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Fragile states are the focus of governmental and non-governmental development cooperation. Welthungerhilfe 

also spends a large part of its financial resources on work in these countries. However, experience in the past 

few years has shown that beyond alleviating suffering in the short term, little substantial progress has been 

made to date in countries with poor governance. In most cases, attempts to promote sustainable development 

processes have failed because of the extremely complex challenges presented by states without functioning 

political institutions and with often precarious security conditions. From the point of view of Welthungerhilfe, 

it is therefore imperative that existing approaches and strategies are revised. Bearing in mind the specific 

skills and experiences that NGOs in fragile states bring with them and the risks involved in working in such 

environments, this Policy Paper defines a three-pronged strategy for work in fragile states. By developing local 

skills, promoting advocacy potentials and adopting conflict preventive methods, a comprehensive approach 

will be taken to improving the living conditions of the population. In the course of this approach, alternative 

local systems of order will be treated not as a security problem per se but as part of a solution.  

Because this approach in fragile states depends on a number of preconditions and is linked to considerable 
challenges, key political demands must be made of state donors. This Paper therefore calls for a longer-term 

approach and process orientation, an adaptation of target hierarchies and success criteria, a more flexible 

allocation of funding and better timing for the allocation of funds. 
 

1. Introduction 

Welthungerhilfe is active in numerous so-called 

fragile and failed states. In 2009, around 85 

percent of Welthungerhilfe's financial resources 

were made available to countries with poor gov-

ernance, including Afghanistan, the Democratic 

Republic of Congo, Sudan, Liberia, Burundi, 

Haiti and Myanmar. Fragile states account for 

around two thirds of Welthungerhilfe's project 

countries.1 

In the majority of fragile states, at least part of 

the population does not have enough food. The 

proportion of people living in extreme poverty 

and surviving on less than a dollar a day is high 

and child and maternal mortality rates by far 

exceed those of other countries. What is particu-

larly alarming is the fact that the situation does 

not seem to be improving. According to a report 

from the World Bank (2010), fragile states have 

made the least progress towards achieving the 

Millennium Development Goals and many are 

unlikely to achieve any of the eight goals. 

Given the intensity of international commitment 

in fragile states, this fact is surprising. Since 

11th September 2001 at the latest, fragile 

states have been the focus of foreign and devel-

opment policy. Both European and American 

security strategies identify fragile states as a 

security threat. Within the context of the Euro-

pean Consensus on Development, the EU com-

mitted itself to addressing the issue of state 

weakness by promoting governance reforms, the 

aim being to reduce the "causes of state fragility 

and poor governance" and strengthen "capacities 

for non-violent social change". This objective 

was also incorporated in the Paris Declaration, 

which according to its motto "Stay engaged but 

differently" focuses, above all, on "strengthening 

                                                 

1 The basis of this calculation are the countries in the 

bottom two fifths of the "Index of State Weakness in the 

Developing World" by the Brookings Institution (see appen-

dix). 

the effectiveness of development cooperation in 

fragile states".  

What are the causes of the lack of progress de-

spite this high level of commitment and what 

lessons can be learned from the work that has 

been carried out in fragile states so far? The 

lack of development progress in fragile states is 

attributable not only to the economic and finan-

cial crisis. The last few years have highlighted 

the huge challenges related to developing gov-

ernment structures by external forces. Attempts 

by the international community to develop gov-

ernment capacities and tackle development 

deficits with the help of so-called "integrated 

approaches", i.e. in close cooperation of foreign, 

security and development policy, have produced 

only modest results.  

Non-governmental organisations (NGOs) also 

face considerable challenges in fragile states 

that have not been satisfactorily resolved yet. 

This is true, in particular, with regard to the 

sustainability of measures. Because of year-long 

wars and conflicts, fragile states often have 

virtually no civil structures. Social partners in 

the form of local NGOs are either non-existent or 

lack the necessary know-how to carry out com-

plex projects. Transferring responsibility for 

projects to the local population is therefore of-

ten problematic. To ensure that projects are 

sufficiently established within society, innova-

tive ideas and new approaches have to be devel-

oped.  

The aim of this paper is to define Welthunger-

hilfe's position with regard to its work in fragile 

and failed states. Firstly, a critical look will be 

taken at the term "fragile states". Based upon 

the examples of the German government and the 

EU, two cases of governmental development 

cooperation will be examined and their most 

important approaches highlighted. The paper 

will then focus on the possible role of NGOs in 

fragile states. What advantages and disadvan-

Overview 
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tages, what risks are there for NGOs? Building 

on this, Welthungerhilfe's position will then be 

determined and political demands formulated. 

2. What are fragile states? 
Definitions for the term "weak state" or "fragile 

state” are almost as numerous as the countries 

to which they refer. The commonly accepted 

interpretation measures the fragility of a country 

on the basis of the different core functions of 

statehood in developed societies. From this 

perspective, it can generally be said that in frag-

ile states the government has lost control of 

parts of its territory and is no longer in a posi-

tion to fulfil the most fundamental functions for 

its citizens. 

The majority of studies base their analyses on 

three2 or four3 different criteria of statehood:4  

Security: One key task of the state is to guaran-
tee the security of its citizens both internally 

and externally. This requires a governmental 

administration that controls resources and main-

tains its monopoly on the legitimate use of force 

with the help of a state army and police force. 

Welfare: This function focuses on public ser-
vices and transfer payments as well as mecha-

nisms for the redistribution of economic re-

sources. These are usually financed through 

taxes, customs duties and other levies, and em-

brace the political fields of social affairs, em-

ployment, economics, education, health and 

environment. 

Constitutional legality: This function focuses on 
protecting citizens through laws against arbitrary 

acts. A central element of constitutional legality 

is the division of powers, i.e. the clear division 

of legislative, judicative and executive powers.  

Promoting economic development: The state 

promotes an environment that is conducive to 

economic growth. 

In principle, the sustainable consolidation of 

statehood in the meaning of many studies can 

only be expected if all functions are developed. 

If a state is unable to deliver any of the core 

functions, one also speaks of "failed states".  

Because of its reference to developing countries 

and its transparent use of data, this paper is 

based on the definition of the "Index of State 

Weakness" by the Brookings Institution. Accord-

ing to this index, fragile states are “countries 

lacking the capacity and/or will to foster an envi-

ronment conducive to sustainable and equitable 

economic growth; to establish and maintain 

legitimate, transparent, and accountable politi-

                                                 
2 Cf. e.g. Schneckener 2004, Klemp/Poeschke 2005, Betz 

2007. 
3
 Rice/Stewart 2008, Fund for Peace 2009. 

4
 Another dimension, "Democracy", is sometimes included in 

the analysis (Zürn/Leibfried 2005). 

cal institutions; to secure their populations from 

violent conflict and to control their territory; and 

to meet the basic human needs of their popula-

tion”. (Rice/Stewart 2008).5  

 

3. Criticism of the definition of fragile states 
The definition of statehood according to the said 

functions has been the subject of fundamental 

criticism. It is contended, for example, that the 

term is too broad and embraces a whole series 

of very different starting situations. In practice, 

the question therefore arises as to what analyti-

cal value the definition actually has. Depending 

on how many and which of the state functions 

are not fulfilled, initial situations, it is argued, 

vary significantly and these require very differ-

ent courses of action in development coopera-

tion. This is particularly true of states that can-

not guarantee the security of their citizens and 

where violent conflicts occur.  

The political scientist Joachim Betz (2004) also 

notes that state functions were not performed 

more effectively in the past than they are today. 

On the contrary, the number of civil wars has 

decreased significantly since 1995.6 The "pri-

mary focus on the alleged defects of states in 

the non-OECD world," says Betz "could become 

a huge obstacle to actually understanding how 

societies function and how their systems of rule 

are reproduced."  

Moreover, Betz states that "acquired, supposedly 

necessary state functions based upon the obser-

vation of western systems (...) are not necessar-

ily needed for social pacification". In fact, "the 

alleged combination of internal peace, market 

orientation, democratisation, constitutional le-

gality and social balance (...) are by no means 

unambiguous and universally valid". 

 

Criticism of a "securitization of development 

cooperation" also builds on this and similar 

arguments. According to this argumentation, the 

definition of fragile states paves the way to sub-

ordinating development goals to security inter-

ests. The elimination of poverty is thereby clas-

sified as a contribution towards the fight against 

terrorism. Although the link between poverty and 

conflict susceptibility has been proven (World 

Bank 2003), Peter Waldmann (2003), for ex-

ample, argues that it is dangerously simplistic to 

link poverty and poor governance to terrorism 

and war. The expectation that development 

cooperation could deprive terrorism of its very 

                                                 
5
 A list of countries which are weak or failed states accord-

ing to this definition is attached. 
6
 According to information from the Working Group on 

Causes of War, the highest number of wars since 1945 was 

recorded in 1992 at 55. This number dropped by more than 

half by 2009, when only 26 wars were recorded. If armed 

conflicts are included, the result is not quite so clear. Added 

together, their number (recorded for the first time in 1993) 

dropped from 63 to 34. 
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foundation is untenable and overlooks important 

steps in analysing phenomena of violence. 

Moreover, according to Guenter Maihold, linking 

development policy with security policy involves 

the risk of development policy "inflating its own 

claims of competence". Development coopera-

tion cannot be the solution to all security prob-

lems (Maihold 2005).  

 

In practice, the close association of develop-

ment and militarily dominated security policy 

has caused considerable problems for develop-

ment policy actors. In the opinion of many 

NGOs, in particular the blurring of boundaries 

between civil and military actors involved in 

civil-military cooperation, such as the coopera-

tion that has been practiced for some years now 

as part of the so-called "Provincial Reconstruc-

tion Teams" in Afghanistan, exposes develop-

ment workers to risks. The principles of neutral-

ity, independence and impartiality that are cen-

tral for the implementation of humanitarian aid 

are being increasingly undermined. Civil society 

in conflict countries, in particular, is suffering 

as a result. 

This criticism makes it essential that non-

governmental organisations active in fragile 

states take a stance. The central role assigned 

to NGOs by state donors in connection with 

fragile states further underlines the necessity of 

defining their position. 

 

4. Government approaches to work in fragile 

states  
Work in and with fragile states has become a 

central element of development and foreign 

policy in many countries. The following section 

provides a short overview of the examples of 

Germany and the European Union.  

Both the German government and the European 

Union have developed a policy framework for 

development cooperation in fragile states which 

attaches greater importance to such states than 

has previously been the case. According to the 

Federal Ministry for Economic Cooperation and 

Development (BMZ 2007), the reason for this 

stronger focus on fragile states is a process of 

recognition: After the end of the Cold War, na-

tional development cooperation initially concen-

trated on countries with stable government 

structures. Countries with poor governance were 

neglected or pressurized by means of sanctions. 

According to the BMZ, however, this approach 

rarely produced solutions and was only useful in 

exceptional cases. Moreover, experience clearly 

showed that the cost of implementing measures 

to prevent the complete collapse of statehood 

and outbreak of civil war are far lower than the 

costs incurred after the failure of a state. The 

"European consensus on development policy" 

also identifies insecurity and violent conflict as 

the biggest obstacle to the realisation of the 

Millennium Development Goals to eliminate 

poverty (EKEP 2007: 7). 

With bilateral or multilateral development coop-

eration reaching its limits in many poor govern-

ance countries, many donors believe that NGOs 

will play a key role in fragile states. They are 

also able to work in countries in which there are 

no state counterparts.  

Within the framework of its work in fragile 

states, the BMZ (2007) distinguishes between 

different situations that require different action 

strategies. The most important criterion deter-

mining the nature of the German government's 

engagement in fragile states is the development 
orientation of the respective state. The BMZ 

ascribes a particularly important role to NGOs 

when governance is non-development-oriented. 

 

Development-oriented governance: If govern-

ments signal their will to implement reforms and 

a willingness to engage in dialogue, all instru-

ments of development cooperation may be used. 

With the help of bilateral and multilateral in-

struments, the government's reform agenda 

should be reinforced; with the help of NGOs 

these reforms should be established in society. 

 

Less development-oriented governance: When 

governance shows little progress, the BMZ con-

siders bilateral and multilateral cooperation to 

be possible only to a very limited degree. When 

measures are implemented, the stabilisation of 

existing power structures must be avoided and 

the principles of human rights observed. One of 

the main tasks of the NGOs is to support civil 

society, helping change societies "from within". 

 
Non-development-oriented governance: In this 
case, from the point of view of the BMZ, "the 

implementation of projects outside state struc-

tures is usually unavoidable". The population 

has to be reached via NGOs or church relief 

organisations. The aim of efforts is to ensure 

that basic needs are satisfied, i.e. food supplies 

are secured and minimal social and infrastruc-

tural provisions are guaranteed. 

 

The EU also ascribes a key role to civil society 

in fragile states. According to the European 

Commission, work in fragile states should be 

open to a wide range of actors, such as UN 

agencies, the Red Cross and local players. Par-

liaments, decentralised authorities and civil 

society have considerable potential to bring 

about change. (European Commission2007:7). 

 

5. NGOs in fragile states: Advantages and 

challenges 
The special role assigned to NGOs by govern-

ments is based on a number of comparative 

advantages which NGOs have in fragile states. 

NGOs can respond with specific skills and ex-
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Since the earthquake on 12th January 2010, 

Haiti has faced an enormous challenge. The 

country not only has to reconstruct its destroyed 

infrastructure, more importantly it has to estab-

lish a stable state. The earthquake caused a 

disaster of such catastrophic proportions be-

cause it hit a country whose government was 

incapable of action even before the quake. In 

Haiti, efforts must now be introduced simulta-

neously on various levels. The country needs a 

comprehensive and integrated concept to make 

a new start. It has to succeed in strengthening 

both state structures and the personal responsi-

bility of the Haitian people. Given its state 

weakness and the low level of civilian organisa-

tion in the country, this is no easy task. When 

long-term plans are drawn up, the experiences 

gained from various state-building processes and 

relief efforts after the tsunami in south-east Asia 

in 2004 should be drawn upon. Apart from 

improving the coordination of relief efforts and 

involving the local population and local struc-

tures more actively, this includes developing 

quality standards for reconstruction that also 

take into account disaster-prevention measures. 

 

Example: HaitiExample: HaitiExample: HaitiExample: Haiti    

periences, freedoms and contacts, sometimes 

making a contribution in areas in which state 

development cooperation has no impact. 

• Because of their political independence, 

NGOs are not bound by (foreign) political 

targets; they can also work in countries in 

which the state no longer or only partially 

exists.  

• Their plausibility and ability to provide more 

flexible, basic services and counselling en-

able NGOs to communicate with different 

sides in conflict regions. 

• Thanks to often long-term contacts and the 

trust gained during their project work, NGOs 

have better access to marginalised groups, 

including in areas not accessible to state 

actors. 

• Because the state frequently appears in 

fragile states as a perpetrator of violence, 

NGOs are often a valued contact partner for 

the civil population. 

• NGOs can protect against human rights 

violations and the suppression of marginal-

ised groups. 

• Because of their proximity to the popula-

tion, NGOs are better at mobilising self-help 

capacities, an ability that is particularly im-

portant in fragile states. 

• NGOs can attract attention and support, for 

example in the political arena. 

Because of these advantages, the distribution of 

responsibilities announced by governments also 

makes sense from the point of view of NGOs. 

However, when defining their own position, 

NGOs must also be aware of the risks and chal-

lenges they themselves face when working in 

fragile states.  

• Generally speaking, it is usually difficult to 

plan work reliably in such countries. Par-

ticularly in crises situations, timeframes are 

often extremely short. What is most impor-

tant for the population – and especially in-

ternally displaced persons living in refugee 

camps – is ensuring their immediate sur-

vival. The focus is on the present moment. 

Long-term investments appear inappropriate 

in the face of arbitrary government, uncer-

tain prospects for the future and the possi-

bility of (new) violent clashes occurring at 

any time. This makes it much more difficult 

to plan projects on a long-term basis. How-

ever, precisely this combination of fulfilling 

immediate needs with long-term perspec-

tives is what is so necessary in fragile 

states. 

• There is often a high level of mistrust in 
fragile states. As Brinkerhoff (2007) proved, 

mistrust is more pronounced in such states 

and the tolerance level lower than in other 

countries. This is true, in particular, when 

society is strongly fragmented as a result of 

deteriorating living conditions and conflicts. 

As a consequence of this, trust in the be-

nevolence of cooperation efforts and the 

willingness to work with other social groups 

are disturbed. This presents a challenge, 

particularly to cooperation with partner or-

ganisations because civil society organisa-

tions may only represent individual social 

groups. Cooperations can therefore contrib-

ute towards heightening social tension. 

• Another major challenge for NGOs is the 

security situation in fragile states. If the 
state has no or only a limited monopoly on 

the legitimate use of violence, it cannot 

guarantee the security of its citizens. This 

situation is also a potential threat for NGOs. 

Both political conflicts and economically 

motivated crime can threaten the lives and 

physical integrity of NGO staff. Security 

risks include abduction and robbery as well 

as targeted attack and the risk of being 

caught up in acts of war by third parties. In 

some countries, including Somalia, Afghani-

stan and the Democratic Republic of Congo, 

the security risk is now so high that many 

NGOs are no longer able to continue their 

work there. Many share the view that the 

security risk increases within the context of 

military intervention because of the unclear 

division of civil and military duties and 

goals. The "security by acceptance" ap-

proach, hitherto pursued by most NGOs, no 

longer appears to be effective, especially in 

these contexts. However, it is highly ques-

tionable as to whether the observed shift to 
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protective mechanisms will produce the de-

sired results. 

• Operative costs are also usually higher in 
fragile states, not least of all because of the 

tense security situation. Security manage-

ment is not only time-consuming, the nec-

essary security equipment is also very 

costly. The high operative costs are also at-

tributable to poorly developed infrastruc-

ture, which has to be replaced at great ex-

pense, particularly in the fields of commu-

nication and transport. The costs of staff, 

rent and other necessary infrastructure are 

also often higher in weak states. 

• The problematic security situation also gives 

rise to significant business risks. The risk 
that projects fail is significantly higher in 

fragile states than in stable states. In some 

cases, projects cannot be supervised so in-

tensively because of the security situation. 

This is true particularly of so-called "remote-

controlled" projects. Here, projects are su-

pervised primarily from abroad with only 

very few project visits taking place. This in-

volves a significantly higher risk of corrup-

tion. Because of the lack of capacities pro-

vided by local staff, the effectiveness and 

efficiency of projects decline significantly. 
 

6. Prerequisites for work in fragile states 
Because of the different risks and challenges 

and particularly because of the security risks 

that exist, certain preconditions have to be 

guaranteed for work in fragile states to be car-

ried out. In the OECD Development Assistance 

Committee, the discussion about fragile states 

has led to the development of the "Principles for 

Good International Engagement in Fragile States 

and Situations". Although these principles apply 

to the state level, they also offer NGOs impor-

tant guidelines, but these have to be adapted to 

the specific situation of non-government actors. 

One of the key criteria that determines whether 

or not work can be carried out in a fragile state 

is the acceptance of work by the local popula-
tion. Welthungerhilfe tries to gain the accep-

tance not only of the local population but also of 

all parties involved in potential conflicts. The 

acceptance approach simultaneously represents 

the organisation's most important security con-

cept. The success of this strategy depends, 

among other things, on the following conditions: 

 

1. WellWellWellWell----founded background knowledgefounded background knowledgefounded background knowledgefounded background knowledge: One 

of the most important conditions that has to 

be fulfilled for work in fragile states to be 

secure and sustainable is an in-depth 

knowledge of the work context. This in-

cludes a sound analysis of the interests of 

all actors and stakeholders. Particularly 

when social conflicts are at stake, accurate 

analyses have to be prepared on the history 

and causes, developments, actors, the mili-

tary and political zones of influence of the 

conflicting parties, regional influences and 

existing risks.     

2. TrainingTrainingTrainingTraining: The demands made on project 

staff working in fragile states are extremely 

complex. It is therefore essential that 

Welthungerhilfe staff on assignments in 

such countries are very well trained, espe-

cially in the fields of conflict-sensitive ac-

tion, and have many years' experience in 

development cooperation and/or humanitar-

ian aid. 

3. Proximity to the populationProximity to the populationProximity to the populationProximity to the population: Close coopera-

tion with and proximity to the population is 

not only a central working principle of 

Welthungerhilfe, it is also fundamental for 

the security of staff in violent conflicts. If it 

is possible to gain the trust and recognition 

of local staff, partners and target groups, 

risks can be minimised, for example, by 

warning against imminent unrest, passing 

on critical information about the security 

situation, influencing the conflicting parties 

in favour of Welthungerhilfe and granting 

rights to hospitality and protection agree-

ments. This form of security management 

can also be referred to as a "community-

based security approach". 

4. NetworkingNetworkingNetworkingNetworking: To guarantee the security of 

Welthungerhilfe staff in fragile states and to 

increase the efficiency of their work, contact 

to and coordination with other NGOs and 

donor organisations is crucial. According to 

the acceptance approach, it is absolutely 

essential, especially in conflict situations, 

that contact is maintained to all parties in-

volved in the conflict (especially those that 

are critical of the work of Welthungerhilfe 

and its partners) and that an agreement ex-

ists on the protection and safety of staff. It 

is important that communication is carried 

out justly and in a balanced way with all 

conflict parties and that the measures to be 

agreed upon are acceptable for all. This is 

generally more the case when measures are 

impartial.  

5. DifferentiationDifferentiationDifferentiationDifferentiation: For the purposes of security, 

it is vital that Welthungerhilfe staff are 

clearly distinguishable from military staff. 

One of the preconditions of Welthunger-

hilfe's work in fragile states is therefore a 

clear division of civil and military activities 

that is also outwardly visible (uniforms, lo-

gos, etc.). Particularly within the context of 

the so-called integrated missions (UN) or 

the comprehensive approach (NATO), which 

advocate linking development and security 

measures, a clear distinction is not always 

made. The blurring of civil and military du-

ties, however, means a greater risk for relief 

organisations. It is then virtually impossible 
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to deliver relief efforts that are perceived by 

the population and conflicting parties as 

impartial and geared solely towards the 

needs of the people.  

 

Apart from gaining the acceptance of the popu-

lation, developing functioning protective mecha-

nisms is also a basic requirement for work in 

fragile states. This includes establishing a swift 

and operative information system, drawing up 

security plans and guidelines and installing 

appropriate security precautions in buildings 

and vehicles. 

 

These prerequisites also indicate the limitations 

of work in fragile states. Because of the central 

principle of security through acceptance, 

Welthungerhilfe's engagement is called into 

question as soon as it becomes impossible to 

establish contact with conflicting parties and 

reach agreements with conflicting parties about 

staff security and safety. Welthungerhilfe's work 

in fragile states is also questioned if the costs of 

security exceed the benefits of the project. 
 

7. Promoting partner structures to achieve 

sustainable development in fragile states   
In addition to the conditions that have to be 

present for Welthungerhilfe to work in fragile 

and failed states, Welthungerhilfe also pursues 

an active strategy in these countries. The central 

goal and focus of Welthungerhilfe's work is the 

elimination of the causes of hunger. To achieve 

this goal, the organisation promotes the self-

help capacities of societies. This goal thus also 

applies to fragile states. But here, too, enor-

mous challenges have to be overcome. How can 

sustainability be achieved in extremely volatile 

situations? How can long-term measures be 

implemented when violence and corruption 

necessitate an immediate response? There is no 

simple answer to these questions. In many frag-

ile states, the efforts of most relief organisations 

therefore concentrate on emergency response 

projects and more short-term measures. The 

combination of emergency aid and sustainable 

development cooperation promoted by the "Link-

ing Relief Rehabilitation and Development" 

(LRRD) concept occurs only very inadequately. 

All too often, it brings with it a certain dynamics 

that creates dependencies and reinforces exist-

ing structures rather than breaking the poverty 

cycle. Welthungerhilfe believes that the key to 

solving this problem lies in promoting self-help 

capacities (1), supporting advocacy potentials 

(2) and preventing violence (3). In general, it 

assumes that close cooperation with other NGOs 

and developmentorganisations in the meaning of 

the Paris Declaration is both necessary and de-

sirable. 

By focusing clearly on development goals and 

with the central role it assigns to local struc-

tures, Welthungerhilfe also responds to the 

above mentioned criticisms of the actual con-

cept of fragile states. The strategy presented 

here aims to understand alternative local sys-

tems of order not as a security problem per se 

but to consider them and include them as part 

of the solution.  

 

1. Promotion of local self-help capacities 

Every relief activity – even in extreme emergency 

situations – has to be evaluated in terms of how 

local labour can be involved from the very be-

ginning as "local owners". Within the context of 

fragile states, however, this strategy is extremely 

complex. Many fragile states do not have the 

same civil institutions as established states with 

a functioning democratic structure. Local NGOs 

only rarely satisfy standards in terms of the 

qualifications and transparency necessary for 

the implementation of complex projects. Which 

partners can be cooperated with under these 

conditions? Key tasks in this connection include 

identifying relevant actors (Which local NGOs 

are available? Which traditional local structures 

could be used for a cooperation – religious au-

thorities, village chiefs, etc.? Which local staff 

could potentially be appointed to set up their 

own NGOs? What status do the selected partner 

organisations have in the social network? Which 

forces will be strengthened/weakened by the 

selection?) and preparing a "capacity develop-

ment" strategy which is appropriate for local 

conditions. Finally, concepts also have to be 

developed to facilitate the transfer of measures 

to partner organisations. When implementing 

these concepts in fragile states, Welthungerhilfe 

can draw on its experience with partners in con-

solidated states such as India, Nicaragua or 

Peru. 
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One of the biggest challenges of the international 

engagement in Afghanistan is to strengthen the Af-

ghan people's own responsibility. In the last few 

years, we have already seen how difficult this task is. 

Afghanistan is a tribal society where loyalty weighs far 

more heavily than bureaucratic rules and laws. Wide-

spread corruption, nepotism and a civil society that is 

barely existent by western standards present the 

international community and NGOs active in Afghani-

stan with apparently insurmountable problems. Po-

tential partners do not always correspond to western 

notions. But despite all the difficulties, there are 

ways to help that take into account the general cul-

tural conditions present in Afghanistan. Alongside 

Afghan NGOs, which have continued to establish 

themselves in the past few years, projects can also be 

carried out in cooperation with local rulers, mullahs 

and district councils. One of the most difficult tasks 

here is to identify suitable actors. At the same time, 

it is important, in accordance with the "do no harm" 

approach, that development cooperation does not 

intensify existing conflicts or further strengthen op-

ponents, but instead offers cooperative conflict solu-

tion mechanisms. One positive attempt in this con-

text is the "National Solidarity Programme" (NSP) in 

which village communities identify development 

projects that they themselves consider most impor-

tant and which they carry out with professional sup-

port. Within the framework of the programme, coop-

eration efforts with local partner organisations are 

constantly improved on site and adapted to local 

conditions through regular multi- and bilateral meet-

ings. With the help of NSP coordination units, the 

provincial level is integrated into the national devel-

opment process. 

Example: AfghanistanExample: AfghanistanExample: AfghanistanExample: Afghanistan    

Everyone has a right to food. This was unanimously 

agreed by heads of state at the World Food Summit 

in Rome in 1996. To promote the realisation of the 

right to food, voluntary guidelines were drawn up in 

November 2004 based on a participative and con-

sultative process to support the step-by-step en-

forcement of the right to adequate food to achieve 

national food security, and unanimously accepted 

by 187 states in the FAO Council. 

Welthungerhilfe was actively involved in preparing 

the voluntary guidelines together with FIAN, and it 

developed a strategy to help its partners and target 

groups in the countries of the south – including 

fragile states such as Colombia and Uganda – en-

force these guidelines. This resulted in a coopera-

tion project in 2006 between FIAN and Welthun-

gerhilfe aimed at implementing the voluntary guide-

lines and promoting lobby work for the human right 

to food in developing countries. The first stage in-

volved helping civil groups and organisations in 

partner countries correctly assess the role the state 

plays in realising the right to food on the basis of 

the guidelines. In the second step, organisations 

were helped to exert political pressure on govern-

ments. Partner organisations focused on such politi-

cal subjects as legal frameworks, democracy, good 

governance, human rights and constitutional legal-

ity. 

Example:Example:Example:Example:    The Right to FoodThe Right to FoodThe Right to FoodThe Right to Food    

 

2. Supporting the advocacy work of partners 

Many fragile states are unable (or no longer 

able) to provide the population with basic ser-

vices in the fields of healthcare and education. 

Furthermore, in many crises situations, food 

supplies and access to clean drinking water 

cannot be guaranteed. Given these conditions, 

political work in such countries appears to be 

subordinate. Many NGOs reduce their work to 

basic public services, infrastructure projects and 

the distribution of relief goods within the 

framework of humanitarian aid. A World Bank 

study in Guinea-Bissau (World Bank 2005) con-

firmed that this procedure also corresponds to 

the expectations of the population. Asked about 

their main needs, the interviewees referred to 

various sectors including education, healthcare 

and road construction.  

Work in fragile states, however, has shown that 

in terms of sustainability, it is short-sighted to 

concentrate solely on these areas. The inade-

quate provision of basic public services is 

closely linked to poor governance, lack of tax 

revenues and a high level of corruption. The 

"International NGO  

 

Research and Training Centre" (INTRAC) be-

lieves that one of the biggest challenges faced 

by NGOs in fragile states is raising an awareness 

of the link between poor governance and the 

lack of basic public services for the population. 

To an increasing extent, a mixed approach 

geared towards good governance and the provi-

sion of basic services for citizens is therefore 

being pursued (INTRAC 2009). Bigger NGOs, 

such as Welthungerhilfe, can make a vital con-

tribution in this respect thanks to its own ex-

perience, and support local civil society organi-

sations with their advocacy work vis-à-vis gov-

ernments. 

But advocacy work in fragile states also faces 

serious problems. One of the basic prerequisites 

for its success is the existence of state struc-

tures, responsibilities and contact partners. This 

is not necessarily the case in fragile states. Lob-

byists then have to decide which target groups 

to address. Especially in fragile states, it may 

therefore also be appropriate to direct political 

work at the powerful non-governmental actors. 

Identifying relevant actors, however, requires an 

exceptionally good knowledge of the local popu-

lation.  

Another major obstacle to advocacy work in 

fragile states is the government's attitude to-

wards civil political activities. Generally speak-

ing, advocacy work is far less welcome than 

sector-specific work in many states. This is true 

especially of authoritarian regimes, which see 

criticism and demands for greater transparency 
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and accountability as a threat to their own posi-

tions of power. 

3. Prevention of violence rather than damage limi-

tation 

In many fragile states, different social groups 

compete for power and economic resources. As 

long as these conflicts are non-violent, they may 

well have a positive effect on the development 

of a country. However, if they become violent, 

the consequences for social development can be 

devastating, with famine, poor healthcare and 

little education the inevitable results. In terms 

of eliminating hunger on a sustainable basis, 

preventing violence is therefore a key part of 

Welthungerhilfe's work. According to Matthies 

(2000: 31f.), the prevention of violence is not 

about preventing conflicts generally, but about 

preventing the violent manifestation of conflicts. 

Prevention also aims not only to thwart direct, 

physical or personal violence in conflicts, but 

also to promote the peaceful transformation of 

"structural violence", in other words to help 

transform violent relationships to promote 

peace.  

Welthungerhilfe plays both an active and a pas-

sive part in preventing violence (cf. DED 2002). 

On the one hand, Welthungerhilfe endeavours 

not to trigger any conflicts or intensify existing 

conflicts according to the "do no harm" concept 

(Anderson 1996). It is aware that whatever the 

intervention – whether it is transferring re-

sources or symbolic capital – it has an impact 

on the development of the conflict in conflict 

contexts, and it proceeds with this in mind.  

On the other hand, Welthungerhilfe is also in-

volved in actively promoting peace. It uses fa-

miliar instruments of civil crisis prevention and 

conflict management. Among other things, it 

supports peace alliances and non-violent initia-

tives by networking institutions, groups and 

individuals who campaign for a non-violent solu-

tion to conflicts. It is active in media and PR 

work to publicise these initiatives and it pro-

motes confidence-building by helping to im-

prove conditions for dialogue processes between 

conflicting parties. When carrying out these 

activities, it strives to cooperate actively with 

the organisations of the Civil Peace Service 

(Ziviler Friedensdienst). 
 

8. Prospects 
Work in fragile states has been a focus of devel-

opment cooperation in Germany and many other 

countries for several years. Welthungerhilfe also 

concentrates on fragile states in its work. About 

three quarters of Welthungerhilfe project coun-

tries are fragile states. Work in such countries 

however represents a very special challenge. In 

the present paper, a strategy has been devel-

oped on the basis of lessons learned from the 

LRRD approach and practical experience gained 

in many project countries, the aim of which is to 

support sustainable development in fragile 

states. Particular emphasis has been placed on 

the importance of work with local partners. By 

developing local skills and promoting concepts 

of advocacy, Welthungerhilfe aims to improve 

the living conditions of the population in a com-

prehensive way. This might also mean having to 

distance ourselves from well-trodden paths in 

development cooperation and developing new 

methods of cooperation with local partners on 

the basis of local expertise.  

Because this approach in fragile states is linked 

to many preconditions and faces considerable 

difficulties, key political demands follow from 

this. To enable NGOs to promote sustainable 

development by strengthening and using local 

capacities in fragile states, the goal of develop-

ing local capacities must be reflected more 

strongly in politics and in the tenders of interna-

tional donors.  

• The development policy pursued in fragile 

states is currently conceptualised from a 

"northern perspective". The "south perspesouth perspesouth perspesouth perspec-c-c-c-

tive" tive" tive" tive" is only inadequately considered, and 

the potential of existing local resources and 

power structures is not included on an ap-

propriate scale in support programmes.  

• In spite of the understandable desire to 

achieve results fast, the longlonglonglong----term perspeterm perspeterm perspeterm perspec-c-c-c-

tive and protive and protive and protive and proccccess orientation ess orientation ess orientation ess orientation as a basis of 

state commitment should not be neglected. 

A "quick impact" strategy and flagship pro-

jects, such as those that are frequently pur-

sued, are inappropriate in fragile states. To 

promote the responsibility of local staff and 

to identify and establish suitable partners, 

NGOs need longer timeframes and greater 

flexibility in their project work in fragile 

states. Donor countries have to consider this 

fact in their aid policy, and NGOs must 

guarantee appropriate timeframes for the 

implementation of projects. The prevailing 

practice of funding short-term projects in 

fragile states should be revised in favour of 

longer-term missions. Alternatively, frame-

work agreements could be made to combine 

several projects and guarantee greater plan-

ning reliability. 

• It is also necessary to adapt target hieraadapt target hieraadapt target hieraadapt target hierar-r-r-r-

chies and successchies and successchies and successchies and success criteria criteria criteria criteria. Contrary to the 

donor’s own rhetoric, funds are sometimes 

still spent on quantifiable results rather 

than on "soft skills" that are less readily 

measurable. Evaluations of projects also 

usually focus on quantifiable results. Par-

ticularly in terms of cooperation with local 

partner organisations, NGOs may have to 

make concessions when it comes to imme-

diately measurable project results. This is 

because many partner organisations do not 

(yet) have the same standards as interna-

tional NGOs. However undesirable these dis-
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Capacity DevelopmCapacity DevelopmCapacity DevelopmCapacity Developmentententent refers to the development and 

promotion of individual, organisational and social 

skills and capacities for defining and achieving de-

velopment goals. In the past few years, the term 

"capacity development" has repeatedly replaced the 

term "capacity building". "Capacity building" was 

criticized for not considering existing local capaci-

ties. 

Local OwnershipLocal OwnershipLocal OwnershipLocal Ownership refers to the relationship of local 

actors to measures of humanitarian aid and devel-

opment cooperation. In particular, it refers to the 

influence they exert on the planning of measures and 

the responsibility they have for their implementation 

and success. 

LRRDLRRDLRRDLRRD stands for "Linking Relief Rehabilitation and 

Development" and refers to a concept that aims at 

efficiently linking emergency aid, rehabilitation and 

development cooperation. The LRRD approach works 

on the assumption that the three sectors of support 

are not a chronological succession of phases (con-

tinuum) but that in practice they coexist (con-

tiguum). Among the criteria which projects have to 

fulfil according to the LRRD approach are the par-

ticipation of target groups in the planning of pro-

jects, the promotion of self-help skills, preferential 

cooperation with local partner organisations and 

avoidance of isolated individual measures. 

AdvocacyAdvocacyAdvocacyAdvocacy aims to give a voice to under-represented 

social groups and exert an influence on public pol-

icy. Advocacy can be carried out by individuals or 

groups and embraces numerous activities, including 

media campaigns, public speeches and the publica-

tion of research and survey results. A special form of 

advocacy work is lobbying which involves making 

direct contact with legislative bodies to influence 

political issues and legislative processes.  

Terms and definitionsTerms and definitionsTerms and definitionsTerms and definitions    

advantages may initially seem, in the long 

term it will not be the flagship projects that 

will be decisive for the success of work in 

fragile states but the extent to which the 

population supports and actively contributes 

towards the reconstruction process.  

• Furthermore, the timing for thetiming for thetiming for thetiming for the allocation  allocation  allocation  allocation of of of of 

funds funds funds funds has to correspond more effectively to 

the needs in fragile states. Currently, project 

funding often arrives too latetoo latetoo latetoo late, notably when 

a state is already fragile; often it does not 

arrive until society is deeply fragmented and 

social conflicts have arisen. In terms of civil 

crisis prevention, appropriate funding 

should be made available at a much earlier 

stage. To be able to detect conflicts and de-

teriorating conditions in fragile states early 

on, appropriate monitoring mechanisms 

have to be developed. A similar argument 

applies to the immediate post-crisis period. 

After the acute emergency has been over-

come, donors often reduce funds too quickly 

and too radically. Up until this point, how-

ever, no self-supporting development can 

have occurred. To avoid a relapse in the cri-

sis, the same commitment is needed as in 

the emergency situation. Donors have to 

consider this fact in their planning. 

• Because of the high security risks to which 

NGOs are exposed in fragile states, donors 

must consider the costs of security macosts of security macosts of security macosts of security man-n-n-n-

agementagementagementagement when allocating funding. In high-

risk countries, security costs can account 

for up to 40 percent of the project budget. 

They include the costs of immediate protec-

tive measures – for example radio and tele-

phone equipment, generators, security 

guards and security training – as well as the 

costs of carrying out a fundamental context 

analysis and liaising with the most impor-

tant social groups. According to the "do no 

harm" principle, more resources have to be 

invested in an assessment of the political, 

cultural and social-economic context.  

• Finally, donors have to take seriously NGOs 

demands for the clear division of civil andclear division of civil andclear division of civil andclear division of civil and 

military effortmilitary effortmilitary effortmilitary efforts.s.s.s. In recent years, individual 

states and the international community have 

in some cases intervened militarily in fragile 

or failed states. In the course of these mis-

sions, development cooperation became 

more and more part of a comprehensive 

concept, the primary aim of which was to 

combat insurgencies (key words: integrated 

mission and networked security). However, 

in this approach, civil aid is at risk of being 

dominated by military considerations. It is 

not the task of development cooperation to 

“win the hearts and minds” of the popula-

tion for the Bundeswehr and to protect 

camps on the basis of its work but to tackle 

hunger and poverty in the countries where it 

is needed most. Non-governmental devel-

opment cooperation should not be allowed 

to become the extended arm of the 

Bundeswehr.  
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