings and marches, and mobilized
public opinion for war in the name of ideology,
ethnicity and nationalism. Women joined
militias in Cambodia and El Salvador, and
they played supporting roles in military opera-
tions in other countries by managing auxiliary
services such as health and intelligence. Of
course, some women also campaigned for
peace.

In the absence of men, women often took
charge of local political institutions. During
1985-88 in El Salvador, 33 out of 262 mayors
elected nearly 13 percentl] were women.
Because they had organized politically before
peace accords, women also won seats in
the parliament. In Cambodia, after the fall
of the Pol Pot regime, women's representation
in village councils increased dramatically.
Other countries, including Lebanon and
Mozambique, witnessed a similar phenomenon.

The above discussion, though brief it is,
indicates that civil wars profoundly affected




the statuses, roles, responsibilities, and
material conditions of women. While many
of these effects were undoubtedly harmful
and devastating, some of them were positive
as well. In many countries, civil wars opened
new economic and political opportunities for
women. As a result of their increased
participation in social and political life,
women often acquired new skills and
confidence. The stranglehold of the tradition
was broken. Moreover, the new democratic
constitutions, which were drafted and adopted
in many postconflict societies, granted equal
civic and political rights to women.

00 Recommendations for the Inter-
national Community

On the basis of its findings, USAID’s study
made many recommendations for the international
community. A few of them are mentioned
belov!

First, the international community should
support cost-effective, inventive programs that
use indigenous approaches to treat traumatized
women and men. International programs for
treating traumatized women have suffered from
many limitations. They are often short lived
and reach only a microscopic segment of the
population. They tend to ignore the social
and cultural contexts and propose solutions
that might not be relevant to victims. The
international donor community should explore
new ways and fashion programs that are both
cost effective and relevant to the traumatized
populations.

Second, the international community should
step up efforts to prevent sexual abuse of
women. While it is important to help women
victims through counseling and social and
economic rehabilitation efforts, it is still more
important to prevent the occurrence of sexual
abuse. International organizations and experts
have put forward several proposal$] protect
witnessed] train international peacemakers in
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gender issued] promote more women to
international judicial postél raise awareness
of and punishment for international trafficking
of womer] and finally treating sexual violence
within the definition of torture under the UN
1994 Convention Against Torture And Other,
Cruel, Inhuman Treatment and Punishment.
Such proposals should be carefully reviewed
and endorsed by the international community.

Third, the international community should
continue to support micro-credit programs.
Although no substitute for removing structural
barriers to the advancement of women, such
programs do provide much needed relief to
women. Moreover, they promote self-reliance
and entreprenuership. The experience of the
international donor community about the
effectiveness of micro-credit programs targeted
to women has been quite encouraging in the
postconflict societies.

Fourth, the international donor community
should support property right reforms for
women. Women are usually denied legal
rights to land and other resources owned by
their dead husbands, fathers, or other close
relatives. Consequently widows and single
women are unable to engage in many
productive activities during civil wars and
even after. The international community
should not only press for the legal rights,
but also for the effective implementation of
these rights.

Fifth, the international community should
support the emergence and functioning of
women’s organizations, which promote their
welfare and advancement. USAID studies
show that both during and after the conflict,
many new women’s organizations emerge
and the old ones revitalize. These organiza-
tions undertake a wide range of activities to
deal with the pressing problems facing wom-
en, empowering them in various ways. It is
recommended that the international
community should assist the emerging wom-
en’s organizations as an integral part of its
efforts to reconstruct and rehabilitate the
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wartorn societies.

Finally, the international community should
promote political participation of women in
postconflict societies. Without their active
participation in political processes, women
cannot gain and maintain gender equality.
Postconflict societies generally offer openings
for increased women’s participation. Often
new democratic constitutions are promulgated
that provide for women rights. There are
women leaders who have acquired skills,
confidence and visibility as a result of their
involvement in economic and political affairs
during civil wars, and are in a position to
assume public roles and responsibilities.
Moreover, postconflict societies are more
receptive to new ideas. The international
community should encourage the political
leadership of these countries to recruit more
women in political and administrative positions.

Moreover, it should provide assistance to
nonpartisan women’s organizations that
promote their participation in local and national
affairs.

Endnotes

0 The views expressed here represent the
personal opinion of the author and should not
be attributed to the U.S. Agency for International
Development.
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