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Why is Legal Identity important for the 
2030 Development Agenda?

SDG Goal 16.9: By 2030, provide 

legal identity for all, including birth 

registration indicator 16.9.1 Proportion 

of children under 5 years of age whose 

births have been registered with a civil 

authority, by age.

Indicator 17.19.2 Proportion of 

countries that (a) have conducted at 

least one population and housing 

census in last 10 years; and (b) have 

achieved 100% birth registration  

and 80% death registration.

Everyone has the 

right to be 

recognized as a 

person before the 

law
● Article 6, Universal Declaration of 

Human Rights

● Article 16, International Covenant 

on Civil and Political Rights
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Why is Legal Identity important for the 
2030 Development Agenda?

Goal 1: End poverty in all forms

Goal 3: Ensure healthy lives and 

promote well-being for all at all ages

Goal 5: Achieve gender equality and 

empower all women and girls.

LNOB Principle: reduce inequalities & 
vulnerabilities that undermine the 
potential of individuals and of 
humanity as a whole

Everyone has the 

right to be 

recognized as a 

person before the 

law
● Article 6, Universal Declaration of 

Human Rights

● Article 16, International Covenant 

on Civil and Political Rights
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2030 Agenda monitoring and reporting

Indicator 16.9.1: 

Proportion of children 

under 5 years of age 

whose births have 

been registered with a 

civil authority, by age 5



2030 Agenda monitoring and reporting

Indicator 16.9.1: 

Proportion of children 

under 5 years of age 

whose births have 

been registered with a 

civil authority, by age 6



2030 Agenda monitoring and reporting

Indicator 16.9.1: 

Proportion of children 

under 5 years of age 

whose births have 

been registered with a 

civil authority, by age 7



2030 Agenda monitoring and reporting

Indicator 16.9.1: 

Proportion of children 

under 5 years of age 

whose births have 

been registered with a 

civil authority, by age 8



Proof of legal identity is 
defined as a credential, such as 
birth certificate, identity card or 
digital identity credential that is 
recognized as proof of legal 
identity under national law and 
in accordance with emerging 
international norms and 
principles.

How does one prove 
one’s Legal Identity?
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- United Nations Legal Identity Agenda, 

2020
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How many people lack legal identity?  

Notable 
Inconsistencies 
b/w WBG data 
sources and 
methods for 
some countries

Estimate (ID4D Index-Global, Birth Reg’n/Voter Reg’n)
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Estimated percentage of adults lacking proof of ID, 2018



Strategic Research Questions

1. What can we learn about proof of legal identity 

completeness from available census, survey + 

admin data?

2. How consistent are the census-based  

data/estimates with alternative data/estimates?

3. How can we harness available census/survey   

data to advance inequality analysis of proof of legal 

identity coverage? 
12



Background
● Well-established methods and literature on completeness 

assessment of 

○ birth and death registration data (Tools for Demographic Estimation, IUSSP 

& UNFPA, 2018)

○ Coverage of population registers (Series F, United Nations, 1969)

○ Coverage of population census (Sekar and Deming, 1949)

● More nascent literature on completeness assessment of “proof of 

legal identity” 

○ Use of aggregate statistics by national authorities

○ Use of birth registration + opinion poll data (World Bank Group, 2023)13



Background
Main mechanisms for obtaining proof 

of legal identity

● At Birth – via birth certification

● At age ≅16+ - via National Registration 

Card/credential 
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Strategic Research Questions

1. What can we learn about the proof of legal 

identity completeness using  available census, 

survey, and administrative data?

2. How consistent are the census data/estimates 

with alternative data and estimates?

3. How can we harness available census/survey 

data to advance inequality/“LNOB” analysis of 

Legal Identity ? 
15



Census/Survey-based assessment of 
Proof of Legal ID - children

Peru, 2007 Pakistan, 1998 Zambia, 2010 Myanmar, 2014

Ecuador, 2010

Not collected

India, 2018

Not collected

Not collected



Census/Survey-based assessment of 
Proof of Legal ID - adults

Peru, 2007 Pakistan, 1998 Zambia, 2010 Myanmar, 2014

Ecuador, 2010

India, 2018

Household Survey

P&H Census



Census/Survey-based data on Proof of ID



Percent of 

population 

with proof of 

legal identity, 

various 

countries, 

1998-2019

• Age is the most important 

determinant of proof of legal 

identity

• observe delays in obtaining 

proof of legal identity

• Marital status is an important 

determinant of populations 

left behind in terms of legal ID

• Geography matters in India, 

Zambia, Pakistan, Bolivia and 

Myanmar

• Ethnicity and religion matter 

in Myanmar, Pakistan, IndiaEstimates for El Salvador, Peru 

and Pakistan do not include the 

population aged <18 years.

Estimates for Myanmar do not 

include the population aged < 10 

years.



Percent of 

population 

with proof of 

legal identity, 

various 

countries, 

1998-2019



Percent of 

population 

with proof of 

legal identity, 

various 

countries, 

1998-2019



Percent of 

population 

with proof of 

legal identity, 

various 

countries, 

1998-2019



Percent of 

population 

with proof of 

legal identity, 

various 

countries, 

1998-2019



Percent of 

population 

with proof of 

legal identity, 

various 

countries, 

1998-2019



Strategic Research Questions

1. What can we learn about the proof of legal identity 

completeness using  available census, survey + 

admin data?

2. How consistent are the census data/estimates 

with alternative data and estimates?

3. How can we harness available census/survey 

data to advance inequality/“LNOB” analysis of 

Legal Identity ?
25



Some other methods to assess proof of 
legal ID completeness (ID4D, World Bank):

legal ID provision?



Estimates by Data Source/Estimation Method

Data Source/Estimation Method



MICS and DHS data for the under 5 population is used as a proxy for the under 16 population.

MICS 1999 is used as a proxy for birth registration for the population aged 0 to 15, DHS 2013-14 is used as a proxy for birth registration for the 

population aged 0 to 18 in the ID4D estimates of the total population. 

The adult population refers to the population above 15 for the ID4D-FINDEX survey, the population above 16 for the census (National Registration 

Card), and the population above 18 for the Global ID4D dataset (voter registration)

Cross-validation 

of census-based 

data + estimates 

- Zambia

28

Percentage of population with proof of legal ID in Zambia, 1999-2018 



Strategic Research Questions

1. What can we learn about the proof of legal identity 

completeness using  available census, survey + 

admin data?

2. How consistent are the census data/estimates 

with alternative data and estimates?

3. How can we harness available census/survey 

data to advance inequality/“Leave No One 

Behind” analysis of Legal Identity ? 
29



Disparity Analysis of “Proof of Legal ID” using 

Classification and Regression Trees (CART),                     
Zambia & India

● Outcome Measure:  “Proof of legal ID” - binary variable (yes/no)
○ For the population under 16 years, yes if the individual is reported as having a birth certificate in the 2010 census;

○ For the population aged 16+ years, yes if:

■ The individual is reported as having a birth certificate in the 2010 census; or 

■ The individual is reported as having a green National Registration Card in the 2010 census.

● Circumstances/Factor:

1. Disability Status: binary variable (yes/no)

2. Ethnic group population size: continuous variable 

3. ADM. 1 Geographic Region

4. Age group: 0-16; 17-20; 20+ years

5. Sex: binary  (male/female) 30

Which subpopulations are the furthest behind in terms of Legal Identity?

Reference: Savic et al (2021), Social Development 

Division Working Paper, UN ESCAP



Zambia, 2010 census
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How does the intersection of multiple factors impact 

the furthest left behind in terms of Legal Identity?



India, State of Aadhar Survey 2019
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State of 

residence(G1): Bihar, 

Goa, Jammu and 

Kashmir, Jharkhand, 

Karnataka, Kerala, 

Madhya Pradesh, 

Rajasthan, Sikkim, 

Uttar Pradesh, 

Uttarakhand, West 

Bengal.

State of 

residence(G2): 

Jammu & Kashmir, 

Jharkhand, Rajasthan, 

Uttarakhand.

How does the intersection of multiple factors impact 

the furthest left behind in terms of Legal Identity?



Disparity Analysis
How does the intersection of multiple factors impact 

the furthest left behind in terms of Legal Identity?
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Zambia India

Data Source Census, 2010 HH Survey, 2019

Proof of Legal ID National ID (16+) or birth certificate Aadhaar Card (for all residents)

Proof of Legal ID 

(National average)
34% 90%

Factors for Furthest 

Left Behind 

-Age (0-16):  10%  vs Age (17+):  84%

-Age(17-20) & Sex(Male) & 

Geo & Ethnicity size(<1,800,000): 47%

-State of origin(Assam or Meghalaya): 13%

-Age(0-5)  & State of residence(G1):  30%

-Age(6-11) & State of residence(G2): 38%

Legal ID Policy 

Implications

Systemic problem in ensuring universal 

and timely birth registration + ID card 

access b/w ages 17-20 years

Regional problem: prioritize Assam 

and Meghalaya

Geo: Eastern, Muchinga, Northern; Western; North Western 

State of residence(G1): Assam, Meghalaya, Bihar,Goa, Jammu and Kashmir, Jharkhand, Karnataka, Kerala, Madhya Pradesh, Rajasthan, Sikkim, 

Uttar Pradesh, Uttarakhand, West Bengal

State of residence(G2): Assam, Meghalaya, Jammu and Kashmir, Jharkhand, Rajasthan, Uttarakhand



Preliminary Conclusions

1. Multiple ways to assess “proof of legal ID” completeness
○ For high completeness countries, different data sources and methods are generally consistent 
○ For countries with completeness <80%, notable inconsistencies between different data sources and methods

2. No perfect method and no perfect data
○ Direct assessment (comparison of ID database and pop projects) → limited ability for subnational LNOB assessment
○ Opinion Poll data → no ability for subnational “Leave No One Behind” assessment 
○ Indirect assessments (via survey/census) → need to assume accurate reporting by survey/census respondent 

3. Opportunity for holistic life-course approach to assessment
○ Synthesize birth certification completeness assessment with proof of national ID card 

4. Opportunity for improved baseline assessments of legal identity via  
2020 & 2030 census rounds

○ Via add-on questions about birth registration/certification
○ Via add-on questions about national registration card/credential  

5. Cross-sectional censuses/surveys offer opportunities to periodically 
assess progress

6. Classification and Regression Tree (CART) framework of 
census/survey data ⇒ analysis of “proof of legal ID” disparities
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UN legal Identity Agenda: 

Pilot Study to Assess Legal Identity Questions in 

the 2022 Zambian Census
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Zambia, 2010

Proof of legal identity-related questions in

Zambia censuses

Zambia, 2000 Zambia, 2022
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10% 84%
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Comparison over intercensal period -

Zambia
Percentage of adult citizen population with proof of legal ID in Zambia, 2000-

2010



Objective of the pilot study

39

1. How reliable and valid are census questions on birth

certificate possession and national registration card

possession?

2. How might local languages shape perception and

understanding of census questions on proof of legal identity?

3. How can questionnaire wording and response categories

be designed to ensure participation and accurate responses

from the population of interest?



Main findings: What influences the quality of 
survey responses?

40

● Knowledge about birth registration and birth certification, rather than the

language employed;

○ Conflation between different types of documents

○ Conflation between birth registration and birth notification;

● The familiarity of colloquial terms;
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P.34 P.36

Does (NAME) have a birth 

certificate?

Does {NAME} have a Zambian National 

Registration Card?

1. Yes, (seen by interviewer)

2. Yes, (not seen by interviewer)

3. Yes, but lost/ misplaced

4. No

8. Don’t know

1 = Yes Seen, Green Card

2 = Yes Seen, Pink Card

3 = Yes Seen, Blue Card

4 = Yes Green Card, But Not Seen

5 = Yes Pink Card, But Not Seen

6 = Yes Blue Card, But Not Seen

7 = Yes But Lost/Misplaced

8 = No Card

8 = Don't Know

Recommendation: Delineate b/w types of   
National ID Card



Capturing lack of possession due to loss 42

P.34 P.36

Does (NAME) have a birth certificate? Does {NAME} have a Zambian National 

Registration Card?

1. Yes, (seen by interviewer)

2. Yes, (not seen by interviewer)

3. Yes, but lost/ misplaced

4. No

8.    Don’t know

1 = Yes Seen, Green Card

2 = Yes Seen, Pink Card

3 = Yes Seen, Blue Card

4 = Yes Green Card, But Not Seen

5 = Yes Pink Card, But Not Seen

6 = Yes Blue Card, But Not Seen

7 = Yes But Lost/Misplaced

8 = No Card

8 = Don't Know

Recommendation: Verified vs. Reported 
possession

Verified vs. Reported possession



Birth registration 

Recommendation: birth registration vs. 
birth notification
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P.35

Has (NAME)'s birth been registered with the 

Department of National Registration, 

Passports and Citizenship (DNRPC)?

1 = Yes, Forms submitted at DNRPC

(registered)

2 = Yes, Forms submitted at health facility

(notified)

3 = No

8 = Don’t Know

P.35

Has (NAME)'s birth been 

registered with the 

Department of National 

Registration, Passports 

and Citizenship (DNRPC)?

1. Yes

2. No

3. Don’t Know

First draft of the question Recommendation

Birth notification



Marriage Registration
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Opportunity to assess legal identity possession among married couples

in the upcoming census.

Proposed supplementary question following P6 (What is (NAME)’s marital status?)

Has this marriage been legally registered?

1. Yes (statutory marriage, marriage certificate issued by a Civic Centre on behalf 

of DNRPC)

2. No (customary marriage, certificate issued by local court)

3. No (customary marriage only, no certificate issued)

4. No (religious marriage) 

5. Don’t Know

Possible add-on Q’n



Conclusions
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● Questions on legal identity in the Zambian census facilitate subnational

monitoring of proof of legal identity

● Pilot-testing of and enumerator training on census questions on legal

identity are important factors to ensure data quality

● Including questions on legal identity in successive censuses provides a

basis to assess inclusiveness of the legal ID system across recent decades
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