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ABSTRACT

This paper outlines an institutional approach to the study of rebellions. It identifies and highlights the importance of three modes of substitutability: behavioral-routine, strategic choice, and institutional design. The first two sections lay out a conceptualization of rebel leaders as entrepreneurs who gather resource inputs (weapons, economic resources, human effort) and guide their transformation into behavioral outputs on the battlefield and at the negotiating table. Although they can substitute one input source or behavior for another, only certain configurations of inputs and outputs are sustainable over the long haul. Section 3 shows how these factors interact in a "configural" manner to define different "types" of rebel organizations Section 4 details a duplicitous negotiating strategy that might help explain the frequency of failed peace agreements. In section 5 rebel organizations in Eritrea (EPLF) and southern Sudan (SPLA) are used to illustrate two contrasting types of rebel organizations. Section 6 outlines a research agenda on the dynamics of civil wars and rebellions in which all three modes of substitutability play important roles. Finally, policy interventions that can enhance desirable modes of substitutability and limit the effects of dangerous ones in each stage of the sequence from peace to civil war to peace are discussed in the conclusion.
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1. Introduction

Civil wars and rebellions come in many forms and styles. Some are quick affairs, with decisive battles between easily identifiable military organizations (Biafra). Others drag on for decades, typically at low levels of violence but with intermittent periods of traditional military operations (Sudan, Eritrea, and Angola). Some degenerate into chaos (Somalia) or provide cover for elaborate criminal activities (Liberia, Sierra Leone, Colombia). Some (such as Rwanda in 1994) explode into short spasms of destruction. And a few complex cases, notably conflicts in the former Yugoslavia, combine all of these elements at once. 

Given this diversity, it is not immediately obvious how social scientists can most effectively approach the study of this phenomenon. Should all civil wars be included in a single, comprehensive data set (as most forcefully articulated in the Correlates of War program; see Small and Singer 1982)? Or should different kinds of civil wars be expected to have different causes? Informally, students of rebellions have long distinguished between (1) revolutionary or reform movements (which seek to replace the current regime with a new system of governance based on fundamentally different principles) and (2) separatist or ethnic-based civil wars (which seek to establish a new state). Sambanis (2001a), for example, reports significantly different patterns of causation in ethnic and nonethnic wars. 

Recently, influential authors have asserted that some contemporary civil wars are fundamentally different from well-known historical cases, with these “new” civil wars being much less focused on clearly articulated political aims or ideological goals than previous, more classic instances of revolution (see Kaldor 1999). For example, Kaplan (1991) emphasizes the crime and brutality that characterize so many contemporary conflicts, especially those occurring in the poorest countries of the world. A recent flurry of research has used the methods of economics to investigate the extent to which personal “greed” motivates violence rather than the political “grievances” that provide the public justification for these activities (Berdal and Malone 2000, Collier and Sambanis 2002). For example, Collier and Hoeffler (2001) report findings that the onset of civil war is better explained by the economic opportunities for organizing rebellions (such as the presence of easily lootable point resources or the relative dearth of other more productive economic opportunities) rather than the traditional sources of political grievance (economic inequalities or lack of political rights) that the literature on rebellions has tended to emphasize. Critics argue that motivations are considerably more complex, both for leaders and for individual combatants (see Kalyvas 2001, Herbst 2000). For example, Kalyvas (2001) notes that many participants in supposedly national rebellions are more directly motivated by a desire to settle scores with locally based adversaries.

An Institutional Approach to Rebellions

In this paper I summarize my own approach to the study of civil wars and rebellions. Given my background in institutional analysis (McGinnis 1999a,b,d, 200b), my inclination is to shift the analytical focus to the level of individual rebel organizations, as political economic entities.  This is not an easy level of analysis to operate at. In most conflicts a multitude of factions form and dissolve in a complicated sequence that is rarely reported in quite the same way by any two historical observers. Few authors even claim to offer unbiased information, given the highly politicized nature of civil wars. It is even difficult to generate any hard data at all on organizations whose operations are, by definition, illegal. Field research on this topic has obvious dangers and is rarely undertaken. Nonetheless, there are several excellent works on particular movements, and I plan to make good use of the case literature. The current paper, however, focuses on laying on a general strategy for a long-term research project that remains at a preliminary stage.

Central to my perspective is a conceptualization of a rebel organization as a formal organization that transforms resource inputs (weapons, economic resources, human effort) into behavioral outputs on the battlefield and at the negotiating table (especially actions towards civilians, government forces, and other rebel factions). Rebel leaders are political-economic-moral entrepreneurs who, after identifying a potential opportunity for personal advancement and/or implementation of ideological goals, creatively gather the resources necessary to conduct coercive activities. I am particularly interested in those entrepreneurial solutions that enable rebellions to be sustained over long periods of time. Central to the rebel entrepreneur’s task is the need to overcome dilemmas of collective action. How can individuals be motivated to risk their live in pursuit of political goals and/or personal gain? In this sense, my work draws upon the extensive literature on collective action in rebellion (see especially Lichbach 1995). But I also draw upon other aspects of “institutional analysis” (see discussion and references in McGinnis 1999a,b,d, 2000b).

One of the basic principles of this approach is that actors have access to different sources of information. These information asymmetries are the fundamental source of the dilemmas faced by principals seeking to shape the behavior of those agents acting in their behalf, as well as many other dilemmas of collective action. During civil wars and rebellions, some information is common knowledge, but combatants go to great lengths to keep other pieces of information hidden from their adversaries, or even from their purported allies. Leaders, followers, and outside parties act on the basis of incomplete information, but rebel entrepreneurs are particularly well-suited to take advantage of informational asymmetries, given their involvement in diverse activities, most of which are technically illegal. 

The Relevance of Substitutability

In this paper, I highlight the potential contributions to this research project of the concept of “foreign policy substitutability” as originally articulated by Most and Starr (1984, 1989; see Palmer 2000). This term serves as a shorthand for the many analytical implications of the fact that policy agents typically have available to them more than one manipulable policy instrument. As a consequence, they pursue goals by selecting from a menu of policy options. If one option doesn't work in a particular circumstance, then they can substitute another option. Or they may link separate policy instruments together, using first one and then the other. Or a single policy instrument may be employed to address multiple problems.

One immediate consequence of this substitutability effect is to complicate the lives of policy analysts. It would be so much easier if we could always be sure that policy makers would take the same action when faced with the same circumstances. But, since they select from a menu of options, as analysts we need to acknowledge actor-defined relationships among what might otherwise seem to be separate policy areas.

I found this concept particularly relevant to my dissertation research on rivalries between regional powers (McGinnis 1990). Previous analysts who had looked only at military expenditures or arms acquisitions were unable to detect systematic evidence of rivalry in cases that everyone knew were rivals. But since some those states could shore up their security by drawing upon the support of one of the superpowers, it was not appropriate to look just at military expenditures without also looking at patterns of alignments. 

Over the years I have come to realize that policy substitutability is a phenomenon ubiquitous to all political processes. It is relevant not just to the governments of rival states but also to the superpowers (McGinnis and Williams 2001). It affects the behavior of individual refugees as well as the international community’s collective response to complex humanitarian emergencies (McGinnis 2000). (For applications to other types of actors, see Goertz 2002 and Drezner 2002.) 

In this paper I apply the concept of substitutability to the organization of coercion. I argue that three distinguishable modes of substitutability are relevant for different aspects of the study of rebellion. Indeed, these three modes have significance beyond this particular substantive topic. Specifically, I distinguish between substitutability effects that become manifest in the form of (1) behavioral regularities, (2) strategic choices, and (3) institutional design. 

Most of the research that has applied the Most-Starr concept of foreign policy substitutability has focused on the search for behavioral regularities, specifically, for systematic interactions among variables or factors that other researchers have tended to treat in isolation from each other (see Palmer 2000). To the extent that the substitution effect is in operation in particular cases, analysts should be expected to detect evidence of close inter-variable effects. As Most and Starr emphasized, however, these patterns are necessarily domain-specific. If the actors rearrange the ways in which they substitute one policy instrument for another, then some other domain-specific law will be in operation instead.

Substitutability-based behavioral regularities may become so routine or automatic that the actors rarely think about them at all. Indeed, findings should be easiest to document for situations in which linkages become routine. But a second form of substitutability occurs in situations of explicit choice. Strategic choice substitutability occurs when an actor has a few generic policy options from which to choose, based on the respective costs and benefits expected to result from each option. Examples of such models include game models that represent situations of deterrence, war initiation, or negotiations. Typically, such models allow the players two or three options at any one decision node. Such models work best when actors are given a few easily identifiable options, especially if these situations are frequently repeated. 

Another important form of strategic choice substitutability occurs when actors involved in a dispute “shop around” for a forum that is likely to be more conducive to settlement in their favor. Although this practice of "forum shopping" may seem inappropriate, it is in fact a common practice in both law (Anonymous, 1990) and politics. Its relevance for the resolution of international disputes has only recently become widely appreciated (Helfer 1999, Keohane, Moravcsik, and Slaughter 2000, Mattli 2001). I would also like to suggest that forum shopping is a key ingredient to the successful operation of a polycentric system of governance (McGinnis 1999a,b, 2000b). When people have access to multiple decision units with overlapping jurisdictions, then groups seeking to solve some collective problem will find it much easier to select the most appropriate forum for that purpose, or to create a new one from scratch (McGinnis 1999d).

Finally, a third form of substitutability concerns institutional design. Researchers on institutions and collective action have identified a vast array of institutional devices that may be used to address particular dilemmas of collective choice. As emphasized by Lichbach 1995 and Miller 1992, however, each institutional solution implies its own set of problems and limitations (see also McGinnis and Williams 2001). In short, there is no perfect institutional design for any problem. But there are better or worse ways to go about addressing particular problems, and an institutional designer should be cognizant of what substitute solutions are available and how well different institutional components fit together.

Although institutional design is clearly a form of choice, design choices are significantly different from strategic choice substitutability as defined above. Two distinctions are particularly important. First, institutional designers choose from a much more diffuse menu of options than is the case for clearly specified situations of strategic choice. Second, designers take (or at least should take) a much longer term perspective. Although strategic choosers may look ahead to estimate the likely future consequences of their actions, those crafting an institution meant to last need to understand how this institution will shape the incentives of future actors, including themselves. They are designing a set of rules that will affect (although not necessarily determine) subsequent strategic choices and behavioral regularities. In this sense, design substitutability is a more fundamental process, since to do it well institutional designers must have a working knowledge of the likely consequences of the other two modes of substitutability.

As a creative process, institutional design is necessarily more difficult to model than either behavioral regularities or repeated situations of strategic choice. But the design process can be related to models in the following way. By linking together certain goals and policy instruments in particular combinations, institutional designers are crafting organizations that should be expected to behave in different ways, to follow characteristically different patterns of substitutability of policy instruments. In game theoretic terms, institutional designers construct different "types" of collective actors, which should be expected to exhibit significantly different patterns of repetitive behavior and strategic choice. 

It turns out that each of these modes of substitutability is relevant to different aspects of the organization of rebellion, as will be detailed below.

2. Substitutable Rebel Resources and Behavior

Rebel organizations transform resource inputs (weapons, money, leadership skills and other forms of human effort) into such outputs as the ability to exert coercion (against other combatants and civilians), form alliances (with other factions or with external patrons), and engage in negotiations, as well as securing access to future resource inputs. Although the details of the ways in which each rebel organization combines inputs and outputs vary dramatically from case to case, in this paper I argue that there are common patterns and tendencies that all rebel organizations share in common. Although each input-output configuration may be unique, a relatively small number of "ideal types" can be identified. Even though no single organization may match up to an ideal type in every detail, each ideal type denotes a template toward which processes of institutionalization of rebellion tend to converge. 

For an initial cut at identifying types of rebel organizations, consider the following list of types of combatants (taken verbatim from my lecture notes for a Fall 2000 freshman-level course on "Coping With War" http://www.polsci.indiana.edu/mcginnis/e104/lectures1.htm):

· Militaries: official government forces, with uniforms, ranks, salaries, medals, etc. 

· Rebel groups: fight for some political cause, whether regional or ethnic autonomy (separatist war) or ethnic rights or economic redistribution or ideological goals  (socialism, religious nationalism, etc.)  (internal war) 

· Warlords: leaders with personal control over insurgents or criminal organization, focus of attention is on personal wealth and power of the leader; may proclaim political agenda but only as a smokescreen 

· Organized crime: no explicit political purpose, focused on making money from illegal activities (or extorting money from others carrying out illegal activities) 

· Terrorist organizations: use assassination or random violence to spread fear and undermine the government's support; usually small units  

· Militia (or para-military or para-statal) forces: combatants unofficially supported by governments, often include military personnel acting (at least officially) outside the chain of command. Sometimes seen as instrument of "state terror" 

As an exercise, I asked students to try to identify each of these types of combatants as they read about the details of particular conflict situations. Although these terms are rarely used with precision or with consistency across sources, I found this was a useful way to orient them to be on the look-out for relatively distinct types of organization, each using different means to pursue their own kind of goals. 

For this research project I need to make these distinctions more precise. To do so I discuss in turn four aspects of rebels as political organizations: (1) resource inputs, (2) behavior toward civilian populations, (3) war-fighting strategies, and (4) negotiating tactics. I argue that only certain configurations of these four factors are sustainable for long rebellions. My focus on rebel movements excludes two categories listed above (official militaries and militia forces), and, indeed, the role of the government remains in the background throughout this analysis of rebel behavior. Ultimately, of course, any complete explanation of rebellions would have to give equal billing to the government forces.

Resource Inputs
Rebellions can be financed in many ways. All rebel forces capture weapons and supplies from government stocks, but most rely heavily on food, shelter, and other resources extracted from the local population. The form of extraction varies dramatically, ranging from the blatant exploitation characteristic of warlords to the informal taxing systems by which local communities provide support to classic guerilla movements. Some rebel organizations make extensive use of foreign military and economic assistance, whether from neighboring states, from regional or Great Powers interested in their conflict, or from non-state sources, especially exile communities. In addition, conflicts in which large numbers of civilians are displaced may attract the attention of humanitarian aid agencies, much of whose assistance to refugees can be diverted by local combatants. Finally, rebels may become so deeply involved in illegal trade in weapons, drugs, diamonds, or other illicit goods, that they come to resemble organized criminal syndicates rather than classic guerrilla movements. 

Any rebel organization will utilize some combination of these resource inputs to finance their activities, and the relative importance of different inputs may vary over time. It is reasonable to presume that the configuration of funding sources at any one given time should have some meaningful impact on the behavior of that organization. After all, that is the key reason why donors provide assistance, to encourage the recipient to carry out activities in support of the donor's policy preferences. But the use of funding to influence combatants is bedeviled by many complications (as will be detailed below).

Table 1 lists the basic set of options available to a political entrepreneur seeking to organize a rebellion. Since not all of these options are available in all circumstances, the prerequisite conditions are noted for each option, if relevant. As usual, each option has advantages and disadvantages associated with it, as indicated in Table 1. Rebel entrepreneurs putting together a fighting force will try to optimize benefits minus costs as they gather resources from some combination of these eight input categories.

Not every option can provide sufficient resources to sustain rebellion if used on an exclusive basis. For example, the capture of government stocks, a common practice in rebellions, by itself can hardly suffice to supply a long-standing rebellion (but it might be all that is needed for a quick coup-d'etat). Also, even though the humanitarian aid community has come to express deep reservations about the extent to which their own efforts may serve to perpetuate conflicts (see Anderson 1999), the limited resources available from this source is likely to be sufficient only for small-scale rebellions. 

Some of these options are closely related to each other. For example, it is hard to imagine a rebel organization attracting much support from an ethnic Diaspora or exile community unless that organization is at least somewhat effective at helping civilians obtain their basic human needs. Nor is it possible for a single organization to both loot the civilian population and provide services to the same community, although rebels do certainly behave differently towards different communities. But with these exceptions, rebel entrepreneurs can mix and match resource inputs in many different combinations.

Table 1 distinguishes several sources of external assistance. Both humanitarian aid organizations and diaspora communities are important non-state sources of support, but they pursue distinct political agendas. State support can be even more substantial, and there are many reasons why states might support an insurgency in another country (see Byman et al 2001). But Great Power support tends to be driven by the dictates of their global competition, whereas most neighboring states have their own regional concerns to pursue. Also, the form of assistance is likely to differ dramatically. Neighboring states typically provide safe havens within which rebel organizations can train and re-group. Great Power support tends to lie more in access to sophisticated weapons systems or to large quantities of aid. Finally, officials from neighboring states are more likely to be amenable to participation in illicit trading networks than are the Great Powers, at least in most circumstances.

Resource Inputs as “Attractors” and the Rise of Factions

Figure 1 provides another way to visualize these resource inputs. Each of the eight resource inputs listed in Table 1 can be plotted on a two-dimensional space. The x-axis runs from purely domestic sources (on the left) to purely international sources on the right, with intermediate points denoting activities that draw resources from both arenas. Points on the y-axis depict the relative level of coercion versus voluntary exchange in the nature of that activity. Thus, exploitive practices, whether directed at local populations or humanitarian aid organizations, are located near the bottom of the figure, whereas situations in which rebel organizations engage in relationships founded on mutual exchange (whether with local populations or Great Power donors) are located near the top of the figure. Neighboring country support occupies an intermediate level position because it may involve both some elements of exchange (as when a donor government encourages a rebel group to spread unrest in its neighbor; see McGinnis 2001) and coercion (in the form of protection money paid to the rebels to avoid causing unrest in the donor’s own territory). 

Specific resource inputs may be associated with single points or with ranges of this space. Different forms of criminal networks, in particular, can be located within a large area in the center of this figure. Although the victims of crime suffer coercion, organized criminal organizations also provide goods (such as illegal drugs) that consumers voluntarily purchase. In addition, criminal networks typically involve significant participation by corrupt officials, often acting on a voluntary basis. And, as has been emphasized by many recent analysts, criminal networks are inherently transnational, linking local actors to global markets in legal or illegal goods. 

It is useful to visualize the different potential sources of revenue inputs as being strongly or weakly present in particular conflict situations. In some cases rebel entrepreneurs will find it easy to earn money by gaining control over valuable and easily lootable resources (notably diamonds) whereas in other cases the opportunities for criminal profits are going to be sharply limited (think Somalia). Also, the service delivery option will be considerably more attractive in countries in which significant segments of the population harbor intense grievances against the government. A third major source of funding, Great Power aid, is more capricious, since it is driven by the Great Powers’ level of interest in that particular region, which will rise and fall for various reasons with little if anything to do with that country or region per se. 

Although my limited artistic and computer skills prevented me from illustrating this next point, I ask the reader’s indulgence in imagining Figure 1 in a form similar to the diagrams used to designate the gravitational attraction wielded by black holes or other heavy masses. (Such images abound in popular books on modern physics, especially those written by Stephen Hawking.) In these two-dimensional renderings of higher-dimensional space-time manifolds, heavy masses distort the plane, forming deep wells into which a rolling ball (or planet) would fall. In a similar fashion, substantial opportunities for grievance-based political mobilization should attract rebel entrepreneurs seeking to obtain the resources needed to sustain a rebellion. Similarly, if there are significant opportunities for profits from criminal activities, that source should also attract fund-seekers. In effect, the relative magnitude of available sources should help dictate the orientations adopted by rebel entrepreneurs. 

But rebel leaders are more proactive than the physics analogy allows. If several significant revenue sources are available at any one time, separate factions may be established, each taking advantage of a different revenue source. Or, alternatively, one rebel organization might gather resources from different inputs, in which case it could be located in Figure 1 at some “average” measure of these contributions. Given the complexity of the manifold suggested by Figure 1, the simultaneous existence of multiple factions should be the norm.

This image helps illustrate the likely response of rebel entrepreneurs to an exogenous shock in the menu of funding options available to it. If, for example, a Great Power suddenly develops an interest in that region, for whatever reason, the well associated with that resource input would become deeper, thereby exerting a stronger attraction on all rebel organizations in the area. This means that at least some rebel leaders will court that Power and seek its assistance. Conversely, if none of the existing rebel organizations needs additional resources, Great Power involvement might tempt some entrepreneur to form a splinter movement in order to take advantage of this new-found opportunity. In other cases, the Great Power may, for its own purposes, create a proxy rebel organization, fronted, inevitably, by some local leader.  

Figure 1 suggests that the simple dichotomy between greed and grievance so often used in the civil war literature is misleading, in at least two ways. First, the relative importance of criminal or political resource inputs may changes as rebel leaders respond (rationally) to changing opportunities. Second, other revenue sources, especially Great Power aid, might deserve equal billing. 

Greed, grievance, and government support would seem to be the “Big Three” in the menu of options for resource inputs, each often capable of supporting a rebel organization on its own. But in many circumstances other sources fill in the gap. For example, in particularly poor economies, the aid provided by humanitarian aid organizations can come to dominate local economies (Anderson, 1999). Consider the example of Somalia, in which organized political violence has long been sustained despite the relative lack of interest by other states, the dearth of lootable natural resources, and the absence of easily articulated political grievances. Even though the level of Great Power interest waxed and waned over the years, humanitarian aid and development assistance operations helped sustain the conflict (Maren 1997).  This is not meant to discount the ability of rebel entrepreneurs to draw upon local grievances or clan-based disputes, but the conflict-ridden political economy of Somalia could hardly have survived for so long without significant input from abroad.

Behavioral Outputs of Rebel Organizations
As indicated above, it seems reasonable to presume that the resource inputs upon which a rebel organization relies should affect its behavior. Table 2 lists important aspects of three general behavioral arenas, specifically actions directed at civilians, government forces, and negotiators.

Consider first a rebel organization’s behavior toward those civilians fortunate (or unfortunate) enough to live within the territory in which that organization is most active. In some cases the rebels act as an effective governing body, helping local communities build clinics, schools, wells, or other public service projects. Other rebel organizations treat civilians harshly. Particularly common is the forcible recruitment of civilians, especially children. Another common behavior is kidnapping (especially foreign citizens) in order to secure ransom payments. As shown in Figure 2, each of these options entails particular costs and benefits.

The use of military force is, of course, a defining characteristic of a rebel organization. Offensive operations are most common in civil wars involving well-established military forces on both sides. Low-intensity campaigns typify the earliest stages of guerilla campaigns of revolutionary import. Finally, terrorist attacks are another way in which some rebels pursue their goals, a strategy that has achieved particular importance since Sept. 2001.

But rebels can negotiate as well as fight. Indeed, some form of negotiation is crucial to a resolution of a civil war, except in those cases where one side or the other is sufficiently powerful to prevail on the battlefield. Table 2 distinguishes between what might be called the yes, no, and yes-but strategies. Some rebel leaders may refuse to engage in negotiations, for the reasons summarized in Table 2. Others may act as more responsible agents of their constituency, negotiating in good faith in order to achieve at least some of their goals at lower cost. But it is the yes-but, or duplicitous strategy, that most deserves further analysis. In this strategy, rebel leaders may succumb to pressure (from external donors or from their own constituents) to participate in negotiations, but with no intention of living up to any agreement. They may sign an agreement, but then act directly (and secretly) to sabotage it. This duplicitous strategy turns out to be a particularly notable manifestation of substitutability on the part of rebel entrepreneurs, and it is a matter to which we return in section 4 below. 

3. Input-Output Configurations That Sustain Rebellions 
Mine is by no means the first effort to treat the organization of rebellion in a systematic fashion. Of particular relevance to my work is Lichbach's (1995) comprehensive examination of the dilemmas of collective action that confront all rebellions. Given my particular interest in rebellions in contemporary Africa, I have found the work of Clapham (1998) and Herbst (2000) to be particularly helpful. Still, my take on these issues differs in significant ways from the work of these fine scholars.

To better understand the longevity of rebel organizations I draw upon recent research in institutional analysis, particularly that of Elinor Ostrom, who asserts that institutions must be understood as "configurations" of components, put together in a certain way so as to better address the particular dilemmas of collective action most pressing in that situation (Ostrom 1986, 1998; Crawford and Ostrom 1995, all reprinted in McGinnis 2000b). In her comparative evaluation of community efforts to manage common pool resources, for example, Ostrom (1990) identifies eight "design principles" that must be jointly satisfied, in some form or another in order for that regime to be both effective and sustainable. If there is a similar set of principles behind the design of sustainable rebellions, then knowledge of those principles would certainly prove useful for those seeking to find an end to these conflicts. My initial feeling is that foreign policy substitutability, in some form or another, will play an essential role in any list of rebellion design principles.

As noted above, I am primarily interested in comparing the characteristics of long-lasting rebel organizations. In order to limit the magnitude of the task, I will restrict my attention to recent conflicts on the continent of Africa. Because of the obvious difficulties of doing field research on this topic, I will rely on case studies and histories written by other scholars. Clapham (1998), Herbst (2000), and Kalyvas (2001) provide useful starting points for this kind of meta-literature survey. However, I don’t yet have a specific operational definition for the rebel organizations that will comprise the universe of cases for my subsequent analysis. 

Initial Expectations: How Behavior Shapes Future Opportunities

For the purposes of preliminary analysis, I focus on those aspects of rebel organizations identified in the previous section. In brief, I assert that the way in which a rebel entrepreneur cobbles together a set of resource inputs has a direct effect on war-fighting strategy and negotiation tactics, and vice versa. Clearly, the number and sophistication of the weapons available to a rebel organization are going to affect its strategic choices. But once a rebellion is underway, a successful leader will have to demonstrate skill in responding quickly and creatively to changing circumstances. In the long term it may prove most important to understand how a rebel organization’s behavior shapes and constrains its subsequent opportunities. 

Table 3 presents some preliminary ideas on how a rebel force’s behavior (on the dimensions identified in Table 2) can make it easier or more difficult for it to gather resources from different inputs (identified in Table 1). Effective administration of rebel-held areas is, for example, essential for continued operation of a tax-for-service arrangement with the local population, and is especially likely to be attractive to members of the relevant diaspora communities. But its effect on neighbor state support is going to depend on whether that state really wants a new buffer state to be created or whether it simply wants to destabilize the regime in power. But few Great Powers are likely to care much about service delivery to civilians, public declarations of the importance of human rights notwithstanding. Note that nearly every entry in the Great Power Aid column of Table 3 indicates that the effect of rebel behavior “depends” on the Great Power’s attitude towards that particular behavior. The one exception is kidnapping, which too often involves foreign nationals. 

Some consequences are immediately apparent. For example, systematic human rights abuses will undermine any effort to build local or diaspora support. But other effects are not so obvious. For example, by increasing the number of refugees fleeing their home areas, abusive rebel groups (or governments) might actually increase the level of supplies that might be stolen from humanitarian agencies eager to respond to the suffering of those refugees (see Anderson 1999; Azam and Hoeffler 2002). 

Behavior with regard to peace negotiations can also have a significant impact on a rebel organization’s prospects for future earnings. An intransigent stance opposed to all negotiations may sell well for a while, but both local communities and external donors are likely to tire of the conflict as time wears on. External donors may make continuation of aid conditional on good-faith efforts to respond to their own peace initiatives. But this is precisely when the benefits of the duplicitous strategy, defined above, may become most compelling. The next section begins to translate this suspicion into more formal language. 

4. Substitutability, Incomplete Information, and Failed Peace Negotiations

Earlier I noted that some rebel leaders may act in a duplicitous manner by only pretending to talk peace. This is not an idle concern. For anyone who examines the record of civil wars quickly notices the following pattern: negotiations are frequently held and many proposals made, but very few peace agreements are signed, and even fewer of these are ever implemented in an effective or sustainable manner. Walter (2002: 54) presents systematic evidence concerning this sequence of negotiation-agreement-implementation in all civil wars that began between 1940 and 1992. Of the 72 cases in her data set, 37 experienced formal negotiations, of which 23 resulted in agreements. But only 13 of these agreements were fully implemented. Although other researchers, using different data sets, will arrive at different distributions, the successive difficulty of each of these steps should be clear. But what is not clear is whether or not this pattern reflects merely the difficulty of the task (finding an appropriate balance of legitimate interests and arranging for security guarantees). How many of these cases were complicated by the strategic behavior of actors who didn’t really want peace, despite their protestations to the contrary? 

I am more familiar with conflicts in Africa than in other regions, and my initial impression was that these percentages seemed a bit high. Indeed, the numbers are worse for the African cases in Walter's data set. 18 civil wars in Africa meet her definition of a civil war. A high proportion (2/3) of these cases included formal negotiations, and 9 of these 12 cases got to an agreement. But only 3 of these agreements were fully implemented. Overall, then, a higher proportion of African cases resulted in negotiations or agreements, but whereas 35% of the negotiations and 56% of the agreements in her broader data set produced successfully implemented agreements, only a quarter and a third, respectively, of the relevant African cases did so.

The situation looks even worse if you consider what happens after the five-year threshold that Walter uses to code an agreement as successful. Two of the three successful cases in Africa (Sudan 1972 and Zimbabwe 1979) are included in Atlas and Licklider’s (1999) analysis of cases in which former allies turned on each other several years after a negotiated settlement. That leaves only Mozambique 1992 as a long-standing successful instance of peace settlement.

These numbers reinforce my suspicion that many rebel organizations in Africa routinely participate in peace negotiations under false pretenses. This seems to occur even when a rebel group is dependent on foreign sources of aid. Despite intense pressure from donors, rebel leaders often find a way to sabotage negotiations or peace agreements. 

I conjecture that substitutability will prove critical to the explanation of the relatively higher proportion of failed peace agreements on the African continent. A rebel organization that is heavily dependent on the assistance of a Great Power that is pressuring it to engage in peace talks might do so publicly, but at the same time arrange to shift its concentration to other resource inputs. Looting humanitarian aid operations may serve as a substitute in some cases, or there may be significant opportunities for increased criminal activities. And all this can be done while blaming the breakdown of negotiations on the other side, which might enable the rebels to maintain some assistance from state donors. Finally, it is by no means easy for this duplicitous behavior to be detected, especially for a rebel organization that draws significant income from illicit trade. 

Of course, it is not fair to blame all of these failed negotiations on the rebel side, for many government officials also benefit from continued conflict (see references in McGinnis 2000). For many states in Africa, government officials are deeply plugged into transnational criminal networks (Reno 1998). These officials should act in a similarly duplicitous manner, in order to not risk the loss of illegal revenues that might result from peace. Governments also have a range of substitutable policy instruments at their disposal, which they also can use to secretly sabotage peace negotiations.

Substitutability and Influence Attempts in General 

International donors frequently express frustration at their inability to force "client" governments to follow their advice, even at the cost of threats to cut off their assistance. But it should be clear that any rebel faction's response to peace initiatives will depend not just on the terms of that agreement and on the source of that initiative, but also on the number and feasibility of alternative funding options available to that faction. This ability of combatants to "substitute" one source of funding for another greatly complicates the already difficult task of finding a path from civil war to sustainable peace.

The potential for foreign policy substitutability has direct implications for any influence attempt in which some actor A tries exert influence over B. In deterrence, A offers B a reward if B does not undertake a particular action that A does not want B to do, or threatens to punish B if B does undertake the act in question. Similarly, compellence is attempted when A uses threats or promises to induce B to stop doing something that it is already doing. How does substitutability affect this classic set-up?

Briefly, A has to realize that B was doing (or considering) the offending action in order to pursue some goal on its own part. This action may have been part of B's routine set of behaviors or it may reflect B's range of choice in design or crisis situations. In any event, A has to realize that the response of B will be affected by its continuing pursuit of this same goal. That is, B will try to find some way to substitute for the offending action, to accomplish the same goal in a different way. The substitution effect complicates this already complicated situation by increasing the range of possible responses by B to A's influence attempt. In general, B chooses from among the following set of generic options:

a) Resist the influence attempt (that is, accept punishment or turn down reward; or else call bluff of influencer);

b) Do as asked, to the best of its ability (If the result falls short, this can be explained as due to the inability of B to control all of its organization);

c) Pretend to do as asked, but keep the real response hidden from influencers (If found out, B may claim an inability to control sub-agents);

d) Do as asked, but substitute some other policy instrument to pursue same goal (which may conflict with purpose of influence attempt and may take some time to be observed).

Options a and b are the standard choices given responders in game models of influence attempts, with the complication that B may not always be able to implement its choice. But option c enables B to take advantage of its private information concerning its own ability to command obedience on all its agents. And the ubiquity of substitutability means that option d cannot be neglected. For if A does not consider this option, then A is more likely to be surprised by the response of B.

Incomplete Information and Rebel Duplicity during Negotiations

Consider a situation in which third-party actors seek to convince combatants to stop fighting and negotiate. Those already serving as donors may threaten to cut off aid if the war continues, or they may promise to increase aid as a reward for a peace settlement. Other actors may offer aid as a reward for a resolution of the conflict. But it is important to realize that "motivated combatants" (that is, those combatants who would prefer to see the war continue) may shift to other sources of aid. Particularly duplicitous actors may also use option c, pretending to negotiate but instead acting to undermine any prospects for peace.

The rationale for doing so follows directly from the nature of rebel leaders as agents. It is not hard to imagine that some rebel leaders might realize that they would be unlikely to maintain a position of leadership in a post-conflict society. After all, their skills at organizing effective coercion may not be of direct relevance to post-conflict employers. Also, the more individual soldiers who lack any opportunity for gainful employment after the war ends, the more serious will be problems in the post-conflict recovery phase. But peace is especially difficult to establish if influential leaders expect to benefit more from the continuation of war than they could possibly obtain in peacetime.

In addition, there is no reason to expect a rationally motivated leader to admit that he or she expects to benefit more from war than from peace. Instead, the universal tendency is to make the opposite claim, to assert one’s own deep and abiding interest in peace, but to place the blame on the intransigence of the other side. This bias plays an important role in the de Figueiredo and Weingast (1999) model of failed peace negotiations between the leaders of Serbia and Croatia. In their model, the true preferences of Milosevic and Tudjman concerning the choice between war and peace were not observable by the citizens of Serbia/Yugoslavia. But when the median Serbian voter observed a breakdown of negotiations, their posterior beliefs assigned a higher probability to the chance that Croatia was acting in an aggressive manner, which helped Milosevic remain in power for a longer period of time. More recently, Kydd and Walter (2002) develop a game theoretic model that suggests that extremist efforts to sabotage peace settlements are most effective when government officials perceive the moderate leaders of the opposition as strong and thereby capable of stopping the attacks, if they really wanted to do so. Of course, this perception may be in error, given the great difficulty of entirely shutting off all low-intensity conflict. 

This realization that some individuals may gain from the continuation of war lies behind much of the recent emphasis on greed as a motivation for rebellion, but my interpretation is different. I expect rebel entrepreneurs to pursue both political and economic opportunities, and to select the policy instrument that best suits their interests at any given time. After all, in contemporary Africa, a person primarily motivated by greed could hardly do better than become the leader of a state or a long-lasting rebel faction. And any politically motivated leader will seek access to sufficient money to address constituent grievances. Greed and grievance prove to be very difficult to separate in any systematic manner. 

Distinguishing Types of Rebel Entrepreneurs

Rather than assign individual leaders or rebellions to either the greed or grievance category, it is more useful to think in terms of two contrasting leader "types," as used in game theory. Consider a leader's preference ordering over three possible outcomes in a game of civil war or peace. Virtually all leaders would prefer a situation of peace in which they remain in control of power (denoted PC) over one in which their country is at peace but they are not in power (PN), or a situation of continued war in which they retain control over their rebel organization (WC). But it is not immediately obvious which of the latter two options should be preferred.

I offer the following definition, to be formalized in subsequent research. Exploitative (or X-type) rebel entrepreneurs would rather lead in wartime than live powerless in a peaceful world, whereas more service-oriented (S-type) leaders would take satisfaction from achievement of their constituents’ interests, even if they as individuals are reduced to a lower status. That is, X-type entrepreneurs would prefer WC to PN, and S-types the reverse. Assuming these entrepreneurs retain a significant measure of control over their respective organizations, these type characterizations could be equivalently applied to the rebel organizations themselves. Then in a game of incomplete information, perhaps similar to that of de Figueiredo and Weingast (1999), a fundamental task confronting other players would be to assign and update beliefs on the relative likelihood that they are facing an opponent of type X or S. 

But, and here’s the rub, making such a distinction is incredibly difficult in the absence of a fully implemented and stable peace. For until that time X-types have an incentive to pretend to be S-types, to publicize grievances they are fighting against and to blame any breakdown of negotiations on their opponent. Furthermore, some actions of S-types may resemble those of an X-type. Given their ever-present concern for resources, even “good” rebel leaders may use illegal trade to obtain needed resources for political struggle. Also, to be effective any leader must maintain discipline and punish non-contributors to public good. For example, Azam and Hoeffler (2002) demonstrate that military and strategic considerations motivate much of the violence rebel groups commit against civilians. (See also works cited in McGinnis 2000a). Finally, peace-loving leaders may be expected to take some chances for peace, but they cannot do so forever, or else their own legitimacy will be undermined by rival leaders pushing a less accommodating agenda. 

To sum up the argument thus far, consider the likely response of well-established rebel organizations to a serious peace initiative. If all the combatants are S-type actors, then it is just a matter of getting the parties to agree to a mutually acceptable compromise. Clearly, this can be a very difficult problem, especially if no third parties are interested in backing up the necessary security guarantees (Walter 2002). Still, this problem of conflicting interests is at least theoretically manageable with sound negotiation or mediation techniques. But if one or both of the combatants are X-type actors, then it may be virtually impossible to achieve sustainable peace. They may pretend to talk peace, but will instead do everything possible to sabotage the peace process. 

There are, of course, other ways in which outside observers as well as participants may try to distinguish between these two contrasting types of rebel organization. However, the problem of incomplete information remains substantial. A particularly useful indicator would be the manner in which the rebels treat the people under their control. But, this is not an easy matter to observe, except for the recipients (or victims) themselves. Great Powers are more likely to focus their attention on intelligence directly related to their own concerns. Humanitarian aid agencies and exile communities may have better access to information on the behavior of rebels towards civilian populations, but they are unable to observe much about their behavior against other combatants. Nor are they well-placed to observe or interpret the rebels’ possibly duplicitous behavior during peace negotiations.

In general, each of the potential donor groups has access to only a limited range of information on the behavior of that rebel organization. This multi-faceted information asymmetry makes it especially easy for a rebel entrepreneur to adopt dramatically different guises, depending on the preferences of specific audiences. I don’t have an answer for this problem, but I do have some suggestions for subsequent research, as laid out in the remainder of this paper.

5. Two Exemplars: EPLF and SPLA
At this point one direction for analysis would be to set up a formal model of the resource inputs and behavioral outputs of a rebel organization, including its strategic interactions with other combatants and with all relevant donors. But since such formal research is likely to benefit from stronger grounding in the case literature, I turn instead to two examples of long-lasting rebel organizations, both from the Horn of Africa. 

Despite their common longevity, the two rebel organizations considered here have exhibited very different characteristics, histories, and levels of success. For decades the Eritrean People’s Liberation Front (EPLF) fought succeeding Ethiopian regimes and successfully achieved independence for Eritrea. Conversely, the Sudan People’s Liberation Army (SPLA) has accomplished considerably less despite being in existence for approximately the same number of years. Both have faced rival rebel groups, but here again the EPLF proved more successful, routing the rival (and older) rebel organization Eritrean Liberation Front (ELF). Although the SPLA similarly emerged triumphant over an earlier rebel organization, the Anya-nya II rebels, it was unable to forestall the rise of rival factions, most notably the South Sudan Independence Movement (SSIM). 

Throughout their histories, the EPLF and the SPLA have systematically differed in their strategies and modes of operation. To put it bluntly, the EPLF is a “good” revolutionary movement, in the sense of pursing the legitimate aspirations of their constituency in an effective manner while treating people under its control with respect. But the SPLA, under the autocratic and often despotic leadership of John Garang, has been both ineffective and exploitative.

This distinction is made most clearly in a New York Times Magazine article by Bill Berkeley (1997). 

The S.P.L.A. began its war against the north in 1983 with broad popular support across the south. But its character was shaped by its principal backer, the former Ethiopian dictator Mengistu Haile Mariam, by Mengistu’s backer, the Soviet Union. … Based in Ethiopia, the S.P.L.A. never developed the grass-roots support of a classic guerilla struggle. Across the south in its heyday the S.P.L.A. behaved like an occupying army. Civilians remain the main military targets. … In far-flung scorched-earth sweeps, minimally trained, totally illiterate, heavily armed fighters torch villages, steal the livestock and food, plant land mines, conscript the young men and boys and rape the women and girls.

Compare this to the following description of the EPLF as a classic people’s revolutionary movement (Pool 1998: 30). 

The longer the EPLF had a presence in a particular village or area, the deeper the reforms. … The EPLF drew on traditional village institutional forms like the baito, the village committee, but substantially changed the dominance of village social groups within them. ... EPLF cadres remained a kind of court of appeal for disputes which could not be resolved by village institutions and for disputes between villages. … In pastoralist areas too, the EPLF took on the characteristics of ‘stateness’. In the rear base area in the 1970s, the local population of pastoralists and agro-pastoralists received both medical and basic veterinary services from armed guerillas who roamed the countryside. 

Not everyone would agree with all details of these summaries, but these quotations do seem representative of the attitude expressed by most analysts. Even so, few political organizations are entirely benign or evil, and both of these organizations have characteristics that belie this simple contrast between the “good” EPLF and the “bad” SPLA. Still, given the significant differences between these organizations, it seems reasonable to use them as illustrations of the two actor types defined above.

Comparing the Resource Inputs and Behaviors of the EPLF and SPLA 

Using terms defined earlier, the EPLF is a classic S-type rebel organization, whereas John Garang’s SPLA can only be an X-type. Their patterns of resource extraction and behaviors (as summarized in Table 4) support this characterization.

The EPLF was a classic Maoist revolutionary organization (Pool, 1998). Eritrean rebellion against the imperial government of Ethiopia dates back virtually to the time when Eritrea was absorbed within Ethiopia. The first major rebel organization to emerge, in 1961, was the Eritrean Liberation Front (ELF). The ELF focused on mobilizing Muslims, despite the fact that Eritrea has a multi-ethnic population. In contrast, the EPLF pursued a broad-based multi-ethnic nationalist struggle. The EPLF’s approach to rebellion combined “self-reliance and popular mobilization” (Cliffe 1988). There is little evidence that any of the major powers ever provided significant assistance to the EPLF. Instead, it relied on support from local populations and from the exile Eritrean community (Pool 1998: 33). 

Also important was the establishment of a humanitarian arm, the Eritrean Relief Association (ERA) in 1975. This innovative organization was critical to the delivery of humanitarian aid to peoples living in regions not controlled by the national government of Ethiopia, and thus beyond the reach of traditional international organizations such as the United Nations. DeMars (1994: 105, fn. 34) notes that “ERA was widely imitated, and by the 1990s, nearly every liberation front in Africa had a humanitarian wing modeled directly or indirectly on ERA.” Conversely, human rights organizations regularly criticize both the SPLA and the government of Sudan for blatant misuse of humanitarian aid (Human Rights Watch 1994, African Rights 1997).


In sharp contrast to the generally self-reliant EPLF, foreign support (specifically from neighboring Ethiopia) was essential to the SPLA from its very origin. The SPLA emerged from a consolidation of anti-government factions fighting against the Sudanese government’s abrogation of the Addis Abbaba agreement of 1972, which granted certain rights of autonomy to the southern provinces of Sudan. However, the subsequent discovery of oil and increased emphasis on Islamization lead Nimeri’s government to violate this agreement in 1983. Initial opposition to this policy followed the lead of the pre-1972 rebellion, which was scattered and disorganized. Ethiopian support was pivotal in providing some structure to this new rebellion, under the command of former Sudanese military leader John Garang. 

The contrast between their behaviors towards civilian populations is especially striking. As Pool (1998: 34) notes, “the Front took on many of the characteristics of a state and was able to form as an alternative government.” As noted above, the EPLF devoted considerable attention to land reform and to the establishment of mechanisms to resolve the many disputes arising from these reforms. The SPLA instead aggravated conflicts among the peoples of South Sudan. Although this movement was based on the widespread resentment among southern Sudanese to the policies of the national government, the official program of the SPLA has always been to reform all of Sudan, rather than try to create a separate state in the south. Initially the SPLA achieved considerable success.

In 1988 came a string of victories which, by mid-1989, placed it in control of much of the Ethiopian border, the whole of the Kenyan border, and almost all of the rural area of the southern Sudan, and planted its forces outside the South in the Nuba Mountains and the southern Blue Nile [region]. By early 1989 the SPLA was moving units of thousands of men, rather than tens or hundreds, and had begun capturing substantial quantities of government equipment: vehicles, tanks and heavy artillery. Tactics had changed from a guerrilla war of mobile units to entrenched sieges outside major cities and towns… (Johnson 1998: 59)

As the Mengistu regime in Ethiopia came under increasingly severe attack from the EPLF and their rebel allies from other regions of Ethiopia, Garang responded with a concentrated effort to capture major cities in the south, specifically Juba (Johnson 1998: 62). Shortly after gaining power in Ethiopia, the new regime evicted the SPLA from its camps, further forcing it to concentrate its efforts within Sudan. But possible victory was averted by the development of new factions, especially the SSIM led by Riek Mashar. This movement later allied with the central government, even though it called for increased autonomy for the south. In sum, factionalism doomed any chances for success in the Sudanese civil war.

In Table 4 the entries for negotiation behavior of the EPLF are left blank because there were very little if any significant negotiations between it and the two Ethiopian regimes it fought against. Instead, the bulk of EPLF’s diplomatic effort was directed either towards its relations with other rebel organizations operating in Eritrea or in other areas of Ethiopia (Iyob 1995) or its efforts to attract humanitarian aid from Western donors (Prendergast and Duffield 1999). In contrast, the long conflict in the Sudan has provided the occasion for many attempts at arranging formal negotiations. The Ethiopian government of Haile Selaisse was instrumental in arranging the Addis Ababa that ended the first Sudanese civil war in 1972. Various plans have proffered by interested third parties throughout the second civil war. But, until very recently, these negotiations have come to naught (see next sub-section).

Caveats and Complications

As usual, extraneous factors complicate any simple comparison between these two cases. In the first place, neither of these organizations operated in a vacuum. Instead, both were located within a complex and ever-changing system of alignments among diverse factions both inside and outside the respective countries. As noted above, both had to overcome rival organizations in their early years. Neither managed to completely monopolize the practice of rebellion in their respective regions, but both were quite dominant throughout much of the period under consideration. Other rebel organizations cannot be ignored, especially the ELF and SSIM mentioned above. For the ELPF, another particularly important rebel organization was the Tigray People’s Liberation Front (TPLF) which operated primarily in a neighboring region of Ethiopia. Ultimately the EPLF and TPLF worked together (along with smaller rebel organizations) to overthrow the Mengistu regime in 1991, but at other times they operated at cross-purposes (Young 1996). 

Johnson (1998) asserts that the SPLA must be understood in the context of earlier rebellions in southern Sudan. 

When the SPLA was founded in 1983 it was less concerned with emulating other models from around the world and within Africa, and more intent on applying lessons learnt from the mistakes of earlier Southern Sudanese guerrillas. The guerillas of the first civil war were bedeviled by bad organization, lack of coordination between local bands, personal and local rivalry between military and political leaders, a chronic shortage of supplies, and inadequate training throughout most of the 1960s. Lacking a strong military or political organization which could enable them to achieve their objectives, they also found that their uncompromising separatist goal isolated them from potential national and regional allies who might otherwise have helped them overcome their organizational weakness. (Johnson 1998: 54)

Furthermore, an argument can be made that it may be necessary to treat the inter-linked conflicts occurring in the Horn of Africa as part of a single conflict system (see McGinnis 1999). Bad government policy and recurrent conflicts contributed to famines in both countries, which in turn triggered even more conflict. Massive refugee flows in both directions fed refugee camps that were routinely used to recruit new rebel fighters. There has long been a lively arms trade throughout the region, enhanced by the intermittent bouts of interest and intervention by the U.S. and the Soviet Union. Finally, various regimes in Sudan and Ethiopia supported rebel groups opposed to the other state, setting up a recurring pattern of “reciprocal destabilization” (McGinnis 2001). Typically, the government of Sudan supported the EPLA, while Ethiopian governments supported the SPLA and provided sanctuary to their forces. There are some indications that the EPLF and SPLA were, at different times, involved in joint military operations and as opponents in skirmishes. Despite these connections, it seems reasonable to treat them as separable cases for the purposes of this analysis.

Another important complication concerns the nature of the conflicts these two rebel organizations pursued, and especially the nature of the regimes in power in these two countries. Under colonial rule, Eritrea and Southern Sudan existed as administrative entities separate from Ethiopia and the Sudan, but the separation was sharper in Eritrea’s case. Neither region has a long-standing history of shared national history. The EPLF proved much more successful in generating a sense of national unity among the diverse peoples living in the area of Eritrea, but the SPLA faced a problem of significantly higher magnitude. Indeed, southern Sudan is often cited as an extreme example of ethnic heterogeneity. 

Furthermore, the mountainous terrain in Eritrea is better suited to defensive military operations than is southern Sudan. Finally, regimes in power in Khartoum have seemed more adept at playing the divide and conquer strategy than was either regime in Addis Ababa. The Government of Sudan’s ability to stir up trouble by supporting Arab militia forces and the SPLA’s rival factions deserves to become legendary. Their skill at doing so was most clearly in evidence in 1991, when the SPLA made major gains only to lose them in factional infighting.

In short, the Eritrean rebels seem to have had an easier time of it, in the sense that their rebellion had more factors in their favor. The Sudanese rebels, in contrast, had most of the deck stacked against them. 

Recent Developments

There is another matter to consider, namely, that the Sudan case remains in process. That is, it may be premature to judge the EPLF a success and the SPLA a failure. At some later point, if the outcome of Sudan’s conflict changes, the SPLA might then be seen as equally successful. The relevance of this point became particularly poignant as I completed the final work on this paper. For, on July 20, 2002, representatives of the government of Sudan and the SPLA signed a potentially historic peace accord (Sudan Ministry of Foreign Affairs, 2002). According to this agreement, Islamic law will be suspended in the southern region, which will be granted some autonomy and given an opportunity, after several years, to vote on independence or continued autonomy within a unified Sudan. Meanwhile, revenues from increasing oil production will be shared between leaders in both regions. 

Details remain to be worked out, in negotiations that are being held in Kenya as of the time of this writing. Even though so many other peace agreements have come and gone in this case, this Machakos Protocol may yet prove to be more substantial.

Still, I have my doubts. Given my characterization of the SPLA, under John Garang’s leadership, as a fundamentally exploitative organization, I suspect foul play. My initial reaction to the terms of the Machakos Protocol goes like this. Garang should be able to use his access to a share of the Sudan’s potentially large oil revenues over the next several years to build a political power base that will make it virtually impossible for any political rival to displace him in subsequent elections, if they are indeed ever held. If he does that, Garang would by no means be the first African autocrat to use temporary power to cement a position of authority. Along these same lines, some opposition parties and movements in Sudan, including many of those supposedly aligned with the SPLA in the National Democratic Alliance, have expressed concerns about the lack of general participation in the negotiation process that produced this accord (ICG 2002). In sum, the Machakos Protocol may be a shady deal between two crafty autocrats.

I dearly hope I am wrong, because nobody in the world deserves a few years of peace more than the long-suffering peoples of southern Sudan. I now return to the primary theme of this paper, namely, the broader relevance of substitutability for the study of civil wars and rebellions.

6. Substitutability in the Sequence from Unstable Peace to Civil War to Stable Peace 
What makes a war "civil" or "internal" rather than "international" is, of course, the fact that, before the hostilities commenced, the combatants were members of the same political community. Specifically, both were included within the same state, which means that they shared access to a common system of dispute resolution mechanisms. Such is the nature of a civil peace. But the pre-conflict situation proved to be one of unstable peace. Somehow political groups that once interacted in a generally peaceful manner formed organizations whose agents specialized in violence and coercion. 

Since peaceful resolution of disputes is a fundamental aspect of good governance, the outbreak of a civil war is prima facie evidence of a breakdown in governance. Once the civil war ends, governance must be reinstated, whether via the restoration of the previous political order or by a mutually agreed upon revision of that political order. In some cases, the pre-existing policy is formally partitioned into two or more separate, post-conflict entities. But, as Sambanis (2000) demonstrates, partition is no guarantee of a peaceful future.

The path from unstable peace to civil war to a new-found and perhaps more stable peace consists of the following seven stages:

1. The existing pattern of governance breaks down, with a significant portion of the population perceiving an accumulation of sufficient grievances against the political authorities that they become potential supporters of a rebellion.

2. Individual entrepreneurs successfully organize rebellion by mobilizing this latent support and by gathering sufficient resource inputs (from domestic and international sources) to generate an ability to conduct coercive activities against government forces, either directly or indirectly.

3. Military campaigns are conducted by government and rebel forces. There may also be significant intervention by external forces. In some cases one side or the other will prevail militarily, obviating the need for overt negotiations between the parties

4. If neither side prevails on the battlefield, the parties begin formal negotiations. These negotiations may be facilitated by third parties or and may involve active participation of outside mediators or other participants. The purpose of these negotiations (or arbitration or other form of dispute resolution) is to craft a solution that is deemed acceptable by a sufficient number of the combatants.

5. The parties arrive at an agreement, which involves a redistribution of resources or a redesign of the processes of governance. 

6. This agreement must be implemented, specifically by demobilization of combatant forces. Full implementation may well take several years, especially if the agreement specifies a transitional period to a new form of governance. 

7. Finally, those parties not willing to accept the peace agreement must be dealt with in some manner, or else the civil war will continue with a new configuration of combatants. In conditions of stable civil peace, the only non-state organizations using coercion on a regular basis will be criminal organizations, unrelated to any political movement. 

Clearly, not every case will go all the way through this sequence in a reasonable time or in a straightforward manner. The parties may remain stuck in the same step for years, even decades, at a time. There is no guarantee against retrograde motion, since formal negotiations may break down, signed agreements may unravel, and some rebel organizations may disintegrate. Finally, the end-state of stable civil peace is a bit utopian, since no political process can avoid generating some grievances. The trick is finding some way to address grievances before entrepreneurs can use them to build rebel organizations. 

The complexity of this seven stage sequence should go a long ways towards explaining why it has proven so difficult to develop a comprehensive understanding of civil wars or rebellions. Researchers typically deal with only one or two of these stages in any given project. Walter (2002) is exemplary in covering three stages, namely, stages 4 through 6.  But no one has provided a comprehensive theory encompassing the entire sequence. I don’t have one to offer either, but I can suggest how the theme of substitutability runs throughout this entire sequence.

Previous Research Findings

Each of the stages above has been the subject of important research. A complete review of this literature is beyond the scope of this paper, but a few particularly relevant findings are worth mentioning. 

Walter (2002: 8-14) summarizes the existing literature by asserting that peace negotiations are most likely to occur during civil wars in more democratic states when relatively equally matched combatants both perceive high costs of continued conflict. Furthermore, negotiations, once begun, are more likely to result in a formal agreement when the non-ethnically-based parties are haggling over stakes that are easily divisible with the assistance of a third-party mediator. It is at this point that it becomes essential to find some solution to the problem of credible commitment.  Walter (2002) stresses that third parties are particularly well suited to provide the security guarantees needed to smooth the transition to sustainable peace 

Similar results have been reported by other researchers. Hartzell et al. (2001: 202) conclude that peace settlements in (1) long-lasting but low-intensity civil wars that (2) occur in a state that was previously a democracy and which (3) grant territorial autonomy to threatened groups and are (4) backed up by security guarantees from third parties are the most likely to provide the basis for a durable peace. In their analysis of the prospects for installing a democratic political order as a means of sustaining peace, Doyle and Sambanis (2000: 795) conclude that “higher order, or democratic, peacebuilding is more successful after nonidentity wars, after long and not very costly wars, in countries with relatively high development levels, and when UN peace operations and substantial financial assistance are available.”  

Preventing Rebellions: Requirements of Sustainable Governance

The governance stages at the beginning and end of this sequence remain the least well understood. Exactly how a set of grievances accumulates and disputes escalate to civil war remains a subject worthy of further exploration. Jackson (2000) for example, provides a long list of disputes in Africa (mostly inter-state but including some intra-state disputes also). This list is considerably longer than the list of civil wars studied in the works cited above, but Jackson does not try to explain which disputes escalate to international or civil wars. In addition, some rebellions would be difficult to identify with specific triggering events, since grievances can slowly accumulate until the point at which rebellion becomes clearly manifest (see, for example, Kuran 1991, 1995). Much attention has been focused on issues of governance in  the post-conflict recovery stage, but it seems to me that too much attention has been devoted to tweaking the components of the national government or the macro-economy, and too little consideration given to other mechanisms of governance that are crucial for the operation of fully democratic self-governance. 

The key to preventing the rise of rebel organizations lies in the first two stages of this sequence. Rebellions need both grievances and leadership, neither alone is sufficient. For if there were no grievances against the government, no entrepreneur, no matter how adept at mobilizing collective action, would be able to get a rebellion started. But this is a moot point, because there are always grievances. As Riker (1982) emphasizes, political science is an even more dismal science than is economics. Whereas economic theory builds on the consequences of voluntary exchanges, the collective choice processes that political scientists study necessarily produce winners and losers, and these losers often bear the brunt of legitimized coercion. 

Similarly, no group’s political grievances, no matter how compelling, can automatically ensure that some effective leader will take up their cause. Still, any society of even moderate size will include individuals fully capable of doing so, some of whom may be primarily motivated by personal greed. 

If neither grievances nor potential leaders can be controlled, then efforts to prevent rebellion or to limits its costs must be directed elsewhere. I argue that skillful manipulation of the substitutability effect is the best way to achieve this goal. By this manipulation I mean efforts to enhance desirable modes of substitutability and to limit the effects of dangerous ones. Given the ubiquity of substitutability, anyone interested in enhancing the prospects for peace and democratic governance should strive to shape the institutional context within which rebellions might arise. In other words, conflict analysts and peace researchers need to become better at institutional analysis.

7. Conclusion: Manipulating the Contexts of Behavioral, Strategic, and Design Substitutability

Substitutability ties together research and policy on all stages in the sequence of unstable peace to civil war to a new-found and perhaps more stable peace. Table 5 lists the modes of substitutability most dominant in each of the seven stages identified earlier. In this concluding section, I briefly suggest some actions that conflict/institutional analysts can take in each stage, in order to facilitate movement away from the conflict-laden stages toward more peaceful ones, and to help stabilize the opening and closing stages. As noted above, policy interventions should be designed to enhance desirable modes of substitutability and to limit the effects of dangerous ones.

Before discussing each stage in detail, I begin by reviewing the meaning of each of the modes of substitutability in the specific context of organized rebellions. A political entrepreneur selecting a configuration of resource inputs and policy outputs is engaged in design substitutability. Once that organizational type has been implemented, it will engage in certain routine patterns of behavior. For example, interactions between the rebels and the government may come to resemble a Richardsonian action-reaction model, in which increased hostility by one actor is quickly reciprocated by the other. In such circumstances, analysts might be able to estimate the parameters of a model representing the dynamic interactions among the relevant variables, thereby identifying the range of behavioral (or routine) substitutability evident in this case. As their conflict rages, the parties may seek alternative ways to improve their security, including seeking the support of external powers. This process of strategic choice substitutability may, in time, lead both to agree to participate in meaningful negotiations, during which they must jointly craft the parameters of a new relationship between them. After this joint process of design substitutability has been completed, new patterns of inter-variable relationships might become manifest. But in time even these newly established patterns of behavioral (routine) substitutability may be disrupted by subsequent developments.

As summarized in Table 5, different forms of policy intervention are most effective at each stage of the peace to civil war to peace sequence. The point of the policy interventions to be considered here is, as noted above, to help move the process towards peace and away from war. Aspects of each stage are discussed below, albeit in a sketchy manner.

1. Forum Shopping for Alternative Dispute Resolution Mechanisms: Using Strategic Choice Substitutability to Limit the Accumulation of Grievances in Peacetime 

In times of civil peace, communities employ a wide array of institutional mechanisms to resolve disputes. But if the opportunities to substitute one mechanism for another are unduly limited, then grievances are more likely to accumulate. 

One common limitation on a healthy diversity of dispute resolution mechanisms is the overly state-centric nature of modern politics, especially in post-colonial Africa. The state (or specifically the national government) plays a major role in the economy and its legal system tends to dominate pre-existing systems. By taking the entire burden for dispute resolution on its own shoulders, the state denies itself access to the potential contributions from other mechanisms, some of which may prove better suited to resolve particular kinds of disputes. If many dispute resolution mechanisms (or forums) are available, then parties to disputes can substitute one for the other, hoping to avoid over-concentration on mechanisms that are biased against them. Also, the more forums there are, the more difficult it is for any single faction to control them all. 

But that is hardly the nature of the modern state, certainly not in Africa. Elections, if they are held at all, select a leader who is granted substantial powers, with no well-established procedure to remove him from power should he later abuse this position of authority. Thus elections become highly charged confrontations, in which the stakes of winning and the costs of losing are very high. Mobilization for electoral purposes can easily slide into the same kind of mobilization that fuels violent rebellions. 

One way to avoid the accumulation of grievances is to make sure the losses are spread around evenly or at least sufficiently evenly that the grievances felt by any one group do not accumulate to the point that an entrepreneur can easily transform that resentment into support for overtly violent political action. This is why long-standing rebellions typically establish educational and other campaigns that serve to sustain the sense of grievance felt by that group. Grievance is so useful that rebel leaders take great pains to nurture it, to instill it into new generations of potential followers. 

2. Mobilizing Resources for Rebellion: Making the Process of Design Substitutability by Rebel Entrepreneurs More Difficult

This stage has been the focus of most of this paper. As discussed above, rebel leaders must be entrepreneurial in their mixing and matching of resource inputs and war-fighting and negotiating strategies in order to sustain rebellion. In his exhaustive review of the dilemmas of collective action facing such entrepreneurs, Lichbach (1995) makes the important observation that those seeking to prevent or quell rebellions would do well to act in such a way as to make these dilemmas even more difficult to resolve. This observation is a much-needed corrective to the common presumption that collective action is always desirable. Similarly, those interested in enhancing the prospects for peace should make it more difficult for rebel entrepreneurs to operate. But, if rebel leaders are cleverer than peace activists, this may be a losing proposition. It may be much more effective to enhance peoples’ opportunities for peaceful redress of their grievances. Rather than directly attacking the process of rebel organization formation, it makes more sense to make more attractive peaceful substitutes available to their potential supporters.

Another important policy intervention is to enhance the economic opportunities open to both rebel leaders and their followers. This is why economic development is so crucial to the establishment and maintenance of civil peace. For to the extent that other opportunities for gainful employment exist, it will prove more difficult to mobilize for violent collective action. 

3. Dynamics of Coercion and Escalation: Constraining Behavioral and Strategic Choice Substitutability during Wartime 

This stage has been the subject of the bulk of formal and quantitative research on civil war. Researchers have sought to identify recurring patterns of behavioral regularities and to understand the strategic choices concerning the onset, escalation, and termination of civil war. In short, they seek to uncover “domain-specific laws” of the form that Most and Starr advocated. Policy interventions should be directed towards limiting the dynamics of violence, which naturally breeds violence in response. Tendencies toward escalation are especially worrisome. 

Choice substitutability is also relevant at this stage, especially with respect to decisions to escalate, invite other parties, or to begin negotiations. These choices can be shaped by external intervention. For example, third parties may help the combatants break out of their automatic ways of responding to each other. Confidence building measures might help reduce some of the suspicion that fuels continued conflict. But such are half-measures at best, and resolution of an ongoing conflict requires that parties move to the next stage. 

The interaction between automatic processes and strategic choice is close. For example, an extended war may eventually arrive at a mutually hurting stalemate that can inspire parties to begin serious negotiations.

4. Forum Shopping for Peace: Third Parties Design a Menu for Strategic Choice Substitutability for Combatants Seeking a Way Out 

This aspect has already received considerable attention by scholars and policymakers alike. As a consequence, a wide array of possible forums for peace negotiations and methods of alternative dispute resolution are available to any parties seeking peace. To my knowledge, there is no comprehensive inventory of methods of alternative dispute resolution, and perhaps there can never be one, given the irrepressible human capacity to invent new institutional arrangements. In some cases there may be so many interested third parties that they get in each other's way. But, for the most part, the system of international negotiation is already sufficiently complex and at least approximately polycentric in form (McGinnis 1999d).

5. Crafting a Mutually Acceptable Agreement: Facilitating the Process of Design Substitutability That Takes Place around a Negotiating Table

The process of arriving at a mutually acceptable agreement has proven very difficult to model in any systematic manner. For here again human creativity seems boundless. Researchers have offered a wide range of conceptual frameworks to organize analysis of negotiations, but this process remains more of an art than a science. The negotiation literature is awash in exhortations for creative thinking. This may seem trite, but some forms of social science research do have the unfortunate effect of unduly constraining the scope human ingenuity. Thus, a useful correction to that attitude would be to nurture a healthy respect for the creativity of institutional designers.

6. From Agreement to Implementation: Developing Patterns of Behavioral Substitutability That Move Society towards Peace

Implementation issues have recently received considerable attention. For example, there have been numerous post-operation assessments of every UN peacekeeping mission, as well as a few efforts at more systematic evaluations. Walter (2002) and others have stressed the central importance of finding some way to enable actors to make a credible commitment toward peace. But this work could be pushed forward by a more explicit consideration of questions of institutional design.

The trick to successful implementation, as I see it, is to create habits for peace. That is, mechanisms should be devised that encourage people to work towards peaceful solutions rather than immediately moving to violence. Here the task is one of inducing routine patterns of behavior that tend to reinforce peace rather than escalation to war. This requires the parties to reconstitute their forms of normal politics to make it less likely that any one group’s grievances will accumulate with no prospect of redress. This is especially important in the transition period, in which the suspicions reinforced during the period of conflict remain close to the surface.

7. Post-Conflict Recovery: Construction or Reconstruction of a Governance System that Enhances Community Choice among Substitutable Mechanisms for Dispute Resolution

At this point a condition of civil peace (as in stage 1) has been restored, and the basic concern is to avoid starting the whole process over again. For unless something different is done this time around, new grievances will begin to accumulate, perhaps centered around groups that were previously more dominant in the pre-conflict polity. Atlas and Licklider (1999: 52) nicely summarize the requirements for avoiding a repetition of rebellion:

[It] is misleading to talk about political “reconstruction” after a civil war. Even if it could be done, there is no point in reconstructing the situation that produced civil war in the first place. Instead, the new leadership is faced with a problem of constructing a political unit which can transform conflicts so that they can be routinely handled without large-scale violence.

Development is essential to provide productive alternatives for former rebels. Political reforms must institute a system of meaningful options for dispute resolution. As I discuss at length elsewhere (McGinnis 1991a,b, 2000), a polycentric system of governance has many desirable characteristics, including providing a solid basis for sustainable peace.

It may be safe to say that the natural tendency in all political systems is for grievances to accumulate over time. The trick in sustainable governance is finding some way to forestall this process of grievance accumulation before it can provide a foundation for rebellion. Maintaining the healthy diversity of a polycentric order is an effective way of shoring up the foundation of civil peace. But polycentricity is difficult to sustain in the presence of incentives for leaders to centralize power in their own hands. That is a sure-fire way to ensure that those groups left out in this process will, sooner or later, accumulate enough grievances to again consider supporting an active rebellion. 

A Final Word

By interpreting behavioral regularities, strategic choice, and institutional design as three related instances of a single concept, substitutability, I may be guilty of having stretched its meaning beyond all recognition. Perhaps it would be better to treat each of these three modes as distinct foci for specific research programs. But, in a final defense of the thesis of this paper, let me say that all three modes do share one thing in common, namely, a strong emphasis on the centrality of choice in the onset, continuation, and termination of civil wars and rebellions. To me it is this insistence on the centrality of choice, and especially on the linkages between choices that the actors themselves construct, that provides the strongest rationale for making such extensive use of the admittedly inelegant term "substitutability." 
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Figure 1. Menu of Options for Financing a Rebellion:

Two-Dimensional Manifold Version
	
	Domestic
	
	Mixed Domestic-International
	
	International

	Exchange-Based
	Deliver Services to Population
	
	
	Diaspora support
	Great Power aid

	  
	
	
	
	
	

	Partial Coercion & Exchange
	
	
	Criminal      Activities
	
	Neighboring State Support

	
	Capture Government Stocks
	
	
	
	

	Coercion
	Exploit Population
	
	
	
	Looting of HAO Programs


Note: As discussed in the text, try to imagine this figure drawn on a continuous manifold similar to diagrams of black holes or the gravitational curvature in space-time, as in popular books by Stephen Hawking. Each of the resource inputs listed above should be seen as taking up some area of this space. The bolded inputs denote the three particularly strong attractors/disruptors in this space. 

Table 1. Menu of Options for Financing a Rebellion

	Revenue Source
	Prerequisites
	Benefits
	Costs

	Capture government stocks
	Always available; enhanced by disciplined rebels and corrupt soldiers
	Access to weapons; but typically only lower level weapons
	Risk losses in battles with government forces

	Loot the general population 
	Always available to specialists in coercion
	Easy pickings, but access to only limited resources
	Hard to sustain, since it may destroy the local economy; may elicit organized opposition

	Provide services in exchange for taxing public 
	Defensible home area or long-term refugee camps
	Sanctuary; people will protect rebels from government officials
	Service provision is costly; need to punish non-contributors

	Collect donations from diaspora and exile communities
	Existence of significant exile communities in Western countries 
	Significant financial support
	Requires good treatment of local population; or effective public relations program

	Accept support from neighboring states
	Meddlesome neighbors (nearly always present)
	Access to refuges and sage areas, including refugee camps; helps facilitate illicit trade
	May be expelled from bases at whim of donor

	Accept aid from Great Powers
	Interest in region by Great Powers (changeable, depends on whims of global politics)
	Access to major weapons systems; security guarantees; in extreme cases support by foreign troops
	Comes with conditions attached; may be abandoned at whim of donor; may increase potential support for regime

	Extract rents from humanitarian assistance programs
	Large numbers of refugees; enhanced if population has some ties to West
	Easy pickings, food and supplies can be exchanged for other goods
	Too blatant extraction may lead to lower levels of assistance; need to sustain unrest to maintain high refugee numbers

	Engage in illegal trade in illicit goods or services
	"lootable" point resources, or leaky sanctions
	Can be very lucrative source of revenue; access to guns; typically involves officials in neighboring countries
	May undermine military discipline


Table 2. Menu of Behavioral Options for Rebel Organizations

	Behavior
	Explanation
	Benefits
	Costs

	Behavior Towards Civilians
	
	
	

	    Effective administration
	Coordinate public services, administration of justice for people in rebel-controlled areas
	Sanctuary; people will protect rebels from government officials
	Service provision is costly; need to punish non-contributors

	    Human rights abuses
	Systematically abuse human rights of civilian population, including forcible recruitment
	Steady source of new recruits; soldiers enjoy immediate benefits from abuses
	Can hurt image among Western donors; may elicit organized opposition by civilians

	    Kidnapping, etc.
	Abduct individuals, especially foreign nationals, in order to extract ransom payments
	Good source of revenue (if appropriate targets remain available)
	Potential victims may learn to reduce risk; HAOs may close down refugee camps

	War-Fighting Strategy
	
	
	

	    Offensive operations
	Large-scale military operations against government forces, capture and hold territory
	Quickest route to success
	Costly in military terms; risky

	    Low-intensity campaigns
	Hit-and-run attacks and raids, with little concern for holding territorial positions
	Easy to sustain over long periods of time; war of attrition can be effective in long term
	Few short-term benefits

	    Terrorist attacks
	Act to induce fear among civilian population and government officials
	Can undermine public support for government
	Can hurt image among Western donors

	Negotiating Strategy 
	
	
	

	    Refuse to negotiate
	Take hard position against any compromise with government
	Protection against attacks by more radical factions
	Can hurt image among Western donors

	    Duplicitous strategy 
	Officially participate in negotiations and sign agreements, but secretly act to undermine agreements
	Sustains foreign donor support but enables criminal activities to prosper in continued conflict
	None, unless somebody catches on to this stratagem

	    Negotiate in good faith
	Seek to find a compromise solution acceptable to constituents
	Possible path to power-sharing in post-conflict government
	Exposes them to attack by more extreme proponents of rebel cause


Table 3. Qualitative Effects of War-Fighting and Negotiating Behavior on Future Resource Flows
	
	Loot govnt. stocks
	Loot people
	Tax for services
	Diaspora support
	Neighbor

Support
	Great Power Aid
	Loot HAO* Programs
	Illegal Trade

	Behavior Towards Civilians
	
	
	
	
	
	
	
	

	Effective administration
	+
	_
	+
	+
	d
	
	_
	+

	Human rights abuses
	
	+
	_
	_
	
	d
	+
	

	Kidnapping, etc.
	
	
	
	_
	+
	_
	_
	+

	War-Fighting 
	
	
	
	
	
	
	
	

	Offensive operations
	+
	
	
	+
	+
	d
	+
	_



	Low-intensity campaigns
	+
	
	
	
	+
	
	_
	+

	Terrorist attacks
	
	
	
	
	+
	d
	
	+

	Negotiating 
	
	
	
	
	
	
	
	

	Refuse to negotiate
	+
	
	_
	_
	+
	d
	_
	+

	Duplicitous strategy 
	_
	_
	+
	+
	+
	d
	+
	+

	Negotiate in good faith
	_
	_
	+
	+
	_
	d
	+
	_


Note: d means the effect "depends" on interests of donors with respect to that activity

*HAO stands for Humanitarian Aid Organizations.


Table 4: Comparing Revenue Sources and Behavioral Outputs:

EPLF and SPLA
	
	EPLF: Eritrean People's Liberation Front
	SPLA/M: Sudan People's Liberation Army/Movement

	Revenue Source
	
	

	Capture government stocks
	High
	High

	Loot the general population 
	Very Low
	High

	Provide services and tax public 
	High
	Very Little

	Donations from diaspora communities
	High
	Very Little

	Accept support from neighboring states
	High, but variable
	High, but variable

	Accept aid from Great Powers
	No
	Medium, but variable

	Extract rents from HAO programs
	Medium
	High

	Engage in illegal trade 
	No
	Uncertain

	Behavior Towards Civilians
	
	

	Effective administration
	Yes
	Rarely

	Human rights abuses
	No
	Yes

	Kidnapping, etc.
	No
	?

	War-Fighting Strategy
	
	

	Offensive operations
	Yes
	Yes

	Low-intensity campaigns
	Yes
	Yes

	Terrorist attacks
	No
	No

	Negotiating Behavior
	
	

	Refuse to negotiate
	
	No

	Duplicitous strategy 
	
	Yes

	Negotiate in good faith
	
	Maybe (2002?)


Table 5. Modes of Substitutability in the Sequence 

From Unstable Peace to Civil War to Stable Peace
	Stage


	Dominant Mode of Substitutability


	Policy Intervention

	1. Unstable peace: Breakdown of normal governance by the slow accumulation of grievances


	1. Choice Substitutability: Forum shopping for alternative dispute resolution mechanisms


	1. Using Strategic Choice Substitutability to Limit the Accumulation of Grievances in Peacetime 

	2. Organizing for Rebellion: Leaders mobilize grievances (and other resources) 


	2. Design Substitutability: entrepreneurs build rebel organizations, using basic building blocks (resource inputs, outputs)
	2. Complicate the Process of Design Substitutability by Rebel Entrepreneurs.

	3. Civil War/Rebellion: Dynamics of coercion and escalation


	3. Behavioral and Choice Substitutability: domain-specific models of war fighting and escalation 


	3. Constraining Behavioral and Choice Substitutability During Wartime 

	4. Transition to Negotiations: Finding an appropriate forum


	4. Choice Substitutability: Forum shopping among negotiation or mediation arenas 


	4. Third Parties Design a Better Menu for Choice Substitutability For Combatants Seeking a Way Out

	5. Coming to Agreement: Crafting a plan for peace


	5. Design Substitutability: Negotiators craft a mutually acceptable agreement (from basic building blocks)


	5. Facilitating the Process of Design Substitutability That Takes Place Around a Negotiating Table

	6. Implementation of Peace Agreement; demobilization


	6. Behavioral Substitutability: With proper incentives, parties will move towards full implementation of agreement.


	6. Building Habits for Peace 

	7. Post-Conflict Recovery and Reconstruction of Governance: Toward stable peace? 
	7. Choice Substitutability: Forum shopping for dispute resolution mechanisms in post-conflict polity


	7. Construction or Reconstruction of a Governance System that Enhances Community Choice Among Substitutable Mechanisms for Dispute Resolution
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