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SUMMARY OF FINDINGS AND RECOMMENDATIONS 
BOSNIA RECONSTRUCTION ASSESSMENT 

BACKGROUND 

In October 1995, prior to the execution of the Dayton Accords, the Admlnlstrator of the 
U S Agency for lnternatlonal Development (USAID), Mr Brlan Atwood, engaged the 
authors to conduct a rapld, fleld-based operations-oriented assessment of prospects 
for USAlD asslstance for Bosnla reconstructlon The objective was to recommend 
reconstructlon pol~c~es, speclflc projects and implementation mechanisms, partlcularly 
for calendar year I996 The team was asked to focus on the prospects for 

-- the return home of displaced and refugee famllles, 

-- programs lnvolvlng locally-applled condltlonallty almed at facllltatlng inter-ethnlc 
reconc~l~at~on, the strengthening of the CroatlMusllm Federatlon and, ultimately, cross- 
ethnlc returns, and to 

-- deslgn a qulck ~mpact, hlgh-vlslb~llty program for the repair of small Infrastructure -- 
particularly one whlch would generate cash lobs for demoblllzed combatants, 
demonstrate the frults of peace and thereby help to stablllze the post-war environment 

The subject of the assessment was the geographic area whlch comprises the 
CroatlMusllm Federatlon of Bosnla 

The authors conducted the assessment durlng November 1995lJanuary 1996 They 
brlefed the Admlnlstrator and h ~ s  senlor advlsors on the results on February 10, 1996 
Thelr flndlngs and recomrnendat~ons were then discussed and scrutlnlzed by 
USAIDNVash~ngton, the USAlD Mission In Sarajevo, and the Department of State 
Upon approval of thelr recomrnendat~ons, the authors were dispatched to Bosnla for 
one month durlng MarchIAprll 1996 to asslst In the start-up of the approved program 
Following a brlef flnal perlod of consultat~ons In Washington, this activlty was 
concluded at the end of Aprll 

PURPOSE OF REPORT 

The main purpose of thls report 1s to provlde a brlef account of the actlvltles 
undertaken by the authors In connection wlth the objectives described above It 
summarizes the assessment's conclus~ons and recomrnendat~ons and the follow-up 
actlons In whlch they were involved Thls assignment was Intended prlnc~pally as a 
pro-actlve techn~cal asslstance mlsslon It focused for ~ t s  outcome on operational 
results -- lmplementat~on durlng 1996 of an emergency reconstruction program Thls 
report ltself, for whlch mlnlmum tlme was allotted, IS Intended to serve as a brlef record 
of the team's activltles and as a general -- and by no means comprehensive or 
complete -- summary or d~scuss~on of the team's conclus~ons 



ASSESSMENT PROCEDURES 

Research for thls assignment began w~th consultat~ons wlth offrc~als of USAlD and the 
Department of State In Washington, of the Unlted Nations Hlgh Commlssloner for 
Refugees (UNHCR), the lnternatlonal Committee of the Red Cross (ICRC) and the 
Unlted States Mlss~on In Geneva, and of the European Unlon and Unlted States 
Mission In Brussels 

Durlng November 1995IJanuar-y 1996, In a period of about eleven weeks, the authors 
vlslted approxlrnately 70 towns and vlllages In the Federatlon, lncludlng about half of 
its mun~c~pal~t~es, focuslng on areas outslde Sarajevo Included In thls perlod was an 
inltlal vlslt to Zagreb and interviews wlth Bosnian refugees resldlng on the Dalmatian 
Coast of Croatla The lnltial assessment perlod Included consultat~ons w~th about four 
hundred lndlviduals and famllles, as follows 

-- about 150 Croat and Muslim prlmarlly displaced and refugee famllles, but also 
lncludlng some recent returnees and a small number of famllles who had remained in 
thelr homes throughout the confllct These d~scuss~ons, usually of one-hour's duratlon, 
were most often held wlth each famlly ~nd~v~dually, In the presence of a translator who 
was almost always of the same ethnlc group as the lnterviewees About two-thlrds of 
the famllles were consulted In the apartments and prlvate houses they were 
tem porarlly occupying, and one-thlrd were met in collective centers 

-- about 250 officials of organ~zat~ons whlch had implemented assistance and 
protection actlvltles In Bosnla durlng the war Usually such meetlngs were conducted 
wlth one or two such offlclals at a tlme and had a duratlon of several hours Two or 
more meetlngs were held wlth about 25 lndlvlduals In thls group Those consulted 
were local, regional, republlc and Federatlon off~c~als, and experienced natlonal and 
international staff of multilateral, donor, rellglous and non-governmental organlzatlons 

ASSESSMENT FOLLOW-UP 

The conclus~ons and recommendatlons of the assessment were br~efed to and 
discussed wlth the USAlD Admlnlstrator and h ~ s  senlor adv~sors on February 10 
Durlng the following month, at the Admlnlstrator's request, approxlrnately 18 additional 
brleflngs were provlded to 80 persons, prlnclpally offlclals of USAlD and the 
Department of State The team partlclpated In dozens of addltlonal meetings to 
dlscuss ~ t s  recommendatlons 



On March 8, the team traveled to Bosnla for about one month to asslst In 
lmplementatlon of the approved program, whlch was known as the USAIDIDART 
Emergency Shelter Repa~r Program (ESRP) In thls connection, the team 

-- partlclpated In 33 meetlngs wlth 77 members of the U S Embassy, USAlD Mlss~on, 
USAIDIDART team, non-governmental organizations and mun~cipal offlc~als, 

-- v~sited approximately 60 rural v~llages to asslst the DART team In approving v~llages 
proposed by grantees for inclus~on In the program, 

-- assisted In the preparation of terms of reference and project descrlptlons, and 

-- en route from Bosn~a to the Un~ted States, consulted and coordinated In Geneva 
wlth senlor offlclals of the UNHCR, the Property Comm~ss~on for Bosnla (established 
under the Dayton Accords), the lnternatlonal Organlzatlon for Mlgratlon (IOM) and the 
Unlted States Mlsslon 

Upon return from Bosnla, the team provlded four brief~ngs and partlclpated In 
d~scuss~ons In Washington wlth the USAlD Admlnlstrator and h ~ s  senlor advisors, and 
jolned In twelve addltlonal meetlngs concerning the progress of the ESRP 

SUMMARY OF PRINCIPAL FINDINGS AND RECOMMENDATIONS 

WITH RESPECT TO THE RETURN OF DISPLACED AND REFUGEE FAMILIES 

"Same-ethnlc" Croat and Musllm dlsplaced famllles wlthin the Federatlon 

There remains a large number of d~splaced famllles who res~de wlth~n the Federat~on 
in areas wh~ch fall under the secur~ty control of the military forces of thew own 
"majority" ethnic group This Includes Musllm dlsplaced famllles whose pre-war 
homes are In areas currently under BIH control, and Croat dlsplaced famllles whose 
pre-war homes are In areas currently under HVO control In th~s report, such famllles 
are called "same-ethnlc" dlsplaced fam~lies 

Before the confl~ct, most of these fam~l~es llved In privately-owned, angle-famlly homes 
In rural v~llages While some of thelr members held cash-pay~ng jobs In towns, at least 
a part of thelr Income was derlved from farm~ng and livestock actlvltles wh~ch could be 
reactivated In the near future Today these famll~es reslde In the town centers of thelr 
home munlclpal~t~es or In nelghborlng towns and citles They occupy apartments and 
homes whlch before the war were the residences of other familles who, In turn, are 
dlsplaced elsewhere In the reglon or are refugees abroad 



The authors ultimately visited more than elghty villages which before the war were 
home to thousands of such "same-ethnic" famllies and found their homes to be largely 
uninhabitable 

-- In most largely-destroyed v~llages, the houses had been systemat~cally destroyed 
through purposeful burning by the forces of other ethnlc groups Other villages were 
destroyed through persistent artillery shelling While some -- usually a small number -- 
of the houses were reduced to rubble, the foundation and walls of the majority of such 
homes appeared to be structurally sound But the roof, windows and doors are 
missing, and the interiors were completely destroyed by fire and exposure to the 
elements during several winters Some houses recelved only minor or moderate 
damage 

-- Water, electrical, and others utilities, and schools, health clinics and other public 
infrastructure also had been damaged to varying degrees 

The "same-ethnic" families with whom the authors met reported that security cond~tions 
were not an obstacle to their return to thelr homes They required no official 
authorization to return home and were free -- and encouraged -- to do so as soon as 
possible Almost all of these would be returning to their own private property In 
villages, and in the process would abandon the property of others which they are now 
occupying 

The great majority of the "same-ethnic" dlsplaced families indicated a desire and a 
plan to return to thelr own homes and farms as quickly as possible To return to 
villages which are completely uninhabited, they would prefer to make such returns as 
part of a group of neighbors -- not to live alone In isolated locat~ons They described 
the chief obstacle to accomplishing the~r plan as the lack of adequate shelter, which 
they urged should be the first priority of their government and of donor organizations 

Assistance to the "same-ethnlc" dlsplaced families was also the primary concern of 
Bosnian local, regional, republic and Federation officials The overwhelming majority 
of officials of varlous political backgrounds, with different views about the Federation's 
prospects, including proponents and opponents of eventual "cross-ethnic" returns, 
concurred that assisting the "same-ethnic" families was an urgent and over-riding 
priority This view was shared by a slmilar proportion of others interviewed in 
connection with the assessment 



-- "Cross-ethnlc" Croat and Musllm dlsplaced famllles w~thln the Federatlon 

A slgnlflcant number of famllles remaln dlsplaced wlthln the Federatlon and cannot 
return home because of thelr ethnlclty Musllm famllres who cannot return to thelr 
homes In HVO (Croat)-controlled areas remain as dlsplaced persons wlthln BIH 
(Muslrm)-controlled areas Croats who cannot return to thelr homes In BIH-controlled 
areas remaln as drsplaced persons wlthln HVO-controlled areas The return of such 
"rnlnor~ty" Musllm and Croat ethnlc famllles wrthln the Federatlon to "majority" areas 
controlled by the mllltary of the other ethnrc group IS referred to In thls report as "cross- 
ethnlc" return 

In the view of the assessment team, condltrons wlthln the Federatlon do not appear 
propltlous for slgn~flcant cross-ethnlc returns durlng 1996, as a result of flve factors 

-- Cross-ethnlc returns are, In general, not permitted or encouraged by the 
authorltles of elther slde 

Not all local, regronal, republlc and Federatlon officials oppose cross-ethnrc returns 
and, whatever thelr vlews, the pollcles they express In publlc vary Some categorically 
oppose cross-ethnlc returns In the short- and long-term and belleve that the two 
prlnclpal ethnlc commun~t~es should llve "peacefully but separately" (each wlthln ~ t s  
own area of majority control) withln the Federation Others oppose cross-ethnic 
returns In the short-term as "premature," but favor eventual relntegratlon A small 
number advocate that such returns should be made effectlve lmmedlately Almost all 
belleve that such returns must be planned carefully In advance and must be reciprocal 

Whatever the publlc artrculatlon of thelr offlclal vlews, desplte the provlslons of the 
Dayton Accords, and wlth some numerically lnslgnlflcant exceptions, cross-ethnlc 
dlsplaced famllles on the ground are ne~ther authorized nor encouraged to return home 
at thls trme In a number of areas, even momentary vlsits to their destroyed homes 
were, at the tlme of the assessment, prohlblted to the cross-ethnlc dlsplaced Violators 
are subject to physlcal expulsion by local pollce In the wake of the ethnlc vlolence 
whlch has riven thls prevrously multl-ethnlc soclety, dlsplaced famllles hesltate to effect 
cross-ethnlc returns under exlstlng condltrons 



-- Local secur~ty arrangements are Inadequate to support cross-ethn~c returns 

D~splaced famll~es expressed considerable regard for the NATO forces whlch currently 
guarantee the separation of the former partles to the confllct and enforce exchanges of 
territory prescribed by the Dayton Accords Most belleve that NATO forces are 
effectively helplng to create the macro-security condltlons upon whlch further progress 
depends However, d~splaced famll~es assert that NATO forces cannot functlon as 
local pol~ce to assure law and order at the village level 

Temporary lnternatlonal pollce partlclpatlon In mlxed Croat/Musllm pollce patrols was 
just beglnnlng at the tlme of the assessment The Musllm populatlon, recalling the 
massacre of thousands of Musl~ms In ~nternat~onally-protected areas In Eastern Bosnla 
just SIX months earher, were not yet prepared to place thelr confidence In lnternatlonal 
assurances for thelr safety at the local level 

Moreover, most of the dlsplaced famllles belleve that only the re-establ~shment of an 
ethnically mlxed local Bosnlan pollce force In each munlclpallty would slgnal that 
securlty condltlons requlred to protect returning mlnorlt~es are adequate Many 
lndlcated that such forces would be a pre-condltlon for thelr return Such forces do not 
exlst at present 

The concern of the dlsplaced famllles 1s thelr personal safety and part~cularly the 
safety of thelr chlldren Wlthout a mlxed local pollce force, many belleve that they 
would not have effective avenues for complalnts about the vlolatlon of their rlghts 
whlch they antlclpate To whom, they ask, can they brlng complalnts of harassment, 
~ntlmldatlon, assault, armed robbery and other problems whlch they belleve are llkely 
to occur7 Resrdents of out-lylng vlllages part~cularly fear for thew secur~ty at nlght 
Absent mlxed local pollce, "To whom can I complaln ~f my chlld 1s threatened as she 
walks to school7" asks a worrled father 

Even ~f most of the majorlty populatlon of a munlclpallty accepts cross-ethnlc return of 
mlnor~tles, dlsplaced famllles fear the actlons of armed "extremists " Almost all men In 
econom~cally-actlve ages were mobll~zed on both the Croat and Musllm sldes of the 
confllct Many have been demoblllzed -- but not necessarily dlsarmed 

The assessment provlded an opportunity for d~scuss~ons wlth a small number of 
mlnorlty ethnic members who because of age, sickness, speclal relatlonshlps or 
stubbornness remalned under majority-ethnic secur~ty control throughout the war or 
who returned home wlthln the last year These famllles lndlcate that slnce the srgnlng 
of the Dayton Accords, securlty In thelr home towns has generally Improved 
Nonetheless, In a few mun~c~pal~t~es, they asserted at the t~me of the assessment that 
harassment, lntlrnldatlon and armed robbery of mlnor~tles by known majorlty lndlv~duals 
and groups continues wlth ~mpunrty 



-- Econom~c prospects for m~nor~t ies In majorlty areas are dim 

Even for the majority population in areas of their own ethnic control, job prospects are 
dlm Many industries and businesses upon which wage earners depended before the 
conflict are closed or operating at minimum levels The prospects for economic 
recovery during 1996 are limited Competition for exsting jobs among the ethnic 
majority group is keen and heightened by the increasing number of demobilized 
com batants 

Potential cross-ethnic returnees believe they would have limited success competing 
with demobilized combatants and others of the majority ethnic group for these scarce 
jobs Thus, especially for those who depended on cash wages before the war, 
economic prospects for the coming years are dlm Even if they could return home, 
how would they support their families? 

Minority -- especially Muslim -- businesses may continue to be subjected to 
discriminatory customs taxes imposed by the majority Financial police within some 
areas of the Federation may abuse their authority to levy taxes which force mlnority 
businesses out of majority areas An experienced multilateral organ~zation economist 
described the various dimensions of economic dlscriminat~on he has observed as a 
"natural tendency [by the majorities] to complete ethnic cleansing through non-violent 
means " 

-- Potent~al soc~al  problems d~scourage cross-ethn~c returns 

Some potential cross-ethnic returnees indicated that their own property, or apartments 
in which they have residency rights, are occupied by displaced families of the majority 
group In rnunic~palities where brief "observation" visits are permitted, some of the 
displaced have attempted to verify the condition of their homes However, the 
occupants of thelr homes have refused them access In other cases, the cross-ethnlc 
displaced know that their homes are largely destroyed Thus, even if they were 
permitted to return and were prepared to do so, they would face the same need for 
shelter and infrastructure as the "same-ethnlc" displaced 

Cross-ethn~c d~splaced parents w~th school-age ch~ldren face the add~t~onal d~lemma of 
whether to send thelr ch~ldren to major~ty schools Many expressed concern about 
exposlng the~r ch~ldren to the anti-m~nonty rel~g~ous and nat~onal~st~c ~ndoctrlnat~on 
wh~ch they allege is act~vely conveyed through the "majority" schools on both sides 



-- Ethn~c hatred wh~ch  could provoke v~olence aga~nst mlnor~t~es d~scourages 
returns 

Some famllles seem genuinely ready to reconcile wlth neighbors of the other ethnlc 
group However, hlstorlcal and current religious and ethnlc fear, blgotry and hatred as 
well as bitterness on both sldes about thelr perceived betrayal by the other are 
pervasive withln the Federatlon and particularly acute on the Croat slde In such an 
environment, vlolence agalnst returning rn~nor~t~es, unless such returns were carefully 
planned and coord~nated, seems probable 

Saga of the 600 Fam~lles 

Durlng the Dayton negotlatlons, on November 2, 1995, the Federatlon partners agreed 
on a pilot project for the cross-ethnlc return of 600 Croat and Musllm families to four of 
the most polarized mun~c~palities Bugojno and Travnik on the BIH-controlled slde, and 
Jajce and Stolac on the HVO-controlled slde This symbollc exchange of dlsplaced 
famllies was to be completed by November 12 , I  995 

It 1s difficult to assess exactly how many famllles have returned to the four target 
munlclpallties But ~t appears at thls wrltlng -- nearly SIX months after the deadllne 
date -- that of the symbollc 600 famllles, only about half have been permitted to make 
a cross-ethnlc return, mainly to Travnlk and Jajce Thls sub-sym bollc result has been 
achleved desplte speclflc agreements at Dayton covering these cases and the 
sustained pressure from the international community through the UNHCR 

Based on the above, ~t was concluded that cross-ethnlc returns between Musllms and 
Croats wlthln the Federatlon is not a development whlch can be depended upon 
during 1996 

-- Cross-ethn~c returns between the Federatlon and the Republlc of Srpska 

The team d ~ d  not have the mandate or the opportunity to vlslt the Republlc of Srpska, 
or to lntervlew dlsplaced Serb famllles 

Wlth respect to Serbs resld~ng In Federation-controlled areas, In its February br~eflngs 
In Washington, the team asserted that, rather than antlclpatlng potentlal cross-ethnlc 
return of Serbs to Federatlon areas, ~t appeared that substantla1 expatrlat~on of Serbs 
from Federatlon territory to the Republlc of Srpska (RS) was llkely to occur Durlng 
the following months, as Federation authorltles assumed control of the suburbs of 
Sarajevo, ethnlc separat~on accelerated, as most Serbs from these areas departed for 
the RS 



Reports from rellable international mllltary and clvlllan observers suggested that well 
Into 1996, Serb forces continued to burn vlllages prior to effecting evacuations 
mandated by the Dayton Accords [Slmllar conduct was attributed to HVO (Croat) 
forces evacuating areas to be turned over to RS authorltles ] 

The attltude of Musllms dlsplaced from northern (Banja Luka) and especially eastern 
Bosnla was brtter and suggested that the return of Musllms to such areas 1s a vlrtual 
rmposs~b~l~ty for 1 996 

The reconclllatory attltude of the authorltles of Tuzla Clty toward the return of Serbs to 
that region holds the promise of future movement toward reconcillatlon Nonetheless, 
given the attltude of the public, the concentration of dlsplaced famllles In Tuzla Clty 
who are resldlng In the pre-war homes of potentlal Serb returnees, and the 
requirement for recrproclty for cross-ethnlc returns, ~t appears that thls promlslng pollcy 
may not be translated Into concrete return results durlng 1996 

The absence of reciprocal cross-ethnlc returns leaves the authorltles of the BIH- 
controlled areas of the Federatlon wlth the burden of ldentlfylng shelter (and economic) 
solutions for over 250,000 Musllms dlsplaced from the RS who, wlth considerable 
just~flcatlon, cannot consider returning home at present The authorities are left wlth 
no reallstlc option except to temporarily settle these famllles In the homes of Serbs 
who, for slmllar reasons, cannot return to Federatlon areas Temporary assignment of 
empty Serb homes and apartments 1s contemplated under the Dayton Accords and 
has been proceeding on the ground for some tlme 

Return of Displaced and Refugee Famllres General Conclus~ons 

-- The return of "same ethnic" dlsplaced famllles to the homes whlch they own In rural 
vlllages 1s a top priorlty whlch should be asslsted by the donor community durlng 1996 
It IS an lndlspensable flrst step toward normallzatlon and reconstruction of Bosnlan 
soclety It does not, alone, guarantee whether or when eventual reconc~liat~on and 
cross-ethnlc returns may take place But ~t seems certaln that these w~l l  not occur 
before thls flrst step 1s taken Emergency shelter repair, and the lmmedlate 
rehabllltatlon of mlnlmum ~nfrastructure and utillt~es In such vlllages, are feaslble and 
should be supported lmrned~ately Speclflc recommendat~ons for the provlslon of such 
assistance are described later In th~s report 



-- Wlth few exceptions, condltlons for cross-ethnlc returns, both wlthln the Federatlon 
and between the Federatlon and the RS, are not adequate at present Slgnlficant 
numbers of cross-ethnlc returns In 1996 appear unllkely In most cases, such returns 
must be agreed upon by appropriate authorltles and carefully planned before they are 
undertaken The tlmlng of such returns, not their des~rablllty, IS at issue Pre-mature 
returns, and population movements wh~ch are not properly planned and coord~nated, 
may provoke (and already have provoked) lncldents of cross-ethnlc vlolence whlch 
underm lne the peace process 

WITH RESPECT TO LOCALLY APPLIED CONDITIONALITY, 
RECONCILIATION AND FEDERATION BUILDING 

The team revlewed a varlety of donor-flnanced programs almed at fac~l~tat~ng 
reconc~l~at~on, the bulldlng of Federatlon ~nstltutlons, and, ultimately, at promotion of 
cross-ethnlc returns wlthln the Federatlon Its conclusions are brlefly summarlzed 
here The projects revlewed Included efforts by the European Unlon Admlnlstratlon of 
Mostar (EUAM), several dozen pllot projects flnanced by USAID's Offlce of Transition 
lnltlatlves (OTI), and a number of others flnanced by the USAlD Mlsslon In the reglon 

In an effort to promote reconclliatlon, including cross-ethnlc returns, these donors have 
Implemented programs of local condltlonality These have often taken the form of a 
pro-actlve approach applled at the munlclpal level almed at Inducing changes In 
munlclpal pollcy concerning these matters The programs offer "rewards" In the form 
of flnanclal assistance for municipal projects in exchange for what the donor views as 
tlmely and progressive change In local pollcles Sometimes these projects adopt the 
strategy of supporting lndlgenous organlzatlons whose prlnclpal purpose 1s to advocate 
for reconc~l~at~on 

Several of the latter actlvltles appeared to offer the promlse of future success OTl's 
modest assistance to ind~genous organlzatlons such as Radlo Kameleon, the Serb 
Consultative Councll and the Cltlzens Forum organization, all In Tuzla town, provlded 
useful, tlmely, well-thought-out and rapldly delivered support at early stages In thelr 
development 

Another successful OTI-flnanced actlvlty, Implemented by the lnternatlonal Rescue 
Committee (IRC) In the Kiseljak area "buffer zone," provlded one of the few concrete 
examples of donor-supported cross-ethnlc return actlvltles which was fully Implemented 
by local authorltles 



Nonetheless, most USAID-flnanced projects whlch used local appllcatlon of 
condltlonallty to advance reconc~l~at~on, Federatlon bulldlng and eventual cross-ethnlc 
return d ~ d  not appear to reach thelr deslred goals Among the problems w~th thls 
approach 

-- The tlmlng of such actlvltles appeared premature 

-- The nature of the pollcy changes requlred by the donor could not be made by local 
authorltles Instead, only offlclals at the hlghest central level of government could 
orlglnate and mandate such changes 

-- The focus of such efforts were often the most polltlcally sensltlve and Intractable 
Issues In the mun~c~pal~ty, rather than the prlorltles of local offlc~als Some offlclals 
refused to partlclpate In such efforts or channeled them Into lnslgnlficant actlvltles 
Others agreed to comply wlth the USAID-lmposed cond~t~ons, however, once the 
munlclpal project was completed, they lacked the will or the authority to adhere to 
these comm ltments 

-- The neutrality and In some cases aspects of the securlty of non-governmental 
organlzatlons whlch had been chosen by USAlD to implement the locally-applled 
condltlonallty programs, were compromised by thelr partlclpatlon In them Such 
organlzatlons were not vlewed by local authorltles as appropriate interlocutors for what 
they vlewed as sensltlve polltical lnterventlons Not all staff associated wlth these 
programs were prepared by sklll, experlence or lncllnatlon to undertake such efforts 

Some of the pilot mechan~sms whlch were trled to promote reconc~l~at~on, Federatlon- 
bulldlng and cross-ethnlc return were more successful than others The pollcy of 
promoting these posltlve developments remains a sound and useful one whlch should 
be malntalned The team urged USAlD to adhere to ~ t s  goals of facllltatlng 
reconc~l~at~on and strengthening the Federatlon and to reconsider its experlence In the 
pllot stage and to pursue mechanlsms whlch promlsed the most concrete future 
results Such a review was promptly and ably carrled out and new lnlt~atlves are 
underway 



WITH RESPECT TO SMALL INFRASTRUCTURE AND EMPLOYMENT 
ACTlVlTl ES 

The overwhelmrng majorlty of the 400 famllles and lndlvlduals lntervlewed In the 
course of the lnltlal assessment lndlcated that the repalr of prlvate homes In largely- 
destroyed agricultural vlllages was the top prlorlty In Infrastructure repalr whlch local 
governments and donors should pursue The return of "same-ethnlc" dlsplaced 
famllles -- those who could return to thew own pr~vate property lmmedlately -- was 
thew over-rldlng concern Advocates for thls approach argued that most village 
residents could lnltlate some type of farmlng or livestock actlvlty whlch would permlt 
them to reactlvate at least a part of thelr Incomes In returnlng from the towns to their 
own property In largely-destroyed vlllages, most of the famllles would be abandoning 
the property of others wh~ch they had been occupying dunng the confllct 
Thus, the domlno pattern of displacement would begln to be reversed 

The great majonty of those consulted belleved that returnlng dlsplaced famllles to thelr 
own homes In rural vlllages would help to open up physlcal space In towns, whlch 
would, In turn, facllltate addltlonal returns Advocates of cross-ethnlc returns asserted 
that while such asslstance would not guarantee thls outcome, ~t IS an lndlspensable 
flrst step toward thls goal Assisting famllles to return to thelr own property In thelr 
own home vlllages would nelther undermine eventual cross-ethnlc return nor valldate 
ethnlc cleansing, they asserted Wlthout such asslstance (and the construction jobs ~t 
would generate), on the other hand, prospects for reconc~l~at~on and eventual cross- 
ethnic return would be dlmlnlshed Such asslstance would also lay the groundwork for 
slmllar asslstance to returnlng mlnorlty famllles, should thls occur at a later tlme 

lnternatlonal offlclals dlrectly lnvolved In the negotiation of cross-ethnlc returns 
suggested that asslstance to same-ethnlc returns would open up physlcal space In 
towns and thereby open up polltical space In whlch the negotiators' work would be 
facllltated The foregoing views, whlch are only summarlzed here, were also wldely 
expressed by munlclpal, cantonal, republic and senlor Federatlon off~c~als, including 
senlor Musllm and Croat Federatlon off~clals responsible for d~splaced and refugee 
pollcy and for the houslng and Infrastructure sectors [Before approval of the 
recommended program, thls Issue was usefully subjected to thorough and extenslve 
d~scuss~on In a series of meetlngs wlth USAlD offlcers exper~enced In Bosnla pollcy 
and committed to the reconstruct~on through democratic means of its multl-ethnlc 
soclety ] 



The team recommended support for same-ethnlc returns It also recommended that 
where concrete repllcable examples of asslstance programs for cross-ethnlc returns 
presented themselves, that they too should be considered for support [For example, 
bullding on the success of the OTIIIRC cross-ethnlc return project In Klseljak, IRC 
proposed and recelved a grant under the USAID ESRP for repalr of an addltlonal 100 
Croat and Musllm homes In ethnically mixed neighborhoods ] 

The team recommended to USAlD an Emergency Shelter Repalr Program whlch 
would have as ~ t s  objective lnltlatlng and accelerating the return of dlsplaced famllles 
from thelr temporary places of refuge In towns to thelr own homes In badly destroyed 
vlllages, as discussed above The recommended program would have the following 
characterlstlcs 

-- The program would be funded at a level of US$25 m~llion, wlth costs shared jolntly 
by the BHR and EN1 bureaus Thls would permlt the repalr of approximately 2,500 
privately-owned homes and a small number of village schools These homes would be 
dlstrlbuted In roughly 50 of the most heavlly damaged Musllm and Croat villages wlthln 
the Federatlon, at a rate of about 50 home repairs per village Thls number of homes 
could generate a sufflclent "crltlcal mass" of returnees to make such returns vlable or 
would strengthen the rate of return to each asslsted village 

-- The program (whlch was approved In March 1996) was to begln In Aprll and to the 
extent posslble be concluded by the end of the bulldlng season (OctoberINovember) of 
the same year [Vlablllty of the program was condltloned on avallabll~ty of funds by 
February 28, funds actually became available In early Aprll To provlde for the 
unusually tlght schedule and for unforeseen problems, the recommended terms of 
reference lndlcated that work not completed In 1996 could be completed In 1997 ] 

-- The program would be Implemented by a select group of private non-governmental 
organlzatlons (NGO's) The team believed that the NGOs actlve In Bosnla possessed 
the absorptive capacity to manage asslstance to up to 2,500 familles In about 50 
vlllages Several NGOs had worked In the heavlly damaged areas of the Federatlon 
throughout the confllct and possessed demonstrated geographic, management and 
construct~on expertise -- lncludlng In previous shelter repalr actlvltles A signlflcant 
number of NGOs had extensive experience In cooperative undertakings wlth local 
author~tles, and already knew some of the dlsplaced famllles because they asslsted 
them durlng the war with soclal outreach and rellef programs 

The NGOs' extenslve personnel rosters lnclude an lmpresslve group of experienced 
Bosn~an engineers, soclal workers and others whose partlc~pat~on In a program such 
as the one proposed would be essential The level of lntegrlty and accountabilrty 
requlred for the program already exlsted In the NGO operations Flnally, these NGOs 
were already, at that tlme, part of an effective, well-developed coordlnatlon network In 
the fleld which could help to Insure that USAID's resources complemented and were 
complemented by the efforts of others 



The program was to be undertaken as an emergency effort The short t~me perlod 
allowed for execut~on of the work d ~ d  not permlt the establishment of new or unproven 
lmplement~ng mechan~sms The NGOs were recommended because they offered the 
best ava~lable ~mplement~ng mechan~sm 

-- The program would repair only heav~ly damaged homes To be el~g~ble for 
ass~stance, a home must have a structurally sound foundation and walls, but must be 
w~thout a functional roof, windows and doors It was recommended that the program 
address only heavily damaged houses because these are the most character~st~c of 
the heavlly-damaged villages, the orlgln of most displaced fam~l~es who cannot, w~thout 
ass~stance, return home Moreover, In late January 1996, UNHCR off~cials in the f~eld 
~ndlcated that it would implement a mater~als distr~but~on/self-help package which 
would be espec~ally appl~cable to houses wh~ch were less damaged Thus, ~t 
appeared that the two programs could effect~vely complement each other 

-- The entlre labor component of the shelter repalrs would be Implemented through 
ex~st~ng small, local Bosn~an contractors Th~s method was recommended after a 
revlew of a dozen d~fferent shelter and other construct~on repalr programs whlch 
~nvolved the use of such contractors, or alternat~vely self-help efforts, andlor a 
comblnatlon of both methods Accord~ng to dozens of engineers and others who were 
consulted, contractors offered qu~cker ~mplementat~on and greater control and more 
eff~c~ent use of mater~als Th~s method would be espec~ally helpful to ass~st female- 
headed households and other more vulnerable fam~l~es and would In some small 
measure encourage the development of small prlvate sector bus~nesses 

Durlng the ~ n ~ t ~ a l  br~ef~ngs In February, the team asserted that at least 1,000 short-term 
cash-pay~ng jobs would be created through the contractors [Once lmplementatlon 
began, partlclpatlng NGOs asserted that the program would create more than 2,000 
and as many as 10,000 such jobs, when dlrect on-slte and off-s~te labor and 
employment generated through materials product~on w~thln the Federat~on were 
factored In The authors belleve that more than 2,000 jobs will be generated ] Such 
employment IS seen as useful to fac~l~tat~ng a smooth translt~on of dernobll~zed 
combatants from m~l~tar-y to clv~llan I~fe, and therefore support~ve of the maintenance of 
the peace and stab~l~ty wh~ch the Dayton Accords and the U S and other IFOR rn~lltary 
presences attempt to promote 

-- Alternative Self-Help Approach A mater~als d~str~but~onlself-help approach to the 
repair program was also cons~dered This IS also a val~d and useful approach In a 
country wh~ch faces an enormous reconstruct~on challenge wlth such l~m~ted resources 
Under such an approach, construct~on mater~als would be distributed to each family, 
wh~ch would be respons~ble for the labor, technical ass~stance and management 
requ~red for the~r home repalrs Th~s approach shlfts much of the economlc burden 
and management respons~b~l~ty from the donorl~mplementer to the lnd~v~dual famlly By 
not frnanclng the labor component, a donor's funds can ass~st more fam~l~es 



Before the conflict, many village families planned -- and often participated directly to 
some degree -- in the construct~on of their own homes The family planned the 
building and often acted as its own "general contractor," In most cases hiring and 
paying specialized labor as required Most often, about three to five years were 
requlred to complete each house In current circumstances, the savings of such 
families are exhausted They are not In a position to hire the labor they need to 
qulckly complete their shelter repairs Experience in previous self-help programs 
indicated that completion of the intended repairs was slower than those which used 
contractors, in part for this reason Moreover, some familres receiving self-help 
materials were forced to sell or use part of the materials to flnance the labor 
component Thus, the habitat objective of the donor was not fully achieved, and a part 
of the considerable time, cost and effort to procure and transport materials was 
wasted 

It appeared that for houses requiring mlnor and moderate repairs, a self-help approach 
might be well-suited But for the major repairs to be undertaken by the USAID- 
financed effort -- taking Into account the short time perlod allowed for implementation 
and the benefits of the cash jobs generated by contractors -- the use of contractors 
was deemed, on balance, more appropriate and desirable 

-- Shelter repairs would be minlmum in nature They would mainly weather-seal the 
structure and include two plastered interior rooms with wood-insulated floors to make 
them habitable during the wlnter Responsibility for repair of the balance of the 
structure remained with the beneficiary family 

-- The program would repair only privately-owned single-family homes where the 
displaced family could demonstrate pre-1991 ownership The purpose of thls 
requirement was to insure that the program did not participate in or validate ethnic 
cleansing Under the USAlD program, houses in their home villages would be 
repalred only for their legitimate pre-war owners 

-- The team recommended that a tri-partite agreement signed by the mun~cipality, the 
respectwe implementing NGO and each individual beneficiary family govern the work 
to be undertaken This document would serve as a legal vehlcle to verify property 
ownership and to commlt the beneficiary family to return to the repalred home within 
sixty days of ~ t s  completion Under the agreement, In case the beneflclary famlly were 
not to comply wlth thls comm~tment, the beneflc~ary authorizes the mun~c~pal~ty to 
asslgn the repalred home to another displaced famlly In need of shelter 



-- The team recommended that wlthln USAlD thls program be managed dlrectly by 
the BHR Bureau through OFDANVash~ngton and the USAIDIDART team In Bosnia 
These elements of USAlD had been operatlonal In Bosnla, In cooperation wlth an 
extenslve network of NGOs, throughout the confllct The DART team represented the 
most operatlonal and experienced unlt of USAlD present In Bosnla at that tlme Its 
solid and well-known track-record, ~ t s  reputatlon for leadership, and ~ t s  experience wlth 
management of such actlvltles made ~t the natural cholce for thls addltlonal 
responslblllty The Bureau for Humanltarlan Response, OFDA and the DART team 
had already recognized that actlvltles whlch offered sound, hlgh-lmpact, rapld and 
vlslble assstance durlng 1996 In support of the peace process were needed They 
were qulck to perceive the relatlonshlp between these needs and the achievement of 
Unlted States Government and USAlD goals In the reglon 

-- Coordlnatlon of resources was a concern and an objective throughout the 
assessment process Bosnla's shelter needs are great, the comblned resources of the 
Federatlon and the donors remain relatively modest Such coordinatlon 1s essential to 
Insure efflcrent use of resources whlch are available 

Coord~nat~on began through the assessment Itself extenslve consultat~on was 
conducted wlth 250 offlclals and staff members of dozens of mun~c~pal, cantonal, 
republlc and Federatlon lnstltutlons and wlth multl-lateral and non-governmental 
organlzatlons In the fleld and with other donors to learn of thelr own plans and to ellclt 
thelr recommendat~ons for USAlD actlvlties Durlng ~mplementat~on, the program 1s to 
be coordinated at three levels 

(a) The mun~c~pal~t~es will coordinate the efforts of all organlzatlons wlthrn their 
jur~sd~ctlons actlve In the shelter sector They propose speclf~c work to be undertaken 
andlor review the proposals of organlzatlons whlch wlsh to be actlve In thelr 
jurrsdlctlons by comparing these proposals wlth thelr own local prlorltles and 
assessment of needs NGOs partlclpatlng In the USAIDIDART program are also 
responsible for coordlnatlng wlth other governmental and non-governmental 
organlzatlons In thew respective areas 

(b) In each reglon, a shelter sector committee has been organized, lnltlally under the 
auspices of UNHCR NGOs partlc~patlng In the USAIDIDART program are actrve 
members of such committees 

(c) Particular attention has been focused on coordinat~on wlth the UNHCR materials 
d~str~butionlself-help program UNHCR has chosen, up to the tlme of thls wrltlng, to 
vest responslblllty for management of its program throughout Bosnla In a U S NGO, 
the Unlted Methodlst Committee on Rellef (UMCOR) UNHCR's selection of a slngle 
implementing partner for this effort streamlines admlnrstratlon and overhead and will 
facrl~tate coordlnatlon One of the greatest management burdens of the UNHCR 



program IS procurement The selection of a angle lmplementer will reduce the rrsk of 
inflation of materials costs which multlple lmplementers bldding In the same supply 
market could engender UMCOR and the DART team were observed to be 
cooperating In the fleld to insure that the resources of the UNHCR and USAlD 
programs complement each other, and to avold dupl~catlon of effort 

The authors urged the Department of State's PRM Bureau, whlch would contribute to 
the UNHCR's appeal (whlch Included its shelter program), to take additional measures 
almed at further enhancing coordlnatlon In the shelter sector 

-- A Program Descr~ption, developed wlth the partlclpatlon of the authors, set forth the 
remaining detalls of the $25 million 1996 Emergency Shelter Repalr Program for 
Bosnla 

Geographic Dlstr~butlon of Shelter Repalrs 

The terms of reference under which the ESRP was approved mandated that the 
program operate only in Federation areas and that villages to be asslsted would be 
"prlnclpally In or in areas contlguous to the U S IFOR zone " For the 2,400 unlts 
allocated by the USAIDIDART team as of this wrltlng, 55% of the vlllages accountrng 
for about 60% of the unlts are located wlthln or contlguous to the (predominantly 
Musllm) U S IFOR zone 

Members of the USAIDIDART team, the particlpatlng NGOs responsible for actlvltles in 
the U S IFOR area, the authors and, In some cases, a senlor BHR representatwe and 
a USAIDISarajevo representative, carefully examlned the poss~b~l~t~es through 
extensive fleld vlslts, wlth the goal of addlng vlllages wlthin that zone As many 
vlllages as posslble whlch met the program crlterla of belng "largely destroyed" were 
Included Two constraints llmlted the number of villages Included wrthin the zone 

-- Particularly heavy land-mlnlng along the Federat~on's northern border wlth the RS 
A slgnlficant number of v~llages were marked wlth U S IFOR red and whlte warning 
tapes lndlcating that landmlnes presented a serlous danger Although displaced 
fam~l~es were spontaneously returning to some of these vlllages, ~t was concluded that 
the landmlnes presented too great a danger to perm~t ESRP actlvlt~es The prospects 
for landm~ne clearance w~ th~n  a per~od short enough to perm~t ESRP ~mplementat~on In 
1996 appeared tenuous 

-- Flnal adjudication of some areas w~thln the zone remained unsettled under the 
Dayton Accords, as d ~ d  the flnal deflnltlon In the field of some boundaries whlch they 
established It appeared unwlse to work In some areas where durable access to their 
homes by the beneflclarles m~ght remaln In questlon 



FINAL RECOMMENDATIONS 

Emergency Shelter Repa~r Program lmplementat~on 

By mld-Aprrl, when the assessment team departed Bosnla after ~ t s  second vlslt, the 
USAIDIDART team had made a solid start of program lmplementatlon whlch appeared, 
desplte the delay In recelpt of funds, to be generally on schedule Seven of elght 
NGOs partlc~pat~ng In the program and about 44 of the vlllages they would asslst 
(accounting for 2,300 of the shelter unlts) had been Identifled The DART team was 
workrng out the details of ~ t s  program wlth the elghth NGO (whlch would manage 100 
unrts) and consulting wlth ~t on village selectlon 

The next recommended crltlcal management steps were 

(a) Executron of program grants, whlch had been almost entlrely completed rn Aprll 
[Prior to departure from Bosnla, the assessment team proposed that a clause be 
rncluded In the NGO grants whlch clarlfles NGO responslblllty for verlflcatlon of 
appropr~ateness of beneflclary selectlon and other functions wh~ch they share w~th the 
m unrcrpal~t~es ] 

(b) Prompt wrltten conflrmatlon wlth local mun~c~pal~t~es by the partlclpatlng NGOs of 
the agreed-upon vlllages Such confrrmat~on should have been completed by the end 
of Aprrl for 2,300 unrts 

(c) Pro-actlve efforts durrng May by the NGOs In selectlon of beneflclary famllles to 
Insure that they adhere to crlterla set forth In the program descrlptron and to conflrm 
that the selected famllles are prepared to return to thelr homes wrthln slxty days of 
completron of repalr While thls responslbllity will be carrred out jorntly with the 
respectwe mun~c~pal~t~es, the NGOs -- to assure thelr overall program success -- 
should themselves verlfy the presence of the famllres and their declslon to return to 
their home vrllages DART fleld supervisors should assure that thls process IS carrred 
out effectively 

(d) The DART team should conslder contracting a fleld-experienced Bosnlan engineer 
or program supervisor to augment ~ ts  management capabllrty 

DART team effectiveness will be handcapped by in-country travel restrlctlons on its 
U S personnel which apply to all U S Government employees In Bosnla Such 
restrrctrons are rmposed by securlty rlsks as assessed by the Embassy's Reglonal 
Securlty Offlcer They will affect the ablllty of the team to monltor and assist program 
lmplementatlon It 1s another reason why rellance on Independent NGOs, whlch are 
not subject to such restrictions, 1s advantageous 



Complementary V~llage Infrastructure 

DART team members, accompanied by the authors, vislted each of about 44 vlllages 
wh~ch by mld- Aprll had been selected for ESRP ass~stance Visltlng the speclflc 
selected vlllages on the ground, opportunltles for small village Infrastructure projects -- 
usually $2,000 - $50,000 actlvlt~es In school and health cllnlc repalr, water, mrnimum 
san~tatlon and electrical rehabllltation, small road and brldge repairs -- presented 
themselves These min~mal but essential repairs w~l l  be Important to provlde a baslc 
level of services to familles who return to these pioneer vlllages and to assure the 
fullest success of the ESRP 

Exlstlng USAIDIDART cooperative agreements wlth two partlclpatlng NGOs, and funds 
remaining In the DART'S current rapld response program which could be converted to 
quick-lmpact mlcro-projects, were set to cover a part of thls need Together these 
available funds comprised about $2 million The authors recommended that, 
moreover, an add~t~onal  $2 mllllon of USAlD funds be set as~de for lmplementatlon of 
such actlvltles durlng the 1996 bulldlng season, thereby making a total of $4 mllllon 
available for complementary village Infrastructure Following a fleld vlslt by the 
DARTIESRP Program Manager and the authors, together wlth a USAIDISarajevo 
representatwe, to a number of target vlllages, consensus wlthln the USAlD M~sslon 
was readily gamed for thls recommendat~on It was approved by the Admlnlstrator 
shortly thereafter 

lmplement~ng Mechan~sm for $4 M~ll ion 

The authors had concluded that the quickest, most cost-effectlve and log~cal channel 
for th~s ass~stance was the USAIDIDART team, wh~ch would work through the elght 
NGO grantees already selected to Implement the Emergency Shelter Repalr Program 
Most of these NGOs have extensive experience In thelr respectwe geograph~c areas of 
Bosn~a -- some possess considerable technical expertlse In emergency rehabllltatlon of 
water, sanltatlon and other such servlces Thelr engineers and program managers will 
be vls~tlng these villages several tlmes weekly to manage the shelter repalr program 
and can take advantage of thelr expertlse and on-the-ground presence to quickly 
ldentlfy the needs, prepare techn~cal speciflcat~ons and procurement strategies, and 
mobil~ze the resources necessary to complete ~mplementat~on of the requlred micro- 
projects with~n 1996, to the degree feas~ble 

Channel~ng th~s small addit~onal amount of funds through the USAIDIDART team 
would also keep program management In a s~ngle, exlstlng, proven management 
channel, avoldlng the confus~on and problems of dual management tracks (had 
another mechanism been chosen) The DART team fleld supervisors can combine 
oversight of the ESRP projects wlth supervlslon In the very same vlllages of these 
addltronal m~cro-projects The DART team 1s experienced In the selection, 



management and administration of rapid responselquick impact efforts such as these 
and will know how to establish an appropriate mechanism for micro-project approval 
and funding At thls writlng, the DART remains the most operational office of the 
Mission in Bosnia and has solid management A single, seamless management track 
will also reduce NGO workload by provldlng a sole reporting track and Interface with 
USAID for what IS, In essence, a single ~ntegrated program 

At the same time as he approved the use of $4 mill~on for complementary village 
infrastructure, the Administrator determined that this package would be managed 
through the same USAIDIDART-NGO network which manages the overall $25 m illion 
ESRP 


