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EXECUTIVE SUMMARY

Introduction
This paper presents the findings of a study of the role of non-governmental organisations in peace-building in the North and East of Sri Lanka.  The paper includes a macro level analysis of the conflict, a community based 'view from the village', a study of three NGOs involved in peace-building, and a set of conclusions with lessons for NGO practice and donor policy.

An overview of the Sri Lankan conflict and responses to it
The 'causes of conflict' in Sri Lanka are hotly contested but the paper identifies a number of general factors around which there is some consensus.  The conflict's costs have been high in human and financial terms.  A brief account of civil society in Sri Lanka and of the roles of NGOs within civil society provides a background to sections that explore NGO peace-building activities, the heterogeneous nature of NGOs in the country and the sometimes fractious relations between NGOs and the government (GoSL) and the roles of the GoSL and the LTTE in the war.

· The study emphasises that attempts to understand and respond to the Sri Lankan conflict need to be based on an appreciation of the historical processes of post colonial state formation in Sri Lanka.  It also highlights the apparent paradox of the Sri Lankan conflict in which the war is entwined with functioning democratic institutions.  Although sometimes characterised as an ethnic conflict, the paper argues that the war is primarily about a crisis of institutions and governance.

· An analysis of Sri Lankan civil society and NGOs leads to the conclusion that external actors involved in “peace-building from below” need to improve their understanding of civil society. They should also avoid the tendency to equate NGOs with civil society. Civil society promotion is not a panacea, since in Sri Lanka it contains social and political forces that have become barriers to the resolution of the conflict.

· NGOs working in Sri Lanka have diverse roots, organisational histories and functions, which needs to be better appreciated by donors providing NGO support.  In addition to the international and national humanitarian organisations working in the North and East, there are a range of NGOs and civil society groups in the South working on human rights, policy issues and peace advocacy.  More thought needs to be given in building linkages and ensuring a more optimum division of labour between such groups, to support long-term processes of peace-building.

The view from the village
Four villages were selected for detailed study by rapid and participatory methods, to provide insights into how communities have responded to violent conflict, and how NGO activities have affected community coping strategies and peace-building processes. 

· The field studies revealed profound changes in social norms and structures associated with violence. These included the institutionalisation of physical violence in day to day life, a feeling of powerlessness, high levels of both despair about and resilience to the conflict, ethnicity as the central feature of individual identity, changes in class relations, an increasingly important role for women in economic and political life and attempts to 'stamp out' caste.  Associational life in the villages had been adversely affected by conflict and, in particular, people were reluctant to take on positions of civil leadership. The disruption of local institutions tended to be greater in front line “grey” areas where violence and criminality were more pervasive. NGO attempts to develop village groups and societies were seen as patchy and often collapsed when an NGO withdraws.

· The war economy was important in both cleared and uncleared areas.  While it made the majority of villagers poorer and more vulnerable it had also created 'winners' who controlled access to checkpoints or traded across the war front.

· People have employed different coping strategies.  Many have moved out of their homes to safer areas.  Individually and collectively people are trying to increase their incomes and food supply but the conflict and war economy make this difficult. In many cases, there has been a retreat into subsistence. State entitlements (pensions, food stamps, compensation) remain important, even behind LTTE lines.  Overall, most people have also had to cope by reducing their consumption and the vulnerable (widows, the elderly, the disabled) experience great suffering.

· Most NGO activity in the villages focused on direct emergency relief and welfare provision.  Direct community development and capacity building for community development were also significant activities.  Although villagers valued the  protection function of NGOs, few organisations explicitly recognised this role and only ICRC and UNHCR had it as part of their mandate. Most NGOs were reticent to get involved in explicit attempts at local level peace-building although some felt it was a possible by-product of their work..  People's views of NGOs were very mixed; many had received small scale and temporary help from NGOs (and this was appreciated) but most were seen as transient and not having a long term impact.

The view from the NGO
Three NGOs (EHED, SCF and Oxfam) were studied in detail.  They provided great support for our work and were very open.  They each had different histories and approaches that allowed us to explore different features of NGO activity. The three NGOs work in ‘cleared’, ‘uncleared’, and ‘grey’ areas in a challenging, and often dangerous, environment. 

· Staff have to walk a narrow path between the two sides, and the humanitarian space is limited.  NGOs involved in service delivery activities in the North and East, have focused primarily on working “in conflict” ie. remaining operational to mitigate suffering, rather than working “on conflict” ie. addressing the underlying causes of the conflict.

· Developing the right combination of “heart” and “mind” was found to be important for agencies working in and on conflict.  By “heart” we mean having a clear normative and ethical position and being able to communicate it consistently.  By “mind” we mean having the intelligence to analyse and learn from situations, to know one’s own capacity and use that capacity to good effect.    All three NGOs had made efforts to improve performances in these in these areas.

· A critical challenge, particularly for multi-mandate organisations, is to link local service delivery with macro level leverage.  If NGOs are to have an impact on wider peace-building processes they need to think and act, locally and globally. This means putting more emphasis on linking strategic lobbying and influencing with projects on the ground.

Conclusions
The conclusion focused on three main issues: NGO impact on conflict and peace; strengthening NGO practice; and improving donor support for NGO peace-building work.

· NGOs were found to have a limited impact on peace-building processes.  This is not surprising given the scale of the socio-political forces that underpin the conflict.  They do help, however, to mitigate some of the suffering that is created by conflict and have an indirect peace-building role through their witnessing, reducing competition for economic resources and local institutional development.  

· Different NGOs (specialised niche NGOs and bigger multi-mandate NGOs) have played different roles and do form a basis for potential future actions that are more effective.

· NGO practice could be strengthened by developing a greater capacity to analyse conflict.  Surprisingly, NGO local institutional development activities were not very effective.  NGOs need to develop both micro and macro level listening skills so that they can refine their work.  In addition, NGOs need to make greater efforts to monitor their own performance and impact.  They should also explore the feasibility of 'peace audits'.

· Donors to Sri Lankan NGOs have been relatively positive and innovative, compared to experiences in other countries.  Still, much 'good practice' donor support is by stealth (i.e. skating around policies) rather than by following policy.  Donors could improve their support by considering longer time frames, making their relief-development-foreign policy linkages more transparent, deepening their analytical capacities and modifying their operational methods.

Therefore,  although NGOs have made only a limited contribution to peace-building in Sri Lanka,  conversely, they have not significantly fuelled the conflict.  There is a need to be realistic about the level of impact that NGO interventions can have on the wider socio-political forces driving the conflict. However, there are examples at both the micro and macro level of NGO activities that have helped support local peace-building processes. Critical factors behind these success stories, were a strong leadership, good analysis, a dense network of high quality relationships, a willingness to take risks and a long-term time frame.  Such activities clearly merit future donor support although there are opportunities for NGOs to significantly improve their practice and for donors to improve their policy.  Interestingly, donor policy toward NGOs in Sri Lanka probably represents ‘good practice’ in comparison to donor policy in other countries.  Both NGOs and donors need to deepen their analytical capacity and think longer term (both of the future but also more historically) and to accept that, at best, they are increasing the probabilities for peace and  creating openings for ‘peace-building from below’.

1.
INTRODUCTION

This paper presents the findings of a collaborative study of the role of non-governmental organisations (NGOs) in peacebuilding in Sri Lanka (1997-1999). It focuses on the work of NGOs in the North and East of the country.  The first section provides background information on Sri Lanka, an overview of the conflict, and a survey of conflict resolution and peacebuilding initiatives by NGOs.  

The following section provides a ‘view from the village’ and gives an interpretation of how the people of four conflict affected villages cope with violence and how they view the role of NGOs.  It encourages the reader to think ‘inside-out’ (i.e. from the viewpoint of the civilian populations trapped in the conflict) rather than the more common top-down position of military and policy analysis.  In addition, it tries to capture some of the ‘fine-grained’ understandings of how civilians seek to cope with conflict.  In section 4 we present the findings of three agency studies and look at the ways in which EHED, OXFAM and Save the Children Fund (SCF) have sought to assist the civilian populations caught up in zones of conflict. We are particularly grateful to these organisations for letting us review their operations. It must be noted that the views presented in the paper are those of the authors. 

The final section presents the conclusions.  It focuses particularly upon NGO practice and donor policy - and how these might be made more effective.  The reader should note that the object of our study - how to make interventions in conflicts more likely to contribute to the achievement of peace - is not something that lends itself to precise analyses and ‘black and white’ prescriptions.  The context of such interventions is complex, contested and rapidly changing and, at best, participants and analysts have only partial understandings of ‘what is happening’ at any particular time.  Those who seek to promote peace in zones of conflict are not engaged in simple ‘problem solving’ exercises (identify the cause of the problem and select the best solution available) but are intervening in ‘a mess’ that defies the reductionist logic of linear cause and effect chains. 

In conducting the study we have used a variety of methods. These have included in-depth interviews, agency questionnaires, documentary analysis, agency workshops and - at village level - participatory research techniques and focus groups. Details of these are available in the background studies on Sri Lanka (Hulme, Goodhand and Lewer 1999; Goodhand, Lewer and Hulme 1999), and in two working papers on methodologies (Goodhand and Lewer, 1998; Atkinson, Goodhand and Hulme 1999).

Finally, it is necessary to provide the working definition of peacebuilding which initially framed our research. As will be seen, this was further developed and became more nuanced as the research proceeded. 

Peacebuilding is local or structural efforts that foster or support those social, political and institutional structures and processes which strengthen the prospects for peaceful co-existence and decrease the likelihood of the outbreak, reoccurrence  or continuation of violence 

This definition encompassed the mitigation of risks that interventions will exacerbate, provoke or be adversely affected by conflict, and the exploitation of opportunities to facilitate local or national peace-building initiatives
. Rather than defining peace-building as a discrete, stand-alone project, we understand it as a cross-cutting approach to working in conflict which can equally be applied to relief, development, human rights or mediation work. In this sense it is similar to other cross-cutting issues such as gender or the environment, which NGOs now as a matter of course, have to integrate into their thinking and practice.

2.
VIOLENT CONFLICT AND PEACE BUILDING IN THE NORTH AND EAST - AN OVERVIEW

2.1
Background on conflict in Sri Lanka
Sri Lanka is situated in the Indian Ocean just off the south-eastern end of India, from which it is separated from the southern Indian state of Tamil Nadu by the 20 mile wide Palk Straits. Historical and cultural links between the people of the Jaffna Peninsula, at the northern tip of Sri Lanka, and this state of 50 million Tamils have always been close.  Sri Lanka has a population of 18 million made up of: 74% Sinhalese who are mostly Buddhist, 12.6% Sri Lankan Tamils (mainly Hindu), 5.6% Plantation Tamils (Hindu), 7% Moors (Tamil speaking, but of Muslim faith), and Christians from both Sinhalese and Tamil communities.  Other groups include Burghers, Malays and Veddas. The majority of the people live in rural areas (78%). 
Compared with other parts of the British colonial empire the transition to independence for Ceylon in 1948 was comparatively peaceful.  However, subsequent policies by successive Sri Lankan (and Sinhalese dominated) governments, and the reactions to these by Tamil people, sowed the seeds of what has become a protracted and vicious conflict. The conflict, which has been raging at varying intensity since 1983, can now be described as being between the largest and most militarily effective Tamil militant group, the Liberation Tigers of Tamil Eelam (LTTE) and the Government of Sri Lanka (GoSL). The situation in Sri Lanka has been further inflamed by two violent insurrections in 1972 and 1989 by the Janatha Vimukth Peramuna (JVP), a group made up mostly from disaffected Sinhalese youth which combined a potent mixture of Marxism and nationalism. Whilst the focus here will be on the conflict between the LTTE and the GoSL (and the IPKF), the rebellion by the JVP during this time had an important influence on the course of events.

It is beyond the scope of this study to provide a detailed analysis of violent conflict in Sri Lanka. In this report our focus is on militarised violence, which includes conventional military engagements but also encompasses a range of abuses associated with modern wars including suicide bombings, human rights abuses, predatory violence and show killings.  Although the so-called ‘ethnic conflict’ in the North East is spatially defined, militarised violence has become an island wide and endemic feature of Sri Lankan society and has to be responded to in these terms. Militarised violence has had an impact on Sri Lankan society in its totality. Increasingly, it has been argued that violence has become the main arbiter of social grievance (Saravanamuttu, 1998).

How one understands and labels violent conflict is important. Some sections of the Sri Lankan population for instance define ‘the conflict’ as a ‘terrorist problem’. We have used the label ‘complex political emergency’ (CPE), because it draws attention to the essentially political dynamic of the crisis in Sri Lanka. To an extent the term CPE is a convenient label and we recognise the dangers of applying labels. There is no substitute for historical and context specific analysis.

2.2
Impacts of Conflict

The war has had negative impacts on Sri Lanka’s physical, human, social and financial capital. However, compared to other countries affected by conflict, Sri Lanka is an anomaly in that its economy, rather than contracting during the war, grew at a faster rate than the pre-war period. In the context of South and South East Asia, however, Sri Lanka’s growth has been modest, and the conflict has undoubtedly been a factor in its relatively poor performance.  

The war has been a crushing burden on national development efforts.  Military expenditures have risen from 4% of total government expenditure in 1981 to 22% in 1997, crowding out various civilian expenditures (Snodgrass, 1999). $2.7 billion has been spent on defence since 1995 (EIU, 2000:10). It has been estimated that the overall cost of the Eelam Wars 1 and II works out to approximately $16 billion or 131% of 1995 GDP (Kelegama, 1999).  This has led to the growth of the budget deficit from 7.9% of GDP in 1997 to 9.2% in 1998. Apart from the direct costs, the war has had important opportunity costs. Foreign direct investment for example has not exceeded 1.3% of GDP in Sri Lanka compared to nearly 4.5% in Thailand, mainly because of the uncertain climate created by the war (Kelegama, 1999:85). 
The conflict has also had important political and social impacts. The militarisation of society and the state have undermined democratic institutions. At an inter and intra-community level, social relationships and institutions – society’s endowments of ‘social capital’ – have been corroded (Goodhand and Lewer 1999).  Increasingly the country has been divided into ethnic enclaves. 

In spite of the obvious costs to the majority of the population, violent conflict has also conferred important benefits on certain groups and individuals. Violence has for significant groups, become a means to attain legitimacy, wealth and protection. 

2.3
Conflict Analysis

The secessionist conflict is the result of a complex mix of factors, which have changed and mutated over time. The following section briefly maps out some of the broad dimensions of the conflict.

2.3.1
International dimensions

The Sri Lanka conflict unlike many other CPEs,  is not driven by international geopolitical interests. To a great extent the west have been content to accept the Indo-centric character of the sub continent (Bush, 1999:5).  The key external element of the Sri Lankan conflict has been the role of India.  India has been both a power mediator and a protagonist in the conflict (Philipson, 1999).  Although its role has changed, its interest in the internal affairs of Sri Lanka have remained a constant. The three main Indian responses to the Sri Lanka conflict have been:

1. Diplomatic and political initiatives: good offices (Thimpu Talks), peace proposals.

2. Covert operations: RAW and IB - the Research and Analysis Wing was formed in 1968 by R.N.Kao as India’s external intelligence agency. It was responsible for running covert operations within Sri Lanka and also for training and equipping militants, particularly TELO and LTTE.

3.   Direct military interventions: Indian Peace Keeping Force - IPKF (1987).

The southern Indian state of Tamil Nadu has played a crucial role in the conflict, especially after the 1983 riots when thousands of Sri Lankan Tamils fled there. This had two effects in that firstly it ‘internationalised’ the conflict, and secondly, it raised strong emotions amongst the Tamils of Tamil Nadu which put pressure both on Tamil Nadu and national politicians to do something to mitigate the plight of Sri Lankan Tamils. 

The involvement of the Sri Lankan diaspora community in relation to the conflict deserves greater attention.  That the Tamil diaspora of 850,000 living in Western Europe and North America has bank rolled LTTE is common knowledge.  However there has been insufficient research on the nature of the transnational networks, which continue to fuel and sustain the conflict. This is a critical gap in current knowledge and is particularly important if one is to develop more strategic efforts to de-escalate or resolve the conflict.

2.3.2
Security dimensions

Sri Lanka has become a highly militarised society. The use of terror and show killings are widespread. Increasingly violence has become normalised and routinised, not only in the north east but in rest of the country where election violence and violent crime (often from army deserters) have become endemic. In one third of the island, it is the military who make the key decisions.  Since the break down of the 1995 peace talks, there has been an increase in the political weight of those who control the means of violence, including LTTE, the Security Forces and politicians with connections to thugs and paramilitaries. There are a number of armed forces in addition to LTTE that are not 100% under political control including police commandos, the armed bodyguards of MPs, Tamil militant groups and Home Guards and army deserters.  The Sri Lankan conflict has been called a ‘no mercy’ war as out of 10 estimated casualties on the battlefield, only one survives as wounded, compared to the accepted average of 7 (Philipson, 1999:69).  

Sri Lanka had a largely ceremonial force of 12,000 in 1983.  This has now grown to a total force of around 200,000 with an infantry and ground force of approximately 100,000. In spite their numerical advantage over the LTTE, the war had been badly managed over a considerable period of time. The Sri Lankan army has for long been short of manpower, with thousands of desertions yearly. Morale is very poor and there are thought to be around 20,000 – 30,000 deserters who have now become a major law and order problem in the south. There are also allegations of widespread corruption in military procurement. Furthermore, the politicisation of the armed forces has meant the constant reshuffling of staff which in turn means that intelligence and counter insurgency capacities are extremely weak (Gunaratna,2000). In the east and parts of the north, counter insurgency functions have been franchised out to Tamil militant groups such as TELO and PLOTE who are responsible for widespread human rights abuses.

The LTTE consider themselves to be the sole representatives of Sri Lankan Tamils and have allowed no space for any form of democratic politics within the Tamil social formation (Bastian, 1999: 24).  In many respects their brand of Tamil nationalism mirrors extreme Sinhala nationalism (see below). The current strength of the LTTE is estimated to be over 5,600, and a further 1,500 has been raised through the civilian militia - the Eelapadai (Eelam Force) and Grama Padai (Village Force) (DMI report cited in Athas, 2000).  In contrast to the government forces, they are highly motivated and well organised.  They have proved themselves to be infinitely adaptable, having moved from guerrilla to conventional warfare at different stages of the war. They also maintain a naval arm, the ‘Sea Tigers’ and a suicide force, the ‘Black Tigers’. 

Box 1:  Characteristics of the LTTE

· It is an armed group capable of sustainable guerrilla actions, and also fighting large conventional battles. It has a tight organisational structure (military and political) under the control of one person. It is ruthless and completely disciplined.

· It has secessionist ambitions, a political perspective, and an ideology. There is no tolerance of opposition or dissent within the LTTE.

· It has extensive international linkages through: the diaspora; refugees; arms and drugs trade; foreign intelligence services; extortion and assassination; political allies; and other ‘liberation struggle’ groups. This global network is growing in terms of arms procurement, support networks, and financial support.

· It has support from a local constituency in Sri Lanka.

· It is proscribed as a terrorist organisation in Sri Lanka, and by some other countries (including the U.S.)

· It has a culture of martyrdom symbolised through a cyanide capsule worn around the neck by LTTE fighters: 

· It has an effective publicity and propaganda programme, which can rapidly mobilise political, economic and the support of the Tamil diaspora.

2.3.3
Political dimensions

Although it is labelled an ‘ethnic war’, at the heart of the Sri Lankan crisis is a crisis of the state. The secessionist and JVP conflicts are both symptomatic of a broader crisis in the identity, policies and legitimacy of the state (Bastian, 1999). In 1948 there was a formal transfer of power, but, unlike India, there was no discourse and struggle over the identity and form of the state.  The independent state was primarily conceived in accordance with the colonial legacy of centralisation (Bastian, 1999:6). An Anglicised elite inherited a political system of democratic majoritarianism.  The unitary constitution did not give minorities adequate protection against the potentially discriminatory consequences of majoritarian Sinhanlese rule (Nissan 1998: 10 in Armon and Philipson).  A process, which has been described as the ‘Sinhalisation’ of the state has followed. The removal of safeguards in the previous constitution, gave a pre-eminent position to Buddhism in addition to the Sinhala language, and most importantly concentrated power in the Sinhala-dominated legislature (Bastian, 1999:7).

The Sinhalisation of the state was a major blow to the Tamil population to whom it represented a major avenue of employment. From 1956 – 1970, for example the proportion of Tamils employed by the state fell from 60 to 10% in the professions, from 30 to 5% in the administrative service and from 40 to 1% in the armed forces (Kois, Francis and Rotberg, 1998). Education was another area where state policies discriminated against the minority community. Particularly controversial was the university admission policies, known as ‘standardisation’, the effect of which was to drastically reduce the number of Tamil students entering university.  

A further example of development policies influenced by majority nationalism is the policy of large-scale irrigation schemes in the dry zone of Sri Lanka.  These ‘colonisation schemes’ have a continuity in state agrarian policies despite changes in regimes (Bastian, 1999:11).  Such policies of agrarian populism date back to the 1920s and the largest such scheme was the Mahaweli development programme that was implemented from 1977. Such programmes brought about important demographic changes as they broke up the Tamil-speaking contiguity between the North and East. As a result of the expansion of the Sinhala population in the East new electorates dominated by Sinhalese have been carved out. This has altered the electoral power balance in the East
 (Bastian, 1999:11). 

The political map is however far more complex than a simplistic division between competing Tamil and Sinhala nationalisms. The Sinhalisation of the state is a manifestation of a deeper problem of the failure of the state to institutionalise democratic politics. Dynastic politics and a concentration of political power are symptomatic of the widespread belief that political power is derived from patronage rather than performance. The undemocratic, personalised and exclusionary nature of the state were significant factors in the evolution of the JVP conflict.  Growing poverty in the deep south, political and social exclusion, an inability of the state to deliver and growing corruption proved to be a combustible cocktail. Long term structural stability in Sri Lanka depends on fundamental reforms of the state and the institutionalisation of democratic politics.

The longer the conflict continues, the harder the task of state reform becomes. As Uyangoda notes, a key problem with contemporary Sri Lanka is the absence of strong defences against ethnic exclusivity in politics. Rebuilding these defences involves building a new political culture that can accept and yet transcend ethnicity in politics (Uyangoda, 2000:167). 

The state has adapted to, and been transformed by violent conflict.  The militarisation and Sinhalisation of the state have eroded the institutions and norms governing democratic behaviour.  The brutal suppression of the JVP, set an important precedent, by showing that a military solution could effectively bring ‘peace’.  Increasingly conflict is managed through the state’s security and counter insurgency arms rather than through inclusive institutions and democratic practices. 

2.3.4 Economic dimensions

State led development in the post colonial period operated within a framework of dominant nationalism and favoured one ethnic group over another. The role of the state in controlling access to scarce resources such as education, employment and land has already been mentioned.  In 1977, Jayerwardene’s UNP government initiated economic liberalisation.  Successive governments have supported liberal economic policies, which have seen Sri Lanka’s transition from a plantation economy to one where production and exports are largely industrial based (IPS, 1998:8). Liberalisation has had mixed impacts. It has led to improved macro economic performance and produced an average growth rate of 5.2% between 1994 to 1997
. However, it has been argued that liberalisation has also contributed to new inequalities and contradictions within Sri Lankan society and has undermined some of some of the human development gains of earlier decades. The quality and efficiency of health care, for instance, has declined, the incidence of malaria has increased and there has been a slight worsening in the rate of malnutrition in children under the age of five years.

Approximately 21% of Sri Lanka’s population lives in poverty (ADB, 1999).  Although the  depth and geographical spread of poverty in Sri Lanka has been disputed most agree that there has been a real widening of regional income disparities. There has been a pronounced metropolitan bias in local investment, employment and incomes. The Western Province, in particular Colombo, has been the main beneficiary of growth while in the south, development has stood still. In the North East there has been a marked decline. The conflict in the North East has reversed development processes in that part of the country and acted as a brake on development throughout the island. 

The rural economy is fragile and highly brittle, where poverty has been staved off by the inflow of transfers and remittances.  In a recent study of the rural economy in the South, Dunham and Edwards (1997) found that external transfers in the form of war related employment and migrant worker remittances were critical to the peasant economy. These developments flag new and perilous forms of external dependency.  In a later article Dunham and Jayasuriya paint a stark picture of growing rural frustration, particularly amongst the youth, which is manifest in rising suicide rates, alcohol abuse and domestic violence. They go on to argue that  “the seeds are there for a more violent response by the rural youth, many of whom now have military experience and some of whom have deserted with their weapons” (1998:14).

More difficult to research and quantify is the growth of the black economy. This is partly related to the ‘dark side’ of globalisation and the development of transnational criminalised networks. The reported increase of mafia activities in Colombo and growth of human trafficking and child prostitution
 are symptomatic of this trend. In addition, black economies have developed around the conflict
. In the border areas and in the conflict regions, paramilitary groups have developed various systems of taxation of traders and civilians through control of the main transport routes (and the movement of persons and goods) through an economy of terror, scarcity and fear (Rajasingham-Senanyake, 2000)  In the East the Razeeq group control the fish trade and in Vavuniya PLOTE have a monopoly on the fish and coconut industry. Armed groups control major transport routes and have created new security structures and protection rackets. Therefore conflict has created new opportunities for profiteering and there are now significant economic motivations for continued violence.

2.3.5 Social dimensions

The label ‘ethnic conflict’ is misleading as it implies that ethnicity is the primary cause of the Sri Lankan conflict. As Bush argues “identity does not mobilise individuals, rather individuals mobilise identity” (1999:17).  The conflict is both a cause and a consequence of the ethnicization of social, political and economic life.  

While a political economy perspective points to the primacy of ‘interests’, rather than ‘passions’ in complex political emergencies,  one should not ignore the importance of the ‘emotional economy’ of violence.  The Sri Lankan conflict, for instance cannot be understood without referring to the ‘double minority complex’ i.e.  both Sinhalese and Tamil’s perceive themselves to be minority populations under threat – the former in relation to the Tamil population in South India and the later in relation to the Sinhalese majority in Sri Lanka.  This sense of being an embattled minority has fuelled competing Sinhala and Tamil nationlisms, which have become entwined with religious and cultural discourses
.  Both draw on a mythical history, which emphasises ancient enmities between Sinhala and Tamil kingdoms
, in spite of the evidence of a long history of ethnic accommodation (Tambiah, 1986). The importance of history and symbolism is demonstrated by the LTTE bombing of the Kandyan Temple of the Tooth in 1998, which hit at the heart of Sinhala Buddhist identity and pride (Coningham and Lewer, 1999). As Ignatiev (1998) notes it is not how the past dictates to the present, but how the present manipulates the past that is decisive.  As positions have become more polarised, counter-discourses which emphasise accommodation and a common past, are increasingly squeezed out.  Although the education system may have the potential to reduce conflict and build social harmony, in its current form it reinforces ethnic and language differences
. Sri Lanka suffers from the lack of a trans-ethnic historical mythology which can provide legitimacy and ballast to a post colonial state (Uyangoda, 2000). 

The impacts of violent conflict are not contained to the North. There is a legacy of violence in the south and the potential for renewed violence, which has had an impact on social relations. The deep south has been the main recruitment ground both for the JVP and the Sri Lankan army. The effects of these phenomena, combined with wide spread labour migration, on family structures and inter-household relations needs to be further studied.  Recent studies report rising suicide and disillusionment amongst the youth, alcoholism and disenchantment with mainstream politics (Dunham and Jayasuriya, 1998).

2.4 Responses to Conflict

A range of different approaches and policy instruments have been applied in order to resolve the conflict in Sri Lanka. These include:

2.4.1
Military

The experience of the Indian Peace Keeping Force (IPKF), 1987 - 1990 demonstrated the difficulties associated with trying to overcome a highly motivated guerrilla force on its own territory.  The GOSL’s ‘war for peace’ strategy has failed to defeat the LTTE militarily. There is limited evidence that the two parties have reached a ‘hurting stalemate’ that may be necessary for serious negotiations to take place (Uyangoda, 2000:158).  If a peace agreement is reached, serious consideration will need to be given to the problem posed by mass demobilisation in both the North and South of the country. This is likely to pose a major law and order and economic problem for many years after the conflict.

2.4.2
Political

Historically there have been a succession of political initiatives to address Tamil grievances, including the Bandaranaike-Chelvanayakam Agreement (1957), Senanayake-Chelvanayakem Pact (1965) and the Thirteenth Amendment (1987). More recently the PA government has put forward it’s own political package. All have focused, to varying degrees and with different formula, on the need to reconstitute relations between the centre and the regions. However there have been several obstacles to a political resolution of the conflict including the lack of a political consensus in the South and LTTE conditions such as the merger of the Northern and Eastern provinces. 

2.4.3 Diplomatic

We refer here to attempts to resolve the conflict through negotiation, with or without the facilitation of third parties.  Historically there has been a resistance to third party mediation from the Sri Lankan state and the Sinhalese population.  The conflict is viewed as an internal terrorist problem, which does not merit international mediation. The single mediator model may pose a unique problem in the Sri Lanka context as Sinhalese nationalist forces are likely to suspect hidden agendas from particular countries in favour of Tamils or LTTE (Uyangoda, 2000:166). 

There have been various attempts at direct negotiation including talks in Thimpu (1985), Colombo (1989) and Jaffna (1994-5). There have also been offers of outside mediation including UN, the Commonwealth, UK, Norway and Australia. In 1996 the British minister Liam Fox brokered an accord between Chandrika's People’s Alliance and the opposition United National Party of Ranil Wickremesinghe on a bipartisan approach for ending the ethnic war. However, negotiations have always broken down and it has been argued there are insufficient economic or geopolitical interests to provide a stronger basis for a mediator to intervene with long term commitment, and an awareness of the risks involved (Uyangoda, 2000:165).

2.4.4
Donors

Historically, Sri Lanka has been one of the highest aid per capita recipients. In the early years, the majority of economic aid was directed towards the state, to fund major development projects, such as land colonisation programmes and major infrastructure programmes. From 1977, when Jeyerwardene’s UNP government came to power, aid to the Sri Lankan state has supported and encouraged liberalisation of the economy, as well as investing in infrastructure and social spending. More recently, donor programmes in the 1990s have largely been designed to diminish the role and size of the state, in pursuit of further moves towards market liberalisation and away from the centralist welfare state model. This has been paralleled by increased support for NGOs, whose service delivery role has grown in the 1980s and 1990s.  Although donors have been reticent in the past, to get involved in conflict resolution and peacebuilding, there is an increased awareness that unless the conflict is addressed, donor objectives related to economic reform and poverty alleviation will be undermined.  Therefore a number of the bilateral donors, such as the Dutch, the Canadians and the Norwegians have increasingly supported peacebuilding and reconciliation activities. 

2.5
Civil Society and NGOs in Sri Lanka

The focus of the research project has been non-governmental organisations (NGOs) - both international NGOs (INGOs) and local NGOs (LNGOs). These are a component of civil society, but only one of many elements.  Other components include political parties, trade unions, cooperatives, professional associations, religious groups and sports clubs.  Exactly where civil society stops and the state starts in Sri Lanka is not clear, however.  For example, much of the country’s network of cooperatives is essentially an extension of the state and lacks autonomy.  According to the CHA Yearbook 1997 it has “been the practice to exclude from the term NGO all trade unions, organisations affiliated to political parties, such as Youth Leagues, organisations that are state inspired and state regulated, such as rural development societies and their feminine counterparts, the Kantha Samithis, co-operative societies, Gramodaya Mandalayas  (village councils consisting wholly of members nominated by government) and community centres”. All these operate, of course, in the space we have termed civil society.

Civil society is a concept which has been well explored elsewhere.
  It should not be assumed that all civil society actors are benign, but rather to see it as a social space where contradictory social forces are at play. Bastian argues that:

In the aggravation of the conflict in Sri Lanka sections of civil society have been a part of the problem. The beginnings of the social and political forces that have become barriers to the resolution of ethnic relations in Sri Lanka even today, can be traced back to the Sinhala-Buddhist revival of the nineteenth century, which was one part of the movement for independence from British rule 

Saravanamuttu
 gives an excellent map and history of civil society in Sri Lanka, and makes the point that voluntary and professional associations formed in response to the needs of society at large have been in existence since pre-colonial times. Foreign involvement in the fields of education and social welfare grew under the patronage of Christian missionary organisations, whilst indigenous reaction to the dominance of such organisations and colonial rule led to a revival of Buddhist and Hindu organisations such as the Buddhist Theosophical Society (1880), the Ramakrishna Mission (1899) and the Muslim Education Society (1890). In looking at earlier examples of civil society in Sri Lanka, Bastian also notes that many were active members of the Sinhala-Buddhist nationalist wing of the independence movement, whose politics sometimes turned into anti-Christian agitation, and which operated through a network of village level organisations which drew in the rural middle class as well as rural masses. 
  He also argues that the historical roots of many ‘progressive’ civil society organisations can be traced to the early seventies when many of the political activists who had been involved in the 1971 insurgency moved into this arena, often providing leadership and acquiring the title of ‘NGOs in the lexicon of foreign aid discussions’. Most of these politically motivated civil society groups analysed the problems besetting Sri Lanka in terms of ‘capitalism’ and thought that an ideological transformation of society would resolve ethnic conflict.  After the August 1977 riot and the more belligerent mood of the Army operating in the north, groups began to look more closely at issues surrounding ethnicity, rights, national harmony, and the nature of the state. In July 1983 the widespread rioting which resulted in the deaths of many Tamils (which Bastian prefers to call a pogrom) brought an end to much civil society activity. Some of the organisations which did emerge during this period supported the establishment of a Provincial Council system and consequently were attacked both by the JVP and civil society groups who were allied with elements of this more extreme Sinhala chauvinist viewpoint. Other groups formed to monitor and report human rights abuses had to work in conditions of personal threat and danger.
 

Saravanamuttu has explored the power relationships between civil society and the state and examined the role the international donor community has played in promoting and sponsoring notions of civil society, in setting the agenda and, in some cases, creating dependency.  He has highlighted the contradictory relationships between these actors as donors pretend that in working with civil society organisations they are not intervening in internal politics.

A key role for civil society is to maintain a check on the state. During Premadasa’s administration civil society groups expanded and their activities consolidated under the themes of devolution, democracy and human rights.
  With the election of the PA government in 1994, many civil society groups turned their attention to supporting the devolution proposals.

After the events in July 1983, there was an influx of foreign relief NGOs in response to the number of refugees and IDPs. Within the country there are now many INGOs and LNGOs working on relief, rehabilitation, development and peace issues and the table below gives a preliminary sample of their activities (Table 2.1).   

Box 1: Examples of NGO Humanitarian Activity in Sri Lanka 

Co-ordination

CHA.

Trauma Counselling 
FRC, Butterfly Garden, SA.

Human Rights

INFORM, MIRJE, Amnesty, IHRLG, IHR.

Child Rights

SCF, Redd Barna, UNICEF, CCFC, PI, 

IHL/Protection

 ICRC, PBI.



Media


CPA.

Election Monitoring
MFFE, PAFFREL, PBI.




Research/Academic
ICES, Marga, CPA, CEPRA, SSA, CSR.

Refugees/IDPs

UNHCR, ZOA, WFP, UNFPA.

Development
Sarvodaya, KPDNU, SAVEERAM, Sewa Lanka, OXFAM, IRDP, ZOA, CARE, ITDG, ACF, CAA.

Relief


TRRO, FORUT, SCF, Y-GRO, ADRA.

Health


MSF, ICRC, SLRC, WHO

Training


WUSC, CARE, VSO

Peace/CR

IA, QPS, AHIMSA, Samadana/M, NPC, Insha

Religious Base
WVL, YMHA, ACBC, SEDEC, EHED, YMBA, SLCCC, LEADS, NCRCP, ACHC, Christian Aid

Womens Groups

Suriya, WERC, WILPF

Funding


Helvetas, SSP-IC

(This list is only indicative. Many agencies have programmes which fall under several categories).
2.6
Civil society, NGOs and Peace Building
Many of the roots and possible solutions to the conflict lie within the sphere of civil society. Civil society is as much the problem as the solution. Extreme nationalist groups such as the National Movement Against Terrorism and elements of the Buddhist sangha have fuelled and will continue to fuel the conflict. However, Sri Lanka has a diverse and dynamic civil society sector, including a number of groups campaigning on issues like human rights, peace and constitutional change. Although such groups are unlikely to be a leading edge in any peace process they can be significant actors in generating support for a political process. This was the case in 1994, when civil society groups like MIRJE, Inform and the National Peace Council mobilised support for the peace process. 

After peace talks broke down the PA government attempted to mobilise civil society through the Sudu Nellum (White Lotus) Movement, an effort to ‘wage the battle for peace’. More recently, leaders of the Christian and Buddhist clergy travelled to the Vanni under the auspices of the National Alliance for Peace to meet leaders of LTTE and civil society groups. Surveys conducted among the Sinahala people have shown that the majority are willing to seek a political solution that would bring an end to the war (NPC, 2000). However, there are few linkages between civil society groups in the North and the South. Effectively, there is no independent political space for Tamils. The peace movement is also constrained by internal deficiencies, including a lack of consensus on strategic objectives and inter-group rivalries. Experience so far, indicates that the impact of civil society initiatives will always be limited by actions or inaction further up the political chain.

Whilst there is still some scepticism within the aid community about the usefulness of peace-building, humanitarian agencies in Sri Lanka are beginning to recognise that peace-building is an issue with which they must engage.  There appear to be a number of reasons for this. First there seems to be more political space as Government-NGO relationships have, at least for now, improved.
  Second, the funding environment may be changing and peace-building is increasingly part of the donor agenda with, for example, the Swedish, Norwegian and British governments inserting peacebuilding objectives into their aid programmes.  In addition to this, a number of major funders, such as CIDA, are promoting civil society, good governance and local capacity building.  Third, research projects like the ‘Local Capacities for Peace’ and the COPE programme, may have played an awareness raising role and helped counteract some of the more negative reactions to the concept of peace-building.  Fourth, international NGOs in particular, have been influenced, through their head offices, by international debates on humanitarianism, conflict and peace-building.  Fifth, certain individuals within agencies have been important in supporting debates on peace-building. Sixth, and perhaps hardest to prove, agencies may now be putting peace on the agenda, as a result of their field experience and institutional learning. For example the Listening To The Displaced Survey, the UNICEF Zones of Peace initiative, the role of agencies like QPS and NPC, and the ongoing field experience of the agencies themselves, may all have contributed to an awareness that, at the very least, NGOs need to have an improved analysis of peace and conflict.

NGOs, especially international NGOs, can themselves only be part of the overall process of creating a peaceful and just society, the bottom line is that the people and their government themselves must ultimately be responsible for sustainable peace and development. Bastian, however has argued for a more overt political role by NGOs in the conflict in Sri Lanka:

There is an enormous gap between the main demand of the population and the focus of most development NGOs: what the people are looking for is a political resolution of the conflict and a restoration of normalcy. If development NGOs are true to their own jargon of meeting the real needs of the people, this is the key issue that needs to be tackled. This is far removed from the development NGOs present agenda, and it is unlikely that political solutions will ever form part of an agenda that is dominated by economism and projects  (Bastian, 1996, p.28)

Bastian also points to the need for conflict mitigation through development activities before the conflict and argues that development strategies must deal with the underlying reasons for the conflict in the first place. He claims that because development NGOs work closely with the state, often replacing the work they do, they politically legitimise the state. They should, in his view, contribute more to reforming the state rather than strengthening it in its present form.

Within Sri Lanka NGOs have had a long history of being involved in the broad spectrum of activities which fall under the aegis of conflict resolution, including the promotion of dialogue and communication between the different groups.  Most of this activity has been undertaken within the guise of training, especially by ‘specialist’ NGOs like International Alert (IA), Quaker Peace and Service (QPS), the National Peace Council (NPC), Samadana/M and Ahimsa. IA has also facilitated meetings for politicians from all parties at venues out of Sri Lanka, and has been involved in exchanges for professional groups, such as journalists, to other countries (like Northern Ireland) who have experienced internal conflict. The NPC has organised many peace related activities including marches, conferences and exchanges including taking Sinhalese GS from the Monaragala District to Batticaloa to meet their Tamil counterparts.

The NGO community in Sri Lanka is not a homogenous one, but fragmented and differentiated, spanning a broad spectrum of activity from nationalist advocacy groups through to emergency humanitarian relief.  But progress was made when in April 1997 the inaugural meeting of the Consortium of Humanitarian Agencies (which had developed from the previous NGO Forum) was held with the aim ‘to enhance the quality, the effectiveness, professionalism and the transparency of the work of its members so that they can better realise their mandated objectives’. Other coordinating sponsored by the CHA bodies included the Emergency Group (EG), the Northern Task Group (NTG), and the Eastern Forum. There are also smaller and more localised NGO forum (whose relationships are at times antagonistic to each other). 

2.7
Reactions to NGO Activities - Two Case Studies
Relationships between NGOs, other humanitarian agencies and the various interested parties in Sri Lanka are determined by the nature of the constituency from which the parties draw their support, and the type of activity which they perform. These include economic, religious, political, and intellectual bases.  Some interpret the negative reaction to external NGOs as a being a general mistrust of all foreigners, who are perceived to be  interfering in internal Sri Lankan affairs, with a bias to one side or another.  The two case studies presented in the appendices (Appendices 1 and 2) illustrate some key aspects of these reactions. One of the case studies describes events which occurred as a result of an NGO Forum meeting, and how the Forum came under attack.  This has happened to other organisations and, for example, during the same period Medecins Sans Frontieres (MSF) was accused of promoting LTTE propaganda against Sri Lanka and thus helping the LTTE. This arose because of an advert placed by an MSF office in Hong Kong appealing for funds for the MSF operation in Jaffna. In the view of The Island (19/11/95, p.11) this advert served the LTTE much more than the MSF, presumably because it highlighted the plight of Tamil people only. For The Island ‘If the MSF does not have funds for its operations they should cease their activities here for funding donors could be those not favourable towards Sri Lanka’. Like other outside agencies the ICRC has had an up and down relationship with the GOSL.  For example, it was criticised by the GOSL because of a public statement about the Navally incident in August 1995, when the SLAF bombed a church. Some Sinhalese called for the expulsion of ICRC because they believed that the ICRC was sympathetic to the LTTE, and interfering in Sri Lankan internal affairs in a manner which they would not do so in more powerful countries. The ICRC responded by re-stating their principles of impartiality and neutrality and reminded GOSL that they had also reported incidents involving the LTTE such as the massacre of civilians at Kallarawa.

The case studies of the NGO Forum and ACSLU illustrate how relations between the Government and NGOs
 have been turbulent, prompting one analyst to characterise the relationship as one of ‘suspicious co-operation’.
  As can be seen sectors of Government (and the general population) seem to have the view that international NGOs are pro-LTTE, that the LTTE exploits naive NGOs, and that the LTTE uses humanitarian aid to support their military efforts. This perception is supported by an often hostile media towards NGOs which also takes the ‘NGO = pro LTTE’ line. There is a continual tension between the NGOs determination to keep their independence, and the Governments requirement that they are accountable, operate within the proscribed guidelines, and work in areas indicated by the Government.

3.
CONFLICT, PEACE AND NGOs: THE VIEW FROM THE VILLAGE

3.1
Introduction

Understanding how the activities of NGOs impact on the dynamics of conflict, peace and livelihoods at the local level requires an examination of specific NGO operations set against local contexts and incorporating the analyses of those who live within the conflict on a day to day basis.  In this section we attempt to provide such an understanding based on a field study of four villages in Eastern Sri Lanka, and informed by field visits to settlements in Jaffna, Wanni and Monaragala Districts.  Inevitably, such an approach can only capture a small part of the work that NGO do and of the experiences of those residing in ‘conflict zones’.  Our fieldwork involved rapid but intensive studies of villages by teams of researchers using questionnaires, participatory appraisal methods, key informant interviews, observation and documentary sources.

3.2
The Four Villages

The villages studied are located in the Batticaloa and Trincomalee Districts of Sri Lanka.  All have experienced violent conflict over the last 20 years, were still suffering from (or anticipating) further violence and had received support from NGOs. Two of the villages (Savukaddy and Mullipottanai) were in ‘cleared areas’ (i.e. under the control of the SLAF) adjacent to ‘the war’. The other two (Kathivarelli and Illanguthurai-Muhatavaran) were in ‘uncleared areas’ (i.e. under the control of the LTTE).  At the time of study all of the villages were clearly in a conflict zone with the SLAF or LTTE visible and heavily armed, and with populations who described themselves as ‘waiting for something to happen’.

While we cannot claim that these villages are representative of Eastern Sri Lanka we do believe that they provide insights into the wider processes that shape life (and death) in the region.  The population of the Eastern Province is ethnically complex including Veddas, Tamils who settled from Southern India centuries ago, Sinhalese fishing communities who settled on the coast over the last few hundred years, and long established Muslim traders.  Since the 1940s GoSL sponsored land settlement schemes have been common in the area as abandoned tanks have been rehabilitated and new irrigation schemes developed.  These have involved the in-migration of Tamils, Sinhalese and Muslims from other parts of the country. Some would argue that a strong case can be made that Sinhalese settlers have been favoured in an attempt by successive governments to change the demography of the region. 

Out of the pre-existing pattern of mixed settlement the war has produced a complex mosaic of ethnic enclaves that adjoin each other.  While the existence of such enclaves has provided some protection it has also permitted armed groups (SLAF, LTTE and other Tamil militants, and Sinhalese, Tamil and Muslim vigilantes) to target other ethnic groups for killing. The violence has been pervasive and often extraordinarily wicked.  Most residents in the villages have direct personal experience of violence (to themselves or their family and friends).

At present the Province is divided up into ‘cleared’ and ‘uncleared’ areas with military checkpoints controlling entry and exit.  Around these boundaries are ‘grey zones’ where violence is at relatively high levels as the SLAF, LTTE and others test each other and seek to win local support.  Away from these zones violence is at lower levels and there is relative stability, in both government controlled and LTTE controlled areas.

Savukaddy: Savukaddy is comprised of four hamlets and lies on the coast some 15 kilometres from Batticaloa (Table 3.1).  Fishing has long been the mainstay of its economy with agriculture as a secondary activity.  It is a cleared area, but because of its proximity to LTTE controlled areas it is in a ‘grey zone’ and experiences armed activity from the SLAF, Rasiq Group and TELO (pro-GoSL Tamil fighters), and the LTTE.  Up until the early 1980s it had an ethnically mixed population of Tamils, Sinhalese and Muslims; now, it only has Tamil residents.  Throughout the 1980s violence occurred in the village and from 1990 to 1993 the entire population was displaced.  Violence and human rights abuses remain a part of day-to-day life and have had a corrosive effect on social relationships and local institutions.  Ten NGOs have operated in the village in recent years but at the time of study only EHED and ICRC were active in Savukaddy (Table 3.2).

Kathivarelli: Kathivarelli is a large village on the coast 90 kilometres North of Batticaloa in an area that is LTTE controlled (Table 3.1).  Prior to the conflict it was a prosperous settlement with many fishing boats, a large irrigated area, substantial chena lands and a local service and trading centre.  It has a long history of both Tamil and Sinhalese settlement but now has only Tamil residents.  Although it has been stable for the last few years it was the scene of extensive fighting and violence 1990 to 1995 as the SLAF, IPKF and LTTE fought for control.  A cycle of evacuations and returns occurred.  Local residents reported that at the time of study 8 NGOs were active in the village, most seeking to help villagers rehabilitate the fishing and agricultural potentials of the area (Table 3.2).

Table 3.1   Background Information on the Four Case Study Villages
NAME
POPULA-

TION (FAMILIES)
ETHNICITY (1998)
CLEARED/

UNCLEARED
ORIGINS OF VILLAGE
EXPERIENCE OF VIOLENCE
EXPERIENCE OF DISPLACEMENT
FORMS OF PRESENT INDIRECT SUFFERING
MAJOR ECONOMIC ACTIVITIES
OTHER

SAVUKADDY (Batticaloa)
170
Tamil (both Hindu & Christian)
Cleared, but a grey area
In 1940s by Sinhalese fishermen, later Tamil cultivators and also part of GOSL settlement schemes.  Essentially a mixed - Sinahala, Tamil, Muslim- population


42 Tamil killed in SLAF/Muslim attack in 1990.  Despite ‘peace’ violence continues through Rasiq, TELO and LTTE.  Tamils and Muslims keep apart
In 1985 2 months displacement after Tamil-Muslim riots.  Peaceful until 1990 - full displacement 1990-1993. Village ‘resettled’ in 1993 - but many did not return until 1994 & 1995.
· Livelihoods, as traders do not come and no investement

· Alcoholism, theft, domestic & inter-family violence
· Fishing, very important

· A little farming
· Caste an important social structure

· Rasiq and TELD as ‘private’ armies

· Importance of food stamps and remittances

· Demonstration against alcohol by women

KATHIVARELLI (Batticaloa)
300

(approx)
Tamil (Hindu and Christian)
Uncleared
A long history.  Appears to have been Sinhalese fishermen initially and later Tamil farmers.  Now all Sinhalese have left.
‘Disappearances’ in 1983 followed by occupation by SLAF, IPKF and LTTE and associated deaths.  Stable since 1995 but occassional shelling.
Major displacements 1990 to 1995 - people evacuating, returning then evacuating again.
· Closure of brick factory, pottery and bakery.

· China cultivation too dangerous.

· Trading is difficult.

· Little investment (further fighting expected).

· High prices for Kerosene, soap etc.

· No electricity or fuel.

· Lack of irrigation water.


· Fishing 

· Farming

· Pottery and handicrafts (women)
· Men don’t like to travel - greater female mobility

· Little internal conflict - LTTE regulation?

MULLIPOTTANAI (Unit 9) and environs (Trincomalee)
389
Mixed

Tamils - 619

Sinhalese – 176

Muslim – 1150
Cleared, but an unstable ‘grey’ area
Colonisation scheme (1954) for Tamils, Sinhalese and Muslims
Many killed and displaced and this continues.  Long term and pervasive violence from within and outside of community


Many displacements - different ethnic groups displaced to different areas at different times. Complex

Village ‘resettled’ in 1993.
· Theft, robbery

· Deep mistrust and ‘culture of fear’

· Little investment

· Increased production may attract GOSL attention
· Farming

· Trade & services
· Young women’s club is dynamic

· Social breakdown

ILLANGATHURAI – MUHATAVARAN (Trincomalee)
186
Tamil (Singhalese left in 1984)
Uncleared
Tamil settlement several hundred years ago.  Also vedas and recent settlement by Singhala fishermen
Many killed and displaced 1985 and 1986. Sporadic violence 1987-1993.  Now, low intensity but enduring conflict
From 1985 to 1987
· Livelihoods reduced by economic blockade

· Reduced mobility

· Limited health services

· No gov’t investment

· Lack of irrigation water
· Farming

· Fishing
Inter-caste tensions is at high levels

                    Table 3.2     NGO Services in the Four Case Study Villages
Village
NGOs
Services
Active in 1998

Savukaddy
EHED

ICRC

YMCA

Redd Barna

IFRC

Dry Zone Development Foundation (OZOF)

YMHA

Methodist Church

Eastern Evangelical Church
Housing, latrines, wells, savings schemes

Protection, mobile clinics

Inter-communal exchange visits

Housing, pre-school, savings, IGPs

First aid training

Savings Scheme

Masonry training, temple support

Tuition classes

Clothes

Built a pre-school
Yes

Yes

No

No

No

No

No

No

No

No

Kathivarelli
EHED

MSF

ICRC

Mandru

SLRCS

KPNDU

SAVEERAM

Human Development Enhancement Society (LTTE)

CARE

Redd Barna


Agricultural inputs, savings and loans schemes, housing, latrines, wells, emergency relief (food and goods)

Mobile clinic

Protection, tracing, seed provision

Housing, wells, enterprise loans, milk packets 

First aid training

Savings and loans schemes

Pre-school and savings scheme

Land allocation, wells, housing, school-teachers

Agricultural inputs

Housing, pre-school

Fishing boats and canoes
Yes

Yes

Yes

Yes

Yes

Yes

Unclear

Yes

No

No

Yes

Mullipottanai
OXFAM

Sarvodaya

SEWA LANKA

SLEAT

SLRCS

TDYHMA

TRWO

WUSC

YMCA

YHMA



Illangathurai-Muhatavaram
ICRC

TDYMHA

SEWA LANICA

EHED

ZOA

SCF

Sarvodaya

OXFAM

TDDA


Mobile clinic, agric. inputs

Savings and loans societies

Immigration channel digging

Wells and latrines

Relief

Preschool

Loans scheme

Agricultural inputs

Emergency grants (during conflict)

Water carrier and buckets (in 1997)
Yes

Yes

No

Yes

No

No

No

No

No



Source: Interviews and PRAs in villages

Mullipottanai: This settlement, 30 kilometres from Trincomalee, is known as the ‘jungle village’ because of its origins as a GoSL colonisation scheme in 1954 (Table 3.1).  This involved Tamil, Sinhalese and Muslim settlers covering several ‘units’.  The area we studied (Unit 9) still had an ethnically mixed population although these had now moved into ethnic clusters rather than being inter-mingled.  It has experienced high levels of violence over the last 15 years with frequent displacements of population. Although, now officially ‘cleared’ it remains in a grey zone where killings and violence are regular events.  It displays high levels of social breakdown with frequent reports of theft, violence, suicide, alcoholism and district.  A ‘culture of fear’ pervades.  Residents reported 10 NGOs as having operated in recent years.

Illangathurai-Muhatavaran: This is a village with a long history lying to the South of Trincomalee.  Originally a Tamil settlement it later included Veddas and Sinhalese fishermen.  Its population is now only Tamil and earns its living from agriculture and fishing. It experienced violence from early on in the war with  large scale killings in 1985 and subsequent displacement until 1987.  There was sporadic violence until 1993, but since then relative stability has returned as it is isolated and lies well within the LTTE controlled area.  In comparison to our other cases it had a relatively dynamic local institutional set up.  There was clear evidence of deep-seated inter-caste conflict, despite the LTTE policy of eliminating such social divisions.  In recent years 10 NGOs have operated in the village but only ? were active in 1998.

3.3
Violent Conflict and Changing Social Norms and Structures

Violence in Eastern Sri Lanka has had profound effects on social norms and social structures.  While our fieldwork showed the variations that occur in different contexts and at different times a number of discernible patterns emerge.

In terms of social norms then perhaps the most obvious change is the institutionalisation of physical violence, or the threat of physical violence, as a routine part of daily life.  The  presence of armed personnel, the availability of arms and the witnessing of past violence appear to have raised the likelihood of violence more generally - be that beatings, torture, rape or murder.  In both Savukaddy and Mullipottanai levels of violence remain high.  For example, during the course of fieldwork in Savukaddy a man shot dead four members of his family and was later executed by armed militants.  Levels of violence seem likely to remain highest in the grey zones that adjoin the edge of ‘cleared’ areas and in locations where violent acts can be carried out anonymously so that ‘who’ the perpetrator is remains difficult to assess.

Associated with violence is a widespread feeling of powerlessness and in all case study areas large numbers of people expressed such a sentiment.  ‘Peace has to come from outside, from big people’, as a resident of Mullipottanai reported.  Such feelings may have existed in earlier times about the prospects for economic development, but now they are pervasive and foster low levels of social energy and social action.

The responses of different individuals and groups to the possibility of violence and the feeling of powerlessness vary.  Despair was evident in some respondents (and reflected in the high rates of suicide and alcoholism reported).  Others seemed more resilient and continued on, ‘hoping that something will happen’.  Whatever, the violence and unpredictability of the future (where one will be, who with, doing what), have eroded levels of trust and cooperation.  Displacement, restrictions on mobility, curfews, the curtailing of social and economic activity have reduced the social contacts that could previously be achieved.  While some local institutions continue to operate (see later) a widespread breakdown in social behaviour was evident in Savukaddy and Mullipottanai and there were frequent reports that ‘traditions’ of caring for neighbours, such as widows, had broke-down in all of the case study villages.

The protracted conflict has induced changes in social structural features.  This is most obvious in terms of ethnicity which is now the paramount consideration in any interaction between individuals or groups.  While it would be erroneous to conjure up an image of harmonious inter-ethnic relations in the past, a large number of respondents reported that different groups had got along relatively well before 1980.  Today ethnicity is a fundamental social cleavage with people choosing to live in mono-ethnic enclaves (as in Savukaddy and its environs) or in ethnic clusters (as in Mullipottanai).  Children growing up in Illangathurai-Muhatavaran, a Tamil village, have never met Sinhalese people - except when they have encountered SLAF patrols or checkpoints.  Ethnic stereotypes can be well-developed in such contexts.  In Savukaddy, there are now some contacts between Tamils and their Muslim neighbours but, as one young man told us, ‘...we feel hatred in our hearts but we still play football with them’.  Conflict entrepreneurs have had great success in making ethnicity - Sinhalese, Tamil or Muslim - the defining feature of social identity in the East.

Changes in class-based relationships are harder to summarize and they have complex inter-relationships with ethnicity, caste and other structural factors.  Where ‘ethnic cleansing’ has occurred, groups that were formerly economically powerful - such as the Sinhalese mandali at Savukaddy and Kathivarelli - have been replaced by Tamils, probably on a caste basis.  Muslim traders appear to have strengthened their already strong economic position because of their capacity to negotiate with the Tamil and Sinhalese communities and the SLAF and LTTE and to trade across cleared and uncleared zones.  Some of them are big ‘winners’ from the ‘war-economy’ of the East (see later), although whether the benefits (in terms of income and accumulation) are widely spread across the Muslim population or concentrated in a small elite is unclear.  A constantly repeated tale in our villages was of the monopoly powers of Muslim mudalali and the dependence of producers on those individuals.

In both cleared and uncleared areas gender relations have undergone significant change.  This is particularly the case for the Tamil community whose male members take considerable personal risks if they travel outside of their local areas and, especially, if they cross SLAF checkpoints.  Tamil women have become much more mobile and engage in marketing activities, collecting food stamps from government offices and lobbying for the release of arrested menfolk.  As a woman in Kathivarelli told us, ‘...ten years ago I would not have been like this.  I would have been a quiet housewife’.  Across Sri Lanka, the migration of women to take up jobs in the Middle East (and send remittances to their families) has become an important livelihood strategy (Dunham and Edwards 1997).  This was occurring in our case study villages, though at lower levels than in the South of the country, and raises the economic importance of women.  

Interestingly, the only case of autonomous collective social action that we encountered in our fieldwork was initiated by the women of Savukaddy who mounted a large protest march against the sale and consumption of alcohol in their villages.  This was a challenge to their menfolk (many of whom are heavy consumers of alcohol) and the LTTE (who derive substantial income from the market in illicit alcohol).  They were prepared to confront such powerful elements of their society and reported progress in reducing the ‘alcohol problem’ in their locality.  In a similar vein, the only locally based attempt to create a cross-communal association in Mullipottanai was the Young Women’s Club which was prepared to challenge the general mistrust, and hatred, between ethnic groups in the village.  In such a context, these young women were displaying high levels of social energy and a genuine desire to overcome social structural obstacles.

However, the social position of all women has not changed and widows remain isolated and at times outcast within their villages. Our fieldwork identified them as a particularly vulnerable group.
While the LTTE has sought to stamp out caste differences and promote a unified Tamil identity its success in sweeping away, this deep structural feature has been limited.  A comment from a villager in Illangathurai-Muhatavaran summed up the situation: ‘...people don’t talk about it [caste] but they feel it...they are thinking in their hearts and minds that we are low caste people and they can’t talk to us...’.  Inter-caste marriages remain rare, temples often operate on a caste basis and competition between castes over religious festivals and natural resources are not uncommon.

The changes in social norms and structures sketched out above have modified social capital in our case study areas.  It would be possible to argue that the pre-conflict level of social capital have been undermined, but this would be too simplistic.  While their is clear evidence of a widespread breakdown in levels of trust and cooperation in the grey zone villages the processes operating in the more stable and peripheral villages (Kathivarelli and Illangathurai-Muhatavaran) are quite different.  In particular, indigenous associational forms (the temple society, the fishing societies, the farmer or tank societies) have strengthened after a period of disruption.  However, such associations are not open: they are exclusive with membership based on caste or the holding of property.

NGO activities in all of the villages had led to the establishment of new clubs and societies.  Theoretically, these might represent the building (or opportunities for the building) of social norms of trust and cooperation.  In practice, such organisations have relatively shallow roots in the villages, and past experience shows that they are likely to become inactive once an NGO ceases to operate in the area and/or stops channelling subsidised or free goals and services through the groups.

A common feature of our case studies was the finding that social leadership in the villages has been weakened.  In both cleared and uncleared areas people are very reluctant to develop their potentials as local leaders and take on positions of authority.  This was likened to ‘putting one’s head over the parapet’: those who become local leaders may raise the probability of suffering personal violence because they are perceived to ‘support the government’ or ‘support the rebels’ or both of these, at different times.  Government officials at the local level (GS) reported the difficulties of their role.  If you do not liaise with the LTTE you will be shot: if you are believed to be ‘too close’ to the LTTE then the SLAF may arrest you, and torture or ‘disappearing’ may occur.  Such appointments are unpopular and those who get them pursue a low profile.

Pre-existing forms of leadership - RDC president, temple chairman, fishing or tank society chairman - continue to exist but incumbents also take a low profile and, according to many informants, practice quiet self-interest as their main policy.  In the uncleared areas a hidden leadership operates, the LTTE.  We could not gather information about this other than its vast authority - to command the local economy, to administer criminal justice, and impose ‘death sentences’ where this was believed to be necessary.

3.4
Violent Conflict and the Economy

War in the East has, not surprisingly, had negative effects on the economy as was evident in the village studies.  Economic relations are increasingly structured by a ‘war economy’ that has created a new rich - the mudalalis, and elements of the SLAF and LTTE - while making the bulk of the population vulnerable and dependent.  The influence of the war economy on social relationships and organisational activity cannot be underestimated.

The most obvious consequences of the conflict is the loss in productivity caused by infrastructural destruction (buildings, bridges, electricity, boats) and reduced levels of maintenance (especially in irrigation systems).  The likelihood of further violence means that GOSL, LTTE and private individuals are reluctant to invest.  An entrepreneur in Kathivarelli, who attempted to establish a rice mill, had invested large amount of money but seemed unlikely to be able to recoup this in such a problematic environment.  Those who make a surplus within our case study  villages sought to invest it outside of the area (such as settlers in Mullipottanai who invest back in their ‘home’ villages) or keep it as a mobile asset ‘in case something happens’.

Contemporary military activity constrains production as the SLAF are keen to ensure that uncleared areas do not financially support the LTTE.  Thus, the SLAF cuts off waters to irrigation schemes - as has happened at Illangathurai-Muhatavaran.  Military checkpoints constrain the transport of goods in cleared areas, and most particularly on the ‘border’ between cleared and uncleared areas.  While there is a clear military purpose for checkpoints (to limit supplies to the LTTE and movements of its personnel) the checkpoints also permit the deepening of the war economy.  Certain traders acquire oligopolistic powers from the SLAF and LTTE to do business across such checkpoints.  This allows them to set prices for the products of uncleared areas that yield fat profits - which are ‘taxed’ by the SLAF and LTTE.  At Kathivarelli, where the Fishermans’s Cooperative sought to improve prices by running its own lorry of fresh fish to Batticaloa, the power of the war economy was revealed.  SLAF ‘checks’ at the military checkpoint took so long that the fish spoiled and had to be dumped.  Such covert control of the economy allow a small group of people to ‘win’ while producer prices are kept low and  consumer prices are kept high.  These ‘winners’ have a vested interest in maintaining the conflict as their economic success is dependent on it.

3.5
Coping with Conflict

While the ‘winners’ of the war economy find themselves in a privileged position for most residents of Eastern Sri Lanka conflict has demanded dramatic changes in livelihood strategies.  In the areas we studied many had migrated or relocated.  This occurred when violence was high or when livelihood conditions were so poor that they became economic migrants.  So, changed patterns of mobility have become a main response, but this takes different forms.  For the wealthy it means becoming absentee landlords while moving into Batticaloa and Trincomalee to concentrate on trading.  For young men it means moving out of their home areas to escape violence or conscription - probably into urban underemployment.  For young women it means greater efforts to get work overseas. For some farmers, as at Kathumuruvukulam (a remote hamlet inland from Kathivarelli), it meant relocating to central Sri Lanka but returning annually to grow a paddy crop in an abandoned area.

For the majority, and particularly the poor for whom migration is a less attractive option, the conflict has had a negative impact on their entitlements.
 While the ways in which entitlements have been changed varies from village to village and between households and individuals a number of points can be drawn out about strategies to cope with such changes.

(1)
Individually and collectively, people are attempting to increase their direct entitlements (by raising productivity) and diversify them.  However, in the constrained economy within which they operate the financial and social organisation inputs to productivity enhancement have proved difficult and diversification is likely to lead to competition and potentially conflict.  NGOs have taken a particular focus on helping people to increase direct entitlements.

(2)
The ‘war economy’ means that market entitlements are more costly. Many households have shifted into subsistence activity because of this.

(3)
Pre-war civic entitlements appear to persist, particularly within the extended family and in more stable areas away from the ‘frontline’. For some households they have become particularly important in the form of remittances from abroad or family members outside of conflict areas.  NGOs have been important sources of civic entitlements at times of ‘emergency’ with food, inputs and, for some, the provision of houses.

(4)
Although access to public entitlements has declined in isolated areas such as Illangathurai-Muhatovaran these remain very important for poor households and many widows report death compensation grants and food stamps as their main income.  A pawning market in food stamps has developed.  It remains a remarkable feature of the conflict that the state’s capacity to provide public entitlements has continued.

(5)
Extra legal entitlements 
 - commodities acquired outside of the existing legal framework - are important for some residents of our case study area.  These include stealing (crops, chickens etc.), chopping down communally owned trees, extortion, ganja production, illegal liquor production and check point scams.  As far as can be judged these are regressive in that they tend to exploit the poorer, concentrate wealth in the hands of those with economic and coercive power and undermine social relations.

For many it has not proved possible to restructure their portfolio of entitlements in ways that keep it at pre-conflict levels.  In such cases the commonest strategy becomes the reduction of consumption.  Large numbers of people in our case study villages were practising this through varying means - eating only twice a day (or once a day for some widows), eating lower quality foods, not replacing worn clothes, not buying medicines, withdrawing children from school and minimising the use of firewood.  We were unable to capture the consequences of such a strategy but they are predictable - stunted growth in children, higher levels of infant mortality, lower levels of literacy and premature deaths in vulnerable groups such as widows and the elderly and the young.  In our fieldwork we heard from those who were finding it desperately hard to meet their livelihood needs - the most desperate did not get to voice their concerns (being dead, disabled, sick or hidden from us) - the victims of silent violence.

3.6
NGO Activity, Livelihood Strategies and Peace Building
The bulk of NGO activity in the four villages studied has focused on attempts to rebuild direct entitlements (through facilitating inputs and developing the organisational capacity to increase productivity), to extend civic entitlements (by providing people with free or subsidised goods and services) and to strengthen community organisations (Table 3.3).  The only significant outlier from this pattern is ICRC which (as well as its mobile clinics) is directly involved in providing protection to people arrested by the SLAF (and other groups) and engages in advocacy to promote the honouring of human rights by all of the protagonists involved in the conflict.  There was only one example of an NGO engaging directly in peace-building activities in our case study villages.  This was of the YMCA which attempted to operate cross-ethnic visits between villages in the Savukaddy region.  However, this programme proved unpopular and was soon discontinued.

The focus on emergency relief, welfare and community development should not be surprising given the often desperate needs of local people during periods of crisis and the continued deep levels of deprivation even in areas that have been ‘stable’ for a number of years.  While we cannot argue that our case study villages are ‘representative’ of NGO activity in the East the information gathered from the agency studies and key informants indicates that the picture emerging from Table 3.3 is not atypical.  ICRC has a specialist niche within the NGO community and only a small number of other NGOs work in protection, conflict resolution and peace-building - QPS, PBI and Samadana/M - could be traced. This distribution of activities reflects both the expectations of villagers and the ‘comparative advantage’ of most NGOs which only have experience and skills in relief, welfare and community development.  For the vast majority of NGOs operating in the East, their contribution to peace-building and conflict-resolution is indirect.  It takes the forms of:

Table 3.3
Classification of Reported NGO Activities in Four Villages

EMERGENCY RELIEF/WELFARE


COMMUNITY DEVELOPMENT
PROTECTION
PEACEBUILDING CONFLICT RESOLUTION

DIRECT
EHED (K)

CARE (K)

MSF (K)

Redd Barna (K)

ICRC (K)

EHED (S)

ICRC (S)

Redd Barna (S)

YMHA (S)

Methodist Church (S)

Eastern Evan. Church (S)

DZDF(S)
SLRCS (M)

YHMA (M)

ACF (M)

EHED (IM)

ICRC (IM)

TDYMHA (IM)

SEWA LANKA (IM)

Sarvodaya (IM)

OXFAM (IM)

TDDA (IM)
EHED (K)

Mandru (K)

OXFAM (M)

SEWA LANKA (M)
ICRC (K)

ICRC (M)

ICRC (S)
YMCA (S)

CAPACITY BUILDING
IFRCS (S)

EHED (K)

SLRCS (K)

SAVEERAM (K)

KPNDU (K)

Mandru (K)

EHED (S)

Redd Barna (S)

OXFAM (M)

SCF (M)

Sarvodaya (M)

SLEAT (M)

WUSC (IM)

TDYMHA (IM)



ADVOCACY


ICRC (K)
ICRC (K)

ICRC (M)

SCF (M)

ICRC (S)


Source: Community Survey Reports

Note: K=Kathivarelli

S=Savukaddy

M=Mullipottanai
IM=Illangathurai-Muhatavaran

· ‘witnessing’ what is happening in conflict zones simply through being present (several villagers reported this unintended role as a major contribution to personal security)

· reducing the potential conflict arising from competition over natural resources by assisting in economic diversification

· promoting local institutional developments that may help to strengthen social cohesion and provide additional channels of non-violent conflict resolution.

These are by no means automatic contributions to peace, however as, for example, building local organisations in mono-ethnic enclaves could fuel inter-ethnic hostilities!

How effective are NGOs in their activities?  This question is comprehensively tackled later in this chapter: here, we provide insights from fieldwork and as reported by residents in case study villages.  Two main points emerge from the large amounts of qualitative (and often subjective) data that we collected.

First, local perceptions of NGOs are very mixed and are often critical, as is indicated in Table 3.4.  While some NGOs are cited as giving communities considerable benefits (such as ICRC and MSF for their mobile clinics and ICRC for its protection activities) and households considerable benefits (such as EHED in Savukaddy where many households had received houses, latrines and wells) these comments were more than matched by statements about NGOs favouring wealthier people, not keeping their promises and serving their own agendas.  There was a widespread perception that NGOs are transient and cannot be relied on.  As one villager put it ‘...they come and they go...’.

Secondly, there was considerable evidence that NGOs had a very limited capacity to work with the poorest - such as widows, the elderly and the landless - in conflict zones.  NGO efforts to rebuild local economies usually helped those with land and assets and only provided indirect benefits to the employed, underemployed and labourers.

Table 3.4   Perceptions of NGOs from people in Mullipottani and 

Illangathurai-Muhatavaran
They’re not doing any big changes

They did not do anything for the needy people

They are doing their best

They don’t understand the need properly

They are only doing for their relations and friends

They are very helpful

They are very selfish

They steal people’s money

Local agencies eat more money

They are not stable and long running

They are cheating us....so far we haven’t received any help from them...

They come for a short period then wash their hands and go

A lot of NGOs come in their vehicles with flags on but we don’t know what they are doing

Some NGOs give us what they want, not what we want

ICRC were like a parent to me when I was in prison

In one case an NGO had provided subsidised fishing boats to ‘groups’ that could come up with Rs5000 deposit.  The only people able to meet their requirement were wealthy mudalilis who acquired the boats, much to the consternation of canoe fishermen and fishing boat labourers.  NGO planning processes and staff analyses sought to ‘do good’ by assuming that anyone engaged in economic activity in a conflict zone was poor.  At best this can be viewed as unwise and it substantiated claims that ‘...NGOs have helped the people by the road...’: in Sri Lanka, it is the wealthy who live by the road.  In our case study areas the government’s capacity to reach the poor, through food stamps and other allowances, exceeded that of NGOs.

3.7
The View from the Village

While there were differing views about conflict, peace, gaining a livelihood and the roles of NGOs in case study villages there are conclusions that can be drawn.  Violent conflict is seen as the product of powerful external forces and, as a corollary, local residents believe that peace and conflict resolution requires the action of powerful external forces.  NGOs are seen as external agents but they are not viewed as being  powerful and their actions are seen as temporary and transient.  While they can provide direct assistance to some people and serve as a stimulus to the development of local organisations they have little understanding of the social complexity of village life, of the structure of the war economy and the identity and needs of the poorest.  Commonly, pre-conflict social institutions (temples and oracles) take on an important role when a degree of stability returns to an area.  However, in most conflict zones local residents are not keen to take on leadership roles.  The following sections build on these findings and point to the need for NGOs to strengthen their analytical capacities - to use their minds as well as their hearts!

4.
NGO OPERATIONS IN CONFLICT ZONES: THE VIEW FROM THE AGENCY

4.1
Background

This section examines the role of three agencies – Eastern Human Economic Development Centre (EHED), Save the Children Fund (SCF/UK) and Oxfam (UK/I) – working in the North East.  The selection of these agencies as case studies ensured a range of backgrounds, strategies and approaches to maximise the opportunity for learning and comparison.  The aim of the agency surveys was to look inside the agencies themselves, and explore the constraints and issues affecting NGO performance in areas of conflict.  This permits a comparative analysis, in the area of peace-building, of NGO performance, capacities (or “peace-abilities”) and relationships.  A range of people were interviewed including field, country and head office staff. 

All three NGOs were very supportive of the research and were already engaged in serious reflection on their approach to working in conflict. Their experiences demonstrate the challenges faced by NGOs working in situations of extreme danger and unpredictability.

4.2
Agency Case Studies

The next section provides a brief description of EHED, SCF and Oxfam which is summarised in Table 4.1.  This is followed by a comparative analysis of the key findings. 

Table 4.1   Characteristics of EHED, SCF and OXFAM


Type of NGO
Geographical focus
Staff/resources
Primary programme focus

EHED
Sri Lankan Catholic church NGO
Eastern Sri Lanka –Batticaloa, Trincomalee

(SEDEC - island wide)


26 staff, Batticaloa


Welfare and relief, resettlement, IRDP, leadership training

SCF
INGO
Operational presence in NE – Jaffna, Madu, Trincomalee and Anuradhapura.

Programmes in the south


105 staff
Child rights, education, child focused relief

Oxfam
INGO
Island wide - Wanni, Trincomalee and Batticaloa, Hill country and south.


35 staff
Relief and community development

4.2.1
EHED
Background
EHED is a Catholic Church based NGO, working in Batticaloa and Trincomalee districts.  It is part of the Social and Economic Development Centre (SEDEC) which is the justice, peace  and social action arm of the catholic bishops conference.  EHED has a number of  characteristics which distinguish it from Oxfam and SCF.  First, as a church-based body, EHED is part of a wider institution embedded in Sri Lankan civil society.  Second, it is part of a structure that spans the national level Bishops conference down to the community level network of parish priests. Third, EHED represents one constituency in a broader multi-ethnic body.  The Catholic church has Sinhalese and Tamil members and SEDEC has the potential to represent the needs and interests of both at the national level.  Thus, EHED has a religious, social and institutional base in Sri Lankan society.

EHED has a total of 25 staff in the Batticaloa office and 16 field staff.  Its activities in the East were scaled up significantly after 1990 in response to the increase in humanitarian need. Historically, the focus has been on the provision of relief assistance such as food, essential medicine, temporary accommodation and sanitation. In recent years, however there has been a move towards rehabilitation and development programmes including the Savukaddy resettlement programme and the Vahari integrated rural development programme.  To help steer the organisation through this change in programme direction there has also been an increased investment in organisational development and staff training.  In 1996 a Back Stopping Mission (BSM)
, made significant recommendations for organisational change including the development of new strategies and frameworks, the rationalisation of activities and the professionalisation of staff and procedures.  

Programmes
EHED implements a range of activities including:  the provision of emergency relief to vulnerable groups; assistance in government resettlement programmes involving provision of housing, income generation support, skills training; integrated rural development programmes; training programmes; humanitarian assistance to border villages to link development activities and reconciliation work at the community level; and training sessions, seminars and publications to raise awareness regarding issues related to the conflict.

In recent years the emphasis have moved towards longer term programmes, although developmental approaches in the East are themselves extremely problematic because of the constantly changing context as illustrated by the Vahari IRDP (Appendix 3).

Peacebuilding
Different constituencies within the church have very different analyses of the conflict and understandings of peace which are reflected in different approaches to peace building.  There are many within the Catholic church, who believe in a low profile, behind the scenes approach.  On the other hand, there are others who advocate more strongly for an approach tied to social justice and political change. These tensions play themselves out within SEDEC and EHED as the following comments from one SEDEC staff member show:

“We have to go beyond the praying level – that’s the easy way out. We have to move from praying for peace to working for peace and taking concrete actions…. We need to link justice to peace and bring out the injustice of the current situation. We have to build on the concept of a right to peace, like the right to life”.

In spite of different understandings of peace, there is some consensus within the organisation that values and ideas about peace  should in some way be integrated into EHED’s activities (Box 4.1).  These comments describe a community-level approach to peace-building which is integrated into existing relief and development programmes, rather than being a discrete programme in its own right.  The example of peace-building in the border villages, as described in Box 4.1, was an explicit attempt at “three-way programming” (incorporating relief, development and peace objectives).  These projects appeared to demonstrate the potential of such an approach where different communities are living in close proximity to one another along ethnic fault lines. However, it is not clear how such experiences are being learnt from and fed into wider practice and future strategy. 

BOX 4.1
Staff members’ perceptions of peace-building
.. the big challenge is how to encourage reconciliation…in the Pollanaruwa border villages the three communities are living side by side.  The Sinhalese are attacked by LTTE, the Tamils by the security forces and the Muslims by both, so these is some commonality of experience between the three communities.  We have helped bring them together around the issue of economic development. We work with a local NGO called INSHA in Pollanaurwa. They conduct training for leadership and the formation of small groups. We have developed an agricultural programme for 67 groups who have received capital and started savings.  They have a common interest in joint security for their paddy fields and villages.  Now there is interdependence whereas before there were suspicions about spying and collaboration….

.. now when LTTE are in the village Tamils warn the Muslims and Sinhalese and the Sinhalese do the same when the security forces are around… 

… a drawback of the programme is that since 750,000 rs have been invested in the programme it has lost its focus on reconciliation and economic issues have taken precedence..

…..there needs to be a long term vision that relief, development and peace-building can be combined 


Another strand to SEDEC/EHED’s peace-building work is lobbying and influencing at the national level.  SEDEC has always played an important linking role between the conflict-affected areas and the rest of the country; this is a role that should not be underrated, given the fact that much of the North East has increasingly become an ethnic enclave.  SEDEC also played an important part in supporting the formation of the National Peace Council. 

Summary
EHED/SEDEC has a number of comparative advantages in the sphere of peace-building including; a strong social, religious and institutional base in Sri Lankan society; a structure going from the local parish priest to the national level Bishops Conference; a multi-ethnic constituency; a long history of engagement in all parts of the country; a leadership with access to decision makers from the different communities; a commitment to peace, drawing upon their religious and humanitarian ethos. This has resulted in some examples of good practice at the micro level (e.g. work in border villages) and at the macro level (e.g. developing links between the North and the south and networking with peace-building organisations like QPS and NPC).  However, the main challenge for EHED/SEDEC is to learn from these experiences and develop a more coherent position and strategy on peace-building.  This also means dealing with some thorny internal issues relating to power and values as well as some more practical concerns relating to their structures, management systems and staff skills.

4.2.2
Oxfam
Background

Oxfam began working in Sri Lanka in 1969.  From 1983 with the escalation of the ethnic conflict and  the JVP insurgency Oxfam increasingly became involved in relief and rehabilitation work and in 1986 opened a country office in Colombo. This was in recognition of the need for a long-term commitment to local partners and also a realisation that development work could not be put “on hold” indefinitely. Compared to SCF, Oxfam has historically had a lighter operational presence on the ground, working through small field offices in the NE and Colombo-based programme officers in the South, in partnership with local non-governmental or governmental agencies.  There are presently field offices in Trincomalee and the Wanni.

In recent years a number of factors have led to change within Oxfam.  The escalation of humanitarian problems has led to the scaling-up of the relief and rehabilitation programme.  Changes in the country representative (expatriate staff members) have led to dramatic changes in the direction and mix of activities.  Policy decisions in Oxford and the restructuring of Oxfam GB have led to changes in Sri Lanka, although staff have often been ‘. . .bombarded with competing visions and missions. . .’ to such a degree that they feel confused.  (The debates on relief-development linkages and the rights based approach have helped to focus some practices, however).  Finally, DFID funding in the NE has been important:  it has provided long term support and encouraged the use of logical frameworks and project cycle management.

Oxfam Programmes
Table 4.2 summarises Oxfam’s programmes.

Table 4.2  Oxfam’s Programmes in North East Sri Lanka


Relief
Community Development
Protection/

Rights
Conflict Resolution/

Peacebuilding

Direct intervention
· Distribution of NFRIs in Wanni.

· Provision of water and sanitation in the Wanni.

· Banagoda: plastic sheeting for burnt line houses.

· ‘Listening To The Displaced ‘Survey

· Presence on the ground in the NE


Capacity building/
Training
· Work with LNGOs in Wanni.

· Mullipottanai: resettlement.

· Support of local government health services in Wanni.
· Hambantota: SMF -Revolving loan scheme

· Income generation projects in Trinco.

· Weligama:  micro-credit  programme.

· Mullipottanai: young women’s group

· Vehilihini Development Centre: training survey team and funding village studies.

· Female Headed Household  (FHH) programme

· Social welfare Mandram - typewriter skills

· Visit by a group of Tamil women from Jaffna  to Hambantota to meet southern micro-credit groups.

· Support for Kalmanai Peace Foundation

Advocacy/
Empowerment
· ‘Listening To The Displaced’ Survey.


· Centre for Family Services – Kandy. Working with widows.

· Satyodaya – empowerment of village and estate communities.

· Institute of Social Development


· ‘Listening To The Displaced’ Survey
· Funding for Hague Peace Conference



Although direct intervention, capacity building and advocacy are not mutually exclusive, Oxfam has encountered tensions and trade offs in trying to combine them.

· Direct intervention versus capacity building.  Oxfam has historically viewed itself as a Northern NGO working in partnership with southern organisations.  An emphasis has been placed on providing capacity building support to local NGOs, women’s organisations, CBOs and policy and research institutes.  However, the imperative to respond quickly to events in the NE, has drawn Oxfam into direct implementation mode in the conflict affected areas.  With the urgency to “get things done” staff time and resources can be drained away from a more concerted input into local capacity development.

· Direct intervention v advocacy.  Oxfam GB emphasises the “one programme approach” 
.  Putting this into practice, however has not been easy, because of the difficult context. Linking local service delivery with macro level leverage is particularly problematic in a highly politicised environment where NGOs are often viewed with suspicion.  This has induced an understandable reticence on the part of NGOs to be too vocal and to lobby the government too vociferously on issues like human rights abuses, food rations or government resettlement policies.

Types of intervention
In his review of OXFAM-Sri Lanka (1969-1996), Plastow commented that the programmes had suffered from being founded on a narrow set of expectations and assumptions. In the 1980’s and early 1990’s underpinning these assumptions was the belief that the conflict would be short lived, so OXFAM focused on the delivery of emergency relief an rehabilitation.  As a result the current programme includes a wide range of projects from the distribution of non food relief items (NFRIs) in the Wanni to micro credit and women’s empowerment programmes in the south.  ‘The programme has never managed to achieve a sharp programmatic focus’. 
  Although Oxfam, as a multi-mandate, international NGO appears to be well placed to exploit synergies between it’s relief and development work, in practice there has been a clear institutional and conceptual divide between the two. This divide was most apparent when after the displacement from Jaffna of 1995 a separate relief office was formed to deal with the emergency.  Until recently there were separate co-ordinators and staff for relief and development projects.

Peacebuilding
Views about peace-building within OXFAM are mixed. These differences are encapsulated in the following comments, one arguing for a narrow definition of humanitarianism and the other for a more expansive approach which encompasses peace-building:

….the rationale for humanitarian intervention is strictly limited and should remain so … particularly with regards to impartiality….we distribute according to need and if we don’t the whole thing becomes hi-jacked….. having criteria overlaid is very dangerous…the Geneva Conventions are not concerned with peace (Emergencies Department staff member, OXFAM, HQ).
Peace building is….working with village level organisations so they can create space for themselves to advocate for peace and express some sort of dissatisfaction with war.. it’s a case of sublimely subverting the pro-war messages you might call it the murmurings of peace….it’s about helping people return to their areas of origin and helping them negotiate with other communities.  Peacebuilding is counteracting the demonisation of the other and helping re-develop links. We have to start at the individual level, for example helping IDPs take responsibilities for their wells and latrines. It’s about developing skills of community integration and making them more widely applicable.

Oxfam (1996) has distinguished between working “in conflict” and working “on conflict”; the former being concerned with the challenges of operationality in areas of conflict, and the latter representing a more conscious effort to address the underlying causes of conflict. The working “on conflict” has, until recently, remained largely aspirational. Firstly, there is an implicit hierarchy of objectives, and the main driving force for programmes in the NE is the humanitarian imperative: ‘Humanitarian assistance is our primary business and peacebuilding has to go somewhere down the agenda’.  Secondly, there is the concern that an explicit focus on peace-building could affect Oxfam’s perceived neutrality and impartiality.  Thirdly, there is scepticism about the impact that NGOs can have on the underlying causes of the conflict:  ‘It is very difficult to combine relief and peacebuilding if you don’t have access to key players – we’re trying to punch above our weight’.

Therefore, Oxfam has tended to see peace-building as at best a possible by-product of their work rather than an explicit objective.  In the few cases where there has been a more conscious attempt to mitigate or manage underlying conflicts, success has been mixed, as Box 4.2 illustrates.

BOX 4.2

Mullipottanai -Three-Way Programming in Practice? 

Mullipottanai is a resettled village, in the Trincomalee District. All three ethnic groups are present, but there are strong underlying tensions between the groups – particularly towards Muslims who are perceived to be encroaching on Tamil and Sinhalese land, and who to dominate the business sector. OXFAM has funded relief and rehabilitation activities, and supported a community group.

Though in cleared area, like Savukkady in the Batticaloa  District it can be described as being a grey zone, with incursions from the home guards, army and the LTTE. There is no sense of a ‘community’ with little evidence of village organisations spanning the three ethnic groups. This fact is related to the social history of the village. It has had a history of displacements and the links within the village between the ethnic groups have always been weaker than the links outside the village to each groups’ place of origin.  This still continues and when there was displacement the villagers went back to their original home areas. Most of the current resettlement has concentrated around the police post which offers some security to residents. Movement out of the village is to mostly to markets and back to visit family in places of origin

It is an extremely complex operating environment which necessitates a fine grained analysis of the subtle links between the history and geography of the village, the security situation, the complex social relationships and the levels of ethnic tension. The villagers’ perceptions of what constitutes “the village” was quite different from OXFAM’s.  Moreover OXFAM’s choice of local partners was at variance with the villagers’ perception of were the local leaders with authority and legitimacy. Whilst the intentions and objectives behind the programme design had the laudable intention of helping build closer relationships and community cohesion by trying to encourage people to work  together on common projects,  the effect may have been to heighten pre-existing tensions. 

The key learning from Mullipottanai that attempts at social engineering and peace building should be based on a thorough conflict analysis and an understanding of social fabric and relationships can do more harm than good. There is also the vital question of timing – perhaps, at the beginning of the resettlement process,  the ‘communities’ might have been more open to cross-cutting programmes and they might have been fully integrated into the process from the start, ensuring greater local ownership.



However, in their recent strategy review document (April 1999), OXFAM Sri Lanka begin to make explicit their approach to conflict reduction and peace building by stating an aim to contribute to such processes through supporting the activities and initiatives of people and organisations aimed at: preventing, mitigating and positively transforming conflict. 
  Perhaps, to a greater degree than the other NGOs studied OXFAM has recognised a need to develop thinking and practice in the area of peace-building:  ‘How can you work in a context like this and ignore the peace question and not participate in a broader debate?’
Summary
OXFAM has taken a number of steps towards developing a coherent position and approach to peace-building.  Peace-building has been incorporated into the country strategy as one of a number of strategic objectives.  OXFAM also has a number of strengths that could be built upon to put these ideas into practice. These include it’s international and regional perspective, its commitment to a one programme approach, its experience in combining international campaigning and advocacy with grass roots action and its track record in developing partnerships and local capacity building.  Moreover, there has been an investment in staff training in the area of peacebuilding and a number of the organisational issues, such as the need for more operational staff in the North East, have been addressed. All these factors mean that OXFAM is well placed to exploit synergies between relief, development and peace-building.

4.2.3
Save the Children Fund
Background
SCF began work in Sri Lanka in 1979. From a welfare and charity focus in the early 1980s, SCF Sri Lanka developed into a large, operational relief and development NGO by the early 1990s.  Like Oxfam, the initial focus was on the south, but increasingly the organisation got drawn into relief operations in the NE.  SCF has tended to have a heavier field presence, implemented much of their work directly and has field offices in Trincomalee, Jaffna, Anuradhapura, Mannar and Madhu.  Like OXFAM, SCF benefited from long term DFID funding for their programme in the NE and, up until 1998, SCF received the major share of this funding, largely because of it’s greater operational capacity.

SCF-Sri Lanka has gone through two distinct phases.  The first was based on a relief and development focus, marked by the expansion of the organisation both in the NE and the south.  In the NE the relief and rehabilitation programme grew as the war intensified, whilst in the South, a range of new programmes developed including vocational training, street children projects and early childhood development.  By the early 1990s however, there was concern that the programmes had grown with limited strategic direction and there was a need to develop a sharper focus and a more coherent approach. 

The second phase has been the transition towards child focused/child rights programming.  This is still going on and was preceded by process of restructuring when many of the existing programmes were wound down, and a new strategy developed. A Programme Unit was formed in an effort to meld together a number of disparate programmes headed by separate co-ordinators. New staff were recruited and resources were invested in staff training and development. The aim has been to move away from the generically skilled NGO worker who might be interchangeable between CARE, Oxfam or SCF, towards personnel with more specialised, child-focused skills.

Many of the Colombo-based staff were very positive about the changes, they felt there was now a much stronger and coherent base for decision making.  They also appreciated the flatter and more participatory management structure and thought that they had more input into decision making. Some field staff were less positive:  ‘The field is not leading the work – we’re very centrally driven’.  The change in strategy, internal organisation and programmes, has had costs as well as benefits.  There has been an extended period of organisational introspection during which some projects were stopped and others put on hold or handed over to partners.  In some instances this has had an impact upon the morale of field staff and on relationships with local partners. 

SCF Programming
Table 4.3 gives an overview of the projects SCF implements in terms of their primary focus and their mode of implementation. 

Table 4.3

Relief
Community Development
Protection/

Rights
Conflict resolution/

mediation

Direct intervention
· relief programme in Jaffna/Madhu
· poultry project in Trinco

· income generation in border villages


· Children’s clubs
· Kandy, Women’s Development Centre

Capacity building
· disaster preparedness training
· ECD programme in Trinco

· street children’s programme in Colombo

· PRA training
· training in convention on the rights of the child 

· Strengthening Child Rights monitoring Committees




Advocacy
· Listening to the displaced

· Birth certificates report

· Zones of peace

· child soldiers

· Lobbying Parliament on Child Rights


There has been a move from direct implementation towards capacity building and advocacy -  this  transition has been described as:  ‘From delivery to facilitation, from needs to rights’.  An increased emphasis has been placed on NGO capacity building and on strengthening links with the government at the national, district and local levels.  Training workshops have been conducted on child rights for parliamentarians and local government officials. A number of pieces of research were conducted on for example, education in the North East,  the problem of birth certificates for conflict affected families and a survey of displaced families in the Wanni and Jaffna – “Listening to the Displaced and Listening to the Returned”.  These surveys were all disseminated widely in Colombo and in the affected areas, in an effort to influence policy makers.

SCF recognise that there is a need to keep a balance between the advocacy and direct intervention elements of their work. ‘How can you advocate if you don’t do it on the ground?’ and, ‘Advocacy needs to be based on our experience rather than just pulling issues out of the air’ (Field staff member). There was also some recognition that work was needed to find a more optimum balance between project implementation at a community level and strategic lobbying at the national level.  All staff appreciated the development of a more strategic approach, while at the same time ensuring that the organisation’s stakeholders were part of the change process. 

Types of intervention
The relief programme has included a range of components including:  provision of food and non-food relief items to displaced families; support of welfare centres for the displaced including water supply and sanitation; supporting government services in transporting essential supplies to the NE; and support to government health services including hospitals, training and payment of salaries of health staff, and provision of medicines.

With the “normalisation” of the conflict in the NE, the relief and rehabilitation programme began to develop longer term approaches related to food security and income generation support and the capacity building of local NGOs.  There has been a trend away from direct relief towards building longer term coping strategies.  The ‘Listening to the Displaced and Listening to the Returned’ (LTD/LTR) 
 survey confirmed the validity of such an approach. The overwhelming view of the respondents was the need for longer term support from aid agencies to help them make a living and send their children to school.

The introduction and extensive use of PRA tools and experimentation with pilot projects are also indicators of a switch to a more reflective and community-based approach. Another important shift in programming has been the mainstreaming of a child focused/child rights
 approach.  The driving force for this has been SCF’s global strategy, which emphasises the need to put children more firmly in the picture: “Placing children in the centre of the development process and ensuring that SCF is in close contact with the reality of children’s lives” 
  Allied to a more child-focused approach was the specific objective of promoting and making a reality of the international Convention on the Rights of the Child (CRC) in Sri Lanka. Therefore the key change in programme direction in recent years has been the re-alignment behind CRC and the child-focused approach.  This has led to:

(1)  The withdrawal or closure of a number of projects that were not aligned with the new strategy.

(2)  Changing the focus and re-prioritising existing activities e.g. re-focusing income-generation programmes so there are direct benefits for children.

(3)  The start-up of new projects focusing specifically on CRC.  Examples include:  research and lobbying on children’s birth certificates in the East; a report on education priorities in the North East; and, work with UNICEF and the UN special rappatour for children in conflict.

Although there is broad agreement of the need to refocus, there is less clarity about what a child-centred approach and CRC mean in practice.  Some staff members are still struggling to come to terms with how to operationalise this approach, particularly those in the field:  ‘Awareness of child rights is pointless if, as in the Wanni, people don’t have any shelter or they don’t have access to exercise books’.
Peacebuilding

As the comments in Box 4.3 reveal, there are different views on the potential and meaning of  peace-building within the staff of SCF.

BOX 4.3

Some thoughts on peace-building from SCF Staff
You can’t suddenly bring people together, you need to lay the ground first

We need to create space for people to understand each other better.  People here don’t know what is going on there (in the North East).  NGOs have to create an environment where people can understand each other better
The conflict is going on and there’s little we can do to stall it.  It’s more of a damage limitation exercise…peace is going further away from us.

One group at a workshop asked us why they were being asked to learn to live with other communities when there was so much infighting within their own community. You’ve got to look inwards first.
When we implement a project we look at whether it gives priority to any particular group. For example in Kandy we work with the Women’s Development Centre on children’s participation and environmental awareness. We include children from all three communities and hope this encourages  ethnic harmony.  Problems of mistrust start with a lack of communication. If people can talk to each other that will help them solve problems and enhance understanding.

Peacebuilding is itself a very complex concept. We need to develop some simple messages about what we are doing and how we do it as there is a danger of people getting so overwhelmed by complexity. We need to look and learn from the kind of work that the Quakers are doing. We don’t even have a one page position on child soldiers because it’s seen as too sensitive and complex.

It is not in our mandate to come here and make the peace. Maybe it should be



Thinking around issues of peace and conflict is still at a very embryonic level within SCF. When prompted, staff might talk about improving inter-community relations through a specific project like ECD or income generation.  In the RRP, 1997 Project Memorandum reference is made to conflict-focused work, for example supporting community drama groups in the plantation area and projects focused on reducing tensions between host and displaced populations.  However there is limited evidence to demonstrate that peace and conflict issues are consciously addressed and as a matter of course are factored into analysis, programme design and the monitoring and evaluation process. 

Perhaps because peace-building is a contentious issue it is at best, addressed in an ad hoc and surreptitious way.  The ECD programme for example may bring together children from the different communities, which may help develop relationships that contribute to peace-building in the long run. One programme that SCF is involved with, that does have an explicit peace-building objective, is the ‘Zones of Peace’ initiative which is supported by UNICEF, UNHCR, Redd Barna SCF.  The initiative is still in its infancy and therefore it is too early to discern impacts. 

Summary
SCF are an interesting case study of what has been a bold and innovative attempt at organisational change.  This has sought to refocus the organisation and to develop a more strategic and long-term approach.  In order to make a reality of this there has been an investment in developing staff capacity, the organisation has been restructured to encourage team building and learning and resources have been invested in research and information collection.  All these represent efforts to develop improved understanding and practice.  It is too early to say what the  overall impact will be of these changes.  However, it would be true to say that the process of organisational change has been a challenging one, both for SCF staff and for the organisation’s various stakeholders. It has been  illustrative of the difficulty of maintaining values consensus and commitment as the organisation changes.

SCF, like EHED and OXFAM has the potential to build upon its comparative advantage of being a multi-mandate organisation with relief and development capacities. To an extent there has been a dissonance in the struggle for synergy between relief, development and peace-building, practical and strategic needs and the challenge of marrying local level delivery to macro leverage.  Organisational learning is still one of the key challenges for NGOs working in conflict, even for an NGO which has invested a lot in developing organisational knowledge and learning.

4.3
A Comparative Analysis
4.3.1
Programming
Programming Mix
All three NGOs have a primary focus on relief and development programming.   Although there may be an increasing recognition of the need to include a human rights and peace perspective into their programming,  this is still at an embryonic stage.  Their primary role in the NE has been to respond to the social costs of the conflict. As Section 3 shows, NGOs have played an important role in mitigating some of the impacts of the conflict on vulnerable groups living in these areas. However, one needs to keep the impact of NGO programmes in perspective. Our research has shown that far more important than NGO assistance has been coping strategies within the extended family, local markets and government support.

Relief and Development
All three agencies have a number of strengths, which should allow for flexible, responsive relief and development programming.  They have had a long term presence or involvement with Sri Lanka which preceded the conflict.  Their experience has helped them develop programmes based on an historical understanding of the context - this is in contrast to organisations that have started operations more recently and whose institutional memories and local understanding is consequently more shallow. The importance of long-term presence is recognised by SCF internationally, who believes that its “long term perspective means that it responds best [to an emergency] where it already has a presence and a history”
  As well, the three NGOs are all dual-mandate organisations, in the sense that they have experience and expertise in both relief and development programming.  Compared to niche NGOs like MSF or QPS – who have a fairly narrow mandate --  they should have the capacity to respond to overlapping emergency and development opportunities and needs.

But are these potentials realised in practice?  First, there is a clear recognition of the need, given the chronic, long term nature of the conflict to go beyond a short-term relief response.  All three NGOs, have worked in the NE for between 10 and 20 years, and have developed programmes which attempt to support longer-term coping strategies and livelihoods.  EHED for example has developed an integrated rural development project (Appendix 3) and both SCF and OXFAM have supported income generation and food security projects in the NE. All three have broad mandates which have in many cases allowed them to react more flexibly to changing needs and opportunities.  

However, two tensions come out very clearly in their programming.  

1. The  danger of mandate creep.  Though flexibility has become a watch word for NGOs, in practice it often means ad hocism, or the art of muddling through. All three NGOs recognise that their programmes have on occasion lacked strategic direction and have been pulled in different directions by proximate events and local pressures.

2. The conflicting demands of relief and development programming.  Although developmental relief is frequently talked about, the ebbing and flowing nature of the conflict makes this difficult in practice.  EHED in the early 1990s, for example, scaled up its relief work as a result of the sudden intensification of the conflict in the East.  However, the structures and skills developed during this period – which were appropriate for that particular time and context - are in many ways an impediment to longer term development work now.  Similarly OXFAM scaled up its relief programmes in the Wanni in 1995 to respond to the sudden influx of the displaced from the Jaffna peninsular.  However, this left a legacy of a fairly large operational office, which four years later is still distributing non food relief items to displaced families – although longer term forms of intervention are also now clearly required.  OXFAM international have institutionalised the division between relief and development and until recently the Sri Lanka office had separate co-ordinators for relief and development. Equally inappropriate as an unthinking relief response is the idea that “the more developmental, the better”. EHED’s IRDP and SCF’s PRA work in Trincomalee, and attempts at income generation in Jaffna 
 point to the dangers of this approach.  These projects often lacked conflict sensitivity and were unable to adapt to an environment characterised by great turbulence.  Perhaps relief-development synergy is another holy grail for NGOs.  However, the NGOs studied are better placed than most to get an appropriate balance to their programming.

Modes of intervention: direct intervention, capacity building, advocacy
All three NGOs employ different modes of intervention. Table 4.4 below summarises the emphasis and mix of approaches:

Table 4.4   A Comparison of Modes of Intervention


Direct intervention
Capacity building
Advocacy

EHED
Primary way of working e.g. IRDP, resettlement programme, relief provision.
Mainly at the grass roots, with CBOs e.g. women’s groups and credit unions
Low key role - primarily through SEDEC

OXFAM
Limited to the relief programme in the Wanni
Primary focus of work – with LNGOs and CBOs
Limited role, but aiming to increase involvement

SCF
More operational  than Oxfam but less than EHED. Reduced emphasis compared to the early 1990s
Some work with government but patchy involvement with LNGOs
Increased focus, particularly on child rights issues with the government



Direct intervention:  EHED is almost exclusively an operational agency.  One of its chief comparative advantages is having an institutional network which goes from the Bishops down to the parish level.  This has been critical during some of the most acute phases of the conflict in the East. When many other NGOs were unable to operate, EHED was able to utilise its network to get access to affected areas and deliver relief assistance.  At the community level the organisation aims to build capacity by forming and working with CBOs like credit unions and resettlement committees.  However at the level above the community, EHED works through its own institutional structures rather trying to build the capacity of intermediary organisations.

Oxfam in contrast aims to work at the level above EHED, supporting local partners, particularly LNGOs. In the south OXFAM works only with LNGO partners, however in the NE, they have been drawn into a directly operational role. In the Wanni for example this has included providing water and sanitation to displaced families.  SCF, lie somewhere in between EHED and OXFAM, and their field offices have traditionally combined direct implementation with capacity building of local partners.
Capacity building:  The long-term impact of NGO programmes depends to a great extent on local leadership, institutional arrangements and capabilities. 
 It has become part of NGO ‘lore’ that NGOs have a comparative advantage in building local institutional capacities.  INGOs frequently claim that this is an area of expertise where they can add value through building partnerships with local organisations, developing organisational capacity and helping them achieve self sustainability. 

While EHED, OXFAM and SCF all place an emphasis on capacity building, partly because of the constantly changing environment, they have found it difficult to sustain long term relationships with local partners.  EHED’s resettlement programme in Savukaddy, was very successful in terms of delivering the “hardware” such as housing, toilets, and tools, but was much weaker in supporting the “software”, like community credit organisations and local leadership.  Local organisations were dependent on external support and unlikely to persist beyond the life of the project.  Similarly, SCF and OXFAM can claim remarkably few long-term relationships with LNGOs, particularly in the NE.  In Trincomalee for example SCF’s LNGO partners have gone down from 12 to 2 in recent years. While there are valid reasons for an arms length approach to working with some LNGOs in the NE – primarily due to their perceived lack of impartiality and neutrality and their capacity limitations – there may be a need for more long term and strategic engagement with the local NGO sector.

Advocacy:  For organisations working in the NE, combining service delivery with advocacy is a tricky business, since access depends on perceived impartiality and gaining the good will of both sides to the conflict.  The result is often a risk averse approach in which projects on the ground are treated as sacrosanct and “hot” issues are avoided.  NGOs in the East for example might lobby the government on food rations for war widows but stay quiet on human rights abuses committed by Tamil militant groups.  As one INGO Director advised us, ‘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’.

EHED tends to keep a low profile, but can do quiet, behind the scenes influencing through the Bishops and SEDEC.  OXFAM and SCF, as international organisations, may have a little  more latitude and leverage.  Both increasingly recognise the need to carry out macro-analysis and to engage in a policy dialogue at national and international levels.  SCF has gone further than the other agencies in attempting to influence policy debates (in the area of child rights) and they have achieved some success in getting issues onto the agenda through working with parliamentarians.  Their work (and the work of several Sri Lankan research, policy and campaigning NGOs
) shows that there are opportunities at the national level for facilitating structural initiatives
.  The key factor is getting the right balance and developing a clear link between, local level projects and policy level leverage.  The recent ‘Listening to the Displaced and Listening to the Returned’ exercise was a good example of NGOs strategically exploiting their ground presence to influence macro policy. The NGO community working in the NE lacks experience in policy analysis and advocacy work, and they could learn much from groups working on these issues in Colombo.  However there is currently a lack of communication between the humanitarian organisations and the policy and advocacy groups based in Colombo.

Impacts on peace and conflict
Examining the impacts of NGO activity on peace and conflict is fraught with difficulties.  First, the tools to measure impact are in their infancy. Second, there is a need to keep the role and effectiveness of NGOs in perspective.  Research on NGOs suggests that they do not perform consistently well overall when it comes to achieving their strategic goals and missions; they are effective at producing outputs from projects but seldom as effective in achieving impact 
.  If this applies to the arena of development, then this is even more the case in the area of peace-building.  Perhaps at best, we can talk about NGO projects increasing or decreasing the probabilities of peace.

A key finding from our three case studies and village studies is that NGO interventions have had a limited impact on the dynamics of conflict and peace.  This is primarily because their political and economic influence is limited in relation to the wider forces driving the conflict. We can however point to examples of the negative and positive impacts of aid programmes; where NGO interventions have either led to perverse outcomes or, unplanned for, positive outcomes.  

Table 4.5 explores the impact of NGO interventions on conflict. 
 The three scenarios postulated are: 

(1) Fuelling:  NGO programmes are exacerbating the underlying conflict and have become part of the problem. 

(2) Holding:  NGOs have a limited impact in relation to the wider political and economic forces driving the conflict ,and at best they are helping maintain some civil structures which may re-emerge when the heat has gone out of the conflict. 

(3) Peacebuilding: NGOs are playing a role in reversing the destructive cycle of violence supporting constituencies for peace.  

Reality is more complex than the table suggests, but it provides a useful starting point for analysing the impact of NGO activity on conflict and peace.  The table does not seek to be comprehensive but it illustrates the range of impacts that NGOs can have.

Table 4.5   A Tentative Assessment of NGO Peacebuilding Impacts


PHYSICAL AND FINANCIAL IMPACTS
SOCIAL IMPACTS


ATTITUDINAL IMPACTS
POLITICAL IMPACTS

FUELLING

CONFLICT


· Income generation projects which are taxed by LTTE in the Wanni

· Relief distributions which cause tensions between displaced and resident populations

· Resettlement programmes leading to land disputes
· Oxfam’s resettlement programme in Mullipattanu which caused tensions between communities

· Relief programmes which undermine the role of women
· Aid agencies predisposition to use the language of the conflict eg. “cleared” and “uncleared”

· Ethical messages given out particularly by LNGOs who are too closely associated with one particularl group eg. with the Tamil community in the East or with the LTTE in the Wanni 
· Human rights issues ignored

· Aid used to accumulate political capital by one of the warring sides eg. rehabilitation efforts in Jaffna

HOLDING

OPERATION
· EHED’s IRDP in Vahari

· Christian Aid’s credit programme in the East

· SCF/Oxfam –LTD?
· Christian Aid’s programme with KPNDU in Batticaloa district

· OXFAM’s capacity building support of LNGOs

· UNOP’s community-based rehabilitation in Jaffna

· SCF support for children’s clubs

· HUDEC’s programme in Jaffna for female headed households
· NGO organised exchange visits between the north and south

· NGOs playing a witnessing role in the NE
· ICRC’s protection and dissemination work with the military

· Strategic lobbying on aid related  issues eg. food rations

PEACE-BUILDING


· EHED’s border village projects

· Business leaders alliance for peace?

· children zones of peace 

· QPS’s confidence-building work in the East

· SEDEC’s support for visits by the Buddhist monks to the Wanni

· psycho-social work - "demilitarizing the mind" eg. FRC, Butterfly gardens in Batti  


· Colombo policy and campaigning NGOs have helped get constitutional reform onto the agenda (Bastian, 1999)

· NPC’s programme for parliamentarians

Although we can identify examples of negative and positive impacts, the vast majority of EHED’s, SCF’s and OXFAM’s interventions fall somewhere in the middle scenario of the holding operation. At best they help nurture and maintain civic leadership, groups and networks which might otherwise be co-opted into violence or disappear altogether. This might be termed conflict proofing in the sense that it is about helping communities to survive and cope with external shocks.  At the same time it is about conflict proofing programmes so that they can adapt to the ebbing and flowing of conflict.  There is certainly much room for improvement in these areas, since, as mentioned above, all three agencies have had limited success in the area of capacity building.  Also as the case of the EHED’s IRDP and SCF’s income generation programmes
 show, there is a need for developmental work to be more conflict sensitive.

NGOs do not always take a broader perspective when analysing the cause-effect relationships beyond their ‘projects’.  There are dangers and opportunities which lie outside of project parameters, that are not sufficiently recognised.  For example, EHED provided support to a recently returned Tamil community in Savvukady, but missed the opportunity of working with the neighbouring Muslim community who were slowly beginning to rebuild economic relations with the Tamils.  Organisational imagination and analysis (which we return to later), are critical pre-conditions for achieving positive impacts.  Another critical factor is timing; an organisation has to be smart enough and flexible enough to respond quickly to a “critical incidents”. A women’s march against alcohol in Savukaddy, where EHED had a resettlement programme,  is a good example of a case where timely, sensitive intervention might have stimulated the diffusion of social energy and civic leadership. There may be an analogy here with desert ecology.  During the drought years, plants remain dormant. There is only a brief window of opportunity when the rains come and  during this time there is a period of very intense activity.  Similarly, NGOs in terms of peacebuilding may have to undergo long periods of “drought”, but if they can identify when the “rain” is coming and respond quickly and appropriately when it does, they may have a disproportionate impact.  CCA and Christian Aid’s work in the East with local organisations, demonstrates the importance of serendipitous contacts by committed NGO workers seeking out opportunities.

Box 4.4 represents a brief analysis of the impacts and potential of NGO programmes in the Wanni in terms of three scenarios offered above.

BOX 4.4
Peace and Conflict Impact Assessment in the Wanni
One might speculate that NGOs are in a number of minor ways either fuelling or prolonging conflict, in the Wanni including: 

· relief distributions that cause tensions between the displaced and resident communities

· relief activities that may cut against the grain of existing social structures and undermine coping strategies.

· siting wells which cause inter-caste, religious or gender conflict

· sending pro-war ethical messages by collaborating too closely with the LTTE

· repairing roads which might be used for military purposes

· providing resources which,  somewhere down the chain, are tapped into by the LTTE (this seems to be partially unavoidable given the taxation system, but does not appear to happen on a significant scale).

· NGO programmes, by mitigating the impact of the conflict, may also be prolonging it – if people were “hurting more” there might be more of an impetus to end the conflict.  This is a difficult argument to sustain in the North, since the LTTE do not appear to be at all susceptible to pressure from civil society.

· capacity building with NGOs that are closely aligned to the LTTE

Given the constraints on NGOs in the Wanni, the holding operation scenario is probably the best that NGOs can achieve.  It is a case of minimising incidents where aid fuels underlying tensions, and looking for spaces and opportunities to build peace when they present themselves.  Most of the time however, the focus is on supporting existing capacities and structures, protecting civic leadership and playing a bridging role with organisations in the south.  Peacebuilding in these terms is not about having a separate programme, focusing for example on education or mediation.  It is more about using a peace and conflict lens to look at  ongoing work and programmes.  What tends to happen in practice, is that NGOs’ pre-occupation with humanitarian mandates and access, causes questions about peace and conflict to get elbowed out of the analysis.  ‘Listening to the Displaced’ was a timely reminder that peace is very much on the minds of ordinary people. 

A starting point for introducing a ‘peacebuilding lens’  might be a series of questions used by staff to appraise or evaluate programmes.  For example: 

· Do we have an analysis of the sources of tension and conflict in the area?

· Do we have an understanding of the current dynamics and phases of conflict?

· Which people/groups are gaining and which people/groups are losing as a result of the conflict?

· What is the likely impact of the project on underlying conflicts?

· Is the project likely to improve relationships between different groups in the area?

· How can we assess the impact of the project on social relations between different groups?

· Who is likely to gain and who is likely to lose as a result of the project?

· To what extent are people involved and likely to have a sense of ownership over the project?

· How is the project likely to increase people’s capacity to make decisions and resolve disputes in an inclusive way?

To an extent these questions represent nothing more than good development practice, allied to a more nuanced understanding of peace and conflict issues.  



Understanding and Programming Peace-building
The case studies of Oxfam, SCF and EHED show a diversity of views and positions on peace, conflict and peace-building. Within the organisations there are often real differences around what peace means and whether NGOs could or should be involved in peace-building.  At the risk of stating the obvious, a necessary point of departure for NGOs attempting to incorporate peace building into their programming, is to develop a coherent organisational understanding of what it means by “peace” and “peace-building”.

In practice, one can identify a broad spectrum of effects and objectives when looking at programmes through a peace-building lens, as laid out in the table below: 

Do Harm

Programmes have a destructive and/or negative effect on social fabric and relationships
Do Nothing

Has no position on PB - strict focus on mandate - R&R and Development programmes
Do No Harm

PB as a beneficial by-product of R&R and Development programmes - one of several objectives.
Do Some Good

PB as the primary objective of programme or  fully integrated with R&R and Development programmes



Resettlement scheme

Mullipottanai
Distribution of NFRIs in the Wanni
Income generation and micro-credit schemes -

Trincomalee

Weligama

Hambantota
Community drama - Plantation sector

Exchange visits between Jaffna and Hambantota

Few project interventions were designed overtly to foster conflict prevention, conflict resolution or peace-building ie. the “do some good” box. Far more common was for the issue to be incorporated into a project proposal as one of several objectives.  Peace-building was regarded as a fortuitous by-product of project work.  For most relief and development agencies it is unlikely that their mainstream work will ever permanently occupy the “do some good” box -  perhaps explicit attempts at peace-building (which by their nature are high risk and high opportunity), are best left to the specialist agencies like QPS or NPC. Organisations like NPC, SSA or ICES have become an important part of the political landscape
 and perhaps because they are unencumbered by projects, they can be smarter, more agile and respond to opportunities more quickly when they arise.

The challenge for NGOs like EHED, SCF and OXFAM appears to be, how they can make their programmes more conflict sensitive so they at least “do no harm”, while at the same time being aware of the potential to exploit opportunities to “do good” when they arise. NGOs at a minimum, should situate relief work in its larger political context. As mentioned before, the multi mandate NGOs potentially have a comparative advantage over the niche peace-building organisations through their capacity to exploit overlapping relief and development opportunities. Being able to do this depends to a large extent on developing the right capacities or “peace-abilities”, which is what we turn to in the next section.

4.3.2
Organisation 

“Hearts and minds”

To work effectively in conflict as an individual or as an organisation requires the right combination of “heart” and “mind”. By “heart” we mean having a clear normative and ethical position, knowing what your values are, and being able to communicate them consistently. By “mind” we mean having the intelligence to analyse and learn from situations, to know one’s own capacity and the wisdom to use that capacity to good effect.  Finding the right balance in an individual or an organisation is unusual - it is more common to find either an organisation that is well motivated (it’s heart is in the right place) but is out of its depth professionally and technically, or an NGO that is “smart” and technically proficient but has no firm value base.

An important pre-condition or “peace-ability” for any organisation contemplating peace-building is the right combination of “heart” and “mind”
 

History, Values and Positioning

The macro and community surveys show the complexity of the environment in which NGOs operate.  The agency surveys show that the internal organisational environment is similarly complex and changing.  All three NGOs have undergone fairly major organisational transitions involving a change in profiles, mandates and priorities. These changes have been accompanied by periods of self-examination and critical analysis. Navigating through these internal processes has been in many ways, as challenging as responding to external threats and opportunities.

Two important points emerge from our case studies.  

1. An ability to manage and adapt to (rather than control) organisational change is a critical capacity (or peace-ability) for NGOs working in unstable environments. 

2. The capacity to initiate and cope with organisational change is influenced less by more visible “hard” factors like structures and systems, than the more intangible and hidden factors like organisational culture, power and values. 

To an extent, although their starting points are very different, EHED, SCF and OXFAM have converged around a similar set of concepts and language. In all three offices, staff now talk about professionalisation, strategic planning, restructuring, human resource management, and so on. However, because of their separate organisational identities and histories, these “technical” concepts and processes have taken on very different meanings and forms.  

To understand the change process introduced by EHED, for instance one has to take into account a complex mix of factors including its religious, social and institutional bases in Sri Lankan society, the position and influence of the Bishops, its links to the network of parish priests and their congregations, an organisational culture and history based on “good works” and public welfare, and the background of its staff in terms of ethnicity, caste and class.  An historical analysis is therefore important if one is to understand current processes and patterns of change.  The experience of SCF also illustrates the underlying importance of organisational culture and values. The organisation has refocused and introduced major organisational changes, which most staff recognised as a necessary, though often painful, process.  However there are still conflicting perceptions within staff and stakeholders about the direction and value of this change.  The case is illustrative of the difficulty of maintaining values consensus and commitment as the organisation adapts and develops.  More attention needs to be paid to this, particularly during periods of organisational transition.

All three case studies show the importance of having a “values set” which is clearly articulated, regularly renewed and kept alive. Oxfam, for example recognise this in their Strategic Plan (1996 – 2000) which emphasises the importance of having a clear moral position about its work “in” and “on” conflict, that should be regularly articulated and reviewed.  However in practice, this happened rarely on an organisation-wide basis. EHED, because of its church base, has a fairly clear and commonly understood set of values to draw upon.  

Positioning in relation to the conflict depends, to a great extent, on one’s ability to communicate coherently and consistently with the different parties to the conflict.  The basis for being able to do this is a set of values and a mission that is commonly held, and stands as a reference point to staff. This is particularly important for front line workers who regularly engage with communities and warring groups. Access to conflict affected areas is dependent on the organisation’s perceived neutrality and impartiality.  All three organisations have, in the main, been successful in maintaining this position through developing working relationships with both sides to the conflict and being even-handed in their activities.  Each agency, for instance recognises the importance of having a country wide remit (EHED, through the wider umbrella of SEDEC) to counter accusations of bias. Having a clear values set and coherent position, however do not immunise front line workers from the pressures of military groups in the field.  For a local organisation such as EHED these pressures are greater and staff are perhaps influenced more by local loyalties than would be staff working for international organisations.  In a situation that is fluid and where warring groups are continually “testing out” NGOs, neutrality and impartiality have to be actively maintained and renewed.  It is perhaps surprising that the ICRC principles - which SCF and OXFAM are signatories to – and international humanitarian law (IHL) were rarely alluded to by staff as possible instruments for negotiating one’s position.

As Edwards and Hulme (1995) argue, NGOs by their very nature are problematic organisations. They often have ambiguous positions and roles in society, are responsible to multiple stakeholders, and work simultaneously in different (and sometimes conflicting) sectors and activities. This is true for relatively stable situations, but applies even more so in situations of conflict where the external context tends to magnify internal ambiguities and tensions.  Our framework for understanding such organisations has to be similarly nuanced, and formulaic organisational capacity frameworks have limited value. This has important implications in terms of understanding, developing or measuring organisation capacities for working effectively in or on conflict.

Accountability, Planning and Practice

All three NGOs are taking the issue of professionalism seriously, reflecting wider trends towards improved standards, codes of conduct and accountability. The SPHERE project, which OXFAM have recently been disseminating in Sri Lanka, is one example of a more general attempt by humanitarian NGOs to put their own house in order. As mentioned above there has been little trickle down into the field from INGO headquarters, of codes of conduct or an understanding of IHL.

SCF and OXFAM in particular have put increased emphasis on managerial concepts and tools such as: strategic planning, logical framework analysis (LFA), and evaluation. Although these tools may have utility, there have been problems in how they have been applied.  As research elsewhere has shown 
 strategic planning, for instance, is time consuming, demanding and complex for staff. It is an expensive process where staff need a lot of support, guidance and training. On the one hand we have observed extended, participatory planning processes that have been very expensive in terms of staff time and resources, and on the other a situation where a team of consultants were brought it to develop a log frame to satisfy donor requirement - with limited involvement of the NGO staff.  Given the contingent, unpredictable nature of the environment that all three agencies are working in, one could question the utility of a strict adherence to rational planning tools, tied to the project cycle.  When used badly, such tools can simplify reality and can have the effect of restricting thinking and practice in the field. Initiatives like PRA and child rights for instance become “projectised” rather than mainstreamed into ongoing work. To an extent these tools represent an attempt to create certainty in an environment of uncertainty, and whilst understandable, perhaps NGOs should be looking at alternative planning methods which recognise uncertainty, like scenario building. Our case studies tend to confirm Wallace’s (1997) findings that there are glaring differences between the language and methods used in project planning and the perspectives of NGO partners and beneficiaries. This may also have a knock on effect on recruitment patterns as agencies look for more qualified and specialised staff who have writing skills and speak English as a first language, replacing those with possibly less qualifications but more field experience.

The adoption of such tools and how they have been applied throws some light on the thorny question of accountability. To an extent they represent a genuine attempt to improve performance, based on learning in the field and consultation with stakeholders. However, they also strongly reflect institutional donors’ priorities and this has been an important influence on the adoption and use of these tools.  These changes have tended to be head office driven and often the perception in the field, is that this is an attempt by the centre to reassert control.  It has been said that NGOs are too close to the powerful and too distant from the powerless  
 and if one tracks developments in all three agencies in recent years there has been a tendency to increasingly look upwards rather than downwards.  EHED, because it is embedded in Sri Lankan society and in some ways exhibits the characteristics of a membership organisation, appears to have greater local accountability.  It is closer to the ground and to an extent, has to be more responsive to local pressures.  

There are real costs to the increased demands for accountability, and ,apart from the time and resource implications ,they can lead to increased tension within the organisation about values, language and priorities.  Restructuring and planning tools have radically altered the balance between the “hearts and minds” of the organisations.  Professionalisation has tended to focus on the “mind” and paid insufficient attention to the “heart”, that is  the value base and ideology of its staff.  These demands for accountability also have important implications for organisational analysis and learning.  As argued elsewhere, “when the focus is on accountability to donors the need to “put the best gloss” on experience is clear; there is a concern to conceal failure, reduce the risk, and to conform to donor paradigms and expectations.” 
   We turn in the next section to the question of understanding and analysis.

Understanding, Analysis and Learning
First it is important to differentiate between information, understanding and learning.  Information does not necessarily lead to understanding (if for example it is the wrong type of information), and similarly understanding may not result in learning (if for example that understanding does not become a basis for action).  Information collection is relatively easy but learning much rarer, in spite of NGOs frequent claims to be “learning organisations”.

In war zones, information and knowledge are valuable commodities and can be critical to survival. Conflict entrepreneurs are well aware of this and community members who were interviewed had a clear analysis of the conflict locally since it affects their daily survival. For NGOs working in and on conflict a reliable and robust analysis is a vital requirement, and this would include (1) an analysis at the micro level of how communities have been affected and responded to conflict, and (2) at the macro level an analysis of the structural factors that drive the war.  Therefore, and NGOs analysis has to be both broad and nuanced.

Community analysis.  NGOs should in theory have a comparative advantage in terms of understanding communities and the situation on the ground.  To an extent, all three agencies have invested in developing their analysis and understanding. SCF for instance, have conducted several PRA surveys of their own, and more recently a joint survey with OXFAM for the Listening to the Displaced/Listening to the Returned research  exercise (see Box 4.5).

Listening to the Displaced(LTD)/Listening to the Returned(LTR)
Oxfam/Save the Children, Sri Lanka, 1998.

The objectives of LTD in the Wanni included identifying people’s coping mechanisms and capacities to better target future interventions; give a broader and lasting voice to displaced people themselves, and;to identify and prioritise needs with displaced communities within the context of matching short-term relief initiatives with longer term interventions. From LTR the agencies aimed to understand peoples’s preparations, expectations and support systems on their return to Jaffna, to lobby for programmes that would have beneficial impact on peoples lives and, to identify people’s views on potential interventions. From their findings SCF and Oxfam listed Key Messages (KM) from the people.

KM 1: Peace and Freedom - we want to live in peace and enjoy basic rights and freedoms.

KM 2: Self-Reliance - we want to be self-sufficient, this means having access to employment 

           opportunities, to agricultural and other inputs, to capital and to markets.

KM 3: Relief Distribution - we don’t want to rely on relief, but where relief is provided, we 

           want items, which help us towards self-reliance (tools and equipment), and we want  

           them to be distributed in a fair and transparent manner.

KM 4: Water, Land and Sanitation - we want more access to better quality land and water.

KM 5: Education and Health - we want increased access to reasonable levels of education 

           and health services.

The people interviewed said that peace is their main need, and without this there could be little long term improvement in their lives. As a result of the surveys SCF stated that it would revise its relief strategy to actively involve beneficiaries, especially women and children, in the identification, choice and process of distributing items which encourage self-reliance. 
OXFAM and SCF have conducted a number of other surveys and research studies on, for example, children’s birth certificates, education in the North East, and the affects of psycho-social trauma on female headed households in the East.  There is a greater recognition of the need for fine-grained analysis and progress has been made in this area, but there are areas where there is some room for improvement. These are:

1. Agencies tend to be quite piece meal in the way they collect and analyse information; studies are often contracted out so it is the consultants who do the learning and this tends not to feed into an organisational analysis.  

2. Intelligence and analysis depend to a great extent on the quality of one’s relationships in the field, and our community surveys show that NGOs are not as close to the ground as they think they are.  A common community perception of NGOs is that “they come and then they wash their hands and go”. EHED, because of their long term presence and strong local relationships may have a more detailed understanding of the communities they work with.  However all three agencies have focused a lot of their energies internally on restructuring and developing new systems and planning tools, which has in turn affected the quality of external relationships.  

3.  A third factor, which may impede rigorous analysis is the background and attitudes of front-line staff.  Many have been recruited as relief workers and still conceptualise conflict-affected communities as passive victims and recipients of aid.  This often prevents them from recognising and supporting the active coping strategies adopted by community members.  There is also insufficient recognition of the coping strategies of the “winners” in violent conflict as well as the “losers”. The community studies illustrate the fact that some muddalalis actually benefit from the war, and NGOs have, on occasion naively played into their hands.

Macro analysis.  NGOs have invested in strategic planning methods which involve a detailed contextual analysis of the macro level. Going by agency documentation, one can see an improvement in the quality of their macro analysis in recent years. The most sophisticated analysis of the macro context tends to come from the ‘non-operational’ Colombo-based research organisations like the SSA, ICES and NPC.  This is probably due to a combination of factors including not being encumbered by aid projects,  having a dense and wide network of high-quality contacts, and a leadership that focuses on political and social analysis. This is not to argue that humanitarian organisations should devote the same amount of time and resources to political analysis as organisations who have that as their primary mandate. However they should talk more to each other.  Politics tends to be the “missing discipline” of NGOs, and consequently they can be weak in transforming local knowledge into astute political analysis.  Political analysis appears to be given limited or no weighting when recruiting staff and it rarely forms a significant part of their induction. Oxfam, do recognise in their 1996 strategy document the need for an analysis of the political economy of the conflict.  However, though there may be individual staff with a strong political analysis, this does not translate into an organisational understanding, when the staff member leaves the analysis is lost.

Learning.  Again, there have been efforts to develop capacities in the area of learning.  Documentation has improved, particularly in the case of OXFAM and SCF and there is a clear recognition of the need, especially as international NGOs, to become more knowledge based, learning organisations. SCF has introduced a Programming Unit to encourage a team based approach with cross fertilisation of ideas and learnings between programmes. Although EHED may have strong local analysis, the INGOs, because of their access to wider international experience, may have a comparative advantage in being able to draw upon and transfer experiences from elsewhere.  SCF and OXFAM staff have benefited from this international perspective through training and conferences inside and outside the region.  EHED, tends to be more cut off – from the rest of the country and wider information networks -- and staff have less access to models and approaches that have been used in other contexts.

To become a learning organisation in an environment as dynamic and turbulent as Sri Lanka represents a much greater challenge.  In spite of the progress that has been made, there are a number of common obstacles to learning in all three agencies.  Learning has to be based on quality information and analysis, which are both areas in need of improvement. NGOs still have very limited knowledge about the impact of their work. In spite of their efforts to develop criteria and impact indicators, the log frames developed by SCF and OXFAM for DFID are not very specific when it comes to measuring impact.  Again it is possible to demonstrate outputs, but tracking long term impact is much more problematic. As mentioned earlier, this is even more so the case in the area of peace-building. Without this knowledge, learning is often based more on a leap of faith than hard evidence. This problem is compounded by NGOs’ tendency to put a “best gloss” on things for donors and a culture that is biased towards doing rather than analysing (particularly amongst front-line staff).

Another block to learning in SCF and OXFAM is the high turnover of international staff in decision making positions. One might characterise the knowledge and understanding of the decision makers in EHED as being deep but not sufficiently broad, and within SCF and OXFAM, as being broad but not sufficiently deep. Institutional barriers and prejudices can also prevent learning, and in the case of OXFAM the division between relief and development appeared to be an unhelpful one. OXFAM recognise this and have recently changed their structure. 

Structures and Systems

As mentioned above, NGOs have focused their energy on restructuring and systems development, perhaps at the expense of some of the less visible and more thorny issues related to power, values and culture.  Evidently there is no optimal organisational model for working in conflict.  EHED, SCF and OXFAM have different organisational structures, which are the product of their separate organisational histories, working contexts, and programming priorities.  However, there are some common tensions and dilemmas reflecting contextual challenges faced by all three agencies. First, there have been phases of the conflict when an escalation in the fighting has demanded a quick and proportionate response from NGOs.  EHED for instance in 1990, and OXFAM in 1996, had to respond quickly with major relief programmes, and the structures developed to facilitate such a response were highly centralised and hierarchical to ensure a quick response.  This is at odds with recent organisational changes which aim to develop more team-based, participatory and decentralised modes of decision making.  Staff reactions vary, from one of frustration at the slow response times to proposals, to enthusiasm for a more consensual style of decision making.

Although there’s no uniquely best approach, it is evident that flatter more decentralised structures are most appropriate for working in fluid environments with shifting front lines.  EHED’s experience of the IRDP in Vahari illustrates the importance of delegated authority and semi-autonomous units with the power to make decisions and negotiate on the behalf of the organisation.

Staffing

All  three case studies show the importance of the human factor; leadership and personalities are important influences on organisations.  With EHED, for instance, the role of the Bishop and the Director are critical, whilst with SCF and OXFAM the expatriate directors play a central role. On the issue of leadership, one might speculate that NGOs have a role to play as a training ground for future civic leadership in areas of conflict. They offer a safe alternative career path for social entrepreneurs who might have been targeted by the warring parties. SCF, OXFAM and EHED have all  made an impressive investment in their staff who may later become leaders in the private, public or voluntary sector; this investment in human capital should not be underestimated.

In addition to the importance of leadership, the case studies throw light on the pivotal role played by front-line staff.  Because they live and work at the sharp end of the conflict, their judgement and performance have an important influence on the organisation’s effectiveness. Organisational change can only be introduced at the pace that field staff feel comfortable with. Although the thrust of our argument is that NGOs need to develop a capacity to work in and on conflict, one should recognise that this demands new analysis and skills on the part of staff who already have too many demands placed upon them. As OXFAM note in their strategy paper, they have a high expectation of each staff member in terms of knowledge and skills. Staff burn out is a real issue and partly explains the high turnover of expatriate managers in OXFAM and SCF.  Perhaps NGOs should think more about inter-disciplinary teams - a concept which they are already looking at.  However it is more common for field offices to be staffed with generalists who can turn their hands to a number of things, but lack expertise in any one speciality. SCF have recognised the need for more specific skills in certain areas and have tried to recruit and train staff to cover specialised fields like child rights or income generation.  Only a handful of staff from the three organisations have skills or experience in the area of conflict analysis and peace-building.

4.3.3
Linkages
Effective relationship building was found to be a key pre-condition for organisations that aim to engage in peace-building.  To have an impact on structural factors, links with policy makers and warring parties, as shown by the NPC, are critical.  To work at the micro level on localised inter and intra-community conflict requires the development of an intricate web of relationships, the importance of which is illustrated by the work of CAA and Christian Aid in the East.  Even for organisations without a peace-building mandate, to remain operational and do service delivery effectively, strong vertical and horizontal linkages are essential. There is no space here for an in depth comparative analysis of the quality and quantity of the relationships built up by the three agencies. The following are some of the key points to emerge from the study.

Downward Linkages

EHED, as a locally embedded Sri Lankan organisation, provided an interesting point of comparison to OXFAM and SCF.  Their “relationships map” shows a denser and more varied network of horizontal, upwards and downwards linkages, particularly through the institution of the Church.  These relationships are usually long-standing ones and tend to be with a much broader range of civil society actors compared to the main-stream humanitarian organisations.  The implications of this are (a) EHED since it is more grounded in Sri Lankan society has the potential to support local peace-building processes , in a way that may be more responsive and low key than international organisations, (b)  because it is local and it has a church base, it may be seen as a more legitimate actor than external agencies 
, (c) whilst EHED has a dense network of local linkages, this can be a double edged sword - on the one hand it may result in greater legitimacy and responsiveness, but on the other, local loyalties can pull the organisation in different directions. As one EHED staff member said “as a church organisation there are different kinds of pressures on us to respond”. The organisation, precisely because it is a local actor, may be viewed with suspicion by different parties to the conflict, whereas an international organisation that is further from the fray, may be seen as more neutral.

To varying degrees all three organisations have gone through processes of organisational change, which has focused their energy and attention inwards. This has had varying degrees of impact on the organisation’s external relationships.  Relationships need to be actively nurtured and renewed over an extended period of time.  This has not always been the case and a number of linkages have died, either through neglect or because the organisation did not carry its stakeholders along with it in the process of organisational change. Particularly in the case of the INGOs, their engagement with local partners has tended to be project-focused and there are few long standing relationships based on authentic partnership.  As the community studies show, there is a similar pattern in terms of NGO relationships with communities; contacts tend to be quite sporadic and rarely extend beyond the limited period of the project. Again, a major comparative advantage of EHED is its network of parish priests  working at the grass roots, which ensures greater continuity in their relationships.  The challenge for INGOs should be to develop long-term relationships with like minded organisations, whether they are CBOs or LNGOs, and to hand over operational control to these local partners. In some respects, although it challenges “NGO lore”, the government is closer to the ground than most NGOs, since they have an ongoing presence through the GSs working at the village level.

Horizontal linkages

While virtually all NGOs espouse the advantages of NGO coordination, its practice is commonly problematic.  This is illustrated in Batticaloa where there are three co-ordination mechanisms.  In  general, however, co-ordination of NGOs in the NE works fairly well, through the national co-ordination body, the Consortium of Humanitarian Agencies (CHA), which   OXFAM played a major role in setting up. In addition there are district level co-ordination bodies which have varied levels of support and effectiveness. There have been a number of examples of effective partnerships or coalitions that have had an impact at a policy level. The Children Zones of Peace and the Listening to the Displaced study are both examples of NGO collaboration aiming to influence policy at a strategic level.

However, humanitarian agencies can be quite self-referencing and there could be greater communication between the humanitarian agencies (NGOs and UN) and the range of civil society groups working on related issues like human rights, peace-building, policy analysis and constitutional change.

Upward Linkages

As described above, OXFAM and SCF in particular have increasingly focused on trying to engage in, and influence, policy debates at the macro level, although these efforts are still in their formative stages. For example OXFAM has worked to influence government resettlement policies, and SCF through its work with Parliamentarians and child rights monitoring committees, has had some success in increasing understanding and awareness of the International Convention on the Rights of the Child.  Another avenue for influencing government policy has been through the Presidential Task Force in Human Disaster Management, in which there is NGO participation.

A critical challenge facing NGOs in the conflict, has been that of dealing with the “unlike minded”.  Negotiating  with the military of both sides and maintaining their humanitarian space, is something all three agencies have generally been successful in doing.  Although relationships with the warring groups have been subject to strains at various times, they have always been sufficiently cordial to enable access.  Transparency, a willingness to engage, and a consistent agency line seem to be critical factors in maintaining a working relationship while retaining independence.

Finally, all three agencies have had the relative luxury of reasonably long term funding and sympathetic donors.  Donor systems and procedures do not appear to have been a major constraint on the agencies’ activities. DFID in particular has been quite hands off, and yet very supportive of OXFAM and SCF. 

5.
CONCLUSIONS
“The more critical an analyst is of what took place in a past emergency, the more numerous the verbs in the final paragraphs fall into the future imperative: have to, must, should.  Frequently missing, however is an answer to the essential question, “How”  

The primary purpose of this paper has been to provide an empirical analysis of NGO performance in the area of peace-building.  This section moves on to the question of “how?”. 

5.1
NGO Impact on Conflict and Peace
NGOs have a limited impact on peace-building processes…

Although donors and NGOs may find the new conflict resolution and peace-building agenda seductive, in reality, NGOs and their projects are only a small part of the overall picture.  Our macro level survey confirms that in relation to the wider forces driving the Sri Lankan conflict, NGOs are relatively peripheral. They generally lack the necessary political and economic purchase to influence the broader processes which underlie the war. Below, we point to examples of how NGOs may have some kind of impact at a macro level, however in general we would argue that NGOs should be aware of the dangers of trying to “punch above their weight”. 

At the community level, NGOs do have an impact in helping mitigate some of the effects of the conflict on vulnerable communities, by providing emergency relief or supporting coping strategies.  There have been indirect peace-building impacts through their witnessing role, the reduction of competition over economic resources, and promoting local institutional development. These are by no means automatic contributions to peace, however as local capacity building in mono-ethnic enclaves can actually fuel conflict!  Overall, at the community level, the NGO role has been, at best a holding operation rather than a peace-building one. Although we found cases where NGOs had exacerbated local tensions, there was no evidence to suggest that NGOs had played a significant role in fuelling the wider conflict.

The fact that their impact is limited, is not necessarily something NGOs should berate themselves about.  Firstly, NGOs cannot compensate for the failures of governmental and inter-governmental bodies to confront the problem of internal wars. Second, the contexts in which they are working are incredibly complex, and as the case studies show, even when NGOs make the right “moves”, what works on one occasion probably will not work in another.  However, there are some internal factors which may prevent NGOs from having a more positive impact on the dynamics of peace and conflict.  These include a lack of rigorous political analysis, short term time frames, and a reticence to get involved in something that combines high risks with low visibility. 

However, there are cases where NGOs have had a peace-building impact...

Although we have emphasised the difficulties of the context, in many respects, the opportunities for NGOs to have an impact in Sri Lanka are much greater than for many other internal wars. There is an active NGO community which is part of a diverse and vocal civil society; the state functions and protects people’s entitlements (even in the areas of conflict)  and engages with NGOs; the warring parties are somewhat sensitive to external and local pressures; there are a diversity of funding sources which service areas such as emergency relief, long-term development, civil society strengthening, good governance and human rights.  This combination of factors mean that there is more space and potential to influence the wider conflict environment than is the case in collapsed states like Afghanistan.

To support this proposition we can point to some specific examples of where NGOs have made a difference at both the macro and the micro level.  While such interventions have not “brought peace” (just as NGO interventions in more stable context have not “brought development”) they may have helped prepare the ground for, or increased the probabilities of peace.  First one can point to the influence of the “off site” specialised policy and lobbying organisations like NPC (see Box 4.6), SSA and ICES, that have helped get important issues onto policy makers’ agendas and into the public consciousness. 
  

Box 4.6
National Peace Council - Sri Lanka
The National Peace Council, which describes itself as a full time peace organisation, was formed in February 1995. It is secular and politically non-partisan. Its position on the conflict is that:

· The only way of ending the war is through negotiation

· That peace without the LTTE being brought into the process is not possible, and

· The negotiated political settlement should address the national aspirations of the Tamil people.

To help the peace process and raise awareness of issues related to this, the NPC has developed three main areas of programmatic work to ‘educate the people about the need and possibilities for a negotiated political settlement to the conflict’. These are:

· Peace Education -using conflict resolution workshops at grass-roots levels. Dissemination through television, radio, newspapers and most effective wall poster ampaigns.

· Networking and Mobilisation - organising public events such as: peace rallies and marches, cultural events, peace convention, peace seminars at local level.

· Training and Political Advocacy - working with parliamentarians through organising international visits (Crete, Northern Ireland, Phillipines), arranging venues for politicians from all parties to meet on ‘neutral’ territory, facilitating meetings at for provincial (Pradesha Sabhas) and district level politicians from the different ethnic groups to share experiences and discuss ways forward in conflict resolution.

· Informal Diplomacy - linked to the above.

· Research - commissions and undertakes research on issues which impact the peace process.

The NPC is also part of the World Council of Churches (WCC) ‘Peace to the City Campaign’ to highlight creative initiatives for peace in conflict situations in seven cities around the world.

NPC Internet Website: http://www.peace-srilanka.org/
Critical factors behind the relative success of such organisations have been; their indigenous leadership; the depth and breadth of their analysis; a high level of creativity and risk taking; a dense network of relationships within civil society, the government and the private sector; a willingness to work behind the scenes and not look for organisational profile. One might characterise their interventions as “light but robust”. 
 Whilst one should not overplay the impact of such organisations, there are clearly lessons to be learned for other agencies attempting to look upwards, and exert macro leverage.

At the micro level we can also point to interventions that have helped support social capital and nurture local leadership.  The work of NPC for example with Pradesha Sabhas in the South has helped develop peace constituencies and an infrastructure to sustain peace-building.  The activities of CAA/Christian Aid in the East has in a low key, sensitive way, helped stimulate local rehabilitation efforts and in the process developed civic entrepreneurship.   SEDEC’s recent work to facilitate visits to the Wanni of the Buddhist sangha is another example of an attempt to rebuild and nurture relationships that are essential for any long term peace process. Finally the protection and dissemination work of ICRC has an impact in terms of mitigating abuses and helping “humanise the war”. The critical pre-conditions for this kind of work are similar to the ones outlined above; good leadership, a fine-grained analysis, a dense network of high quality relationships and a long-term time frame. 

Thus, one can point to a broad range of initiatives that have at least helped prepare the ground for peace or increase the probabilities of peace, at both the structural and inter-community level.  One senior NGO worker commented that the building blocks for peace are in place, but there is no process.  Perhaps, the critical challenge for NGOs, in trying to support a process, is being able to forge alliances and coalitions more effectively to help develop a wider movement for peace.

5.2
NGO Practice
The above examples should illustrate the importance of organisations getting the right combination of “heart” and “mind”. By this we mean having a clear normative and ethical position allied with the intelligence to analyse and learn from situations, to know one’s own capacity and the wisdom to use that capacity to good effect.  However, we also need to keep in mind that it is “difficult to stick to best practice when all hell breaks lose around you” 
.

........Performance could be improved by…..… modifying NGO  programmes

Multi-mandate organisations, such as our three cases study NGOs, have a potential comparative advantage to capture the synergies of relief, development and peace initiatives.  While they must avoid 'doing everything' getting the right mix of responses in relation to context could yield useful  dividends. 

For programming this may mean little more than good development practice allied to a more rigorous analysis of the conflict. Our community surveys highlighted the importance of practical interventions, such as markets, schools and media, which created opportunities for people to meet across the factional lines that the conflict creates.  Local-capacity building is also a priority activity.  Somewhat alarmingly, our research indicated that this is a field in which NGOs are weaker than is commonly assumed.  In conflict zones local capacity building needs long time frames, a consistency of engagement (to develop relationships and not simply projects) and careful timing to make sure that opportunities can be seized and then built on.  It entails linking both macro and micro analysis such as that created through the Listening to the Displaced and Listening to the Returnees  initiative.

....Developing NGO understanding and organisational capacities
Understanding and Learning
Our research indicated that NGOs need to deepen their understandings of the contexts within which they operate and the communities with whom they work.  Both conflict entrepreneurs and conflict-affected communities have a more sophisticated analysis of the dynamics of conflict and peace than NGOs.  NGOs need to develop their analytical capacities at both the macro and micro level.  At the macro level this involves a fuller understanding of the systematic nature of the conflict and of the war economy that develops around it.  At the micro level it involves learning about the strategies adopted by people living in conflict zones in their daily struggles for food and security.  Building on local responses, rather than delivering externally designed projects based on assumptions, is the way forward.

This will create a need to 'skill up' by developing staff capacities and organisational procedures so that NGOs can listen to communities and make time to reflect on what this knowledge means for NGO strategy.  It also requires the development of networks that will permit NGOs to deepen their understanding of the political economy of conflict.  NGOs may not wish to directly employ political analysts on their staff - but there are low cost ways of systematically listening to political analysts and relating their scenarios of how the conflict will evolve to NGO programmes and strategies.  

In terms of NGO human resource policies these findings suggest a need to systematically develop ‘listening’ skills at the micro and macro levels, to ensure that at least some senior staff have ‘deep’ experience, that is,have systematically followed the conflict for an extended period of time, developed personal networks of analysts, and have opportunities to reflect on their understanding of the conflict and the strategy of the NGO they work for.

Such deepened understandings will produce many changes but one that emerged clearly from our fieldwork, is the need to think long term about local leadership as well as local organisations.  Violent conflict destroys (often literally) local leaders who are peaceable and relatively non-partisan.  NGO operations create one arena in which potential future leaders who are non-violent can ‘sleep’ during the violence - and develop their skills and credibility - and emerge when an opportunity for conflict resolution occurs.  Reflective NGOs will see their micro level activities as repositories from which future macro level leaders - with a personal reputation for good works rather than good shooting - can develop.

Accountability and Values
Before NGOs engage in peacebuilding they must have a clear picture of any ethical position they may hold in relation to war and peace in general,  and specifically to the conflict within which they may be operating. They should also have discussed what normative values they hold of society - both at organisational and personal level. Interfering in peoples lives is a huge responsibility and NGOs should ensure that they are accountable for their actions. This may be through governmental legislation, codes of conduct, their trustees, or the public at large. Most importantly they nust be accountable to the ‘beneficiaries’ of their intervention. Continual consultation and feedback with integrated involvement of all concerned should be built in to peace-building programmes. Local people, who are engaged in the conflict on a daily basis, must be consulted and involved from the begining. Ex-patriates should be aware, and ideally have proper training of, the cultural perspectives which will influence pece-building work. Western value bases do not always co-incide with Sri Lankan ones.

...placing more emphasis on assessing performance
Like all organisations, NGOs have internal forces that encourage inertia - to continue to ‘do what we do the way that we do it’.  Such inertia is a concrete barrier to organisational learning but it can be partially confronted by serious attempts to assess NGO performance.

At the present time impact assessment is donor driven - especially where donors require logical frameworks!  This need not be the case:  NGOs can develop simple impact monitoring systems based on rapid and participatory appraisal techniques that may yield largely qualitative materials.  Such systems can be structured into planning and programming procedures so that NGOs can demonstrate that they learn from experience and modify their work accordingly.  While donors may talk of the need for objectively verifiable (and scientifically valid) impact measurement, all except the most ‘green’ of their staff know that this is not feasible with regard to peace and conflict.  But, that does not mean that performance measurement should be abandoned.  Low cost impact monitoring (for example, listening regularly to clients and non-clients) is within the capacity of most NGOs and creates a base from which internal systems can develop.

The possibility of ‘peace auditing’ - using a modified social audit approach - is also emerging.  This may offer NGOs the opportunity to examine how effectively they are contributing to raising the probabilities for peace through internal assessments that are quality assured by the oversight of an external ‘auditor’.  Whether NGOs will shy away from the peace audit - as they have from social audit - remains to be seen!

5.3
Donor Policy and NGOs

Donor policy with regard to peace-building in Sri Lanka has generally been more positive and innovative than in many other countries (e.g. Afghanistan and Liberia).  An increasing number of donors have expanded their funding for peacebuilding and, in a few cases, specialist budget lines and systems for such work have been created.  The efforts of the Scandinavian donors and DFID, amongst others, have helped to put peacebuilding work on bilateral and multilateral agendas with the GoSL, and encouraged innovative initiatives in civil society strengthening and capacity building for conflict resolution. Our three case study NGOs have all received relatively long-term and high quality (with few strings attached) funding.  This is a big contrast from NGO-donor relationships in many other countries in conflicts. While this means that we may conclude that donor policies and operational systems have not been a major constraint on NGO peace-building performance in Sri Lanka, there is still room for significant improvement in donor policy in four particular areas.

1.  Time Frames.  Most donors remain focused on relatively short timeframes, typically of 2 to 3 years for funding, and 3 to 5 years for expatriate staff.  Such short time frames discourage NGOs from thinking long term about their role.  They also foster careers that are ‘patched together’:  for LNGOs this means moving between organisations and areas while for INGOs it means broad but shallow careers (Trincomalee to Peshwar to Gamma to Jaffna to Kosovo).  The evolution of the NPC shows what can be achieved when sympathetic donors think longer term.

2.  Coherence.  Many donors lack coherence between their relief, development and foreign policy activities.  At some times this is transparent - as with the USA which has financed civil society and human rights initiatives, whilst also providing military training to the SLAF.  For the UK government with an emphasis on ethical foreign policy, the links between ‘aid’ policy and ‘foreign’ policy seem rather cloudy.

3.  Understanding and Analysis.  Donors, like NGOs, could strive to be ‘smarter’.  At times their changes in policy appear to be led as much by fashion as by analysis.  Belatedly, many donors have found ‘civil society’ - and have realised that NGOs are only one element of this.  However, there still remains much naivety about civil society, in particular the assumption that most groups within civil society are peaceable.
  There is clear evidence from our research that donors need to think much more about the role of the war economy in Sri Lanka:  both in terms of conflict and of suffering.  This would entail detailed and historical understandings of how Sri Lanka ‘works’ that would require regional or country specialists being more heavily involved in policy and country strategy papers.  Similarly, bilateral donors could engage with the ways in which multilateral agencies - especially the World Bank and IMF - have developed structural adjustment programmes that have profound implications for suffering in the conflict zones (for example, freezing levels of welfare payments for widows in uncleared areas who have virtually no other means of support).

4.  Project and Programming Methods.  Donors are commonly criticised for the rigidity of their methods and this applies to work on peacebuilding even more than on development.  Rather than tackling such questions head on most donors have taken a stealthy approach - for example, requiring that logical frameworks are produced but then not using the framework as a tool for control in the same way as  for development projects.  Similarly, donors may publicly talk about impact assessment as though it is measurable, but privately recognise that they are requesting NGOs to do more and better qualitative monitoring of their activities.

Such informal adjustments to the use of methods represent good practice, but there is also a need to explore new methods.  These include long term support for organisations whose values are consistent with the donors, who have high quality staff but who are proceeding incrementally and opportunistically - rather than ‘implementing a plan’.  NORAD’s support for NPC appears to be guided by such an approach.  Donors also need to think systematically about their support for the development of individuals (i.e. leaders) and not just NGOs.  At present this remains an issue that is dealt with rather covertly:  in theory a donor funds an NGO project but in reality donor staff know they are supporting the NGO’s leader in his/her personal quest to promote peace.  Thinking even more innovatively, there are opportunities for new approaches such as ‘peace endowment funds’ managed by multi-ethnic NGO federations. 

5.4
Endnote

NGOs have made only a limited contribution to peacebuilding in Sri Lanka but this should not be a surprise given the scale of the socio-political forces underpinning conflict in the North and East, and the fact that peace-building has not been an explicit programme objective. Their activities clearly merit future donor support, and there are opportunities for NGOs to significantly improve their practice ,and for donors to improve their policy.  Interestingly, donor policy toward NGOs in Sri Lanka probably represents ‘good practice’ in comparison to donor policy in other countries.  Both NGOs and donors need to deepen their analytical capacity and think longer term, both of the future but also more historically. They also need to accept that whilst they may not be having any major impact on the macro-conflict, at least in the short term, they may be able to increase the probabilities for peace and perhaps help create openings for ‘peace-building from below’.
APPENDIX  1
‘Foreign Devils or Knights in Shining Armour?’  

The NGO Forum Incident (1995)
A series of events which occurred during November 1995 illustrate many of the areas of contention and relationship problems which arise between external NGOs  and certain sections of  the host community in Sri Lanka.

Relations between NGOs and the GOSL have always been somewhat problematic.  Matters flared up prompted by  the activities of the NGO Forum on Sri Lanka 
, which had arranged to hold its annual consultation at the holiday resort of Bentota, fifty miles south of Colombo. Prior to this meeting, for which the organisers thought they had the necessary permission from the Ministry of Foreign Affairs 
, the Forum circulated various preparatory papers including one labelled ‘Supporting document No.2: Human Rights’  (INFORM, 1995a). This paper was noticed by a group based in the UK called ‘The Sri Lanka Expatriates Association in the UK’ who wrote a letter to the Sri Lankan High Commission raising  objections to the tone of this document, and to the NGO Forum itself. They claimed that the meeting was part of ‘an orchestrated disinformation campaign carried out by international wings of the LTTE terrorist movement aided and abetted by some NGO groups to undermine the attempt being made to establish the writ of the Government in terrorist controlled areas in Sri Lanka’ (The Island, 15/11/95) - at this time Operation Riviresa, which eventually was to lead to the capture of Jaffna by the Sinhalese Army, was in full swing. The expatriate group particularly took exception to the view expressed in the paper that ‘despite many recent comments that things were improving, the human rights situation in the country remains a matter of grave concern’ and also to the claim that Tamils who were displaced in the Jaffna Peninsular  were not receiving adequate aid from the government. These claims by the FORUM were having the effect of tarnishing Sri Lanka’s image abroad. Lakshman Kadirgamar, the Foreign Minister later agreed with these views in a statement given in Parliament (24/11/95) when he said ‘the discussion paper....on human rights contains many statements which are not acceptable, which are not polite, which is not a way a foreign organisation of this kind should deal with matters in our country’. It was pointed out  by the London expatriates and the Sri Lankan press that the FORUM shared offices with the British Refugee Council described as an organisation which ‘acts on behalf of Sri Lankan Tamils in Britain and Europe’ and receives funding from Tamil voluntary groups worldwide (Divayina, 16/11/95). It was also thought that the FORUM meeting would be critical of the governments policy that all NGOs who wanted to assist displaced persons in the North would have to channel their aid through GOSL state machinery, and would not be permitted to handle relief programmes independently (Daily News, 14/11/95).

This story was picked up by the Sri Lankan press and articles appeared claiming that the ‘pro-LTTE’ FORUM meeting would be also calling for the GOSL to call off Operation Riviresa. In the highly charged atmosphere of Colombo at that time a hostile crowd of some 500 people quickly gathered outside the hotel on the morning of 14 November 
, and violence erupted when some journalists and foreign participants were assaulted as they were trying to enter the meeting. After the police had stated that they could no longer guarantee the safety of the participants the meeting was abandoned. A further attempt on the 16 November was made to convene the FORUM at another venue, but this also had to called off after a radio station broadcast the address and encouraged people to demonstrate, and with the arrival of the police who declared the meeting illegal since they claimed it had not received official permission. The same radio station also gave out the names of the hotels where foreign participants were staying,  and at one of them a crowd broke in, but fortunately did not manage to find them. A Sri Lankan human rights organisation, INFORM,  was also targeted by the radio station when the FORUM core group convened a meeting there to discuss the events of the preceding days. Their premises were threatened by a crowd of anti-NGO protesters and in an attempt to defuse the situation an MP and a Deputy-Minister went to the scene to talk with the protesters and the FORUM organisers, and the Prime-Minister  sent a personal representative to apologise for what had happened. Despite a statement of regret from the GOSL which ‘deplored any forms or manifestations of violence against freedom of expression and reiterating commitment to upholding the right not only of organisations but of individuals to express their views on matters of public interest’, the Chair of the Forum listed three consequences which the GOSL should urgently address These were:

1. 
At a time of great volatility in the life of a nation, a mob had besieged and prevented a non-violent, private meeting from taking place, intimidated its participants and inflicted injuries and damage. The police, army and government had been unable to intervene effectively to stop this. this was a deeply worrying signal at the time.

2. 
The national news media had repeatedly printed and broadcast totally inaccurate and defamatory information in the full knowledge that it was false and would inflame the situation. This had been done despite being provided with correct information by the FORUM and direct contact with senior executives in all the major media.

3. 
The population had been given the impression that the NGO community working in the best interests of Sri Lanka, both in the country and abroad, was anti-government and, worse, pro-terrorist. This had sent shock waves through the entire NGO community and could have grave consequences both within Sri Lanka and abroad. It was a stigma that must be urgently and publicly removed. (INFORM, 1995a).

The behaviour of the NGO FORUM exemplified, for some, the high-handed way in which foreign NGOs acted, expecting the GOSL to act according to their dictates - ‘No visitor would be so boorish as to tell his host what he should do’ (Daily News, 16/11/95). Buddhist organisations called for closer monitoring of foreign NGOs.  The  FORUM episode had been characterised by poor communications between the relevant Ministries and the FORUM, misunderstandings, misconceptions, a hostile media which appeared to be deliberately whipping up anti-NGO sentiments and, perhaps, some insensitivity on the content and timing of the FORUM meeting. It also demonstrated the power and influence of expatriate organisations. Relations between foreign donors, NGOs and the GOSL were seriously damaged.

APPENDIX  2 

View from Sinhalese Expatriate Organisation

Australian Centre for Sri Lankan Unity
From the Australian Centre for Sri Lankan Unity (ACSLU) Document 31 accuses Tamil racists of attempting to create an apartheid-style racist homeland-state. In this they are supported by the International Peace Movement (IPM), the International Tamil Separatist Lobby (ITSL), and the New International Order (NIO). The ACSLU document defines: (1) the IPM as groups allegedly concerned with the peaceful resolution of conflicts, human rights matters, humanitarian organisations and even church bodies; (2) the ITSL as Tamil separatist lobby and pressure groups seeking to influence the policy of governments and NGOs, and: (3) the NIO as a mechanism promoted by Western governments to promulgate an essentially neo-colonial system which envisaged the disintegration of the non-western world into a number of disparate ethnic units, and the promotion of ethnic rivalries between these units so as to facilitate their domination by Western powers. Sri Lanka provided a classic case where Tamil chauvinists and terrorists, with the support of the IPM and ITSL in an unholy alliance, would be used as the lever to split the Sri Lankan nation. The document accuses conferences held under themes such as “Creating Non-Violent Futures” 
 as being platforms for supporters of President Chandrikas devolution political package to promote their ideas. For ACSLU “..the abuse of the theme of peace to promote the interests of separatists in Sri Lankan must be strongly resisted. The real agenda for peace in Sri Lanka must come from the total elimination of terrorism, not making compromises with terrorists which leave open the possibility of greater violence and abuse of human rights in the future”. It is the job of organisations like ACSLU who support the future of Sri Lanka as a unitary state  to counter the international propaganda pushed by the ITSL, which is supported by the IPM and the proponents of the NIO.

ACSLU  claim a close relationship between the ITSL and the IPM, and that the IPM have believed the separatists argument that the Sri Lankan conflict is an  “ethnic problem”. For ACSLU, this is a serious misconception. In their analysis the conflict is not one of Tamils vs Sinhalese, but of separatist terrorists and those who wish to live in a united democratic nation - “what the ITSL propaganda does is to present a political problem for the division of the country as an ethnic problem”. Because the IPM supports the ITSL’s view that a temporary “compromise” such as Federalism 
 may serve the long-term goal of complete separation, such a stand, in ACSLU’s view means interference in the sovereign rights of Sri Lanka  for which the IPM has no mandate. Further, the IPM played into the hands of the ITSL and the terrorists by having the naive ideology that conflicts could be resolved “peacefully” through negotiations. The ACSLU points to three previous attempts made by the GOSL to this end, all of which were reneged upon by the LTTE. 
  The LTTE merely used the lulls

provided by these initiatives to regroup, recruit and resupply. As can be seen, the ACSLU view of the IPM is scathing and mistrustful , and - “The position of the IPM as a whole is no different to the human rights components within it. These apostles of human rights were more interested in protecting the rights of terrorists killers than in ensuring the safety of their victims. Similarly the “peace-mongers” in the IPM do not see anything wrong in giving in to racist demands and actually establishing an apartheid state in Sri Lanka where the races would be segregated and ethnic conflict will be institutionalised”. Such an Eelam region would become a base for terrorist and military activity as it seeks territorial aggrandisement.

APPENDIX   3
Vahari Integrated Rural Development Programme

Doing development in conflict?
Vahari is an area to the North of Batticaloa on the road to Trincomalee.  It is an unstable area that has changed hands several times in recent years.  Most recently, it was taken back by the army in June, 1998. It is a poor rural area occupied by Tamil communities engaged in farming and fishing.

Funded by Helvetas since 1994 EHED has implemented an integrated rural development programme in the area and projects include the provision of housing, water and sanitation, the repair of irrigation tanks, support for income generation activities, such as fishing and farming, education and training activities and credit and savings projects.  An office was opened in Vahari in 1995 and two EHED staff were based in the field and five social mobilisers were trained from the area.

In an area where few other NGOs are working and government services function on a skeletal level, the programme pays an important role in supplementing community coping strategies.  The move towards a developmental approach is a reflection of the need in Vahari to go beyond the provision of handouts.  EHED has made a strategic decision involving a long-term engagement in an area; an approach that has been adopted by few NGOs in the East. 

However, operating in uncleared areas is dangerous and challenging.  Getting materials and staff into LTTE controlled areas has proved difficult, although  EHED is one of the few local NGOs who appear to have built a constructive relationship with the military.  Their church background and their willingness to engage have contributed to this.  The same can be said for their relationship with LTTE.  However, staff still have to walk a tight rope between the two sides; the room for manoeuvre is limited and the dangers are real. Another contextual constraint in uncleared areas is the economic blockade and the bottle neck of the road block, which is the umbilical cord connecting cleared with uncleared areas. Any economic activities are constrained by this reality; agricultural production is limited by the lack of inputs, and trading and marketing are limited because of the unfavourable terms for those living in uncleared areas.  The LTTE and the muslim muddalalis have a stranglehold on the economy and both profit from and help maintain the black market that depends on a situation of scarcity. It is difficult to talk about sustainable economic development in this context.  Finally a further contextual constraint is the grip that the LTTE have on Tamil society in uncleared areas.  There is little space for independent local institutions and leadership; both have been an important casualty of the war and limit any attempts at long term rehabilitation and development.

There are also a number of constraints which relate to EHED’s own strategy and organisation.  Firstly, as is common with IRDPs generally, the projects appear to be integrated in name only; in reality they are a mix of activities with few real linkages. In such an environment it is important to develop a clear analysis of the context and the constraints – like the road block strangle hold – and a strategy for dealing with such constraints.  Secondly, a detailed analysis at the community level is needed.  EHED’s fishing boat programme for example was captured by the muddalalis who had the necessary credit to get the boats.  EHED subsequently learnt from this and changed the programme.

Some community members claimed that EHED were not “close enough to the people”. Although they had conducted training in group formation, empowerment and gender, these will only bear fruit after a long term relationship with the organisation has developed. Decision making within EHED tends to be  highly centralised and the role of field staff is to implement decisions made in Batticaloa. The hierarchical nature of the organisation mitigates against flexible planning and locally driven initiative.  Also staff tend to be quite welfare oriented in their approach and may not have the skills required for effective community development.

What does peace-building mean in such a context, when humanitarian space is extremely limited?   Perhaps at best it is a holding operation in which EHED should aim to provide sensitive support to local organisations and leadership, that might otherwise by captured by the LTTE or disappear altogether.  Such an approach demands a long term engagement, a sophisticated analysis and staff with the requisite skills.

Key Lessons

· the case study illustrates the difficulties of implementing programmes in unstable, contested areas;  the programme has presented EHED with logistical challenges – how to get materials and staff into the area - and political challenges – how to negotiate access with the armed forces and how to maintain independence from the LTTE.

· “doing development” in uncleared areas is difficult for two reasons:

(1)      It is politically sensitive since the armed forces want to minimise resources going into uncleared areas and therefore limit activities to a drip feed of relief.  The LTTE on the other hand wish to encourage activities aimed at longer term self reliance and development. NGOs need to be aware of whose agendas they may be serving through their presence. 

 (2)    The situation is inherently unstable, for example three months after the field research, Vahiri was retaken by the army.  Programmes need to “conflict proof” themselves so that they can respond to the ebbing and flowing of the fighting.  Investment in infrastructure and bulky assets may not be advisable in such situations. Programmes that are flexible and focus on institution building, training and portable assets are likely to be more resilient in turbulent contexts..  Also a high degree of decentralisation is necessary; it is not possible to direct operations effectively from Batticaloa.  A flexible, decentralised and flat management structure is required.
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NOTES




� In Trincomalee for example, according to the 1991 census, sixty four per cent of the 265 000-strong population belong to the Sinhalese and Muslim communities, while less than a third are Tamils. Four decades back, Tamils constituted nearly 70 per cent of the population. See Charu Lata Joshi (2000) ‘Sinhalese resettlement irks Tamils’ The Times of India News Service, 21st June, 2000.





� However growth in the Sri Lankan economy dropped to 4.7% in 1998.


� There are estimated to be 30,000 child prostitutes in Sri Lanka according ILO and UNICEF studies.


� The most significant vested interest related to the conflict in financial terms is arms procurement, which is part of the official economy. The extent of involvement of foreign arms dealers, their proximity to the army, and the inclination of some sections of the defence establishment to benefit from dollar-based transactions are a cause for concern.


� Buddhist revivalism, for instance dates back to the late 1800s, in part a reaction to the perceived threat of Christian missionaries.


� The Sinhalese draw upon the Vijaya legend associated with the Mahavamsa and its offshoots. As the Tamils became increasingly alienated from the political order they have begun to rewrite their history in ways that seek to combat Sinhala claims. Tamils claim to have provided immigrants to the island in the Sangam age (2nd century BC to 3rd century AD).  Both draw upon the idea of ‘traditional homelands’ (Roberts, 2000)


� See DFID/World Bank ‘Towards Social Harmony in Education in Sri Lanka’, May 2000


� This quote is not from either of the three case study NGOs





� Adapted from Bush, 1996, cited in Warner, M. (1999) Discussion Paper on Conflict Impact Assessment. Prepared for DFID, January 1999 


� Warner op cit


DFID Research Project, 1999.


11 Gellner, E. Conditions of Liberty:Civil Society and Its  Rivals. , Penguin, London,1994; Harris, C & Dunn, E (eds). Civil Society:Challenging Western Models. London:Routledge, 1996; Ignatief, M. ‘On Civil Society.Why Eastern Europe’s Revolutions Could Succeed’. Foreign Affairs, March/April 1995; Tester, K. Civil  Society. , Routledge, London, 1992; Whaites, A. ‘Let’s get civil society straight: NGOs and political theory’. Development in Practice, Vol.6 (3), August 1996, pp.240-244;Clayton, A (Ed). NGOs, Civil Society and the State: Building Democracy in Transitional Societies, INTRAC, Oxford, 1996; Van Rooy, A (Ed). Civil Society and the Aid Industry, Earthscan, London, 1998.


12  Bastian, op.cit.


13  Saravanamuttu, P. ‘Sri Lanka: Civil Society, The Nation and the State-Building Challenge’, In: Van Rooy, A (Ed). Civil Society and the Aid Industry, Earthscan, London, 1998, pp.104-133.


14  Bastian, S, op.cit., 1999.


15  Bastian, S, op.cit., 1999


16  Bastian, S, op.cit., 1999


17  Also see the Consortium of Humanitarian Agencies. Yearbook 1997, CHA, Colombo, 1998 and  regular CHA Newsletters.


18  There are obvious exceptions to this. For example the restrictions currently being placed on LNGOs in Jaffna.  However it would be true to say that the overall tenor of relationships have improved.


19  Also see: Consortium of Humanitarian Agencies Yearbook 1997, pp.133-138.


20  Van Brabant, K. ‘NGO-Government Relations in Sri Lanka’. In: Bennet, J (Ed). NGOs and  Governments. A Review of Current Practice for Southern and Eastern N� While it is convenient to think of clearly defined ‘villages’ in practice some of the areas we studied were collections of distinct hamlets or colonisation scheme administrative units.


� Entitlements are defined by Sen (1994) as a set of commodity bundles that a person can command in a society using the totality of rights and opportunities that he or she faces.


�   Stewart et al., 1997.


� Bastian, S, Lourdes, L & Kandasami, M (1997) Social and Economic Development Centre. Report of the Backstopping Mission. Unpublished report, Sept. 1997.





� “One programme approach means that we will not only fund projects. We will also carry out a variety of other activities to complement and support the project, or to influence policy in order to have a larger impact..” (Oxfam, Sri Lanka Strategic Framework document, 1996)


�   Plastow, op.cit, , p.49


�  See: Goodhand, J & Lewer, N. Trincomalee District Community Surveys: Mullipottanai Village. June/July 1998. COPE/Manchester DFID Research Programme, July 1998.


�   Draft-OXFAM Strategic Aim-Conflict Reduction and Peacebuilding Rationale Statement. OXFAM, Colombo, April 1999.


� Listening to the Displaced and Listening to the Returned, Oxfam/SCF, Colombo,1998.


� Needs an SCF definition of what this means


� cited in “Towards an understanding the situation of children in conflict affected areas”  SCF, Sri Lanka, Jan. 1996, p3.


� Neil MacDonald, “SCF in Emergencies”, SCF, London, 1996


� see Goodhand and Clarke, 1995.


�  Riddell, 1996.


� See Bastian, 1999.


� Although it is recognised that the Sri Lankan government still sees policy formulation as very much its own domain.


� Fowler (1997)


� We have adapted Anderson and Woodrow’s (1989) capacities and vulnerabilities analysis, adding a fourth, political dimension which is lacking in their framework


� Goodhand and Clark,  op.cit..


� Bastian, 1999


� Conversely conflict entrepreneurs are well aware that high levels of violence can be mobilised with the right combination of hearts and minds


�  Wallace, 1997.


� Hulme and Edwards, 1997.


� Wallace,  1997, p 47.


� However, as mentioned earlier, the Catholic church, as a minority religion, has understandably been quite cautious about taking a position on the conflict.


�   Smillie, 1998


�   Bastian, 1999.


�   Edwards, 1999.


�  Edwards, 1999.


�   Roche 1996.


� 


�   The Forum consisted of external donor agencies and their Sri Lankan NGO partners. Fuller descriptions of the Forum’s work can be found in their Annual Report.


�  For details of this see The Island, 19/11/95, p.9;  and INFORM, 1995a.


�  The Ven. Bengamuve Nalaka Thera of the Deshapremi Bikshu Peramuna said they led the protest against the convention because they were of the view that most of the European NGOs were sympathisers of the LTTE and were supporting the terrorists against the Government (Sunday Observer, 19/11/95). Also see Anti-NGO Sentiments in Sri Lanka, Peace Brigades International-Sri Lanka, Special Report, December 1995.


�   An International Peace Research Association Conference with this theme was held at the University of Queensland in July 1995, which  prompted the publication of ACSLU Document 31. 


�   According to ACSLU, this view  became more prevalent after the LTTE defeats on the Jaffna Peninsular.


�  These were negotiations brokered by Rajiv Gandhi, attempts made by  Premadasa, and the 1995 talks initiated by Kumaratungha.
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