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NGOs AND PEACE BUILDING IN COMPLEX POLITICAL EMERGENCIES: AN INTRODUCTION

Jonathan Goodhand and David Hulme

ABSTRACT

This paper presents a short review of the current literature on conflict and NGOs and presents a conceptual framework for the analysis of NGOs efforts to contribute to reduced violence and suffering in complex political emergencies.  It is based upon a rapid reading of the literature, discussions with colleagues and personal experience and, at this stage, many of its propositions remain tentative.  It explores the meanings of key terms (conflict, peace, peace building, CPEs and NGOs), outlines some of the key thematic issues that underpin research in this field and sets out some exploratory frameworks for assessing the impact of NGO interventions on peace building processes.  What has become clear at this early stage, is that NGOs and donors, though they often use peace building terminology, have very different understandings and operational definitions of what it means.  A key challenge of the research will be to help bring some clarity to the debate and contribute to the development of definitions and tools which are practicable and “programmable” for NGOs and policy makers.

1.
INTRODUCTION

“We are living during a transition period in which the old world is in terminal decline but the contours of the new one are not clearly discernible.” (Hobsbawm, p.54, 1994)

The dramatic increase in humanitarian assistance by the international community over the last three to four years has largely been in response to an upsurge in internal, ethno-nationalist conflicts (Borton, 1994). Armed conflict is no longer an exceptional event but a pervasive element on the landscape of many countries. For millions of people for whom conflict is a daily reality, the notion of development is being questioned, or at best, it has become a process of adaptation to insecurity and semi-permanent crisis (Kapila, 1996). 

One of the principal characteristics of the humanitarian response has been an enhanced role for NGOs. Increasingly public profile and legitimacy for NGOs are bound up with their ability to deliver relief assistance in complex political emergencies (CPEs). Structures and ways of thinking have become skewed in favour of direct action and short-term planning.  NGOs are increasingly caught in a holding operation whilst having little ability to address the root causes.

“NGOs are the front line troops for governments which prefer humanitarian help to political solutions” (World Disasters Report, 1997)

There is a need to refocus policies so that they enhance the capacity of humanitarian agencies to prevent, mitigate and resolve the effects of violent conflict.  Although peacebuilding has entered the NGO discourse, it is questionable whether it has yet had a significant impact on the practice.  There is little hard evidence to back up claims that NGOs do have a peace building impact, partly due to the lack of frameworks and tools for operationalising and measuring the process.  Our research asks the question, is peacebuilding before, during or after conflict either practicable or programmable for NGOs?  If so what lessons can be drawn to improve NGO policy and practice relating to peacebuilding in CPEs? 

2.
DEFINITION OF TERMS

A shared terminology provides a common point of departure for developing shared frameworks and strategies. However any attempts to define terms such as conflict, peace, complex political emergencies, NGOs and peacebuilding is inevitably fraught with difficulties.  These concepts mean different things to different people and are bound up with distinct moral discourses and political positions (Baranyi et al, 1997).  Several commentators note that NGOs have begun to use these concepts with little reflection on the meaning and implications of such terminology (Voutira, et al,1995; Baranyi et al, 1997)
2.1
Defining conflict and peace

2.1.1
Conflict

Descriptions and definitions of conflict abound.  Although it usually has negative connotations, conflict is ubiquitous and can be a positive force for change. Conflict organises and mediates individual and group relations.

“Conflict is an inherent part of change in society. It is only a problem when society cannot represent, manage or resolve its different interests in a productive manner, thus initiating a degenerative or destructive cycle of physical violence.” (Kapila, 1996)

The key issue, therefore, is not how to prevent conflict but how to manage violent conflict.  

2.1.2
Peace

Peace is not merely the absence of conflict or even violent conflict.  Structural violence is manifest in structural inequity and the unequal distribution of power (Galtung, 1990).  Therefore, peace theory is intimately connected not only with conflict theory, but equally with development theory.  Simplistic dichotomies between peace and conflict should be avoided.

 “ the habitual association of violence with disorder, and peace with the return of order is an over-simplification.” (Stepputat, p 21 in Frederickson and Wilson, 1997)

2.1.3
Peace building

Terms such as peace building, peacekeeping, peace brokering and preventative diplomacy are increasingly entering the vocabulary of humanitarian agencies.  However they are often used loosely and with incomplete understanding.

The UN distinguishes between a number of modes of intervention:

· emergency assistance; humanitarian provision to victims in war

· peacemaking; political, diplomatic and sometimes military interventions directed at bringing warring parties to agreement
· peace-keeping and verification (of elections, of respect for human rights etc) and other techniques used to monitor compliance with agreements and foster mutual confidence.
· peace building; which includes the promotion of institutional and socio-economic measures, at the local or national level, to address the underlying causes of conflict.

· preventative diplomacy; or conflict prevention
Peace building is often used rather broadly to mean any activity undertaken with the purpose of preventing, alleviating or resolving conflict.

“Peace building is the strategy which most directly tries to reverse the destructive processes that accompany violence.  This involves a shift away from the warriors, with whom peace-keepers are mainly concerned, to the attitudes and socio-economic circumstances of ordinary people. Therefore it tends to concentrate on the context of the conflict rather than on the issues which divide the parties.” (Ryan 1990:61, cited in Bush, 1995)
Some argue that ideas about conflict resolution are unrealistic, because of the limited scope and impact of external interventions.  An alternative term used by DfID, for example is “conflict handling” which encompasses elements of conflict preparedness, prevention and mitigation, but does not extend to conflict resolution (Kapali, 1996).  NGOs and the international community more generally, ride a tension between expounding a more relevant and expanded concept of peace and security, and being able to make a reality of concepts like an international security umbrella, and structural stability (International Alert, 1996).

Peacebuilding, however  is a concept now commonly used and expounded by relief and development workers as well as conflict resolution specialists.  Some of the premises underlying peace building as a concept are:

· the assumption that peace requires transformation and must be built over time

· peace encompasses economic, social, cultural, political and humanitarian issues; it is something more than the absence of violence, and includes ideas about sustainable development and social justice (McDonald, 1997)

· peace building is not an event, but refers to processes which occur before, during and after violent conflict

· peace building is not a specific activity but a consequence of an activity.  It is defined by its outcome or process.

· it is based on the premise that societies affected by violent conflict still contain individuals, groups, attitudes and processes that promote peace (Anderson, 1996). Conflicts also generate a “moral” economy, not just a “predatory” one.  There are examples of civil groups or “constituencies for peace”, as for example in Somaliland who have helped support and develop a peace process (Bradbury, 1994).  As the term implies, peace is built upon by supporting and nurturing such constituencies within civil society.

“if war has spread from within, making its own cultural sense as it goes, then the search for peace may have to trace similar paths. This implies a reliance upon the capacity of Sierra Leoneans in war-affected regions to figure out culturally smart ways to contain further outbreaks of violence and invent peace.” (Richards, p 3, 1996)
2.2
Defining CPEs

The term CPE is not a strict analytical tool but a broad category that is applied to describe many often dissimilar forms of conflict.  We will employ the term to denote conflicts which  combine the following features:

Within and across state boundaries: CPEs are a hybrid form of conflict which is, “neither purely inter-state conflict, nor confined within the normal institutionalised rules and procedures of domestic conflict management” (Ramsbotham and Woodhead, 1996).

Political origins: CPEs have a political causality.  The competition for power and scarce resources is the central dynamic in social conflict (Lewer and Ramsbotham, 1993).  Politics is taken to mean any activities or processes associated with changing or maintaining existing patterns of the distribution of power.

Protracted duration: CPEs have enduring features: they are seldom temporary crises after which society returns to normal. The Afghan and Sri Lankan conflicts are both long-running wars and ongoing conflict will remain a feature of the landscape for years to come.

Social cleavages: Emergencies are embedded in, and are expressions of, existing social, political, economic and cultural structures. They are all encompassing, and involve every dimension of society and the lives of the people who are part of them (Eade and Williams, 1995). The roots of many CPEs lie in relations between enduring identity groups, which do not necessarily correspond with existing nation-state boundaries. Ramsbotham and Woodhead (1996) characterise many modern internal conflicts as a prolonged and often violent struggle by communal groups for such basic needs as security, recognition and acceptance, fair access to political institutions and economic participation.

Predatory social formations: CPEs are often ethno-nationalist in nature characterised by “a virulent loyalty to one particular social group, accompanied by equally strong feelings of antipathy towards other social groups living within the same state” (Crisp, 1995, p 110)   Such groups are often mobilised and manipulated by conflict entrepreneurs and political opportunists. CPEs are frequently fought by militia forces and other armed groups, with little sense of discipline, a poorly-defined chain of command and no discernible political programme (Crisp, 1995).  Frequently the most violent and unruly elements of society appear in leadership roles and criminality becomes the political norm. In Afghanistan for example, a war economy has developed around the drugs trade, which means that competing war lords now have vested interest in continuing uncertainty and conflict.  Peace would disrupt the systems of production and exchange that provide such warlords and their followers with livelihoods.

Multi-mandate nature: The new complexity of internal conflicts is derived largely from the widening range of options available to international agencies, and the multi-mandate nature of the response. 

2.3
Defining NGOs 
NGOs are just one group in a much wider family of humanitarian organisations. Although NGOs are a category firmly established in the language and accreditation procedures of the UN, the term does not do justice to the diversity and range of organisations that fall under this label.  There is some confusion within the international community about which types of organisations constitute “accredited” NGOs; some for example, place organisations such as churches, unions and solidarity groups within the NGO rubric while others leave them out.  This research focuses primarily on the “third party” interventions of international and local NGOs (INGOs and LNGOs), but also explores the link between third party and membership organisations in conflict.  An exploration of the interaction between external, formal organisations and local, informal, socially-embedded institutions, will provide insights into the processes which either build or undermine peace during CPEs.

Since we have taken a broad definition of peace building which is defined primarily in terms of outcomes rather than specific activities our study will include a range of  NGOs with differing traditions and mandates (Table 1).  We have divided them broadly into those whose primary focus is: emergency relief; community development, protection and conflict resolution or peace building.  We have separated out peace building as a discrete activity, since some NGOs identify this as their primary mission; they regard peace building as separate and distinct from other types of interventions such as relief, development or protection work.  The correlation (or lack of correlation) between how NGOs perceive themselves and what they actually do, will be explored in some depth during the research.

We recognise that reality is more complex than the typology indicates. However these broad categories are only a starting point, which will lead to a more dissagregated and complex analysis of NGOs and their different traditions, mandates and motivations.

Table 1:  Typology of NGOs


Emergency relief/welfare
Community Development
Protection
Conflict resolution/ peace building

Third Party Organisations
International





Local





Membership Organisations
National 





Local







3.
UNDERSTANDING CONFLICT AND PEACE BUILDING: KEY ISSUES

3.1
Causes of conflict and levels of analysis

There are a variety of different analytical approaches towards understanding  conflict. However, there is evidently no single explanatory model, capable of capturing the complex reality of  “rich and unruly experience”. Multiple and interconnected causes, are one of the defining features of CPEs.  

Every conflict is unique with its own configuration of power, structures, actors and beliefs or grievance and as Richards (1996) points, out every conflict needs fine-grained analysis and explanation. Whilst for many studies of CPEs, the point of departure has been analysis at the international and national levels, our starting point will be an analysis of processes at the community level.  Our research will be conducted from the “inside-out” for several reasons:

· to counterbalance the prevalence of international relations type approaches to conflict analysis with their emphasis on the global and macro level.  This approach often ignores the interconnectedness of community experience with national and regional levels.  Also this type of analysis tends to confine itself to the role of leadership decision making, which negates the crucial role played through societal processes in the legitimisation of war.

· there is a need for more “fine-grained” analysis of war, as conflicts are becoming more varied and locality specific (Swift, 1996). As De Waal (1996) notes, in his analysis of the CPEs in Sudan and Zaire, there has been a decentralisation of warfare with locally specific types of military organisation, the creation of proxy forces and innovation in military techniques.  This points to the need for detailed contextual analysis and an exploration of the internal dynamics of CPEs.

· it is the frequent claim of NGOs, (who constitute the focus of our research) that they are community-focused or community-based.  The research aims to test these claims by focusing on the space demarcated and occupied by NGOs.

· in contemporary conflicts, “the community” represents the nexus of conflict action. It is at the community level where contending claims for peoples’ “hearts and minds” are fought.  Conflict entrepreneurs have a sophisticated understanding of community level dynamics and institutions and exploit this knowledge. For NGOs to compete with the claims of the conflict entrepreneurs, and build viable constituencies for peace, they need a far greater understanding of the terrain in which they operate in.   

Although our focus is on the internal, community level dynamics of CPEs, there is still a need for a frame of analysis which integrates both the international and local dimensions of conflict. We highlight below some of the key ideas which have emerged in recent years about conflict and which will be utilised and developed during the course of the research.  We have been eclectic because we are sceptical of the value of an overarching single model of conflict.  We have also been speculative since we regard this as exploratory research which aims to challenge, test and add to existing knowledge and thinking on CPEs.

3.2
Conflict as process

A number of models of conflict view war as an event rather than a process.  Increasingly though the idea that solutions to conflict can be read off from a correct specification of causes, is being challenged. War is a social process and the original structural tensions are themselves profoundly reshaped by the massive disruptions of  CPEs.  Sri Lanka and Afghanistan are both good examples of how conflicts can mutate, and issues which lead to the emergence of conflict are not necessarily those which cause its intractability or longevity (Jabri, 1996).

“War is a form of contention which creates new forms of contention” (Tilly, 1982 in Keen, p 25, 1997)

Ideas from the natural and social sciences such as chaos theory, the butterfly effect, feedback and adaptive change, non-equilibrium systems and contingency theory have usefully entered the conflict discourse.  A post-Newtonian, post-modernist approach to conflict analysis, means recognising that conflict is less the outcome of a predictable pattern of linear succession, but more a result of combinations of contingent factors (Leach, Mearns and Scones, 1997).

In conflict there are points of stability mixed with instability and regions with changeable boundaries (Chambers, 1997). The capacity of NGOs to build peace is contingent on them being able to understand and affect the underlying dynamics of conflict.  They need to be able recognise and respond to the “critical thresholds” in  a conflict when alternative options present themselves (El Bushra and Lopez, 1995); these may include opportunities to build peace as well as the threat of degeneration into renewed hostilities.  They also need to be able to recognise the stabilising points which emerge from the surrounding chaotic conditions; these may by indigenous institutions within civil society around which a new consensus may emerge (Bradbury, 1994).

3.3
Political economy perspectives

War is fundamentally a political institution which serves crucial political foundations.  Although, political and economic analysis have traditionally been elbowed out of conflict analysis, in the 1990s a number of writers have developed new ways of understanding conflict from a political economy perspective. Duffield (1994) has developed new insights in his analysis of the global processes which have contributed to systemic conflict.  His work has been complemented by the writings of De Waal and Keen who have focused on the internal socio-economic and political processes underpinning CPEs.

“War is not just the breakdown of society; it is the re-ordering of society in particular ways. In wars we see the creation of a new type of political economy, not simply the disruption of the old one.” (Keen, 1997, p7)

3.3.1
Functions of conflict

As Keen (1997) notes, the argument that war is irrational tends to be bolstered when we focus exclusively on the costs of war, which in turn minimises the need for serious political and economic analysis.  De Waal (1996) challenges the “black box” approach to conflict analysis when stating that “there is careful, deliberate strategy behind much of what appears to be pathological violence.”  Keen’s (1994) research in Sudan highlighted the fact that for certain groups, war has definite and tangible benefits.  

“It is reasonable to surmise that unless war had significant functions - offering the prospect of significant practical (rather than psychological) benefits to groups in positions of political power - it would be unlikely to occur or persist.” (Keen, 1997, p 33)

War leads to the creation of new social formations and predatory systems which confer important benefits to some; “it is the process of political survival adopted by dominant groups and classes within the crisis that gives CPEs their special character.” (Duffield, 1994b, in Macrae and Zwi, p 64).  The war economy which sustains the conflict in Afghanistan is a case in point.

Going back to the original point, an analysis of conflict which focuses on the costs of conflict and the survival strategies of the losers, will only provide a partial understanding of the dynamics and causality of that conflict.  There is a need for greater analysis of the role and strategies of “conflict entrepreneurs”, the so-called “lose molecules” who mobilise and benefit from violent conflict.

3.3.2
Entitlement Theory 

Stewart, De Waal and Keen have drawn upon and extended Sen’s entitlement model to explain how market relations are distorted by war and how coping strategies are adapted. Dreze and Sen (1989), marginalised war and violence from the study of famine by not recognising the link between famines and violations of legality (Keen, 1997).  Stewart et al (1997) have extended Dreze and Sen’s framework to include the category of  “non-entitlements”, in addition to direct, market and public entitlements.  Non entitlements refers to commodities/money secured by means outside the existing legal framework.  This might include income gained through raiding, protection rackets and diversion of relief.  Entitlement theory, then can usefully be linked to an analysis of the functions of conflict.

3.4
Social relations perspectives

Many conflicts can be described primarily as “resource wars”, however equally, a number of others do not readily lend themselves to this interpretation.  Richards (1996), points to Sierra Leone as a warning not to disregard the complexity of historical and sociological detail when thinking about post-Cold War conflict. As already argued, small wars need fine-grained explanation. Although in a market-driven world we tend first to look for an economic rationale, we also need to consider to what extent war makes sociological sense (Richards, 1995). Hunger for identity and social order in a disintegrating world have provided the humus in which effective political forces can grow (Hobsbawm, 1994). The meanings that people attribute to events, institutions, policies, motives, and political appeals are as important as the phenomena themselves (Uphoff, 1993). Anthropological insights from the likes of Richards (1996), Bradbury (1994) and Allen (1996) have complemented the political economy perspectives of Keen, Duffield, de Waal and others.  Richards argues that the Sierra Leone war is a terror war fought with local cultural resources.  As such culturally informed analysis is essential. Central to this analysis is an understanding of sources of identity whether it is based on ethnicity, religion, kinship or gender.

3.4.1
Gender analysis

Previous models of conflict analysis were largely ungendered; women are rarely mentioned and almost all lack gender analysis. However writers such as Bryne (1996), El Bushra and Lopez (1995) and Large have brought gender analysis firmly into the conflict discourse in recent years.  Social relations are profoundly altered by conflict, and gender can be a conceptual conduit for other forms of social and political inequality.  Gender analysis illuminates how men and women are caught in different ways in struggles over power and resources.  It can also help us to explore responses to conflict and help identify possible entry points for ‘smart relief’.  Non-gendered analyses often confine women to the role of victim and fail to recognise the potential agency of women in peace-building.

3.4.2
Capacities and vulnerabilities analysis

Anderson and Woodrow’s (1988) analysis of the capacities and vulnerabilities of communities affected by long-term conflict, highlighted the importance of analysing the local context to gain a wider understanding of internal wars.  Anderson’s (1996) subsequent work on “local capacities for peace”, builds on capacities and vulnerabilities analysis to explore how third party interventions can support non-warring alternatives in the midst of conflict.  Her analysis resonates with similar findings from Richards, in Sierra Leone who describes the development of the “attack trade” which continues to function and adapt to ongoing conflict.  Similarly in Mozambique a vast array of activities emerged in the grassroots economy during the conflict including production, trading, transport, gambling and personal services (Stewart 1997). The assumption of many agencies that society is a “tabula rasa” during conflict needs to be questioned; even during war, people use the mutual trust and co-operation of family and kinship ties as “social assets”.

3.4.3
Social capital

In the fields of economics and development studies there is a burgeoning literature on social capital, trust and networks of civil engagement (Putnam et al 1993; Evans, 1996; Harris, 1997).  However, to date there has been limited exploration of whether and how such concepts and processes can be applied in the context of internal wars.

The concept of social capital entered significantly into thinking about development as a result of Putnam’s Making Democracy Work.  Putnam argues that networks of civic engagement are principal determinants of development.  For Putnam civic engagement gives rise to social capital – “features of social organisation, such as networks, norms and trust, that facilitate co-ordination and co-operation for mutual benefit” (Putnam, 1993a).  Putnam argues that such norms and networks constitute endowments of capital for societies.  Conversely, “where norms and networks of civic engagement are lacking the outlook for collective action appears bleak.” (North, 1990, 183).  An important area of contention in the debate about social capital is the question of endowments or constructability.  In the Putnam sense, social capital is an endowment, the product of long term historical processes.  However others argue that social capital is a latent possibility in most contexts waiting to be brought to life by institutional entrepreneurship (Evans, 1996) Prior endowments of social capital are not the key constraining factor; more critical are the difficulties involved in “scaling up” micro level social capital to generate solidary ties and societal action on a scale that is politically and economically efficacious (Evans, 1996)

The issue of the constructability of social capital is particularly germane to the discourse on conflict.  One might surmise that societies with substantial endowments of social capital have greater civil security and less conflict than those with less social capital. Conversely, a lack of social capital makes conflict more likely, and protracted conflict will undermine and eventually destroy social capital. In Sri Lanka, for example, one might speculate that in the North, the more developed traditions of civic engagement, compared to the East, have generated social capital which has mitigated some of the impacts of the conflict for the population there.  In the East where institutional and social networks have traditionally been less dense, the level of “social implosion” has been much greater.  A key question is whether external intervention can help rebuild social capital and whether a process of “social compacting” can in turn contribute to a peace building process.

Evidently the concept of social capital may provide us with insights into how communities are affected by and respond to violent conflict.  It is an important concept as it helps us recognise the significance of the way in which economic and political actors interact and organise themselves.  However, it is not a concept to be applied uncritically. Firstly it neglects considerations of power and secondly, it ignores the fact that the consequences of organisation or social capital can be negative for many members of a society, especially those who are relatively powerless (Harris, 1997).  Social capital for some, implies social exclusion for others.  One might argue that the mafia or the Ku Klux Klan are driven by “social capital”.  Social capital, then, can be both part of the problem and part of the solution.  It could be argued that the Sri Lanka conflict has generated new forms of social capital within the Tamil population which in turn has fuelled and sustained the war.  Perhaps we should use the term “anti-social capital” to describe forms of engagement and networks which do not accrue endowments of capital for the benefit of society and are actually damaging.  More exploration is required into the processes which determine whether civic engagement leads to “pro-social” or “anti-social” capital. To what extent are cleavages necessary for the building of forms of social or anti social capital?  One might speculate that anti-social capital can be whipped up by conflict entrepreneurs relatively quickly in comparison to the long term and incremental process of building up social capital.  The role of local leadership in stimulating or undermining social capital is an area of research which requires further exploration.

“Social capital while not all things to all people, is many things to many people” (Narayan and Pritchett, 1996, cited in Harriss, 1997).  However it is clearly a concept that deserves to be explored further, while at the same time grounding it in a in a theory of power.

Our use of the idea of social capital will be extended by a consideration of Uphoff’s concept of ‘social energy’ (Uphoff 1992).  This permits a deeper understanding of the roles of leaders, elites and the media in social capital creation.

3.4.4
Institutional analysis

Something which is still lacking in most of the conflict literature is institutional analysis.  This is in spite of the fact that there is a growing literature in the field of development studies, on the role and nature of institutions, including for example transactional analysis, new institutional economics, organisational theory and social capital.  Institutions and organisations are alluded to frequently in the conflict discourse; Duffield (1994) writes about the development of predatory social formations, Bradbury (1994) on the emergence of organisations around the moral economy in conflict, and Anderson on the development of local constituencies for peace during war time.  However few analyse these formations from an institutional or organisational perspective.  O’Sullivan (in Stewart 1997) also describes the movement from a trust equilibrium to an opportunistic equilibrium during the conflict in Sri Lanka, however again organisational analysis is lacking.

Since institutional arrangements shape the processes of endowment and entitlement creation, the way we understand institutions and institutional change is central to our analytical framework.  Borrowing from the fields of new institutional economics and public choice theory, we define institutions as rules or norms of behaviour which are stable, accepted and collectively valued (Fowler, 1997). Organisations on the other hand are “purposeful, role-bound social units” (Fowler, 1997).  A further distinction needs to be made between formal and informal institutions; those which rely on exogenous enforcement by a third party organisation and those which are socially embedded and endogenously enforced (Leach et al, 1997).  The research will focus on NGOs as third party organisations and the nature of their interaction with local, embedded institutions.

We might speculate, how institutions change and are affected by conflict; do socially embedded informal institutions continue to undergo a slow “path dependant” process of institutional change a la Putmam?  Or is it a case of sudden ruptures or a “punctuated equilibrium” which radically changes or distorts institutional life?  If we accept that behaviour is rule bound rather than rule governed, how does conflict affect the current “rules in use”.  What is the role of “conflict entrepreneurs” in terms of promoting “unruly” social practices?  What are the processes underlying the institutionalisation of predatory social formations?  What is the role and impact of third party organisations on these institutions?

Therefore, although recent writing has brought new understanding about the importance of local associational life in either mitigating or fuelling conflict, there is a lack of clarity about the nature of these organisations and under what conditions civic engagement is generated or undermined.  The time is now ripe for further research into this area.

3.4.5
Structuration and conflict

Writers differ in where they locate violence in the relationship between self and society; political economists like Duffield (1994), for example take a strongly structuralist position, whereas writers like Fisher (1983) and Mitchell (1981), who come from a peace studies background put greater emphasis on human agency. The relationship between human action and social structure is at the heart of social theory and is central to developing an understanding of violent conflict. Structuration theory (Giddens, 1984, cited in Jabri, 1996) provides a useful point of departure for moving beyond the polarity expressed in the structuralist-individualist divide.  From this perspective “war as human action, is a product of human decisions made within the context of structured social relations” (Jabri, 1996). Conflict, then is a setting for social action but also a product of such action; violence can be transformed through individual agency, which in turn is shaped by structural and institutional processes.  

Therefore, a key focus of the research will be to explore the relationship between individuals and structures in conflict, and to tease out the links between the two.  One example of this would be to explore the connections between the individual behaviour of conflict entrepreneurs and wider structures which encourage either a culture of violence or peaceableness.

3.5
Summary
To summarise some of the key models and concepts that we have taken from the literature to inform our approach:

· in response to the need for more high quality, fine-grained analysis of CPEs, the research will focus on the community level dynamics and causes of conflict; our analysis will be “inside-out” rather than “outside-in”.

· a process-based approach to conflict analysis will be adopted which recognises that change is turbulent, discontinuous and the result of combinations of contingent factors.

· our analysis of the community level impacts of conflict will be informed by entitlement theory and current thinking on the economic functions of conflict

· resource-centred models will be complemented by gender analysis and an understanding of conflict as social discourse

· ideas about social capital and institutional change will be located within a political economy framework.

· an institutional analysis framework will be adopted to explore the nature of institutional change in conflict affected communities and the relationship between third party organisations (NGOs) and socially embedded, norm-based institutions.

· the conflicts will be viewed through an historical lens to tease out the relationships between agency, structure, history and power—or social actors and institutions

4.
NGOs AND PEACEBUILDING; A CONCEPTUAL FRAMEWORK

The following conceptual framework for NGO intervention represents an initial starting point in our research.  The framework is built around the three key research questions:


1.
What impact do NGO interventions have on the dynamics of violent conflict?


2.
What kinds of NGO interventions can contribute to a peace building process?


3.
How can such interventions be supported, strengthened and replicated?

The framework is derived from the theoretical models outlined above and has been developed around the following key ideas;  that conflict is a multi-causal, contingent process; community level processes in conflict, particularly those which relate to entitlements, social capital and local institutional change can affect the dynamic of the war; NGOs as third party organisations can have a negative or positive impact on these community level processes; in certain types of conflicts and at certain stages, NGOs can affect the war dynamic.  We first explore the impact of NGOs on conflict through looking at their effects on social capital and local capacities. We then explore the different modalities of intervention that could affect peace building processes and we finish by looking at the implications for donor policies.

The need to explore the linkages between peace, conflict and development theory and, between empirical experiences of security/insecurity and development policies, practices and outcomes, is central to our analysis (Diagram 1):

Diagram 1:  The Relationships between Relief, Development and Peace






Historically relief, development and sustainable peace have been treated as three separate paradigms, each with their own separate practice and discourse.  This however has changed in recent years; the debate about linking relief to development has become almost “old hat”, although the a need for new conceptual tools and ways of thinking is still evident (Buchanen-Smith and Maxwell (1994); ACORD 1993; Adams and Bradbury).  Relief and development agencies are also now asking questions about how their interventions can provide a basis for sustainable peace and development and what are the costs and benefits of such interventions.  The broad peace building impact of NGO relief and development activities has not been conventionally framed or analysed  and the creation of institutions and techniques for doing so will take some time to catch up (Minear, 1995).  Whilst peace building has entered the language of NGO practitioners and policy makers, it would be true to say that reality has not yet caught up with rhetoric.  Few humanitarian agencies directly invest resources in conflict prevention and few development projects are overtly designed with a peace building component.  Perhaps this is because of the relative invisibility of “peace building” for NGOs in search of market profile.  It might also be due to the lack of tools for measuring the impact of NGO interventions on conflict. 

4.1
What impact do NGO interventions have on the dynamics of conflict? 

Although  peace building is being increasingly “mainstreamed”, at least in NGO project proposals, many still question whether the concept itself is actually practicable or “programmable”.   The jump from vision to reality is still requires a leap in faith rather than the application of and tried and tested principles.

“For some agencies is may be difficult to envisage the transformation of emergency feeding programmes into politically empowering micro projects or themselves into effective international lobbyists” (Atkinson, p 19, 1997)

As a starting point, there is a need to calibrate peace building activities to levels of violence.

The following three scenarios provide an initial analytical framework for exploring how NGOs affect and are affected by conflict:
4.1.1
Fuelling conflict

Relief aid provided by NGOs has often fuelled conflict. This is well-illustrated in Afghanistan where donors were willing to accept "wastage levels" of up to 40% for their programmes, and poorly monitored cash for work programmes provided Mujahideen commanders with funding for their military activities (Nicholds & Borton, 1994).  In Liberia the looting of up to $20 million worth of equipment from the UN and NGOs alone was seen as an integral part of the strategy of some factions (Atkinson, 1997). Even if humanitarian aid accomplishes its intended objectives of being timely and cost effective, it can unintentionally add to the circumstances which reinforce violent conflict.  Relief aid has on occasion contributed to the weakening of civil society, the reinforcement of undemocratic and unpopular power structures and the prolongation of conflict.

“Even when humanitarian interventions are effective in their own mandated terms, they can nonetheless reinforce and exacerbate conflict through the transfer of resources and ethical messages” (Zukowski in Teagle, 1995)

4.1.2
Holding operation
“Although the input of humanitarian aid is important in providing support for local populations, and has some financial and symbolic impact at a political level, it is not a significant part of the conflict (Weissman, 1996). The major dynamic of the war is located in the relationships between economic and political power both internally and externally and traditional relief activities only have a subsidiary impact on these relationships.  It may therefore be difficult to envisage what positive role can be played by the humanitarian aid community, and by NGOs within the community, in limiting war.” (Atkinson, 1997, p 19)

If we accept the above statement, then perhaps the most optimistic scenario we can hope for is that NGO interventions represent more of a holding operation than a peace building one.  They may help maintain civic structures and endowments of social capital that would otherwise disappear. Local NGOs may also act as the repositories of the future leaders of civil society (Gariloa, 1987). One might argue that resolving conflict is unrealistic in situations where formerly cohesive societies have fragmented into “micro nationalities” (Anderson, 1995).  Richards, argues that we are setting the wrong question by asking how the conflict in Sierra Leone can be solved:  instead we should be exploring options for supporting people to adapt to a context of ongoing, protracted  conflict.

For NGOs to remain operational in this kind of an environment, a degree of pragmatism and compromise is inevitable (Goodhand and Chamberlain, 1996). In Afghanistan this has meant selective collaboration with commanders, and in Sri Lanka NGOs have had to maintain contacts and negotiate with the insurgency movement. Survival is contingent on being able to negotiate and create room for manoeuvre within a complex web of relations.  In the highly politicised environment of CPEs, peace building is too sensitive an issue for most operational NGOs to openly embrace, even if they had the desire to do so.

4.1.3
Building Peace
The ways in which NGOs in Latin America and the Philippines have strengthened civil society and contributed to a more inclusive political culture by confronting repressive forces has been well-documented (Edwards and Hulme, 1994).  It is argued that NGOs are part of the “civic landscape” and their chief comparative advantage lies in their ability to mobilise groups and civic organisations within civil society. By intervening at critical thresholds in CPEs and providing strategic support to stabilising points within civil society, NGOs may be able to contribute to a peace building process.

If we assess programmes through a peace building lens, NGOs may actually fail using traditional relief or development criteria, but succeed according to broader peace building criteria. An example might be an education project which fails to produce students who can pass state-wide exams, but helps reduce tensions between particular social groups by creating and institutionalising a more non-threatening and constructive environment (Bush, 1995).

Table 2 below represents a starting point for developing a conceptual framework which can measure and compare the impact of NGO interventions in CPEs. The underlying assumption is that building local capacities and social capital can contribute to a peace building process and conversely, the undermining of local capacities will fuel the dynamics of violence. Political vulnerabilities/ capacities have been added as an additional category to Anderson and Woodrow's framework.  In practice, NGO responses are likely to be more complex and fluid than the model implies; the scenarios are not mutually exclusive and NGO responses may combine elements of all three positions over time.

Table 2: Indicators of the Impact of NGO Activities on Peacebuilding in CPEs

PRIVATE 

PHYSICAL
SOCIAL
ATTITUDINAL
POLITICAL

FUELING CONFLICT
- Direct payments into the war economy eg. paying armed guards

- High wastage levels eg. in Afghanistan 40% wastage accepted by donors 

- Inputs not distributed equally -- fuels tension between different groups

- Provision of aid frees other resources for military use
- Social structures undermined eg. ration system which takes responsibility away from traditional structures

- Gender needs ignored and male-dominated structures reinforced
- Beneficiaries as passive recipients -- reinforces dependency syndrome

- Assumption of neutrality -- of "keeping a distance"
- Aid as a substitute for political action

- Reinforcement of unrepresentative political structures

- Human rights/protection issues avoided as "too political"

HOLDING OPERATION
- Focus on immediate physical needs but with a view to meeting strategic needs eg. water and sanitation programme in Kabul (Leslie, 1995) out of which community-based management groups developed

- Search for available "spaces" to intervene

eg. support of spontaneous markets in Afghanistan

- Avoidance of high profile interventions and "lumpy assets" --low profile, low-tech., low-risk and portable assets

- Provide inputs like training and education that can be utilized after the war eg. education programmes for Afghan refugee women
- Support existing reciprocity networks

- Capacity building with a "limited" focus eg. community groups in Kabul developed for a project-limited task -- though their role may broaden if the available space for civic action expands

- Support traditional community groups that are still functioning

- Create space for civic participation within a non-political, non-confrontational context eg. in Sri Lanka support to refugee camp committees


- Provision of opportunities to build confidence and self-esteem  

- Having an operational presence and playing a witness role

- Support for women as the guardians of family and culture
- Selective collaboration with power-holders to  gain access to and promote the needs of the vulnerable. 

- Support civil society leaders

- Liaison between communities and external providers

- Utilise strategic spaces to gain influence on specific issues eg. in Sri Lanka lobbying the government to ensure delivery of food rations to the displaced

- Provision of information on the conflict 


PEACE BUILDING

- Development of alternative livelihoods -- alternatives to the war economy

- Promotion of productive capacities

- Protection and strengthening of production and trade networks

- Resources targeted equally and fairly

- Strengthen  existing coping mechanisms eg. Sri Lankan Tamil farmers' retreat into traditional food production activities

- Support for and networking between civic organisations eg. village committees, mosque or temple societies 

- Reinforcement of women's entitlements and rights 

- Renegotiation of women's roles and gender relations

- Seek out and supporting leaders with moral and spiritual authority 

- Develop "peace constituencies" eg. women's groups who can bridge the divisions between warring parties

- Support indigenous conflict management structures eg. Afghan councils of elders or "shuras"

- Confidence building eg. bringing together different ethnic groups under the same programmatic umbrella  

-- Meet psycho-social needs --

"demilitarizing the mind" 

- Showing solidarity and providing moral support

- Bargaining structures between state and civil society -- acting as intermediaries/a bridging mechanism

- Mediation between the warring parties 

- Advocacy and human rights

- Support of civic/religious organisations which can exercise restraint on the existing leadership

- Support mechanisms which generate area-based consensus eg. support meetings of elders 

- Encourage mechanisms which ensure minority voices are heard in the public decision making arena

The following issues will be explored in relation to this framework:

Social capital as peace capital?

· Social capital is a useful point of departure for exploring the relationship between third party interventions and the local capacities.  It immediately broadens the focus from physical infrastructure to the social infrastructure or how society organises itself.  However this is not to ignore the fundamental importance of resource issues in conflict:

“An assault rifle may symbolise power and status in a conflict zone, but it also represents economic sustenance in those areas where there are no economic alternatives.” (Bush, 1995 p 39)

A key to building peace is the provision of economic alternatives to fighters, whose role is crucial in perpetuating the war economy.  As previously mentioned NGOs need to develop strategies which deal with the needs of the “winners” as well as the “losers” in conflict and are guided by an understanding of the factors which drive people to violence (Atkinson, 1997).

· A key challenge is how to operationalise and develop indicators for social capital; is it possible to assess and compare the impact of NGO interventions in terms of whether they have contributed to or undermined social capital?

· An analysis of social capital also needs to be informed by an analysis of power and gender relations. Concepts like “civil society” and “community” need to be unravelled and subjected to critical scrutiny.  We will not be adopting  a positivist approach to social capital; we will explore how NGO interventions can also inadvertently contribute to “anti-social” capital, as well as their potential role in breaking the norms and habits of war. Can relief and development interventions have an impact on limiting dysfunctional coping strategies, or strategies of accommodation by civilians with the factions, through interventions specifically designed to support non-war related alternatives?  We also need to test the hypothesis that  high endowments of social capital can help mitigate and resolve conflict, while also speeding up the recovery process after violent conflict.  Finally we should ask whether the presence or absence of social capital has any real impact on the dynamics of violent conflict.  Is social capital in fact a form of  “peace capital”?

Local leadership and institutional analysis

· Since we are adopting a process-based approach to conflict, of particular interest is the transition from “pro-social” to “anti-social” capital; or from a trust equilibrium to an opportunistic equilibrium.  Are there critical thresholds when intervention can either promote or mitigate this transition?  The role of local leadership in this process will also be explored. Under what conditions does a new opportunistic leadership of conflict entrepreneurs emerge, as for example the commanders in Afghanistan, who usurped the role of the traditional elders and religious leaders.  By building alliances precisely with this new leadership, NGOs in Afghanistan helped legitimate and build up the power base of the conflict entrepreneurs (Baitenmann, 1990).

· A related set of questions concerns the nature of the interaction between third party organisations and socially embedded norm-based organisations in civil society. What is the role of civic institutions in mitigating conflict?; do they play a role in the development of the prevailing “norms in use” which contribute to the mitigation or fuelling of violent conflict?.  How do third party, formal, rule-based organisations understand and engage with such institutions?  A key factor affecting the nature of this relationship is the accountability and legitimacy of third party NGOs.

“Peace auditing” NGOs
· Based on our own experience and anecdotal evidence, scenarios one and two are the most common and there are relatively few examples of the third scenario. There is a need to be realistic in our expectations of what NGOs can hope to achieve. Outsiders cannot “bring” development or “make” peace. The underlying problems are very deep, complicated and based in histories and cultures, often beyond the comprehension of outsiders.  However,  “complexity” is often used as an excuse for those who do not want to understand. To what extent do NGOs,  conduct conflict analysis or do they go in “blind”? What information do they collect, how do they collect it and what do they do with it?  As a “least worst” option, how can they deliver aid so that it does not exacerbate conflict?  Can they move from scenario two to scenario three? If so, how and under what circumstances?  One might argue that at the micro level the third scenario is more likely where there is more room for political work in strengthening  internal processes of the law and norm-based behaviour.

· An avenue to be explored is the development  of  “peace auditing”  methodologies to assess the outcomes of  NGO activities in terms of peace building impacts.  A peace audit would aim to assess the ‘peace-ability’ of NGOs and might include a multiple stakeholder analysis which looks at questions around:

· NGO identity and values: what is the NGOs understanding of peace and how does this compare with primary stakeholders’ perceptions?  Does it believe in pacifism,   social justice or “just wars”?  Does it hold and operationalise a concept of neutrality, impartiality or solidarity?  Does the organisation have an ethical position or “organisational conscience”

· NGO relationships and linkages: the nature and quality of linkages with stakeholders; how organisational identity and values are explained and transmitted to stakeholders; how the NGO positions itself in relation to its various constituencies; how NGOs manage conflicting pressures and demands; the extent to which they are reactive or proactive in influencing stakeholders

· NGO programmes: to what extent are endowments of “peace capital” accrued or undermined by NGO activities?; which types of activities at which time and in which particular context have had a positive or negative impact?; how have NGOs effected the political, moral and emotional economies of war?

4.2
What kinds of NGO interventions can contribute to a peace building process?: 

A framework for peace-building interventions

The development of a framework to answer the first question about the impact of NGO interventions on conflict will then lead into an analysis of the specific types of activities that can contribute to a peace building process.  As already mentioned, since we define peace building by outcome, rather than activity we will explore the range and type of interventions that might lead to a peace building process.  We have identified three broad modes of intervention employed by NGOs:

Direct Intervention: directly operational, delivering services or resources to beneficiaries without dealing with intermediary organisations.

Capacity Building:  working through local organisations or partners and building their capacity to deliver services to local communities

Advocacy:  influencing or lobbying decision makers on the behalf of one’s constituency.

Some NGOs may use a combination of two or three of these modalities eg. SCF and Oxfam, while others clearly focus on one, for example Amnesty International with its focus on advocacy.  We have developed below a matrix using the three scenarios developed in the last section and the three intervention modalities to explore how different types of activities may have an impact on peace building processes.  We have included examples of the types of activities which might fall into the different boxes (Table 3).

Table 3: NGO Strategies and Impacts


Direct Intervention
Capacity building
Advocacy

Fuelling conflict
· aid used to purchase arms
· providing support to political front organisations
· advocacy which supports one of the warring parties to the conflict

Holding operation
· “smart” distribution of relief so that it does not increase underlying tensions
· support for local organisations such as irrigation councils, church-based groups etc. 
· protection of civilians against human rights abuses

Peacebuilding
· projects which bring different ethnic groups under the same programmatic umbrella
· support for civic peace groups
· advocacy for peace, justice and reconciliation

The following section indicates some of the lines of analysis that will be explored.

4.2.1  Direct intervention; towards “smart relief?”
As previously mentioned, “small wars” have become more variable, decentralised and locality specific (Swift, 1996). Warring factions have been innovative in developing techniques of warfare and new forms of predatory capital accumulation (De Waal, 1996).  This also extends to an increased sophistication in exploiting the distribution of relief aid, enabling warring parties to manipulate the relief community in various ways (Atkinson, 1997).  The learning for NGOs should be that CPEs are highly idiosyncratic and require war-adaptive innovation.  In spite of NGO claims to be innovators and experimenters, they have proved to be far less proficient at this than the “conflict entrepreneurs”.  Many NGOs still persist in the classic, capital intensive emergency operations. In Liberia for instance, in spite of an agreement within the NGO community to restrict activities to life saving work and so avoid feeding the conflict materially, a number of international NGOs came in to fill the gap with large scale relief programmes (Atkinson, 1997).  NGOs are faced with an identity crisis; limiting the extent of interventions challenges their basic role as providers of welfare services and many are reluctant to face the challenge of redefining the type of assistance they offer.
Atkinson (1997), however argues that in Liberia at least, the relief community has an increasingly sophisticated understanding of the difficulties and ambiguities of delivering aid in conflict, as well as a commitment to a common  position in relation to the warring factions.  An attempt has been made here, by some NGOs to ensure careful political analysis and sensitive design of programmes.  She argues for an approach which works with initiatives for peace that exist already.  Richards (1996) similarly advocates a shift in emphasis away from relief in bulk items and towards more knowledge intensive assistance, something that he terms “smart relief”.
  As an example of this he argues for a shift in emphasis in food security away from food and towards seed systems, genetic information and farmer invention.  Another example of aid which would have no problems in “passing through the road blocks” is the use of radio to transmit survival information and stimulate constructive local debate about war-peace transitions.  

There is a danger that “smart relief” could be used as a pretext for reducing levels of assistance and strategic disengagement.  Evidently there is still a strong imperative for the provision of humanitarian relief.  The research will explore ways in which emergency relief and other forms of direct intervention can support rather than undermine local institutions.  We will look at the role of Northern NGOs in comparison to Southern NGOs, as well as the mix, timing and complementarity of response.

4.2.2  Capacity Building

Although most NGOs now at least pay lip service to capacity building, the record of NGOs in this areas is at best mixed.  Whether we are talking about NNGOs building the capacity of SNGO counterparts or SNGOs supporting local membership organisations, the discourse on capacity building is marked by a lack of clarity and understanding. The impact of so-called capacity building programmes has on occasion been very negative (Pratt and Goodhand, 1997).  Smillie (1996) criticises NNGOs in Sierra Leone most of whom are directly operational and have failed to building the capacity of SNGOs.  Stubbs (1997) is similarly critical of NNGOs in Yugoslavia, though for different reasons.  He argues that the nature of NNGO emergency interventions has influenced the development  of a sustainable local NGO sector.  Far from building capacity, NNGOs have aggravated problems of mistrust and communication, contributed to the erosion of a professional middle class and caused the suspension of local civil society activities.  Social energy has been undermined by inhibiting diversity within the LNGO sector and turning grass root  initiatives into bureaucracies.  Furthermore NNGO interventions through a policy of parallel provision, have undermined the capacity of local government structures. Egan (1991) comes to similar conclusions in Mozambique; NNGOs have become increasingly interventionist causing the underdevelopment of local government. This has adversely affected long-term prospects of recovery since the local government is the primary source of public entitlements.  Conversely, it has been argued that in Afghanistan (and Sommaliland), that the lack of a government has presented an opportunity to NGOs to work unhindered with local communities (Marsden, 1993).

Stubbs research raises important questions about “how to address causes rather than symptoms, build capacity rather than parallel provision, promote genuine civil society rather than mirror images of opportunistic international NGOs, and above all, contribute to sustainable peace rather than a balance of ethnic terror.” (Stubbs, 1997, p 9).  As a starting point a far clearer assessment of local civil society and its capacity prior to intervention by donors and international NGOs is needed, so that opportunities for conflict prevention and post conflict reconstruction are not missed.  He argues for an integrated approach to peace building as social development, rather than more discreet, project-type, approaches.  It also needs to be recognised that capacity building is an intensely political process, and has to be framed in political terms.  In Sri Lanka, for example there is a great deal of pressure on NGOs to get involved in longer term capacity building type activities in the Jaffna peninsular, now held by the government, whereas only short-term relief interventions are permitted in the LTTE held area south of the peninsular.

4.2.3  Advocacy
“I don’t even speak to human rights organisations -- when Amnesty International are in town, I stay away -- it’s far too politically sensitive. We’re mandated to deliver our programmes and nothing more.”  (International NGO Field Director in Sri Lanka). 

Although most “politically correct” NGOs claim to fulfil an advocacy role, the above statement illustrates the dilemmas for organisations on the ground trying to combine operationally with advocacy.  Whether it is possible or desirable to separate advocacy functions from those of operations is unclear.  Although NGOs, often claim to have a “watch dog” or “whistle blower” role in CPEs, what we often see is the impotence of guilty silence (Porter, 1997).  The logic of self preservation takes over and NGO survival strategies often become more important than those of the people they are trying to support (ACORD, 1993).  

A comparative study of the impact of NGO advocacy in Angola and East Timor, found that although there was evidence of  increased advocacy work by NGOs, this wasn’t reflected in concrete changes on the ground (Baranyi et al, 1997).  Key determinants of advocacy success were whether NGOs were willing to build strategic partnerships and to go beyond public information campaigns.  Many NGOs still try to go it alone and are unwilling to relinquish control.  In Liberia however, the NGOs appointed an NGO advocacy facilitator (Atkinson, 1997).

For the purpose of the research we will focus primarily on NGO advocacy in the countries affected by the conflict.  We will look at the types of issues that NGOs lobby on, from humanitarian needs, to human rights, to the causes of conflict and peace building. We will also analyse who they lobby (from government, to donors to warring factions) and what strategies they use.  Do they use high profile, media coverage methods or do they focus on low profile, “transformation by stealth” type of approaches?  Of particular interest will be whether and how agencies mix their operational activities with lobbying.   The research will attempt to go some way towards meeting a need for systematic evaluation of advocacy work.

In parallel with our exploration of the modalities of intervention in conflict we will also be looking at the following issues:

Organisational capacities
We will develop and use an organisational assessment checklist to explore the specific organisational capacities required to operate effectively in conflict and to perform a peace building role. We are particularly interested in what kinds of organisational capacities are universal to all types of organisations and which capacities are unique to agencies involved in peacekeeping.  Although we will explore issues like structure, management and decision making, “softer” issues like organisational culture and identity will also be central to our analysis.  Our intention is to use, develop and refine INTRAC organisational assessment frameworks.

Monitoring & Evaluation
The multi-donor Rwanda evaluation (Erikson, 1996), marked a significant shift towards a greater emphasis with in the international community on monitoring and evaluation in CPEs.  This research aim to look at the types of information collection and monitoring and evaluation systems NGOs have in place to assess peace building impacts.  It will ask whether assessments are based on intuition, hunch, or hard evidence and make recommendations for improved practice.

Coordination and complementarity
One of the key learnings from the Rwanda evaluation was the lack of co-ordination and mixed performance of the different actors within the international community.  Co-ordination, complementarity and professionalism are now priority issues for NGOs, due in no small part to donor pressure, but also because of a drive towards greater accountability and self regulation within the sector.  The Red Cross inspired Code of Conduct has more than 100 NGO signatories (Slim, 1997).  The same group is now working on a set of minimum standards and a “beneficiaries charter” in humanitarian operations.  The Red Cross are also leading an initiative to explore the concept and practice of a general ombudsmen for NGOs in CPEs.   At a more local level, the Joint Policy of Operations signed by NGOs in Liberia affirmed a commitment of a limited input policy and ensured careful targeting of interventions (Atkinson, 1997). 

Our research will look at the institutional arrangements for NGO co-ordination and whether there is efficient division of labour and complementarity.  Finally we will analyse local initiatives towards self-regulation.

4.3
How can NGO interventions which build peace be supported and replicated?

Implications for policy and practice

If we concur with Smillie’s analysis (1995), that NGOs are becoming the implementers of donor policies, then to a great extent, NGOs’ capacity and inclination to undertake peacebuilding is dictated by the donors’ agenda..  Many argue for the need to make peace building an integral part of bi-lateral and multi-lateral development and emergency activities. This means giving appropriate consideration in policy design to explicit conflict preparedness, mitigation and resolution.  This should not be an additional task, but integrated so that it is a natural way of thinking (Kapila, 1996).  Concrete changes requires concrete action, political will and long-term commitment.  However, there is a dissonance between the short cycles of electoral politics and the longer time frame needed for genuine development and peacebuilding (Bush, 1995).  If one accepts Duffield’s analysis, that humanitarianism is part of the West’s policy of containment of conflict in the global south, then the likelihood of radical change appears to be quite remote.

However, there is certainly more interest and a stated commitment to peacebuilding amongst the donor community, and the challenge is to translate this into coherent policies which provide NGOs with the space and support to develop long-term programmes.

The research will address a number of key policy issues:

· 4.3.1  how to develop policies which are based on an adequate understanding of the causes, dynamics and phases of specific conflicts

It is important for policy to be adapted to the local context and to distinguish between the generalisable features of violent conflict and the idiosyncratic.  The research will generate new findings and make policy recommendations based on learnings fed up from the community level.  So far the discourse on conflict tends to have been dominated by research findings generated in Africa, and experience gained in other parts of the world has tended to be under-represented.  There is a danger of a new orthodoxy developing based on the “collapsed state-resource war model”.  However, this model certainly does not apply in Sri Lanka or more generally in South Asia.  The research will help to counterbalance this bias within the conflict discourse by developing understandings and policy recommendations from a different context.

· 4.3.2  how to identify which NGOs to support?

It is clear that donors need to have a clearer understanding of the dynamics of conflict and the type of organisations they are engaging with.

 “Many potentially powerful local civil initiatives could greatly benefit from sustained international support. This type of support is by its nature political, and must involve careful analysis of the organisations, that may benefit from logistical or symbolic assistance” (Carl, 1996 cited in Atkinson, 1997).

NGOs should not be supported purely on ideological grounds, but based on hard evidence that they can perform.. A comparative analysis of INGOs and LNGOs will feed into the debate on the purpose and methods of interacting with and supporting INGOs and LNGOs. The research will provide information that will help donors make policy decisions about which organisations to support, in which contexts and for which activities. Organisational assessment frameworks will be developed and refined as an aid to making informed policy decisions.

· 4.3.3  how can donors channel funding in such a way that it enhances NGO performance and accountability?

There is a need to explore the different modalities available to donors that will build institutional coherence and effectiveness. The challenge is to find mechanisms which deepen and strengthen the support NGOs can give to local organisations and communities to enable them to adapt to chronic crisis and instability.  This may require a more flexible long-term policy. To a great extent, NGO policy and practice will be more innovative and risk taking, only if donor policy gives them sufficient space and encouragement to do so. The reality for many NGOs on the ground, is policies which are too short-term, rigid and unrelated to needs in the field.    In Afghanistan, for example funding requests were often turned down on the basis that they were “too developmental”; donors’ thinking and institutional arrangements are often based on linear notions of the relief to development continuum. Experiences in Afghanistan exposed the lack of institutional frameworks within which to provide assistance for transitional activities which are neither “relief” or “development” (Goodhand & Chamberlain, 1996).  

· 4.3.3  How are NGO interventions related to and integrated within a wider response? 

If they are not integrated within a wider response, then NGOs are often merely a substitute for political action. Policy makers need to locate NGO interventions within a broader multi-track approach (Rupesinghe, 1994).  Many commentators call for a more proactive and assertive conflict prevention policy which eschews the “timid conditionalities” often characteristic of current aid policy (Atkinson, 1997).  Although it is beyond the scope of this research to look at the macro level international politics of aid in any detail, it is important that the micro level analysis is related to a broader frame of reference. 

5.
CONCLUSION

As mentioned at the beginning, it is too early in the research to come to any firm conclusions about the performance of NGOs in relation to peace building.  This paper has mapped out the overall terrain and identified key debates.  There is now a need for more fine-grained analysis of specific conflicts and NGO interventions at particular times in those conflicts. 

5.1
Defining NGOs and peace building

As a starting point there is a need to define and dissagregate such an amorphous group as NGOs.  We have developed a broad typology which will be refined during the course of the research.  In general we will be focusing on international and local third party NGOs who are involved in relief, development, protection or conflict resolution activities.

We have adopted a rather broad definition of peace building, which is defined in terms of its outcomes rather than specific activities.  Therefore we do not view peace building as a discrete set of NGO activities; any intervention, whether it is building an irrigation ditch or  negotiating with warring parties has the potential to build peace or fuel conflict.  We have also argued that “peace” is not a value neutral term and an important area of investigation will be to explore NGOs’ understanding of “peace”, how this is operationalised and how it compares with their stakeholders’ understandings.
5.2
Thematic issues

We have attempted to cover a lot of ground in bringing together ideas from the fields of conflict and peace studies, and the relief and development literature.  We have purposely been eclectic and tried to make connections between what are often parallel and separate discourses.  

Our analysis will be conducted from the “inside-out”, focusing on the community level since this is the primary domain of NGOs and it is at the community level where contending claims for peoples’ “hearts and minds” are fought.  We have taken a process-based approach to conflict which recognises that change is discontinuous, multi-causal and turbulent.  We are therefore sceptical of overly deterministic models which give no room for human (or NGO) agency.  Although the “collapsed state-resource war” model has become almost a new orthodoxy we question its universal applicability, particularly in a South Asian context.  Our approach attempts to integrate political economy perspectives with ideas about war as social discourse, social capital and institutional analysis.

There is some scepticism amongst the NGO community (particularly the relief community) towards overly academic analysis.  However contemporary warfare is becoming more decentralised and locality specific and characterised by adaptive innovation (Swift, 1996, de Waal, 1996)  If NGOs are to meet the challenge and live up to their reputation of being innovators and experimenters, this means being better intellectually resourced and drawing on ideas and models from diverse sources.  What has become apparent through our brief overview of the literature, is that few NGOs have an articulated “theory of conflict” which helps inform their analysis and responses to war affected communities.

5.3
Developing frameworks for assessing peace building processes

Although peace building is being “mainstreamed” by donors and NGOs alike, we have little in the way of hard evidence that NGOs are making a difference.  In the absence of  clearly defined indicators we have only vague, unsystematic and intuitive ideas about whether NGOs are building peace or fuelling conflict.  Anecdotal evidence suggests that at certain times and in certain contexts NGOs may have an impact on the underlying dynamics of conflicts, positive or negative.  However, this does not constitute a sound basis on which to scale up or cut back  funding for NGO peace building activities.

We aim to explore whether NGOs do have a comparative advantage in the area of peace building by developing frameworks for assessing their impact at a community level.  We have speculated in this paper that NGOs may build endowments of social capital within civil society which in turn contributes to peace building processes.  However ideas of social capital need to be grounded in a debate on values and power; “pro-social” capital can just as easily become “anti-social” capital when mobilised by conflict entrepreneurs in war zones.

We have also speculated about the idea of developing a “peace auditing” methodology, which would enable NGOs and donors to look at the impact of their programmes through a peace building lens.  This would lead to an analysis of the kinds of specific capacities (or ‘peace-abilities’) required by NGOs to support peace building processes.  Evidently, we do not propose to come up with blanket recommendations;  what is more likely is different sets of recommendations which are tailored to specific types of NGOs, working in specific conflicts, at particular levels and at particular phases of these conflicts.  This may be more appropriate at a time when  “niche wars”  are growing, and we can perhaps expect to see a decline in the “department store” type NGOs with their classic high input, “off the peg” relief programmes. In their place we may find increasingly more of the small “boutique” niche NGOs with customised, “smart” programmes which aim to build peace capital in war zones.
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� Military terminology has increasingly seeped into the language of humanitarian aid,  reflecting perhaps the rising importance of “military humanitarianism” in recent years.
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