Summer 2003

Vol. 27, No. 2

NATION-BUILDING
The Inescapable Responsibility of the World’s Only Superpower
—By James Dobbins

Burden of Victory: The Painful Arithmetic of Stability Operations
—By James T. Quinlivan

Get the Big Picture
RAND Review covers the big issues with an
eye for the important details.

Editor-in-Chief
John Godges
Assistant Editor
Miriam Polon
News Editor
Brett Grodeck
Editorial Editor
Paul Steinberg
Proofreader
Kelly Schwartz
Art Director
Ronald Miller
Designer
Eileen Delson La Russo
Production Editor
Denise Constantine
Circulation
Christine Troncoso
Web Producer
Dan Agostino

Editorial Board
Dominic Brewer, Paul Davis, David
Egner, Jerrold Green, Bruce Hoffman,
James Hosek, James Kahan, Iao
Katagiri, Kevin McCarthy, Elizabeth
McGlynn, C. Richard Neu, K. Jack Riley,
Shirley Ruhe, Mary Vaiana

For previous editions and free online subscriptions, visit
www.rand.org/publications/randreview.

The RAND Journal of Economics
(www.rje.org)
The RAND Journal of Economics is a leader in the ﬁeld of
microeconomics, with a focus on industrial organization, contracts,
and regulation. RJE is published quarterly by the RAND Corporation.
Recent articles
• “Too Cool for School? Signalling and Countersignalling,” by N. Feltovich, R. Harbaugh, and T. To
• “Do Pharmaceutical Prices Respond to Potential Patient Out-of-Pocket Expenses?” by N. Pavcnik
• “The Effects of Hospital Ownership on Medical Productivity,” by D.P. Kessler and M.B. McClellan
Prices for individual subscribers
Electronic only: $67.50;
Electronic plus print: $72.50.
Add $10.00 postage for non-U.S. address.

Name____________________________________________

To subscribe, you can photocopy this ad,
ﬁll out the form, and send it to the address
below. Or you can call, send a fax, or email
the requested information.

City_____________________________________________

Address__________________________________________
_________________________________________________

State/Province __________ Postal Code ______________
Country__________________________________________

The RAND Journal of Economics
P.O. Box 1897, Lawrence, KS 66077
Phone: (785) 843-1235 • Fax: (785) 843-1274
Email: RJE@allenpress.com

Email____________________________________________

RAND Board of Trustees
Ronald L. Olson (chairman), Ann
McLaughlin Korologos (vice chairman),
Carl Bildt, Harold Brown, Frank C.
Carlucci, Lovida H. Coleman, Jr., Robert
Curvin, Pedro Jose Greer, Jr., Rita E.
Hauser, Karen Elliott House, Jen-Hsun
Huang, Paul G. Kaminski, Bruce Karatz,
Lydia H. Kennard, Philip Lader, Arthur
Levitt, Lloyd N. Morrisett, Paul H.
O’Neill, Amy B. Pascal, Patricia Salas
Pineda, John Edward Porter, John S.
Reed, Donald B. Rice, James E. Rohr,
Jerry I. Speyer, James A. Thomson,
James Q. Wilson
RAND Review is published periodically by the RAND
Corporation, a nonprofit institution that helps
improve policy and decisionmaking through
research and analysis. Opinions are those of the
authors and do not reﬂect positions taken by RAND,
its board, or its sponsors.

LETTERS Send letters to: Editor, RAND Review,
1700 Main Street, P.O. Box 2138, Santa Monica, CA
90407-2138, or email godges@rand.org.
PERMISSIONS For information about using mate
rial published in RAND Review, visit www.rand.org/
publications/permissions.html.
COPIES For hard copies of RAND Review, call
(877) 584-8642 (toll free) or (310) 451-7002 (outside
the United States); send a fax to (310) 451-6915; or
email order@rand.org.
REPORTS Most reports cited in these pages may be
purchased. To place credit card orders, contact RAND
at the phone numbers or email address listed imme
diately above. National Book Network (NBN) also car
ries selected RAND titles. Call NBN at (800) 462-6420.
ABSTRACTS Selected abstracts of RAND documents
are available at www.rand.org/Abstracts.
© Copyright 2003 RAND Corporation

P100

Message from the Editor

I

n the 1919 Treaty of Versailles, we Americans and our
allies, who had won the war in Europe, imposed harsh
penalties on the vanquished Germany. Among other
painful terms of the treaty, it obligated Germany to pay a
huge sum of money in reparations—a sum well beyond its
means—for the damage done by the war. Resentment
grew steadily in Germany, and we ultimately had to go
back and ﬁght all over again about 20 years later.
In 1945, we and our allies won the war against Ger
many and Japan but made fundamentally different choices.
Instead of punishing the defeated adversaries, we em
barked on an unprecedented project of nation-building.
We invested heavily to steer the conquered lands toward
democracy, and we have not had to go back and ﬁght since.
At present, it is unclear whether we in America in 2003
are repeating the history of 1919 or of 1945. We have won
two recent wars in Afghanistan and Iraq. We have not lev
eled draconian postwar penalties against either country as
in 1919, but neither have we invested nearly as generously
as in the years following 1945. Meanwhile, Afghanistan’s
reconstruction is faltering, and a tide of resentment seems
to be growing in Iraq. Our rebuilding efforts in these
countries beg the troubling question: Have we forgotten
some of the most important lessons of the 20th century?
As former ambassador James Dobbins delineates in his
cover story, American efforts in Afghanistan and Iraq have
yet to reﬂect some of the hard-learned lessons from either
the 1940s or the more recent—and, in some respects,
more relevant—nation-building experiences of the 1990s.
In his accompanying essay, James Quinlivan underscores
that we have yet to provide the levels of troops historically
required for stabilizing war-torn countries, completely
aside from building them into vibrant democracies.
Together, the Dobbins and Quinlivan essays enumer
ate what has succeeded in the past, what has failed, and
what is needed now. The authors provide illuminating
comparisons of the levels of troops, money, and time that
America and its allies have devoted to the most instructive
cases of nation-building over the past 60 years.
In a separate essay, Jennifer Brower and Peter Chalk
argue that the transnational threat of infectious diseases
deserves more attention from national governments than
it has received thus far. The authors propose several steps
that the U.S. government can take to help protect the
American people from such diseases at home and abroad.
In California, the workers’ compensation courts have
served as the foundation of a vital social contract between
employers and employees for 90 years. Today, however,
the vitality of the court system is in doubt. Nicholas Pace
and Robert Reville explain what the state can do to help
ensure that the courts continue to perform their vital role.
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The inescapable
responsibility of the
world’s only superpower
By James Dobbins

The painful arithmetic of stability operations
By James T. Quinlivan
A Bosnian woman carrying a sack of U.S. aid ﬂour
on her head walks down a street outside of Tuzla,
Bosnia, on Dec. 1, 1995. Two weeks later, the United
Nations Security Council authorized NATO to enforce
the Dayton Accord, which has helped to maintain
peace in Bosnia ever since.
AP/WIDE WORLD PHOTOS/DAVID BRAUCHLI
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Commentary
Another Kind of Safety Threat
The health-related consequences of releasing
prisoners
By Lois M. Davis

On the Cover
A U.S. Army soldier teaches a crowd in the village of Nejhab,
Afghanistan, how to count in English. Soldiers from the 489th
Civil Affairs Battalion, of Knoxville, Tenn., and the 8th and 9th
Psychological Operations Battalions, of Fort Bragg, N.C., were
delivering a humanitarian aid package to the village on Oct. 26,
2002. The package included 10 medium-size tents, 250 blankets,
and 3 medical kits.
U.S. DEPARTMENT OF DEFENSE/SPC. ERIC E HUGHES, U.S. ARMY
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News
Crises Seen as Catalysts for NATO and EU
NATO and the European Union
(EU) have certainly endured crises
in the last year, but such conﬂicts
will ultimately lead to stronger,
more uniﬁed organizations, accord
ing to France’s Ambassador to the
United States Jean-David Levitte,
who spoke recently at RAND.
The ambassador acknowledged
that the U.S.-led war on Iraq had
shaken NATO but said that the
organization has since recovered.
NATO enlargement also signals the
beginning of a new era, he said.
“We are transforming NATO
into a completely different organi
zation,” said Levitte. “The Soviet
Union has disappeared, and the
threat now is terrorism.”
Similarly, Levitte noted that
although the EU has suffered from
dissension, it is also on the road to

reform. In fact, past experience has
demonstrated that a European crisis
is sometimes the catalyst for pro
gress. “It’s when we have a challenge,
when something goes wrong, that we
say ‘let’s do it better next time.’”
Levitte reminded the audience
that the European Constitution is
now being prepared. “If all goes well,
in a few months, Europeans will
have a president—a man, a voice, a
face for the European Union.”
However, Levitte emphasized
that the goal of creating a constitu
tionally uniﬁed Europe is not to
build a counterweight to U.S. power.
Developing a common defense and
foreign policy will help create “a
common force strong enough to
take care of crises at our own
doors,” he said, referring to the past
Balkan crises. ■

Hispanic Immigrants Show Familiar Progress
Hispanic immigrants to the United
States advance socially and econom
ically from generation to generation
as quickly as European immigrants
did decades earlier, according to a
RAND study published in the Amer
ican Economic Review.
“Based upon our experience
with history, the children and
grandchildren of Hispanic immi
grants progress up the educational
and income ladder in the same way
as immigrants who came here from
European countries,” said James
Smith, RAND economist.
The advancement leaves third
generation Hispanic descendants
only about 10 percent behind their
white counterparts in relative in
comes. The generation-to-generation
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educational gains made by Hispanic
men are greater than those seen
among native-born white and
African-American men. However,
by the third generation, the educa
tional gains appear to drop off as
the statistics for Hispanics begin to
resemble those of the remaining
U.S. population.
“A lot of the success we have
seen from immigrant groups is
because of the strong American
school system,” said Smith. “If the
schools fail to deliver, then we have
a problem. While history provides
an optimistic lesson, there is no
guarantee that new immigrants will
keep moving upward unless we
continue to have a sound educa
tional system.” ■

Disparity Found
Among California
Charter Schools
California’s charter schools produce
substantial dissimilarity in student
performance at different types of
charter schools, according to a new
RAND study.
Charter schools are designed,
in part, to compete with conven
tional schools. At least 38 states
allow charter schools, with nearly
2,700 of them enrolling more than
600,000 students. California has
more than 400 publicly funded
charter schools enrolling about
150,000 children.
“Charter schools differ mark
edly from each other, and conse
quently there is no single charter
school effect on student achieve
ment,” said Ron Zimmer, lead
author. “From campus to campus,
charter schools are so diverse it is
impossible to paint a single picture
of them. To precisely evaluate per
formance, you need to consider the
type of charter school and the char
acteristics of the speciﬁc charter.”
The report recommends that
the state create a system of tracking
student academic advancement over
time and also require that ﬁscal in
formation from charter schools be
monitored by state departments of
education, county ofﬁces of educa
tion, and local school districts. The
report further calls for additional
research on charter schools that pro
vide a signiﬁcant amount of instruc
tion outside the classroom. ■
For more information: Charter School
Operations and Performance: Evidence
from California (RAND/MR-1700-EDU).
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News
America Scores Low on Quality of Health Care
Adults in the United States receive,
on average, just over half of the
health care recommended for a
variety of common ailments, accord
ing to a study published in the
New England Journal of Medicine.
The national study, the largest
and most comprehensive ever con
ducted on health care quality,
found that such deﬁciencies of care
pose “serious threats to the health
of the American public” and may
contribute to thousands of prevent
able deaths every year.
“Most of us take health care
quality for granted. This study
shows that we can’t,” said RAND’s
Elizabeth McGlynn, who led the
study. “There is a tremendous gap

between what we know works and
what patients are actually getting.”
Among the ﬁndings, based on
interviews and on reviews of med
ical records:
Alcohol-dependent adults receive
only 11 percent of recommended care
for that condition (see ﬁgure).
Pneumonia patients receive just
39 percent of recommended care.
Nearly 10,000 deaths from pneu
monia could be prevented annually
through vaccinations.
Diabetics receive only 45 per
cent of the care they need overall.
Even worse, less than 25 percent of
diabetics have their blood sugar
levels measured regularly. Poor
control of blood sugar can lead to

kidney failure, blindness, and ampu
tation of limbs.
High blood pressure patients
receive less than 65 percent of recom
mended care. Poor blood pressure
control increases the risks of heart
disease and stroke and contributes
to more than 68,000 preventable
deaths annually.
Heart disease patients receive 68
percent of recommended care.
Overall, patients failed to gain
access to proper medical care about
46 percent of the time.
“What’s needed are informa
tion systems that can measure care
routinely and be linked to system
atic efforts to improve quality,” said
co-author Steven Asch. ■

Adherence to Quality Indicators, by Condition
Researchers interviewed nearly 7,000 adults in 12 metropolitan areas about selected health care experiences for 30 acute and chronic conditions, as
well as preventive care. Below are scores for 25 of the conditions (those for which sufficient numbers of people were available for analysis).
Alcohol dependence
Hip fracture
Atrial fibrillation (abnormally fast heart rhythm)
Dyspepsia and peptic ulcer disease (gastric disorders)
Sexually transmitted diseases or vaginitis
Community-acquired pneumonia
Urinary tract infection
Headache
Diabetes mellitus
Hyperlipidemia (high levels of fats in the blood)
Benign prostatic hyperplasia (prostate enlargement)
Asthma
Colorectal cancer
Osteoarthritis (arthritis of the joints)
Orthopedic conditions (bone disorders)
Depression
Chronic obstructive pulmonary disease (lung disorders)
Cerebrovascular disease (stroke)
Congestive heart failure
Hypertension (high blood pressure)
Coronary artery disease (heart disease)
Low back pain
Prenatal care
Breast cancer
Cataracts among the elderly
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25
33
37
39
41
45
45
49
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SOURCE: “The Quality of Health Care Delivered to Adults in the United States,” New England Journal of Medicine, Vol. 348, No. 26, June 26, 2003,
pp. 2635–2645, Elizabeth A. McGlynn, Steven M. Asch, John Adams, Joan Keesey, Jennifer Hicks, Alison DeCristofaro, Eve A. Kerr.
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Vectors Without
Borders
The Spread of Global Pathogens
Can Imperil Us All

By Jennifer Brower and Peter Chalk

Jennifer Brower is a science and technology policy analyst.
Peter Chalk is a political scientist.

T

his year’s outbreak of severe acute respiratory
syndrome (SARS) in Beijing, Hong Kong,
Taipei, and Toronto is only one of the more
recent examples of the challenge posed by infectious
diseases. Highly resilient varieties of age-old ailments—
as well as virulent emerging pathogens—are now
prevalent throughout the world. These illnesses include
cholera, pneumonia, malaria, and dysentery in the for
mer case and Legionnaires’ disease, acquired immune
deﬁciency syndrome (AIDS), Ebola, and SARS in the
latter. In the United States, West Nile virus entered
New York in 2000 and then spread to 44 states by
2002, and monkeypox struck the Midwest this June.
In the latter half of the 20th century, almost 30
new human diseases were identiﬁed. The spread of sev
eral of them has been expedited by the growth of
antibiotic and drug resistance. Globalization, modern
medical practices, urbanization, climate change, sexual

In the face of the microbial threat, the
federal government could take several
actions to defend the American people.
6
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promiscuity, intravenous drug use, and acts of bioter
rorism further increase the likelihood that people will
come into contact with potentially fatal diseases.
The transnational threat of infectious disease
deserves more attention from national governments
than it has received thus far. Beyond impairing the
health of individuals, the spread of disease can damage
the economy, weaken public conﬁdence in govern
ment, undermine social order, catalyze regional insta
bility, and intensify the threat posed by bioterrorism or
biowarfare.
Currently, the United States is managing the infec
tious disease threat; however, there are many indica
tions that, if left unchecked, pathogens could present a
serious hazard to the smooth functioning of the coun
try. In the face of the microbial threat, the federal gov
ernment could take several actions to defend the
American people. Federal initiatives such as those listed
below should be considered to address the vulnerabili
ties in the U.S. public health, medical, pharmaceutical,
and biotechnological infrastructure:
• Coordinate public health authorities at all levels of
government for greater interaction across state bor
ders and local boundaries.
• Integrate private research, development, and manu
facturing of vaccines and antibiotics into overall
public health efforts.
• Undertake a large-scale education and information
campaign highlighting disease prevention.
• Augment the supply of health care workers.
• Mobilize hospitals and emergency health facilities

W W W . R A N D . O R G

Beyond these health-oriented initiatives, the United
States also needs to rethink how it protects the Ameri
can people from external dangers. Increased coopera
tion among agencies and departments that have
historically had little to do with one another—including those involved with defense, justice, intelligence,
public health, agriculture, and the environment—will
be required, as will new executive actions to coordinate
such multidimensional policy efforts.

How Disease Can Cripple a Country
The AIDS crisis in South Africa provides a disturbing
example of how a pervasive infectious pathogenic
organism can affect a nation at the individual, local,
and national levels and even disrupt its regional and
international affairs. About one-quarter of the adult
population in South Africa tests positive for the human
immunodeﬁciency virus (HIV), the virus that causes
AIDS, with a disproportionate burden falling on the
most productive age group in society. The full impact
of the epidemic is yet to be felt. Deaths from full
blown AIDS are not projected to peak until the period
between 2009 and 2012, and the number of HIV
infections is still rising.
The disease is responsible for undermining social
and economic stability, weakening military prepared
ness, contributing to increases in crime (and the lack of
a capability to respond to it), weakening regional sta
bility, and limiting South Africa’s ability to participate
in international peacekeeping missions. More than two
million South Africans under the age of 15 will have
lost their parents to AIDS by 2010 (see Figure 1),
adding to the social instability. The disease is expected
to remove about $22 billion from South Africa’s econ
omy through the year 2015.
Many factors have played a role in the develop
ment of the crisis, including promiscuous heterosex
ual sex, the low status of women, prostitution, sexual
abuse and violence, a popular attitude that dismisses
risk, and the failure to acknowledge the magnitude of
the problem in the early and middle stages of the epi
demic. Thus far, the South African government has
made only a small effort to curb the epidemic, due in

W W W . R A N D . O R G

The South African example serves as
a pertinent lesson to other nations:
If unaddressed, infectious disease can
overwhelm the capabilities of a country
to respond.
large part to President Thabo Mbeki’s ongoing ques
tioning of the link between HIV and AIDS and his
skepticism of the beneﬁts of western-developed anti
retroviral treatments.
This policy orientation has had devastating results,
something that has been acknowledged by the United
States, independent nongovernmental organizations,
and the international health community. The South
African example serves as a pertinent lesson to other
nations: If unaddressed, infectious disease can over
whelm the capabilities of a country to respond and, in
so doing, detrimentally affect its future socioeconomic
and human development. Indeed, HIV has already
weakened the militaries and internal security structures
of several sub-Saharan African nations (see Figure 2).

How Americans Are at Risk
Many of the global factors that serve to increase the
threat from pathogenic microbes are particularly rele
vant for the United States. As American citizens con-

Figure 1—South Africa Could Have More Than Two Million AIDS
Orphans by 2010
2.5
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to develop appropriate emergency plans to respond
to new diseases and large patient inﬂuxes.
• Invest more resources in foreign governments to
help them enhance their internal disease prevention
efforts.
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SOURCE: “HIV/AIDS in South Africa: The Impact and the Priorities,” A. Kinghorn and M. Steinberg,
Department of Health (South Africa), undated, p. 1.
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Figure 2—Estimated HIV Prevalence Rates in Selected Militaries of
Sub-Saharan Africa
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SOURCES: National Intelligence Council (for all countries except South Africa); South African
National Defense Forces (for minimum estimate for South Africa); Mail and Guardian (South Africa),
March 31, 2000 (for maximum estimate for South Africa).

tinue to travel, import food and goods globally, engage
in high-risk sex, use illegal intravenous drugs, and
encroach on new habitats, they will inevitably expose
themselves to virulent organisms.
Despite this reality, public health has been accorded
a low priority in the United States for the last 30
years—in part because of the belief that technological
advances would solve the challenges posed by
microbes. Reﬂecting this inatten
tion, several critical weaknesses are
The public health currently undermining the effec
tiveness of the country’s disease
and medical
prevention and mitigation efforts.
infrastructure Principal areas of concern include
across the United (1) the inadequacy of surveillance
mechanisms, (2) ﬁscal neglect, (3) a
States remains lack of personnel with experience in
variable and recognizing and treating emerging
infections, (4) a shrinking capacity
in many cases to produce needed vaccines and
inadequate to deal therapeutics, and (5) a lack of coor
dination for many of these func
with outbreaks of tions.
Although resources have been
infectious disease.
infused into the public health sys
tem in the two years since the anthrax attacks of 2001,
the public health and medical infrastructure across the
United States remains variable today and inadequate in
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many cases to deal with naturally occurring or man
made outbreaks of infectious disease. This infrastruc
ture includes hospitals, clinics, public health
laboratories, vaccine production, veterinarians, univer
sities, and research groups. Resources and responsibili
ties for responding to outbreaks lie mainly with the
states, further contributing to the variability. The Cen
ters for Disease Control and Prevention acts as the lead
federal entity for public health threats, with the excep
tion of bioterrorism, which falls under the jurisdiction
of the U.S. Department of Homeland Security.
Certainly, the anthrax attacks have focused atten
tion on the need for a strong public health infrastruc
ture. Policymakers have begun to make funds available
to address some of the shortcomings. However, this
investment must be sustained, and there is considerable
work to do in enhancing overall policy coordination,
management, and development.
The U.S. federal government should consider
playing a more concerted role in providing resources
and instituting uniform standards for the national
defense against infectious diseases, while allowing state
and local authorities ﬂexibility in meeting these stan
dards. Increased federal investment could provide the
basis from which to develop a functional, coherent
national policy for combating infectious diseases. We
elaborate here on the six kinds of initiatives mentioned
previously that federal ofﬁcials could pursue.
First, coordination among public health authorities at
all levels of government needs to be enhanced substantially
to allow for greater interaction across state borders and
local boundaries. Progress in this area should proceed
in conjunction with steps to improve the integration of
surveillance systems and data formats and to expand
research capabilities for detecting and identifying infec
tious diseases.
Second, the private sector needs to be integrated into
overall public health efforts, particularly in relation to
the research, development, and manufacture of vac
cines and antibiotics and the development of microbial
surveillance technology. The federal government might
wish to subsidize the market for new products by agree
ing to guarantee minimum purchasing contracts.
Third, a large-scale education and information cam
paign should be undertaken, explaining the need for
regular vaccination and highlighting the dangers of
unprotected sex, needle-sharing by drug users, and
excessive antibiotic use. These programs must be con
ceived in such a way that their meaning is not lost on

W W W . R A N D . O R G

the layperson (as has occurred with an AIDS publicity
campaign in South Africa).
Fourth, efforts should be made to augment the supply
of health care workers currently available in the country.
One way to achieve this would be to create a dedicated
public health service reserve that could be activated in
case of an emergency. This force could be trained for
duties such as administering drugs and vaccinations
and trained on a schedule similar to that of military
reservists—one weekend a month and two weeks a
year. Over the longer term, money will be needed to
support public health education components at univer
sities and to facilitate ongoing professional training.
Some progress has been made in this area, including
the Nurse Reinvestment Act of 2002.
Fifth, hospitals and emergency health facilities need
to develop appropriate emergency plans to respond to new
diseases and large patient inﬂuxes, such as those that
might occur in the aftermath of a bioterrorist attack or
the introduction of a serious infectious agent—for
instance, the Ebola virus—through airplane travel.
Medical receiving facilities should be able to provide
surge capacity in hospital beds and have auxiliary com
munication systems and power networks in place.
Sixth, more resources need to be invested in foreign
governments to help them increase the effectiveness of
their internal disease prevention efforts. There could be
mutual aid agreements for the sharing of biological
intelligence, research, diagnostics, personnel, vaccines,
antibiotics, medical devices, and treatment and preven
tion techniques. The United States could help to create
dedicated regional health surveillance networks, to pro
mote sustainable urban development schemes, and to
focus efforts against disease-promoting catalysts, such
as unprotected sex.

How the Field of Public Health Can
Play a Larger Role
Beyond these speciﬁc recommendations, general assess
ments and forecasts of emerging biological dangers
need to be strengthened. Analyses that inform govern
ment decisionmaking should be more thoroughly
grounded on scientiﬁcally formulated models that inte
grate epidemiological literature with medical research
on new and reemerging diseases. Overseas monitoring
activities should also be expanded to include such
things as the effectiveness of national medical screening
systems; the geopolitical, social, economic, and envi
ronmental conditions that affect disease incidence; and

W W W . R A N D . O R G

Jacob Krygier,
a respiratory
therapist at
North York
General Hospital
in Toronto,
Canada, displays
a protective suit
that is worn
when performing
procedures on
a SARS patient.
AP/WIDE WORLD PHOTOS/CP PHOTO/KEVIN FRAYER

a state’s compliance with international health conven
tions and agreements.
Given the inﬂuence that the United States retains
in a variety of international organizations, Washington
could play a leading role in adapting them for a global
health role. In this regard, the United States could cap
italize on efforts that have already been established
within some of these institutions to perform collective
political, military, and humanitarian missions around
the world.

The United States could help to create
dedicated regional health surveillance
networks, to promote sustainable
urban development schemes, and to
focus efforts against disease-promoting
catalysts, such as unprotected sex.
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Figure 3—Examples of Drug-Resistant Pathogens and Percentage of Infections That Are Drug Resistant,
by Country or Region
Pathogen

Drug

Streptococcus
pneumonia

Penicillin

Country/Region Percentage of Drug-Resistant Infections

United States
Asia
Chile
Spain
Hungary
Methicillin
Staphylococcus
United States
Multidrug
aureus
Japan
Any Drug
Mycobacterium
United States
tuberculosis
New York City
Eastern Europe
Kenya
Plasmodium falciparum Chloroquine
Mefloquine
(malaria)
Ghana
Zimbabwe
Burkina Faso
Thailand
Burundi
Multidrug
Shigella dysenteriae
(dysentery)
Rwanda
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Measures such as these will require political leader
ship and sustained ﬁnancial commitment. Consider
able attention and resources are now ﬂowing to build
defenses against the unlikely scenario of a large-scale
bioterrorist attack. Yet responses to more commonly
occurring and currently more taxing natural outbreaks
of disease remain relatively underfunded.
This policy lacuna is worrisome. Not only have
deadly and previously unimagined illnesses emerged in
recent years, but established diseases that were thought
to have been tamed just a few decades ago are also
returning, many in virulent, drug-resistant varieties
(see Figure 3).
State-centric efforts to safeguard citizens are clearly
unable to deal with inﬂuences such as infectious diseases,
the effects of which transcend international boundaries
to affect the security and welfare of people worldwide.
The unique challenges posed by microbial threats can
not be territorially bounded. They need to be under
stood and addressed in a larger global context. ■

10

R A N D

R E V I E W

/

S

U

M

M

E

R

2

0

0

3

100

Related Reading
The Global Threat of New and Reemerging Infectious Diseases:
Reconciling U.S. National Security and Public Health Policy,
Jennifer Brower, Peter Chalk, RAND/MR-1602-RC, 2003, 173 pp.,
ISBN 0-8330-3293-3, $20.00.

W W W . R A N D . O R G

Injured on the Job
California Seeks to Rehabilitate a
Social Contract

By Nicholas M. Pace and Robert T. Reville

Nicholas Pace is a legal researcher with expertise in the
areas of dispute resolution and workers’ compensation.
Robert Reville is director of the RAND Institute for Civil
Justice.

F

or the past 90 years, the California workers’
compensation system has striven to uphold an
important social contract by which injured
workers give up their rights to seek damages in a civil
court of law in exchange for compensation that is both
swift and certain. In theory, workers injured on the job
can simply ﬁle a claim that triggers a no-fault, admin
istrative process designed to provide a comprehensive
package of beneﬁts, including medical care, replace
ment of lost wages, and vocational rehabilitation. In
cases where the worker and the employer disagree
about the legitimacy, adequacy, or timing of such ben
eﬁts, a system of workers’ compensation courts exists to
resolve any disputes as inexpensively, rapidly, and fairly
as possible. Today, however, the swiftness and certitude of
the dispute resolution process are in doubt, which there
by erodes a key element of this vital social contract.
About 20 percent of all workers’ compensation
claims ﬁled in California end up in the workers’ compen
sation courts in some way. Many of these cases are quick
ly resolved, either by settlement or by formal hearing,
to the satisfaction of the parties involved and with min
imal transaction costs. But in other instances, cases can
sometimes plod through the system for years, require
costly repeat appearances by legal counsel, and result in
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unpredictable outcomes. Legislators and others have
repeatedly criticized this system for being ponderously
slow, onerously expensive, and plagued by inconsistency.
We at the RAND Corporation conducted a topto-bottom review of the California workers’ compensa
tion courts to gain a better understanding of the causes
of delay, the reasons for the high costs, and the sources
of procedural inconsistencies. Although we identiﬁed
numerous sources of these problems, we found that
many of them ultimately stem from decades of under
funding in the areas of stafﬁng and technological
improvements.
Staff shortages impede every aspect of court oper
ations and every part of the litigation process. An out
moded computer system exacerbates these problems by
requiring enormous duplication of data entry and
offering very limited capacity for caseload management
or effective calendaring. These problems lead to delays,
increase the private costs of litigation, and create obsta
cles to reforming the contradictory rules that guide the
courts across the state.
In addition to a large number of speciﬁc recom
mendations on policies and procedures, our study team
has proposed three main recommendations:
• Provide realistic funding to ﬁll every staff position
authorized in 2001, assuming that demands on the

Staff shortages impede every aspect of
court operations and every part of the
litigation process. An outmoded computer
system exacerbates these problems.
R A N D

R E V I E W

/

S

U

M

M

E

R

2

0

0

3

11

workers’ compensation system remain similar to
2001 levels.
• Implement a complete overhaul of the courts’
technological infrastructure without reducing
short-term stafﬁng levels.
• Conduct a comprehensive review, reﬁnement, and
coordination of all procedural rules governing the
workers’ compensation dispute resolution process.

ﬁrst is the Mandatory Settlement Conference (MSC),
which is designed to promote a settlement with judicial
assistance. If a settlement cannot be reached at the
MSC, a trial date must be set. State law requires the
courts to hold the MSC within 30 days of the ﬁling of
a Declaration of Readiness and to hold any subsequent
trial within 75 days of that same ﬁling.
Figure 1 shows the average amount of time that cases
have taken to get to conference and trial. Although the
averages have improved over the past few years, the rea
son is primarily the decline in the number of cases from
the peak numbers in the early 1990s. Even with such
improvements, however, the average time that it takes
to get to conferences and trials continues to be much
longer than allowed by law.

A Distinctive System of Justice
The process of delivering workers’ compensation benefits—including medical care, replacement of lost wages,
and vocational rehabilitation services—is usually auto
matic. In a minority of instances, though, disputes arise
over issues such as whether an injury in fact occurred at
work, whether medical treatment is necessary, and the
extent to which an injury creates a long-term disability.
All such disputes are resolved in a single forum: the
Workers’ Compensation Appeals Board (WCAB). Of
the one million workers’ compensation claims ﬁled in
California every year, roughly 200,000 end up at the
WCAB.
About 180 trial judges across the state are at the
heart of the dispute resolution system. The judges of
the WCAB are actually employees of the state Division
of Workers’ Compensation (DWC), along with the
clerks, secretaries, hearing reporters, and other support
staff in the 25 local ofﬁces operated by the DWC.
Taken together, the WCAB and DWC are some
times referred to as “The People’s Court” because the
litigant pool is so diverse and because the courts’ pro
cedures are so informal that workers often represent
themselves. It is a distinctive system for dispute resolu
tion: a high-volume tribunal that never uses juries, that
operates under relatively relaxed rules of evidence, that
requires judges to review and approve all proposed set
tlements, and that has exclusive jurisdiction over most
work injury disputes in the state.
If a dispute cannot be resolved through negotia
tion, either party in the dispute can ﬁle a Declaration
of Readiness to request a trial. Two events then occur,
both of which have become fraught with delays. The

Two Very Different Types of Delay
The causes of delays for conferences are quite different
from the causes of delays for trials.
We found understafﬁng to be the most important
factor behind the delays for conferences. Most key
positions in the court system have been severely under
staffed for years; but clerks, in particular, are in very
short supply. Overall, DWC ofﬁces staff only about 70
percent of the authorized clerical-support positions
because of insufﬁcient funds for hiring, noncompeti
tive salaries, and high turnover rates (see Figure 2).
Some ofﬁces have only half the authorized number of
clerks on duty at any one time.
A chronic shortage of clerks creates a serious bot
tleneck in the system, because clerks are responsible for
managing the physical caseﬁle, for scheduling trials and
other court events, for customer service support duties,
and for data entry of information vital to managing the
operations of the courts. Without adequate clerical
support, an office cannot process the paperwork
required for an MSC in a timely manner.
Therefore, we recommend that DWC administra
tors give top priority to hiring, training, and retaining
clerks. Pay for clerks should be increased slightly to
make it comparable with staff pay at other administra
tive law courts in the state. We also recommend that
pay for the sole supervising clerk at each ofﬁce be
increased to match that of judges’ secretaries, because
lead clerks tend to leave their positions as soon as they
ﬁnd an opportunity for an intra-ofﬁce promotion.
We found the actions of judges to be the most
important factor behind the delays for trials. Although
many trials may require only an hour or two of court

The average time that it takes to get to
conferences and trials continues to be
much longer than allowed by law.
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Figure 1—Average Time to Initial Conference and Eventual Trial,
1995–2000
Days from request for conference or trial

testimony from witnesses, WCAB judges have to spend
a considerable amount of additional time outside the
courtroom reviewing medical reports and other evi
dence in the case, writing a detailed summary of the
evidence, reaching a decision, writing an opinion to
support the decision, and responding to any appeal (see
Figure 3). Because each trial places great demands on a
judge’s time, the natural inclination is to avoid trials
whenever possible.
To minimize the workload, a few judges either
schedule their trial calendars too conservatively or grant
continuances (rescheduled trial dates) too liberally. The
bad habits of a few judges can clog the entire trial cal
endar for all other judges in any given ofﬁce, because
the other judges must shoulder the increased workload.
With fewer scheduled trial dates, the parties who need
someone to decide their competing claims must wait
far longer than the 75 days allowed by law.
One way to get a case to trial faster would be to
assign the trial to whichever judge has the earliest avail
able trial date. At the moment, some ofﬁces lock in trial
judge assignments the moment a Declaration of Readi
ness is ﬁled, which reduces scheduling ﬂexibility. Addi
tionally, the responsibility for determining trial dates
should rest with clerks, not judges. Local DWC ofﬁces
should also overbook a limited number of extra trials
for each judge, because many cases are settled before
they reach trial. In the event of any conflicting
demands on a judge’s time, a “rollover” policy would
allow overbooked trials to be quickly reassigned to an
available judge on the scheduled day.
State law requires that a decision in each case be
issued within 30 days of a trial, but some judges occa
sionally take as long as three months. Even among
judges in the same ofﬁce with similar workloads, there
have been wide disparities in the time taken to render
these decisions. Interviews with secretaries and hearing
reporters who work with judges have suggested that
some judges simply lack the organizational and time
management skills necessary for turning out a decision
in a timely manner.
One of our most important recommendations is
that judges need more training in how to perform their
tasks. Although well-versed in case law, new judges
often have little experience in efﬁcient note-taking dur
ing testimony, promoting settlements between con
tentious parties, managing a crowded conference
calendar, issuing decisions quickly and competently,
and writing a well-reasoned opinion. WCAB judges
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Time to trial
200

150
Time to initial
conference
100
75-day trial limit
50

30-day conference limit

0
1995

1996

1997

1998

1999

2000

Year
SOURCE: Improving Dispute Resolution for California’s Injured Workers: Executive Summary, 2003.

Figure 2—Percentage of Clerk Positions Filled in Fall 2000
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Local ofﬁces should overbook a limited
number of extra trials for each judge,
because many cases are settled before
they reach trial.
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Figure 3—For Each Hour Spent in Trial, Judges Spend More Than
Four Additional Hours on Related Tasksa
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SOURCE: Improving Dispute Resolution for California’s Injured Workers, 2003.
a Excludes time required for pre-trial preparation.

need to be shown better ways to manage their caseloads
and to execute their other responsibilities. We further
suggest that the presiding judge at each local DWC
ofﬁce spend more time mentoring other judges, make
greater efforts to monitor judicial performance, and
look for good case-management skills among judicial
candidates.

Unnecessary Litigation Costs
The permissive attitude of some judges in granting last
minute continuances or even removing a case from the
trial calendar altogether not only delays the overall
process toward resolution but also results in unneces
sary court appearances. Each additional court date is
costly for defendants (who pay their attorneys for each
appearance), for workers’ attorneys (who have limited
time to devote to each case), and for workers (who
must spend time away from their jobs whenever they
appear in court).
Many of the additional appearances appear to be
the result of parties arriving at the MSC unprepared to
discuss the issues in the case in a meaningful way. This

Inconsistent court practices across the
state are not surprising given that the
rules and procedures are derived from a
variety of sources.
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can often occur because there is no penalty for failing to
review the caseﬁle until the day of the conference and
because last-minute postponements are easily obtained
upon an oral motion made during the conference.
To combat this problem, requests for continuances
and other postponements (other than those related to ill
nesses and emergencies) should be considered at the MSC
only if such requests are formally made in writing and
submitted in advance. This important change would force
the parties to review the ﬁle and to jointly address poten
tial roadblocks to resolution prior to the court appearance.
Inevitably, some continuances and postponements
will be required, but no such requests should be granted
without conditions. The parties should be given a spe
ciﬁc date to return, the judge should detail the reasons
for granting the request, and orders should be issued as
to what must be done to get the case back on track.
Judges should also stop granting requests for postpone
ments on the day of trial in all but the most extraordi
nary circumstances.

Inconsistent Procedures
Inconsistent court practices across the state are not sur
prising given that the rules and procedures are derived
from a variety of sources, including the California
Labor Code (developed by the state legislature) and
separate sets of regulations developed by the WCAB
and DWC. Because the rules are sometimes outdated,
contradictory, vague, confusing, or convoluted, many
local ofﬁces and judges invent their own procedures,
creating a hodgepodge of largely unwritten local prac
tices across the state.
The trial phase has numerous built-in safeguards
that encourage uniformity in decisionmaking. But we
found wide variation in judicial behavior prior to trial,
including how judges handle continuances and post
ponements, what standards judges use to decide if pro
posed settlements comply with the law, and what
criteria judges use to approve attorney fees. In most
instances, the variation in behavior appears to stem
from a lack of clear and unambiguous guidance in the
rules that apply to these pre-trial actions.
In this regard, we recommend a coordinated effort
by the WCAB and DWC to review the sources of the
procedural rules; to eliminate or correct language that
is irrelevant, vague, or confusing; to highlight the rules
that are clear and straightforward; to provide supple
mental commentary as guideposts in making decisions;
and to revise the procedures accordingly. This review
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should also involve judges and attorneys to make sure
that the new rules will work in practice.

Conclusions
Our study team investigated a wide variety of WCAB
and DWC operations. The ﬁnal report contains more
than 100 recommendations covering calendaring, case
management practices, stafﬁng, technology, judicial
assignment and training, continuances, settlements,
and other critical stages in the process. But the main
factor behind the problems of the so-called People’s
Court appears to be the chronic funding shortage that
has hampered hiring, training, and technological
improvements for decades.
Although funding shortages are certainly not the
only underlying cause of dissatisfaction with the work
ers’ compensation courts, year after year of scrambling
to provide local ofﬁces with the bare minimum of staff
has prevented the DWC administration from address
ing long-term needs, most notably the long-overdue
upgrade of the courts’ information technology infra
structure. Conversely, the courts’ computer system has
made the staff shortages even more acute, because the
outmoded system requires a great deal of duplicate data
entry, is not suited for the most efﬁcient scheduling of
conferences and trials, and is so old that it offers little
help as a management tool to allocate judicial resources
more efﬁciently. Yet replacing the system has been
impossible given the gaping holes in ofﬁce stafﬁng.
The stafﬁng shortages have also made procedural
uniformity more difficult to achieve. Some local
ofﬁces, for example, have dispensed with any review of
newly ﬁled Declarations of Readiness. The purpose of
these legally required reviews is to make sure that the
case is indeed ready for an MSC. Some local ofﬁces,
however, have come to believe that these procedures
consume unjustiﬁable amounts of staff resources. In
addition, plans for uniform training manuals have been
on the back burner for years, because lead clerks and
lead secretaries cannot be spared to draft the docu
ments. Likewise, the current ﬁscal environment has
made it extremely difﬁcult to assign judges and admin
istrators to the much-needed task of reviewing con
ﬂicting or ambiguous regulations.
Worst of all, insufﬁcient stafﬁng levels can dimin
ish the quality of justice. Judges with heavy workloads
may prefer to grant requests for continuances, however
questionable they may be, rather than to move toward
a trial that would require considerable expenditures of
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their time. When trials do take place, a careful and
deliberate judicial review may not be possible because
of other equally pressing demands. Meanwhile, presid
ing judges cannot supervise the work of their trial
judges closely, because the presiding judges must han
dle a nearly equal share of the caseload. Stafﬁng and
funding shortages have precluded the training of trial
judges as well. The end result is that there is sometimes
great disparity in the knowledge and abilities of those
who have been appointed to be the
ﬁnal arbiters in this system.
The WCAB has become a
The main factor
focus of attention for those who feel
behind the
that the entire California workers’
problems appears
compensation system has strayed
from its original purpose of deliv
to be the chronic
ering swift and certain benefits
funding shortage
through a user-friendly dispute res
olution system that serves the inter
that has hampered
ests of injured workers, employers,
hiring, training,
and other litigants. If the courts
continue to be plagued by unneces
and technological
sary delays that frustrate injured
improvements for
workers and their employers, by
unreasonable private and public lit
decades.
igation costs, and by unexpected
outcomes due to idiosyncratic procedures, then the
California workers’ compensation system is in fact fail
ing to serve its statutory and historical mandate. Our
team’s recommendations offer a blueprint for judicial
and administrative reform that can help the system ful
ﬁll its mandate. ■
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NATION-BUILDING
The Inescapable Responsibility of the World’s
Only Superpower
By James Dobbins
James Dobbins served as U.S. special envoy for Somalia,

•

Haiti, Bosnia, Kosovo, and Afghanistan. He now directs the
International Security and Defense Policy Center at RAND.
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e at the RAND Corporation have com
piled what we have found to be the most
important lessons learned by the United
States in its nation-building efforts since World War II.
Not all these hard-won lessons have yet been fully
applied to America’s most recent nation-building
efforts in Afghanistan and Iraq.
We deﬁne nation-building as “the use of armed
force in the aftermath of a conﬂict to underpin an
enduring transition to democracy.” We have compared
the levels of progress toward this goal among seven his
torical cases: Germany, Japan, Somalia, Haiti, Bosnia,
Kosovo, and Afghanistan. These are the most impor
tant instances in which American military power has
been used in the aftermath of a conﬂict to underpin
democratization elsewhere around the world since
World War II.
From our review of the historical cases, we at
RAND have derived a number of overarching conclu
sions:
• Many factors—such as prior democratic experi
ence, level of economic development, and social
homogeneity—can inﬂuence the ease or difﬁculty
of nation-building, but the single most important
controllable determinant seems to be the level of
effort, as measured in troops, money, and time.
• Multilateral nation-building is more complex and
time-consuming than a unilateral approach. But
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•

•

•

•

the multilateral approach is considerably less
expensive for individual participants.
Multilateral nation-building can produce more
thorough transformations and greater regional rec
onciliation than can unilateral efforts.
Unity of command is as essential in peace opera
tions as it is in war. This unity of command can be
achieved even in operations with broad multilateral
participation when the major participants share a
common vision and tailor the response of inter
national institutions accordingly.
There appears to be an inverse correlation between
the size of the military stabilization force and the
level of casualties. The higher the proportion of
troops relative to the resident population, the
lower the number of casualties suffered and inﬂicted.
Indeed, most of the post-conﬂict operations that
were generously manned suffered no casualties at all.
Neighboring states can exert signiﬁcant inﬂuence,
for good or bad. It is nearly impossible to put together a fragmented nation if its neighbors try to
tear it apart. Every effort should be made to secure
their support.
Accountability for past injustices can be a powerful
component of democratization. Such accountability
can be among the most difﬁcult and controversial
aspects of any nation-building endeavor, however,
and therefore should be attempted only if there is
a deep and long-term commitment to the overall
operation.
There is no quick ﬁx for nation-building. None of
our cases was successfully completed in less than
seven years.

U.S. Marine
Corporal Roy
Edinton, from
Midway, Ky.,
sits in a gun turret
atop a truck
delivering food to
a CARE warehouse
in Mogadishu,
Somalia, on Dec.
12, 1992. The
convoy of three
trucks was the
ﬁrst to be escorted
through the war
ravaged town by
U.S. Marines.

These lessons are drawn from the “best practices”
of nation-building over the past 60 years. We explain
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A German school
girl writes on the
blackboard during
an English lesson
at her school in
Berlin, Germany,
on Sept. 29, 1945,
at one of more
than 200 schools
that were main
tained by the
allied occupational
government in the
American sector
of the divided
German capital.
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the lessons in greater detail below and then suggest how
they might be applied to future operations and, in par
ticular, to Iraq. Although the combat phase of the war
against Iraq went very well and the regime collapsed
much faster than many had expected, the United States
has been left with the unenviable task of seeking to
build a democratic, economically vibrant Iraqi nation.

From Germany to Afghanistan
The cases of Germany and Japan set a standard for post
conﬂict nation-building that has not been matched
since. Both were comprehensive efforts at social, polit-

The cases of Germany and Japan set a
standard for post-conﬂict nation-building
that has not been matched since.
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ical, and economic reconstruction. These successes
demonstrated that democracy was transferable, that
societies could be encouraged to transform themselves,
and that major transformations could endure.
For the next 40 years, there were few attempts to
replicate these early successes. During the cold war
with the Soviet Union, America employed its military
power to preserve the status quo, not to alter it; to
manage crises, not to resolve the underlying problems;
to overthrow unfriendly regimes and reinstall friendly
ones, not to bring about fundamental societal change.
After 1989, a policy of global containment of the
Soviet Union no longer impelled the United States to
preserve the status quo. Washington was now free to
overlook regional instability in places like Yugoslavia
and Afghanistan as long as the instability did not
directly threaten American interests. At the same time,
though, the United States had the unprecedented
opportunity of using its unrivaled power to resolve, not
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U.S. Army
General Douglas
MacArthur
reviews more than
15,000 troops
of the occupation
forces from all
over Japan at
the Imperial Palace
in Tokyo on the
Fourth of July,
1949.
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just to manage or to contain, international problems of
strategic importance. In addition, the United States
could secure broader international support for such
efforts than ever before.
Throughout the 1990s, each successive post–cold
war effort became wider in scope and more ambitious
in intent than its predecessor had been. In Somalia, the
original objective was purely humanitarian but was
subsequently expanded to democratization. In Haiti,
the objective was to reinstall a president and to conduct
elections according to an existing constitution. In
Bosnia, the objective was to create a multiethnic state
out of a former Yugoslav republic. In Kosovo, the
objective was to establish a democratic polity and mar
ket economy virtually from scratch.
From Somalia in 1992 to Kosovo in 1999, each
nation-building effort was somewhat better managed
than the previous one (see table). Somalia was the
nadir. Everything that could go wrong did. The opera-
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From Somalia in 1992 to Kosovo in
1999, each nation-building effort was
somewhat better managed than the
previous one.

tion culminated in the withdrawal of U.S. troops in
1994 after a sharp tactical setback that had resulted in
18 American deaths in October 1993. This reverse,
which became memorialized in the book and ﬁlm
“Black Hawk Down,” was largely the result of an
unnecessarily complicated U.S. and United Nations
command structure that had three distinct forces oper
ating with three distinct chains of command. Despite
its failure, the Somalia mission taught America crucial
lessons for the future. One was the importance of unity
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America’s History of Nation-Building
Country or
Territory

20

Years

Peak
U.S. Troops

International
Cooperation

Assessment

Lessons Learned

West Germany

1945–1952

1.6 million

Joint project
with Britain
and France,
eventually NATO.

Very successful.
Within 10 years an
economically stable
democracy and NATO
member.

Democracy can be
transferred. Military
forces can underpin
democratic transfor
mation.

Japan

1945–1952

350,000

None.

Very successful.
Economically stable
democracy and regional
security anchor within
a decade.

Democracy can be
exported to nonWestern societies.
Unilateral nation
building can be simpler
(but more expensive)
than multilateral.

Somalia

1992–1994

28,000

United Nations
(U.N.) humani
tarian oversight.

Not successful.
Little accomplished
other than some
humanitarian aid
delivered in Mogadishu
and other cities.

Unity of command can
be as essential in peace
as in combat opera
tions. Nation-building
objectives need to be
scaled to available
resources. Police may
need to be deployed
alongside military
forces.

Haiti

1994–1996

21,000
(plus 1,000
international
police)

U.N. help in
policing.

Not successful.
U.S. forces restored
democratically elected
president but left
before democratic
institutions took hold.

Exit deadlines can be
counterproductive.
Need time to build
competent administra
tions and democratic
institutions.

Bosnia

1995–present

20,000

Joint effort by
NATO, U.N., and
Organization
for Security and
Cooperation in
Europe.

Mixed success.
Democratic elections
within two years, but
government is constitu
tionally weak.

Unity of command is
required on both
military and civil sides.
Nexus between
organized crime and
political extremism can
be serious challenge to
enduring democratic
reforms.

Kosovo

1999–present

15,000
(plus 4,600
international
police)

NATO military
action and U.N.
support.

Modest success.
Elections within 3 years
and strong economic
growth. But no final
resolution of Kosovo’s
status.

Broad participation
and extensive burden
sharing can be com
patible with unity of
command and
American leadership.

Afghanistan

2001–present

10,000

Modest
contribution
from U.N. and
nongovernmental
organizations.

Too early to tell.
No longer launch pad
for global terrorism.
But little democratic
structure and no real
government authority
beyond Kabul.

Low initial input of
money and troops
yields low output of
security, democratiza
tion, and economic
growth.
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Haitian poll work
ers crowd around
marked ballots
minutes after the
polls closed on
presidential elec
tions in Cite Soleil,
a slum of Port-auPrince, Haiti, on
Dec. 17, 1995.
Voter turnout was
low throughout
the country.
AP/WIDE WORLD PHOTOS/JOHN MCCONNICO

of command in peace operations as well as in war. Sec
ond was the need to scale mission objectives to avail
able resources in troops, money, and staying power. A
third lesson was the importance of deploying signiﬁ
cant numbers of international police alongside interna
tional military forces to places where the local law
enforcement institutions had disappeared or become
illegitimate.
America applied these lessons to Haiti in the mid
1990s. We had unity of command throughout the
operation. We did not have parallel American and
allied forces. We had a single force under a single com
mand with a clear hierarchy of decisionmaking. We
deployed a large number of police within weeks of the
military deployment, and the police were armed with
both weapons and arrest authority. Unfortunately, we
were obsessed with exit strategies and exit deadlines in
the wake of the Somalia debacle. So we pulled out of
Haiti with the job at best half done.
The Bosnia experience of the late 1990s was more
successful. We set an exit deadline but wisely ignored it
when the time came. On the negative side, there was a
lack of coordination between the military stabilization
efforts of NATO and those organizations responsible

W W W . R A N D . O R G

for civilian reconstruction. Consequently, the authority
for implementing the civilian reconstruction projects
became fragmented among numerous competing insti
tutions. To complicate the situation further, the inter
national police who had been deployed were armed
with neither weapons nor arrest authority.
By the time of the Kosovo conﬂict in 1999, we and
our allies had absorbed most of these lessons. We then
made smarter choices in Kosovo. We achieved unity of
command on both the civil and military sides. As in
Bosnia, NATO was responsible for military operations.
On the civil side, we established a clear hierarchical
structure under a United Nations representative. Lead
ership was shared effectively between Europe and the
United States. Working together, we deployed nearly
5,000 well-armed police alongside military peacekeep
ers. Although far from perfect, the arrangement was
more successful than it had been in Bosnia.
During his presidential campaign in 2000, George
W. Bush criticized the Clinton administration for this
expansive nation-building agenda. As president, Bush
adopted a more modest set of objectives when faced
with a comparable challenge in Afghanistan. Neverthe
less, the attempt to reverse the trend toward ever larger
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Nation-building is not principally about
economic reconstruction, but rather
about political transformation.
and more ambitious U.S.-led nation-building opera
tions has proven short-lived. In Iraq, the United States
has taken on a task comparable in its vast scope to the
transformational efforts still under way in Bosnia and
Kosovo and comparable in its enormous scale to the
earlier American occupations of Germany and Japan.
Nation-building, it appears, is the inescapable respon
sibility of the world’s only superpower.

Quantitative Comparisons of Cases
For each of the seven historical cases of nation-building,
we at RAND compared quantitative data on the “inputs”
(troops, money, and time) and “outputs.” The outputs
included casualties (or lack thereof ), democratic elec
tions, and increases in per capita gross domestic prod
uct (GDP).

Troop levels varied widely across the cases. The
levels ranged from 1.6 million U.S. troops in the Amer
ican sector in Germany at the end of World War II to
14,000 U.S. and international troops currently in
Afghanistan. Gross numbers, however, are not the most
useful numbers for comparison, because the size and
populations of the nations being built have been so dis
parate. We chose instead to compare the numbers of
U.S. and foreign soldiers per thousand inhabitants in
each occupied territory. We then compared the pro
portional force levels at speciﬁed times after the conﬂict
ended (or after the U.S. rebuilding efforts began).
Figure 1 shows the number of international troops
(or in the German and Japanese cases, U.S. troops) per
thousand inhabitants in each territory at the outset of
the intervention and at various intervals thereafter. As
the data illustrate, even the proportional force levels
vary immensely across the operations. (The levels vary
so tremendously that they require a logarithmic, or
exponential, scale for manageable illustration.)
Bosnia, Kosovo, and particularly the U.S.-occupied
sector of Germany started with substantial proportions
of military forces, whereas the initial levels in Japan,

U.S. Navy
Construction
Mechanic Dennis
Conrie from Esko,
Minn., clears snow
from the top of a
communications
truck as the U.S.
ﬂag waves behind
him amid the
destroyed roof of
the Zetra stadium
in Sarajevo, Bosnia,
on Dec. 29, 1995.
His navy unit
broadcast a daily
radio program,
called “Balkan
Rock,” from the
stadium.

AP/WIDE WORLD PHOTOS/SANTIAGO LYON
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Soldiers per thousand inhabitants
(log scale)

Figure 1—Higher Force Levels for Longer Time Periods Promote
Successful Nation-Building
Bosnia
Kosovo
Afghanistan

Germany
Japan
Somalia
Haiti

100.0

10.0

1.0

0.1
0

2

3
Year

5

10

SOURCE: America’s Role in Nation-Building, 2003.
NOTE: Year 0 represents the end of the conflict. The numbers for Germany include only those troops
in the U.S. sector. The data for the other nations include all participants.

Figure 2—Foreign Aid per Capita During the First Two Years
1600
1,390

1400
1200
2001 U.S. dollars

Somalia, Haiti, and especially Afghanistan were much
more modest. The levels generally decreased over time.
In Germany, the level then rose again for reasons hav
ing to do with the cold war. Overall, the differences in
force levels across the cases had signiﬁcant implications
for other aspects of the operations.
Figure 2 compares the amount of foreign economic
aid per capita (in constant 2001 U.S. dollars) provided
to six of the territories during the ﬁrst two years.
Although Germany received the most aid in raw dollar
terms ($12 billion), the country did not rank high on
a per capita basis. Per capita assistance there ran a little
over $200. Kosovo, which ranked fourth in terms of
total assistance, received over $800 per resident. With
the second-highest level of economic assistance per
capita, Kosovo enjoyed the most rapid recovery in lev
els of per capita GDP. In contrast, Haiti, which
received much less per capita than Kosovo, has experi
enced little growth in per capita GDP.
Germany and Japan both stand out as unequaled
success stories. One of the most important questions is
why both operations fared so well compared with the
others. The easiest answer is that Germany and Japan
were already highly developed and economically
advanced societies. This certainly explains why it was
easier to reconstruct their economies than it was to
reconstruct those in the other territories. But econom
ics is not a sufﬁcient answer to explain the transition to
democracy. The spread of democracy to poor countries
in Latin America, Asia, and parts of Africa suggests that
this form of government is not unique to advanced
industrial economies. Indeed, democracy can take root
in countries where neither Western culture nor signiﬁ
cant economic development exists. Nation-building is
not principally about economic reconstruction, but
rather about political transformation.
Because Germany and Japan were also ethnically
homogeneous societies, some people might argue that
homogeneity is the key to success. We believe that
homogeneity helps greatly but that it is not essential,
either. It is true that Somalia, Haiti, and Afghanistan
are divided ethnically, socioeconomically, or tribally in
ways that Germany and Japan were not. However, the
kinds of communal hatred that mark Somalia, Haiti,
and Afghanistan are even more pronounced in Bosnia
and Kosovo, where the process of democratization has
nevertheless made some progress.
What principally distinguishes Germany, Japan,
Bosnia, and Kosovo from Somalia, Haiti, and Afghan-

1000
814

800
600
400
266
152

200

52

53

0
Germany
Japan
Haiti
Bosnia
Kosovo
Afghanistan
(1946–1947) (1946–1947) (1995–1996) (1996–1997) (2000–2001)
(2002)
SOURCE: America’s Role in Nation-Building, 2003.

istan is not their levels of Western culture, democratic
history, economic development, or ethnic homogene
ity. Rather, the principal distinction is the level of effort
that the United States and the international community
have put into the democratic transformations. Among
the recent operations, the United States and its allies
have put 25 times more money and 50 times more
troops on a per capita basis into post-conﬂict Kosovo
than into post-conﬂict Afghanistan. These higher levels
of input account in signiﬁcant measure for the higher
levels of output in terms of democratic institution
building and economic growth.
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ﬁnally two nuclear attacks. In situations where the con
ﬂict has been terminated less conclusively and destruc
tively (or not terminated at all), such as Somalia,
Afghanistan, and most recently Iraq, we have seen more
difﬁcult post-conﬂict security challenges. Indeed, it seems
that the more swift and bloodless the military victory,
the more difﬁcult can be the task of post-conﬂict stabi
lization.
The seven historical cases have differed in terms of
duration. The record suggests that although staying
long does not guarantee success, leaving early assures
failure. To date, no effort at enforced democratization
has been brought to a successful conclusion in less than
seven years.
U.S. DEPARTMENT OF DEFENSE/SGT. DYLAN J. MONTGOMERY, U.S. ARMY

Japan, one of the two undoubted successes, fully
meets the criterion regarding the duration of time
devoted to its transformation. In the ﬁrst two years,
Japan received considerably less external economic
assistance per capita than did Germany, Bosnia, or
Kosovo, indeed less than Haiti and about the same
amount as Afghanistan. Japan’s correspondingly low
post-conﬂict economic growth rates reﬂect this fact.
Japan’s subsequent growth of the 1950s, spurred by
American spending linked to the Korean War, helped
to consolidate public support for the democratic
reforms that had been put in place in the immediate
postwar years. As with the German economic miracle
of the 1950s, the experience in Japan suggests that ris
ing economic prosperity is not so much a necessary pre
cursor to political reform as a highly desirable successor
and legitimizing factor.
In proportion to its population, Japan also had a
smaller military stabilization force (or, as it was then
termed, occupation force) than did Germany, Bosnia,
or Kosovo, although the force was larger than those in
Haiti and Afghanistan. The ability to secure Japan with
a comparatively small force relates
to both the willing collaboration of
The arrangement the Japanese power structures and
in Afghanistan is a the homogeneity of the population.
A third important factor was the
clear regression unprecedented scale of Japan’s
from what we defeat—the devastation and conse
quent intimidation wrought by
achieved in Haiti, years of total war, culminating in
Bosnia, or Kosovo. the ﬁre bombing of its cities and

Polish, Ukrainian,
and American
soldiers in the
NATO-led KFOR
peacekeeping
mission unload
boxes of clothing
from a U.S. Army
helicopter in a
ﬁeld near the
village of Drenova
Glava, Kosovo,
on Feb. 19, 2001.
The army ﬂew
the clothing to the
isolated village
because of the
impassable roads.
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Unity of Command
Throughout the 1990s, the United States wrestled with
the challenge of gaining wider participation in its
nation-building endeavors while also preserving ade
quate unity of command. In Somalia and Haiti, the
United States experimented with sequential arrange
ments in which it initially managed and funded the
operations but then quickly turned responsibility over
to the United Nations. In Bosnia, the United States
succeeded in achieving both broad participation and
unity of command on the military side of the operation
through NATO. But in Bosnia the United States resis
ted the logic of achieving a comparable and cohesive
arrangement on the civil side. In Kosovo, the United
States achieved broad participation and unity of com
mand on both the military and civil sides by working
through NATO and the United Nations.
None of these models proved entirely satisfactory.
However, the arrangements in Kosovo seem to have pro
vided the best amalgam to date of American leadership,
European and other participation, ﬁnancial burden
sharing, and unity of command. Every international
ofﬁcial in Kosovo works ultimately for either the
NATO commander or the Special Representative of
the U.N. Secretary General. Neither of these is an
American. But by virtue of America’s credibility in the
region and America’s inﬂuence in NATO and on the
U.N. Security Council, the United States has been able
to maintain a satisfactory leadership role while ﬁelding
only 16 percent of the peacekeeping troops and paying
only 16 percent of the reconstruction costs.
The efﬁcacy of the Bosnia and Kosovo models has
depended on the ability of the United States and its
principal allies to attain a common vision of the objec-

W W W . R A N D . O R G

Applying the Lessons to Iraq
The challenges facing the United States in Iraq today are
formidable. Still, it is possible to draw valuable lessons
from America’s previous experiences with nation-building.
There are four main lessons to be learned for Iraq.
The ﬁrst lesson is that democratic nation-building
can work given sufﬁcient inputs of resources. These
inputs, however, can be very high. Regarding military
forces, Figure 3 takes the numbers of troops used in the
previous cases of nation-building and projects, for each,
a proportionally equivalent force for the Iraqi popu
lation over the next decade. For example, if Kosovo
levels of troop commitments were deployed to Iraq,
the number would be some 500,000 U.S. and coalition
troops through 2005. (There are roughly 150,000 coali
tion troops stationed in Iraq today.) To provide troop
coverage at Bosnia levels, the requisite troop ﬁgures
would be 460,000 initially, falling to 258,000 by 2005
and 145,000 by 2008.
In addition to military forces, it is often important
to deploy a signiﬁcant number of international civil
police. To achieve a level comparable to the nearly 5,000

W W W . R A N D . O R G

police deployed in Kosovo, Iraq would need an infusion
of 53,000 international civil police ofﬁcers through
2005 (in addition to the forces represented in Figure 3).
It is too early to predict with accuracy the required
levels of foreign aid, but we can draw comparisons with
the previous historical cases. Figure 4 takes the amount
of foreign aid provided in six of the seven previous cases
of nation-building and projects proportionally equiva
lent ﬁgures for the Iraqi population over the next two
years. If Bosnia levels of foreign aid per capita were pro
vided to Iraq, the country would require some $36 bil-

Figure 3—Based on Kosovo Standards, Iraq Would Need 526,000
Foreign Troops Through 2005
600

2,503

Germany level
Japan level
Somalia level
Haiti level
Bosnia level
Kosovo level
Afghanistan level

526
494

Foreign troops (thousands)

500
460

400
321

300
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200
145

121 126

100

99

87

74
32
5

0

2003 (x)

21

7

2005 (x + 2)

17

2008 (x + 5)

2013 (x + 10)

Intervention over time
SOURCE: America’s Role in Nation-Building, 2003.
NOTE: Year x = 2003, the year of intervention in Iraq.

Figure 4—Based on Bosnia Standards, Iraq Would Need $36 Billion
in Foreign Aid Through 2005
40
36

35
U.S. 2001 dollars (billions)

tives and then to coordinate the relevant institutions—
principally NATO, the Organization for Security and
Cooperation in Europe, the European Union, and the
United Nations—to meet the objectives. These two
models offer a viable fusion of burden-sharing and
unity of command.
In Afghanistan, in contrast, the United States
opted for parallel arrangements on the military side
and even greater divergence on the civil side. An inter
national force—with no U.S. participation—operates
in the capital of Kabul, while a national and mostly
U.S. force operates everywhere else. The United Nations
has responsibility for promoting political transforma
tion, while individual donors coordinate economic
reconstruction—or, more often, fail to do so.
The arrangement in Afghanistan is a marginal
improvement over that in Somalia, because the separate
U.S. and international forces are at least not operating
in the same physical space. But the arrangement repre
sents a clear regression from what we achieved in Haiti,
Bosnia, or, in particular, Kosovo. It is therefore not sur
prising that the overall results achieved to date in
Afghanistan are better than in Somalia, not yet better
than in Haiti, and not as good as in Bosnia or Kosovo.
The operation in Afghanistan, though, is a good deal
less expensive than those in Bosnia or Kosovo.

30
25
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Japan

Afghanistan

Haiti
Bosnia
Kosovo
Projection for first two years (2003–2005)

SOURCE: America’s Role in Nation-Building, 2003.
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Unidentiﬁed
delegates to the
loya jirga, or grand
council, discuss
the formation of a
new legislative
body for Afghani
stan on June 16,
2002. The loya
jirga was con
vened as part of a
U.N.-guided
process to move
Afghanistan
toward democracy
after a generation
of war.

lion in aid from now through 2005. Conversely, aid at
the same level as Afghanistan would total $1 billion
over the next two years.
We at RAND believe that Iraq will require sub
stantial external funds for humanitarian assistance and
budgetary support. It is highly unlikely that taxes on
the Iraqi oil sector will be adequate to fund the recon
struction of the Iraqi economy in the near future. Judg
ing by the experiences of Bosnia and Kosovo, territories
that have higher per capita incomes than Iraq, budget
ary support will be necessary for quite some time. To
manage immediate operating expenditures, we suggest
that the post-conﬂict authorities in Iraq ﬁrst establish a
reasonable level of expenditures, then create a transpar
ent tax system, and ask foreign donors to pick up the
difference until the nation gets on its feet. We believe
that this will be the most efﬁcacious avenue to eco
nomic recovery.
At the same time, we suspect that Iraq will not
receive the same per capita levels of foreign troops,
police, or economic aid as did either Bosnia or Kosovo.
Figures of 500,000 troops or $36 billion in aid are
beyond the capacity of even the world’s only super
power to generate or sustain. Even half those levels will

The stabilization and reconstruction of
Iraq have not gone as smoothly as might
be expected, given abundant, recent, and
relevant American experience.
26
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require the United States to broaden participation in
Iraq’s post-conﬂict stabilization and reconstruction well
beyond the comparatively narrow coalition that fought
the war, thereby mounting a broader international effort
on the Balkan models. According to the lessons learned,
the ultimate consequences for Iraq of a failure to gen
erate adequate international manpower and money are
likely to be lower levels of security, higher casualties
sustained and inﬂicted, lower economic growth rates, and
slower, less thoroughgoing political transformation.
The second lesson for Iraq is that short departure
deadlines are incompatible with nation-building. The
United States will succeed only if it makes a long-term
commitment to establishing strong democratic institu
tions and does not beat a hasty retreat tied to artiﬁcial
deadlines. Moreover, setting premature dates for early
national elections can be counterproductive.
Third, important hindrances to nation-building
include both internal fragmentation (along political,
ethnic, or sectarian lines) and a lack of external support
from neighboring states. Germany and Japan had homo
geneous societies. Bosnia and Kosovo had neighbors
that, following the democratic transitions in Croatia
and Serbia, collaborated with the international com
munity. Iraq could combine the worst of both worlds,
lacking both internal cohesion and regional support.
The United States should consider putting a consulta
tive mechanism in place, on the model of the Peace
Implementation Council in the Balkans or the “Two
Plus Six” group that involved Afghanistan’s six neigh
bors plus Russia and the United States, as a means of
consulting with the neighboring countries of Iraq.
Fourth, building a democracy, a strong economy,
and long-term legitimacy depends in each case on strik
ing the balance between international burden-sharing
and unity of command. As noted above, the United
States is unlikely to be able to generate adequate levels
of troops, money, or endurance as long as it relies prin
cipally upon the limited coalition with which it fought
the war. On the other hand, engaging a broader coali
tion, to include major countries that will expect to
secure inﬂuence commensurate with their contribu
tions, will require either new institutional arrange
ments or the extension of existing ones, such as NATO.
In its early months, the American-led stabilization
and reconstruction of Iraq have not gone as smoothly
as might be expected, given abundant, recent, and rel
evant American experience. This is, after all, the sixth
major nation-building enterprise the United States has
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mounted in eleven years, and the ﬁfth in a Muslim
nation or province.
Many of the initial difﬁculties in Iraq have been
encountered elsewhere. Somalia, Haiti, Kosovo, and
Afghanistan also experienced the rapid and utter col
lapse of their prior regimes. In each of those instances,
the local police, courts, penal services, and militaries
were destroyed, disrupted, disbanded, and/or discredited.
They were consequently unavailable to ﬁll the post
conﬂict security gap. In Somalia, Bosnia, Kosovo, and
Afghanistan, extremist elements emerged to ﬁll the
resultant vacuum of power. In all ﬁve cases, organized
crime quickly developed into a major challenge to the
occupying authority.
In Bosnia and Kosovo, the external stabilization
forces ultimately proved adequate to surmount these
challenges. In Somalia and Afghanistan, they did not or
have not yet, respectively.
Throughout the 1990s, the management of each
major stabilization and reconstruction mission repre
sented a marginal advance over its predecessor, but in
the past several years this modestly positive learning
curve has not been sustained. The Afghan mission can
not yet be deemed more successful than the one in
Haiti. It is certainly too early to evaluate the success of
the Iraqi nation-building mission, but its ﬁrst few
months do not raise it above those in Bosnia and Kosovo
at a similar stage.
Over the past decade, the United States has made
major investments in the combat efﬁciency of its
forces. The return on investment has been evident in
the dramatic improvements demonstrated from one
campaign to the next, from Desert Storm to the Kosovo
air campaign to Operation Iraqi Freedom. But there
has been no comparable increase in the capacity of U.S.
armed forces, or of U.S. civilian agencies for that mat
ter, to conduct post-combat stabilization and recon
struction operations.
Nation-building has been a controversial mission
over the past decade, and the extent of this controversy
has undoubtedly curtailed the investments needed to
do these tasks better. So has institutional resistance in
both the state and defense departments, neither of
which regards nation-building among its core missions.
As a result, successive administrations tend to treat
each new such mission as if it were the ﬁrst and, more
importantly, the last.
This expectation is unlikely to be realized any time
soon. In the 1990s, the Clinton administration con-
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With a map of Iraq
in the background,
some of the
25-member Iraqi
Governing Council
gather for a news
conference after
their inaugural
meeting in
Baghdad, Iraq,
on July 13, 2003.
The council
brought together
prominent Iraqis
of all political and
religious persua
sions in a crucial
ﬁrst step on the
nation’s path to
democracy.
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ducted a major nation-building intervention, on the
average, every two years. The current administration,
despite a strong disinclination to engage American
armed forces in these activities, has launched two major
such enterprises in a period of eighteen months.
Post-conﬂict stabilization and reconstruction with
the objective of promoting a transition to democracy
appear to be the inescapable responsibility of the
world’s only superpower. Therefore, in addition to
securing the major resources that will be needed to
carry through the current operation in Iraq to success,
the United States ought to make the smaller long-term
investments in its own institutional capacity to con
duct such operations. In this way, the ongoing
improvements in combat performance of American
forces could be matched by improvements in the post
conﬂict performance of our government as a whole. ■

Related Reading
America’s Role in Nation-Building: From Germany to Iraq, James
Dobbins, John G. McGinn, Keith Crane, Seth G. Jones, Rollie Lal,
Andrew Rathmell, Rachel Swanger, Anga Timilsina, RAND/
MR-1753-RC, 2003, 280 pp., ISBN 0-8330-3460-X, $35.00.
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BURDEN of VICTORY
The Painful Arithmetic of Stability Operations

By James T. Quinlivan
James Quinlivan is a military analyst and senior
mathematician at RAND.

Some 200 U.S.
soldiers ﬁll the sky
as they parachute
near the town
of Vitina in
eastern Kosovo
on July 11, 2002.
The soldiers
participated in
training exercises
and peacekeeping
patrols with
NATO-led KFOR
units.

W

hen external powers such as the United
States act as “the world’s policeman” to
stabilize countries such as Iraq, a good
way to think about the force requirement is roughly
similar to the way that one would think about policing
a civil society. The objective is not to destroy an enemy
but to provide security for residents so that they have
enough conﬁdence to manage their daily affairs and to
support a government authority of their own.
It turns out that the number of “world policemen”
required is roughly proportional to the size of the pop-

ulation being protected or controlled. At the low end of
the scale is the proportion of police ofﬁcers required for
day-to-day law enforcement duties among generally
peaceful populations such as those in the United States.
Peaceful populations require force ratios of somewhere
between one and four police ofﬁcers per thousand res
idents. The United States as a whole has about 2.3
sworn police ofﬁcers per thousand residents. Larger
cities tend to have higher ratios of police to population.
For cases drastic enough to warrant outside inter
vention, the required force ratio is much higher. Al
though numbers alone do not constitute a security
strategy, successful strategies for population security
and control have required force ratios either as large as
or larger than 20 security personnel (troops and police
combined) per thousand inhabitants. This ﬁgure is
roughly 10 times the ratio required for simple policing
of a tranquil population.
The British are acknowledged
as the most experienced practition
ers of the stabilization art. To
maintain stability in Northern Ire
land, the British deployed a security
force (consisting of British army
troops plus police from the Royal
Ulster Constabulary) at a ratio of
about 20 per thousand inhabitants.
This is about the same force ratio
that the British deployed during
the Malayan counterinsurgency in
the middle of the 20th century.
More recently, successful multi
national operations have used ini
tial force ratios as large as the
British examples or larger. In its
initial entry into Bosnia in 1995,
AP/WIDE WORLD PHOTOS/VISAR KRYEZIU
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Successful Nation-Building Usually Requires 20 Troops per
Thousand Populationa
Maximum ratio of international
forces per thousand population

the NATO Implementation Force brought in multi
national forces corresponding to more than 20 soldiers
per thousand inhabitants. After ﬁve years, the successor
Stabilization Force ﬁnally fell below 10 per thousand.
Operations in Kosovo during 2000 showed the same
pattern; the initial forces were sized at somewhat above
20 per thousand.
These population-driven force ratios yield a num
ber of daunting implications both for the size of the
force itself and for the prospect of maintaining such a
force over time. To begin with, stability operations usu
ally take long periods of time to succeed. The propor
tionally large British forces operated for more than 25
years in Northern Ireland and for more than a decade
in Malaysia (from 1948 to 1960). The operation in
Bosnia is now in its eighth year.
The rotating deployments of troops over time
cause complications across the military forces. In
Northern Ireland, the British have limited the tour of
duty for most troops to about six months. The six
month tour has become standard in most militaries for
peacekeeping deployments to places like Bosnia, Kosovo,
and the Sinai. The British have tried to keep the time
between deployments at about 24 months or more. In
professional militaries where soldiers remain in service
for years at a time, therefore, ﬁve troops would be
required for every one deployed at any given time. If a
stabilization effort cannot adhere to this so-called “rule
of ﬁve,” then either the deployment time must be
longer than six months or the time between deploy
ments must be shorter than 24 months.
The population of Iraq today is nearly 25 million.
That population would require 500,000 foreign troops
on the ground to meet a standard of 20 troops per
thousand residents. This number is more than three
times the number of foreign troops now deployed to
Iraq (see ﬁgure). For a sustainable stabilization force on
a 24-month rotation cycle, the international commu
nity would need to draw on a troop base of 2.5 million
troops. Such numbers are clearly not feasible and
emphasize the need for the rapid creation of indigenous
security forces even while foreign troops continue to be
deployed. The extremely low force ratio for Afghani
stan, a country with a population even larger than that
of Iraq, shows the implausibility of current stabilization
efforts by external forces.
No one has discovered successful stabilization strate
gies that avoid large troop commitments while trying
to bring order to large populations. Proposals have been
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d1996 population of Bosnia: 2,656,000. Source: U.S. Bureau of the Census, Report WP/96, World
Population Profile: 1996, Washington, D.C.: Government Printing Office, 1996.
e1999 population of Kosovo: 1,900,000. Source: UNMIK Kosovo Fact Sheet (cites a population figure
for Kosovo in 2002 of 1.7–1.9 million).
f 2002 population of Afghanistan: 27,755,775. Source: U.S. Bureau of the Census, International
Data Base.
g2003 population of Iraq: 24,683,313. Source: U.S. Bureau of the Census, International Data Base.

made in a number of countries for
personnel policies that seek to avoid
the painful arithmetic of large
deployments, lengthy tours of duty,
and sustainable periods between
deployments by using deployed
forces built around short-service
conscripts or volunteers. So far, however, all of the western countries
have chosen to rely on their profes
sional militaries. ■

The population of
Iraq today is nearly
25 million. That
population would
require 500,000
foreign troops on
the ground to
meet a standard
of 20 troops per

Related Reading
“The Equation of Our Time: Using Simple
Math to Fully Understand the Personnel
Tempo Dimensions of Military Deploy
ments,” Armed Forces Journal Interna
tional, February 2001, pp. 44–45, James T.
Quinlivan.

thousand residents.

“Flexible Ground Forces,” James T. Quinlivan, in Cindy Williams,
ed., Holding the Line: U.S. Defense Alternatives for the Early
21st Century, Cambridge, Mass.: The MIT Press, 2001.
“Force Requirements in Stability Operations,” Parameters, Win
ter 1995, pp. 59–69, James T. Quinlivan. Available online at
http://carlisle-www.army.mil/usawc/parameters/1995/quinliv.htm.

R A N D

R E V I E W

/

S

U

M

M

E

R

2

0

0

3

29

Commentary

Another Kind of
Safety Threat
The Health-Related Consequences
of Releasing Prisoners
By Lois M. Davis

Lois Davis is a health policy researcher at RAND.
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s states struggle to make budget ends meet in the
current ﬁscal climate, many are considering the
early release of state prisoners as one answer to the prob
lem. When prisoners are released back into communi
ties, some people worry about public safety, concerned
primarily about becoming victims of crime. While these
concerns are legitimate, another public safety threat is
just as real, if not as obvious: the threat to people’s
health and to the public health system itself.
Research has shown that much disease goes unde
tected by the correctional health care system. Existing
estimates of disease prevalence among the prison pop
ulation have had to rely on multiple data sources out
side of the system because of serious limitations in the
data available from state prisons.
Our best estimates indicate that prisoners who are
awaiting release tend, on average, to be sicker—in
many cases, much sicker—than the population as a
whole. This is true across the spectrum of disease cate
gories. When it comes to the prevalence of infectious,
or communicable, diseases, prison inmates are 4 times
more likely to have active tuberculosis (TB), 9–10
times more likely to have hepatitis C, 5 times more
likely to have AIDS, and 8–9 times more likely to have
HIV infection.
Among chronic diseases, the prevalence of asthma
is higher in prison inmates. Although the prevalences of
diabetes and hypertension are lower than for the popu
lation as a whole, they are relatively high given that the
prison population is generally younger. These condi
tions are typically associated with older people. The
prison population is growing older, however, which
means these prevalences are likely to increase over time.
Inmates also have higher prevalences of mental illness—they are 3–5 times more likely to have schizo
phrenia or other psychotic disorders and 1.5–3 times
more likely to have bipolar disorder—and are more
30
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likely to suffer from substance abuse and dependence
problems.
What can be done to reduce the potential risks to
the health of the communities to which prisoners are
returning? What can be done to reduce the potential
strain on the public health system itself?
First, state prisons need to improve the data sys
tems they use to track and assess the health status of
prisoners. For example, we know little about the preva
lence of co-occurring disorders (e.g., mental illness and
substance abuse, HIV and hepatitis B or C), both
because of inaccurate or missing data and because of
variations in screening and discharge planning of soonto-be-released offenders. This hinders our ability both
to understand the true disease burden that prisoners
will impose on the communities they are reentering
and to decide how to ensure the continuity of their care
upon release.
Second, there is a need for improved screening,
prevention, and treatment programs for state prison
inmates. Third, prisons could improve the discharge and
transitional planning for ex-offenders with special health
care needs. Such improvements can help protect the
public’s health, since without them, ex-offenders with
unknown and untreated infections—TB, for example—may contribute to the spread of disease in a commu
nity and to the development of drug-resistant strains.
Finally, the system will need to address the struc
tural problem of who pays for improved screening and
more treatment. Improved screening could be expen
sive for prison systems, because it is likely to increase
the number of inmates identiﬁed as requiring treatment
services and whose care will need to be transferred to
community health care providers upon release. More
over, improved screening could lead to greater liability
for the prison system. For example, screening could
demonstrate that some inmates were infected with
HIV while incarcerated and therefore might have been
subjected to a cruel or unsafe environment.
There are no simple solutions to the problem, but
the problem is pressing. Ex-offenders rely heavily on
the public sector for health care services and will be
returning to communities and neighborhoods with
limited health care resources at a time when the public
health system and America’s “safety net” are severely
strained. Unless we take actions now, we may be facing
a looming health crisis just over the horizon. ■
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