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Ghilzai
Pushtun tribal confederacy

Harakat-i Islami
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Jabha-yi nejat-i milli
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Jamiat-ul Ulema-i Islam
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Mahaz-i Islami
literally "National Islamic Front"
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ruling Durrani lineage (Barakzai sub-tribe), 1842-1978

Mujahideen
those who take part in Jihad
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ruling Durrani family (Mohammadzai lineage, Barakzai sub-tribe), 1930-1978
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"Banner" faction of the PDPA
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"homeland" claimed by some Pushtuns in both Afghanistan and Pakistan

Pushtunwali
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Qawm
unit of social affinity; people, nation, tribe, family, kindred

Shura
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 EXECUTIVE SUMMARY
Introduction
This paper presents the findings of a study of the contribution of non-governmental organisations to peace-building in Afghanistan.  It includes; an overview of the conflict and diplomatic and humanitarian responses to it; a community-based ‘view from the village’;  a study of three NGOs providing aid in Afghanistan; a set of conclusions with lessons for NGO practice and donor policy.

An overview of the Afghan conflict and responses to it
A framework for analysing and understanding the Afghan conflict at the international, national and community levels is set out. This is followed by an analysis of top down and bottom up approaches to bringing peace to Afghanistan, with a focus on the role played by NGOs. An examination of the history of aid in Afghanistan is followed by a review of  current NGO programmes in the area of peace-building, humanitarian action and development work.  


The Afghan war represents several different conflicts taking place at the same time and at different levels, within a regional conflict system. To an extent, action has got ahead of understanding and diplomatic and humanitarian responses to the conflict need to be based on an improved understanding of the roots and current dynamics of the war. More emphasis needs to be placed on understanding the Afghan war economy and the transnational networks which drive and sustain the conflict.


There has historically been a “disconnect” between the diplomatic and humanitarian responses to the conflict. The strategic framework, and principled common programming represents an ambitious, path-finding attempt at bringing coherence and consistency to diplomatic and humanitarian responses, in the context of a protracted violent conflict. Although progress has been made – in the expression of common values and principles - significant systemic problems remain.  These problems are underpinned by the conflicting interests, mandates and strategies of the various actors involved in the strategic framework process.


Changes in the operating and funding environment have had an adverse effect on humanitarian, development and peace-building programmes in Afghanistan.  Taliban restrictions and donor conditionalities have caused some UN agencies and NGOs to reduce activities or put programmes on hold.  Opportunities for more creative and engaged responses have been lost.


Although there has been a trend towards longer-term developmental programming, many NGOs remain sceptical about peace-building as a concept and practice. Few have explicit peace-building objectives incorporated into their relief and development programmes.

The view from the village
Field studies were conducted in Badakhsan, Uruzgen and Paktia provinces 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 reveal that social capital and institutional networks in rural Afghanistan have been remarkably resilient.  Peasant society still has a strong sense of its history and identity.  However, they also revealed important changes in norms, behaviour, leadership and social structures.  


The conflict has had important direct and indirect costs that have impoverished most villagers. However, one can also identify “winners” who have benefited from the war economy. A new class of entrepreneurs have emerged who profit from black economies like the opium, smuggling and timber trades. 


People have employed different coping strategies.  Many became refugees in Pakistan and some still remain there. Individually and collectively people are trying to increase their incomes and food supply, but the conflict and war economy make this difficult. Civic entitlements been very important to people’s survival


Most NGO activity in the case study villages focused on direct rehabilitation and welfare provision. Community development and capacity building for community development were also significant activities. People’s views on NGOs were most positive where there had been a long term engagement, and they have received concrete benefits. 

The view from the agency
To develop a clearer understanding of NGO programming and environmental constraints, three NGOs (Afghanaid, ADA and CARE International) were studied in detail.  They provided great support for our work and were very open.  Each had different histories and approaches, which allowed us to explore different features of NGO activity.


Agency programming focused on rehabilitation and community development, rather than peace-building. However, in cases where there was an investment in relationship building and capacity development, projects helped mitigate tensions and build social cohesion.


Agencies have invested significantly in internal capacity development; this included developing organisational clarity on values and principles, developing analysis and understanding and providing staff training. Developing these capacities has contributed to improved agency performance.


The ability to build effective relationships and alliances was found to be important. Agencies with a more proactive approach to relationship building, tended to have better information and analysis and a more rigorous understanding of their impact and how it might be improved.


NGO programmes have been adversely affected by recent changes in the military, political and funding environment. NGO attempts at advocacy and influencing have had a limited impact on this environment. 

Conclusion
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.


The overall quality of aid delivery in Afghanistan has improved.  Agencies have learned from past experience by developing their operational and analytical skills.  Aid programmes are, in general better managed, monitored and evaluated than they were ten years ago


Despite these improvements, 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 can have an indirect peace-building role, at the local level by reducing competition for economic resources and through local institutional development. 


NGOs were either too transitory or too removed from the grass roots, to have a major impact on the support or creation of social capital. To have a sustained impact on local institutional development, they need to invest in building longer term, deeper relationships with Afghan communities.


NGO practice could be strengthened by developing a greater capacity to analyse conflict.  NGOs need both micro and macro level listening skills so that they can refine their work.  In addition, NGOs should make greater efforts to monitor their own performance and impact.  They might also explore the feasibility of ‘peace audits’.


NGOs might also enhance the impact of their work through more strategic lobbying and influencing. This means thinking and acting globally, as well as locally.


Donor policies were found to have an important influence on NGO performance.  Programme performance was higher, where NGOs have a diverse funding base and a higher proportion of longer-term, flexible funding.  Donors need to provide longer term funding, have more flexible, responsive systems and invest more in capacity building and human resource development. In particular they should encourage and invest in “deep” and long term humanitarian careers.

Therefore, NGOs have made only a limited contribution to peace-building in Afghanistan. At best, NGO activities complement Track One efforts at conflict resolution and while this political process falters, NGOs are engaged primarily in a holding operation.  Although aid programmes have improved in Afghanistan, there has been greater improvement in the area of service delivery than in the area of social development. NGOs are more proficient in delivering the “hard ware” than the “soft ware”.  Their role has been primarily to mitigate some of the hardships caused by the conflict, rather than address underlying causes, or support social capital or local leadership.  A deeper level of engagement and longer-term time frames are required if they are going to perform these latter roles effectively.  Donor funding cycles and instruments are a major constraint. 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 but not ‘building’ peace.

1.
INTRODUCTION
1.1
Background
Trans-national conflicts, or complex political emergencies present, the international community with a set of challenges, quite unlike the one's posed by the inter-state conflicts of the Cold War era. One of the principal characteristics of the international response has been an enhanced role for non governmental organisations (NGOs).  In this new breed of conflicts, NGOs have moved beyond their traditional role of providing life saving assistance, into new spheres of activity including capacity building, development work, human rights and peace-building.  There has been a growing emphasis, particularly from donors, on the need for NGOs to refocus their activities so that they enhance the capacity of agencies to prevent, mitigate and resolve the effects of violent conflict.  However the available evidence on NGO performance in the sphere of peace-building remains very limited.

This paper explores the potential contribution of NGOs to peace-building in Afghanistan.  Similar research has been conducted in Sri Lanka and Liberia (Goodhand, Hulme and Lewer, 1999; Atkinson, 1999).  The following research questions were posed:


what impact do NGO interventions have on the dynamics of violent conflict?


what kinds of interventions can contribute to peace-building processes?


how can such interventions be supported, strengthened and replicated.


In Afghanistan, research activities have taken place at the national/international, community and agency levels. The rationale for such an approach, is that contemporary conflicts are complex and multi-levelled; they are neither purely international nor purely internal. To better understand and respond to such conflicts requires an analysis which spans a number of different levels and appreciates the processes that link, for example, the poor poppy farmer with the international drugs mafia, or a village mullah with a trans-national religious network. One important obstacle to improved policy and practice, is our incomplete understanding of processes occurring at the different levels and nature of the linkages between them.


The main research activities have been:


a survey of the overall political context, the dynamics of the Afghan war and the history of the humanitarian response with particular reference to peace-building


studies of coping strategies and responses to conflict, of rural communities in Uruzgen, Badakshan and Paktia provinces


case studies of NGOs (Afghanaid, ADA and CARE) with a focus on the impact of their programmes on peace and conflict

After the introduction, section 2 provides an overview of the conflict and efforts to resolve and respond to it.  The following section presents a ‘view from the village’ and gives an interpretation of how the people of three 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 NGO studies and look at the ways in which Afghanaid, ADA and CARE have sought to assist the civilian populations caught up in zones of conflict. These case studies, combined with our broader analysis of the aid community, throws light on the strategies and approaches adapted by NGOs to working in Afghanistan.

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 usually defies the reductionist logic of linear cause and effect chains.  Careful and sustained social action and continuous personal and organisational learning are the way forward: not a brilliant analysis that provides a solution for others to implement!

1.2
Peace-making and Peace-building
This paper focuses on peace-building rather than peace-making.  Whereas the latter is concerned with political, diplomatic and sometimes military interventions directed at bringing warring parties to agreement, peace-building focuses on the promotion of institutional and socio-economic measures, that address the context and the underlying causes of conflict (see Appendix One for a fuller discussion on peace-building). Our working definition of peace-building 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”. (Warner, 1999) 

This definition encompasses 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.  

In Afghanistan, there have been two main approaches to the peace process, diplomatic and humanitarian.  Diplomatic initiatives aimed at peace-making. These have focused on the international and national dimension of the conflict and have been aimed at the establishment of a cease fire and a broad-based government.  This "central track" response has tended to be the primary, and sometimes only, focus of the peace process. The humanitarian approach, which aims to support the reconstitution of Afghan institutions of governance and social capital, and has been described by some as "grass roots peace-building” (Atmar et al, 1998) has been less common. 

These two approaches have often run in parallel, described by some as a "disconnect" between the political and the humanitarian sides of the international community. However, recently there have been efforts to develop a greater articulation between the two, based on the assumption that responses to the Afghan conflict requires a more co-ordinated approach encompassing Afghan civil society as well as the key political actors.

1.3
Background on Afghanistan
Afghanistan is a largely mountainous country situated at the western edge of the Himalayan massif.  There are six major ethnic groups; the Pushtuns, Tajiks, Uzbeks, Turkomans, Hazaras and Baluch.  Although Islam has been a unifying factor, there are tensions, particularly between Sunni Muslim majority and the Shia Muslim minority.  Agriculture is the predominant activity and in 1978, the year before the Soviet invasion, an estimated 85% of the population lived in rural areas (Johnson, 1998).

Afghanistan is one of the poorest countries in the world, being ranked 170 out of 174 in the 1995 UNDP’s Human Development Index.  Subsistence takes place within an economy dominated by war and with a collapsed state that is unable to provide basic services for its population.  The conflict has led to the loss of nearly 1.5 million lives and the displacement of roughly eight million people (Marsden and Sammon, 1998).

Vital Statistics
Total population:

20.1 million

Life expectancy:

43 years

Literacy rate:


Men 45% Women 13%

Under 5 mortality rate:

257 per 1,000 births

Infant mortality rate:

165 per 1,000 births

Access to safe drinking water:
Rural 5% Urban 39%

Source: UN 1998 consolidated appeal



2.
AN OVERVIEW OF THE CONFLICT AND RESPONSES TO IT
This section is based on interviews with key actors from the diplomatic and humanitarian community, concerned with Afghanistan, in UK, Islamabad, Peshawar and Afghanistan and a review of the academic and "grey" literature relating to Afghanistan, humanitarian aid  and conflict. 

2.1
The emergence and phases of the conflict
The history, causes and dynamics of the Afghan conflict have been analysed more extensively elsewhere
.  Our intention here, is to briefly set the scene for our subsequent exploration of the humanitarian responses to the conflict, with particular reference to peace-building.
An analysis of the Afghan conflict needs to be built upon an understanding of the history of state formation and state-society relations in Afghanistan. The legitimacy of the Afghan state has always been shaky (Maley, 1998). Afghanistan originated when the great powers drew its borders to create a buffer between the British and Russian empires.  Like other buffer states its identity reflected the relations of force and strategic needs of the imperial powers rather than the political or social structures within its borders (Rubin, 1995).  

The Afghan state that developed in the first half of the twentieth century was centralised but weak and dependent on external resources. It’s power was  circumscribed by the traditionalist power structures in rural areas; conflict between rural and urban elites is a recurring feature of Afghan history. Rubin summarises the process of state formation and the contradictions that it created:

“It’s rulers’ attempts to consolidate a strong, independent, central state all failed. The resources needed for strength came at the price of independence; complete independence of action led to weaknesses and instability. To compensate for the state’s weakness, its leaders encouraged further fragmentation of Afghan society. The “traditionalism” and “localism” of Afghanistan are not survivals of ancient traditions but rather the results of the country’s forced integration into the contemporary state system.” (Rubin, 1995:15)

The contradictions inherent in the process of state formation produced a growing radicalism, which by the early 1970s had resulted in the emergence of the socialist and Islamist movements.  These became the contending forces of the Afghan conflict.
The roots of the conflict, therefore go back into Afghan history. This is often not sufficiently appreciated by commentators who begin their analysis in 1979, with the outbreak of the war. The Afghan war can be viewed as having four main periods since 1979 as illustrated in Table 2.1.

Table 2.1: Periodisation of the Afghan Conflict

A. 1979 - 1988: Jehad in a cold war context

The Afghan rural resistance fights the Soviet-backed Kabul regime.  The Sunni resistance parties are supported by Pakistan and by USA which supplies arms through Pakistan. Saudi Arabia provides financial backing.  More than 5 million Afghans become refugees in Iran and Pakistan and an estimated 1.2 million are killed during this period. The Geneva agreements of 1988 pave the way for the Soviet withdrawal.  The Sunni parties set up an Interim government from which the Shia parties are excluded.

B. 1989- 1992:Jehad among Afghans: 

After the Soviet withdrawal an internal war between the Soviet supported government of President Najibullah and the various Afghan factions ensues. Russian and America continue supplying their respective parties with military support. In 1992 the power balance is broken, when Dostam and his Uzbek militia switch sides from the Kabul regime to the mujihadeen, who enter the capital

C  1993 - 1996:Factional war among Afghans:
This period have been referred to as the “Lebanisation” of Afganisatan (Roy, 1989). The Mujihadeen government is fractured by internal power battles and shifting alliances among the major party leaders.  In late 1994 the Taliban begin to emerge, first in Kandahar in the south, with a stated objective of restoring stability.  In September 1996 they take Kabul.

D. 1996 - present: regional proxy war
As super power influence declines, regional power interests reassert themselves and the conflict assumes the characteristics of both a regional proxy war and a civil war. Fighting continues between the primarily Pushtun Taliban backed by Pakistan and the Northern alliance of the non Pushtun minorities backed by Iran, Russia, Uzbekistan and Tajikistan.  The Taliban control roughly 90% of the territory, and the Northern Alliance has been reduced to Ahmad Shah Massoud who controls areas to the North and North East of Kabul. Both sides have access to external aid and international markets, and both appear to believe in a military solution to the conflict rather than a negotiated settlement. 

Adapted from Atmar et al (1998) and Van Brabant and Killock (1999)



2.2
Understanding the Conflict
There are multiple explanatory frameworks for understanding the Afghan war. An eclectic approach which blends together different conceptual elements, seems to hold the most potential for helping us capture the multi-faceted, complex and changing nature of the Afghan war.

2.2.1
The Global/Regional Level

Afghanistan is part of a multi-layered and inter-dependent regional conflict system. This conflict system is characterised by great volatility and constantly shifting alliances which have a ripple effect on the whole system (Goodhand, 1999).  Conflicts and civil unrest in Kashmir, Pakistan, Tajikistan and Uzbekistan are all, in various ways, part of this regional conflict formation (Rubin, 1999a). Understanding the interests and agendas of the regional powers is an important part of the picture. Pakistan, in particular, is a key player, because of its role in supporting the Taliban. Underpinning this support is the belief that commercial and political connections to Central Asia, via Afghanistan will give Pakistan “strategic depth” in its confrontation with India (Jan, 1999). Another important set of actors are non state entities. As Rubin notes; “The state in the region (not only in Afghanistan) competes with alternative forms of organisations such as religious networks, long-distance trading leagues (contraband and otherwise), trans-border diasporas or military groups, rogue agencies, and local solidarity networks of various types” (Rubin, 1999a:2).  The system has so far proved relatively impervious to external attempts to bring peace (as will be discussed more later).  The problem is well-illustrated by attempts to influence Pakistan’s policy towards Afghanistan.  First, the government is itself unstable and fractured and policy towards Afghanistan appears to emanate from several different sources. Second, one has to contend with the  non-state, “free-wheeling” entities like the religious networks and the transport and smuggling mafia, that have an important influence on the regional conflict system.

Inter-state wars, where the interests and incentives of the warring parties are relatively clear, are far more likely to end in a negotiated settlement than is the case in complex political emergencies (CPEs) like Afghanistan.  CPEs are characterised by their longevity and the international community has found it difficult to control or manage autonomous warring parties and political entities who have access to global networks
.  It has also been argued that states in the North lack the necessary political resolve to address the underlying causes of such conflicts. Policy has moved towards containment, rather than resolution, and humanitarian aid has become a substitute for state-led political action (Duffield, 1998).

2.2.2
The National Level: the Afghan State and the War Economy

The conflict is largely rooted in the particular configurations of the Afghan state system.  The state faces two inter-related crises; one of identity and one of institutional capacity.  The identity crisis relates to the state’s lack of national hegemony; historically it has been identified with particular interests within Afghan society and has never had broad-based support.  This was compounded by its reliance on foreign funding, which in turn lessened the need to build a national support base for the institutions of the state. In the 1960s for example, foreign aid accounted for 40% or more of the budget, including virtually all development projects (Rubin, 1999b). As Rubin notes “…revenues derived from links to the international state system and market, enabled state leadership to expand the apparatus under its control without bargaining with or being accountable to its citizens.” (Rubin, 1995:22).  In spite of external support, the Afghan state was centralised, but weak.  Therefore it lacked both legitimacy and capacity.   This lack of institutional capacity, to either meet the rising political aspirations of the new middle class or effectively control dissent, paved the way to the growth of the Islamist and communist parties.

Most of the institutions of the nation-state have collapsed. This power vacuum has been filled by regionally-based non-state entities who may have a limited interest in putting the state back together again. With the decline of super power patronage in the early 1990s, controls on non state entities have declined and such groups have increasingly had to generate their own resources to service their military activities and maintain their patronage networks. The war years have been characterised by a rapid monetisation of the economy, and the conflict has created tremendous incentives to find cash-producing activities (Rubin, 1999b).  Opium production, money laundering and trans-border trade, in particular the drugs trade and smuggling have been important sources of revenue for both the Taliban and Northern Alliance. In 1999 the production of raw opium in Afghanistan reached 4,600 metric tons - an amount three times larger than the rest of the world's production put together (UN, 1999, p.1).  It was also recently estimated in a World Bank study that illicit trade between Afghanistan and Pakistan is worth $2.5 billion per annum per annum. Cross border trade has been a strong centrifugal influence leading to the regionalisation of the Afghan economy. Kabul has become an economic and political backwater. Kandahar is now the Taliban’s centre of power and most of the important transport and trading links of the provincial cities now radiate outwards to the neighbouring countries rather than inwards to Kabul. Peace would disrupt the systems of production and exchange that provide such warlords and their followers with livelihoods (Goodhand, 1999). It has also been estimated that upwards of half a million people are directly dependent on war-related activities for their living (Ostrom, 1997). This includes men enlisted as soldiers in the main regional factions, as well as those operating at the district level under local commanders.  

One could argue that economic forces have become more central  to the dynamic of the Afghan conflict since the early 1990s.  Clauswitz characterised traditional nation-state based war as the continuation of politics by other means.  However in the Afghan war, it may not be so much about winning the war as maintaining one’s sphere of influence.  As Keen (1998) concludes, internal forms of war may now be better understood as the continuation of economics by other means. Whilst it is important to recognise the economic agendas of non state actors, which exploit the lack of a centralised authority, we should not elbow the state out of our analysis altogether.  Evidently, international recognition is one of the few bargaining chips that the international community have in dealing with the Taliban. Rulers of weak states elsewhere, recognise that they can manipulate trans-national commercial connections and outsiders’ willingness to recognise them as mediators between the local and world economies (Reno, 1999). Control of the state, and the possession of sovereignty are still the keys to gaining access to major external resources, such as finance for the Turkmenistan-Pakistan gas pipeline.  Therefore, there are interests in putting the state back together, although these may be less than benign. The Taliban are well aware of the military and commercial advantages of sovereignty.

2.2.3
The Local Level: Afghan Society

An appreciation of the international and national dimensions of the Afghan conflict, should be complemented by a “fine-grained” analysis of Afghan society. There is a need to look beneath the institutions of the state, at Afghan civil society and how it has been affected by, and influenced, the dynamics of the conflict. 

In contemporary conflicts, the “community” represents the nexus of conflict action.  It is at the community level where contending claims for people’s hearts and minds are fought, something which conflict entrepreneurs are clearly aware of.  Social organisation reflects the linguistic, ethnic and geographical diversity of Afghanistan; it is complex and diverse and tends to reflect the importance of bonds of kinship and reciprocity (Maley, 1998 p 5)  Tribal (qawm)and religious (ulama) networks are the key social units that have historically mediated between the state and society.  These are not formal, rule-based organisations but consist of a complex web of informal, norm-based networks. Afghan villagers historically utilised these networks to create a “mud curtain” (Dupree, 1980) to resist and insulate themselves from the incursions of the state.  The web-like character of Afghan society helps explain its resilience and capacity to resist or absorb external threats.  

While pre-war Afghan society was relatively unaffected by state modernisation,  the conflict brought intense ideological struggles into the most remote valleys (Harpviken, 1999:169).  The Afghan war, in effect tore down the ‘mud curtain’ that had been so effective at keeping the state at arms length.  It precipitated a new leadership, the re-working of traditional patron-client relationships and an adherence to larger-scale identities based on religion, ethnicity and political grouping (Harpviken, 1999:170).  The elusive and malleable nature of Afghan social networks has made them extremely useful for politicians, conflict entrepreneurs and businessmen, to create shadow networks of power.  For instance the state has utilised, and been colonised by such networks, as for example during the dynastic patrimony of Amir Abdul Rahman; Pakistan’s Inter Services Intelligence Directorate (ISI) utilised such networks when channelling arms to the resistance and the Mujihadin drew upon such relationships to mobilise fighters; more recently the drugs trade, and the smuggling and transport mafia illustrate how such networks and relationships can be incorporated by criminalised and grey economies.  Therefore, we can see points of continuity within Afghan society, as well as profound shifts.  

It is also possible to identify a number of fault lines and tensions within Afghan civil society, which are feeding into the wider dynamic of the war (see Appendix Two for a fuller description). These include tensions over resources, ethnicity, tribal affiliation, and religion. Although we noted earlier the resilience of social capital and civic networks in Afghanistan, these cleavages and tensions within civil society have been mobilised by conflict entrepreneurs. Social capital has been used for “anti-social” purposes,  whether it is to whip up ethnic animosities or engage young men in the drugs trade. Civil society has become fractured and militarised.  If there were a peace settlement involving the key international and national parties tomorrow, it is by no means certain that this would bring peace to Afghanistan.  Another important ingredient of the peace process has to be a bottom up approach to rebuild civil society and “de-militarise the mind”.

2.2.4
The rise of the Taliban

The emergence of an assertive Islamic traditionalism in the form of the Taliban has marked the latest phase in the Afghan war. “Taliban” is derived from the Arabic word “Talib” meaning religious student. The Taliban’s core leaders belong to a common political network, the Deobandi madrasas (religious seminaries) in the Pashtun tribal areas of Afghanistan and Pakistan. Since emerging as a military force in Kandahar in 1994 the Taliban now control of 90% Afghanistan (which they subsequently renamed the Islamic Emirate of Afghanistan). At present the government is recognised only by Pakistan, Saudi Arabia and the United Arab Emirates.

A complex mix of factors,  both internal and external, traditional and modern have contributed to the  rise of the Taliban. They are in many respects a social movement which transcends the particular interests of qawm or ethnic group. However, the Taliban do not represent an entirely new phenomenon in Afghanistan. The network of madrasas (seminaries for training of uluma) have played in important part in the history of the country for centuries (Rubin, 1999c), although, students and teachers had become marginalized by state modernization programmes which created a new, educated elite.  These networks were reinvigorated and became more autonomous as a result of exile in Pakistan and the experience of warlord dominated Afghanistan.  The Taliban represent a further manifestation of the historical conflict in Afghan society between modernity and tradition, state and society. However, as Rubin (1999b) notes, in a dramatic reversal of previous patterns of change, it is now the countryside who rule the capital.  The Taliban’s attitude towards the state has been strongly coloured by the negative experience of the last twenty years and the traditional Afghan suspicion of the central government.

Although the Taliban, as a social movement, are a consequence of social and political currents within Afghan society, their transformation into a dominant military and political force was clearly facilitated by external actors.  Chief among these external actors have been official, quasi official and private groups in Pakistan.  The Taliban were supported militarily and politically first by the Bhutto and then the Sharif administrations as they were seen to represent a Pashtun front sympathetic to Pakistan’s interests (Jan, 1999). They have also received support from Pakistani political parties such as Jamiat-e Ulema-I Islam, informal networks of madrassas and the private transportation and drug trafficking mafia in Pakistan  It is estimated that 25 - 30% of the Taliban troops are Pakistani volunteers (Rubin, 1999b). The Taliban’s pre-eminence in Afghanistan, has consolidated a number of the regional and national trends described above.  First, it confirms the regional nature of the conflict with neighbouring countries increasingly drawn into supporting or attempting to counter-act the influence of the Taliban. Second, the security provided by the Taliban has enabled the consolidation and enlargement of the war economy.  Their victory has seen the consolidation of transnational trade networks of the Afghan diaspora linked to smuggling and drug trading groups in the surrounding countries (Rubin, 1999). The Taliban control 97% of the opium growing land in Afghanistan and all but one of the major customs posts

2.2.5
Understanding the Contemporary Conflict
Evidently, a rigorous analysis of the contemporary conflict is a necessary starting point for effective intervention.  A number of points need to be born in mind when analysing the current context. Firstly, the conflict presently combines the characteristics of a proxy war and civil war and this necessitates an analysis which combines and blends different conceptual frameworks. One’s analysis needs to capture the international, national and local dimensions of the conflict and in this sense, be both broad and nuanced.  Secondly, the conflict is both a result of, and has precipitated a crisis in institutions, human rights and human development.  It has had profound humanitarian consequences, including the death of over a million people, the displacement of a further six million and the impoverishment of the majority of its population.  There have, however been significant winners in this conflict who have profited from the power vacuum and the new opportunities created by the war economy.  This necessitates a careful calculation of the benefits as well as the costs of war and an understanding of the incentive systems that continue to drive conflict.  Thirdly, violent conflict has resulted in an acceleration of the processes of social change. Afghanistan has been fundamentally changed by war, leading to new social formations, belief systems and ideologies. Peace will not come by trying to recreate the status quo ante.  Finally, one should not overestimate the predictive powers of social science. The fluidity of the conflict and its capacity to mutate makes long term predictions about its future course or eventual resolution, extremely difficult. 
Although commentaters tend to talk about “the Afghan war” as though there is one conflict, there are in fact several taking place at different levels within a very complex conflict system. We need to be clear what we are talking about and, if we are trying to build peace, what we are trying to influence in that conflict system.  Events at one level of the system can have a cascade-like effect on other levels in the system.  The key to improved analysis appears to lie in understanding the complex networks that operate across the conflict system (for example the links between Islamic groups in Afghanistan and Cheniya) and the vertical linkages between the different levels of the system (for example between the poppy farmer, the opium trader and the drugs mafia).  There are still many gaps in our analysis of the Afghan conflict and to an extent, in both the diplomatic and humanitarian communities, action has got ahead of understanding.

2.3
Diplomatic responses to the conflict
The UN has been engaged in finding a solution to the conflict in Afghanistan since the General Assembly passed resolution ES-6/2 on January 14, 1980 calling for the “immediate, unconditional and total withdrawal of foreign troops.” (Fieldon and Goodhand, 2000).  Several rounds of UN-facilitated talks finally led to the signing of the 1988 Geneva Accords,  The Accords, however, did not constitute a comprehensive settlement to the Afghanistan problem and instead merely provided “a veil behind which the USSR could beat an ignominuous retreat” (Maley, 1993: 193). 

The UN’s role has changed over the years, in response to new phases of the conflict and changes in the global environment.  Essentially there has been shift from bi-polar approaches during the Cold War years, to multi-polar approaches in the Post Cold War years.  The “Good Offices Mission” of the late 1980s and early 1990s, became the UN Special Mission to Afghanistan (UNSMA), in 1996.  Since December, 1997 it has been headed by Mr. Brahimi, who is also a Special Envoy of the Secretary-General. Brahimi has focused more attention on the regional dimensions to the conflict with the initiation of the 6 + 2 talks (the six neighbouring powers, plus the USA and Russia).

Although there have been a succession of negotiators, the basic strategy, since 1988 has been to secure a cease fire, followed by a broad based, multi-ethnic government, either through elections or loya jirga.  In terms of achieving these policy objectives, the UN peace process has been a failure, and Afghanistan has proved to be a “graveyard for UN negotiation” (Maley, 1998:183).

Maley (1998) then goes on to identify three main reasons behind the failure of the UN mission:

(1) 
The inherent weakness of traditional peace-making in contemporary wars: orthodox mediation is based on the premise of inter-state relations and dialogue.  Bilateral negotiations or talks within the 6 + 2 framework, however,  have a limited impact, because of the trans-national and non state entities that are an integral part of the conflict.  Such “non state actors may deny the authority of the very framework of rules and norms within which conversations between states occur” (Maley, 1998:186)

(2) The history of UN involvement in mediation: the UN has limited credibility with the different actors because of its previous failures, its limited capacities (both in terms of individual performance and political muscle) and on occasion, a perceived bias.

(3) The focus of UN mediation: the UN has often failed to understand that the crisis in Afghanistan runs deeper than the mere composition of the government. As one NGO worker commented, UNSMA are “looking at any people who will sit round a table and talk to each other”.  We still hear a familiar refrain of the need for the “set piece response” of calling a cease fire, forming a broad-based government, holding elections and moving into reconstruction.  How this peace package will address the interests of the non state entities is not clear however, since they have little interest or need of a unitary Afghan state .

Although, one can be critical of the UN role, it is important to note that without the political will of the international community, its impact was always going to be limited. As the UN Secretary General commented in 1997 “it could be argued that….the role of the United Nations in Afghanistan is little more than that of an alibi to provide cover for the inaction – or worse – of the international community at large” (cited in Maley, p198).  Ironically, the Taliban, Osama Bin Landin and the US bombing of 1998 have put Afghanistan back “on the map”, but the level of engagement is probably only sufficient to try to contain the conflict rather than resolve it.

2.4
An overview of humanitarian aid and NGO responses to the conflict
In parallel to the diplomatic response to the Afghan war, there has been a major humanitarian aid programme.  The aid programme was a response to massive humanitarian need, but also became entangled with cold war and post cold war political agendas. Although NGOs are the primary focus of this study, it is important to locate them within the wider system of humanitarian aid delivery in Afghanistan.  The next section, provides a brief overview of the aid system, which is followed by an analysis of historical development and current roles played by the NGO community. 

2.4.1
The ‘Alms Pipeline’; aid in the Cold War years

In parallel to the diplomatic response to the Afghan war, there has been a major humanitarian aid program. The aid program was a response to massive humanitarian need, but also became entangled with cold war and post cold war political agendas. The following section provides a brief overview of the evolution of the aid system in Afghanistan. This background is important as the legacy of the past continues to influence current aid policy and practice.

In the 1980s, refugee and cross border programs were seen by many as the non-lethal component of aid to the Afghan resistance. During this period total assistance to Afghan refugees in Pakistan, on average amounted to something in the order of $300 million per year (Nicholds with Borton, 1994).  A Commissariat for Afghan refugees was set up by the Pakistani Government with the responsibility of administering relief programmes for refugees. The principal aid actors were UNHCR, WFP, ICRC and a variety of international and national NGOs. These could be further categorised as international, Islamic, solidarity and Afghan NGOs (Atmar et al 1998). The refugee camps were clearly a rear base for the Mujihadeen, illustrated by the fact that refugees had to register with one of the seven political/military parties approved by the Pakistani government.

Virtually all Western development programmes were terminated in Afghanistan after the Soviet occupation at the end of 1979.  Until 1988 both the UN and ICRC were constrained by sovereignty issues from providing aid in Mujahideen held areas.  Therefore NGOs became the principal means by which humanitarian relief and rehabilitation assistance was provided in such areas. NGOs, as in a number of other contexts, became the ‘vehicles of choice’ for a semi-covert, cross border relief operation. This was linked to the broader military strategy of keeping the civilian population inside Afghanistan to provide support to the Mujahideen. Conversely the Russians attempted to systematically destroy rural infrastructure to depopulate such areas. 

By 1990 between 50 to 60 NGOs were working cross border spending in the order of $200 million per annum (Nicholds with Borton, 1994). There was considerable secrecy as to the involvement of bilateral donors and NGOs were seen as convenient middlemen, obscuring the original source of funding.  This dilution of accountability standards probably contributed to the slow rate of professionalisation among NGOs involved in cross border operations (Nicholds and Borton, 1994).  A significant proportion of funding was channelled through cash for food programmes, which were often poorly monitored. SIDA for example is reported to have accepted ‘wastage levels’ of up to 40% on such programmes (Nicholds and Borton, 1994). Eastern Afghanistan tended to be the main recipient of humanitarian assistance, because of close proximity to Peshawar and agencies’ political ties to local commanders connected with the dominant Mujahideen parties. Apart from the politicisation of aid during this period, another important legacy was the location of the aid community in Peshawar and Islamabad.  The fact that the aid community has continued to exist at a ‘step removed’ from the Afghan context has impeded the development of approaches that are more consistent with local realities.

2.4.2 Aid in the Post Cold War years

The Geneva Accords included an agreement that under UN auspices, the international community should undertake a substantial programme of relief and rehabilitation in all areas of Afghanistan.  The UN Secretary General appointed Sadrukkin Aga Khan to head the newly-formed United Nations Office for the Coordination of Humanitarian and Economic Assistance Programmes forAfghanistan (UNOCA). This was followed by the launching of a consolidated Appeal by the Secretary General to fund the programme (known as Operation Salam).  UNOCA and Operation Salam, in turn catalysed the NGOs to form Agency Coordinating Bureau for Afghan Relief (ACBAR) to facilitate co-ordination and communication between NGOs and the UN system (Atmar et al 1998). Shortly afterwards the Southern and Western Afghanistan Baluchistan Association for Coordination (SWABAC) was formed.  By 1991 there were 4 NGO coordinating bodies; ACBAR, SWABAC, Islamic Coordination Council (ICC) (which has an International Islamic NGO membership) and the Afghan National NGOs Coordinating Bureau (ANCB) (which has an Afghan NGO membership).

These developments occurred at a time when the political effort of the UN had lapsed and since the political and strategic stakes were unclear, humanitarianism emerged as an all-round response to state collapse and protracted conflict (Rubin, 1999:89).  UNOCA and Operation Salam resulted in a substantial increase in the resources being provided inside Afghanistan (Nicholds with Borton, 1994). It also played a critical role in ‘opening up’ Afghanistan to humanitarian assistance (Donini et al, 1996). As a result of the UNOCA operation, aid was delivered both to Mujihadeen and government held areas and the principle of ‘humanitarian encirclement’ ie delivering aid from a variety of entry points in neighbouring countries, led to a wider geographical spread of aid programmes. NGOs were used as implementing partners for the UN operation and in 1990 there were 67 NGO partners.  However, there were still capacity limitations within the NGO sector and limited coverage of areas in Western, Northern and Central Afghanistan.  The early 1990s saw a UN-induced growth of Afghan NGOs and the development of new programmes in the West and North.  From 1992 onwards many NGOs moved to Kabul, although most subsequently withdrew when fighting erupted between the various Mujihadeen parties (Strand, 1999).  

In rural areas a number of aid agencies began moving towards longer term programming. There was a shift away from humanitarian relief into rehabilitation programmes and developmental activities in the agricultural and education sectors.  This led to the challenge of finding local institutions or partners to engage with and a number of agencies, like for example IRC began to experiment with district development shuras. This was also a period of professionalisation and ‘Afghanisation’ within the aid community. Agencies invested heavily in training, organisational development and improving their monitoring and evaluation systems. There is some evidence therefore that the aid community learned from experiences gained in the 1980s.  There is general agreement that aid programmes now are better designed, managed and evaluated than they were twenty years ago. Less progress, however appears to have been made in the area of ‘Afghanisation’.  Although there was a proliferation of Afghan NGOs in the early 1990s few of them have developed into robust and sustainable institutions.  Moreover, there is still very limited Afghan participation within the international aid system.  Few Afghans are in senior decision making positions and a common criticism of the Strategic Framework process has been the lack of Afghan ownership.

In 1993 UNOCA was replaced by UNOCHA with a revised humanitarian mandate and UNDP taking responsibility for rehabilitation programmes.  The institutional split between humanitarian and rehabilitation functions has been an unhelpful and often confusing one and in 1997 they were brought back under UNOCHA and a single coordinator
. In 1995 when the Rabbani government came to power, the issue of NGO regulation was raised in the first Memorandum of Understanding, agreed between NGOs and the Ministry of Planning. Also during this period, the Kabul Emergency Programme (KEP) was initiated as an umbrella for co-ordinating emergency activities in Kabul at a practical level (Donini et al, 1996).  In many rural areas, the situation remained fluid, particularly the south which became a complex mosaic of competing war lords. Agencies found travel and the transportation of materials increasingly difficult as war lords established road blocks where they charged heavy taxes on commodities (Atmar et al, 1998).

In 1994 the Taliban came on the political scene. The emergence of an assertive Islamic traditionalism has placed new obstacles in the way of international humanitarian and peacemaking programmes. (Rubin, 1999)  Taliban edicts especially those regarding women, contradict international principles and make it impossible for many programmes to reach their intended beneficiaries.  In the pashtun south east, the Taliban’s edicts clash less with local practices and they have usually been less harshly applied. However, outside their heartland areas, particularly Kabul, the Taliban have applied their strictures more rigidly.  These ongoing tensions over principles have been punctuated by a series of incidents,  including the proposed relocating of NGO offices to the Polytehnic in Kabul in 1998, US air strikes which led to the mass withdrawal of aid agencies in the same year, and the latest ransacking of the UN office in Kandahar by the Taliban.

2.4.3
Mapping Non-governmental Organisations (NGOs)

The NGO community in Afghanistan is extremely diverse which makes classification difficult. However, we have divided NGOs into three broad categories: International, Afghan, and Islamic NGOs. This classification draws on the following criteria (a) how NGOs perceive themselves and their identity, (b) their origins, (c) their primary constituencies and stakeholders and (d) their legality as reflected in the legal documents.  252 NGOs are members to one of the five NGO Co-ordination Bodies
. If one includes non-members there are roughly 300 NGOs working with Afghans.

For the purpose of this study, we have consulted the ACBAR Directory of Humanitarian Agencies Working for Afghans 2000, which covers 160 NGOs of all categories. From 17 countries, these NGOs, have 23,413 staff members on their payroll (22,377 Afghans, 705 Pakistanis & 331 expatriates) and their total expenditure for the three years amounted to US$376.4 million (US$120.5 m in 1997, US$117.7 m in 1998 and US$138.2 m in 1999).  Their 1999 budget (US$138.2 m) came from UN (33%), EC (20%), bi-lateral donors (20%), Overseas International NGOs (20%) and others.  In 1999, 91% of their budget was spent for Afghans inside Afghanistan and 9% for the refugee programmes outside the country.

In terms of funding volume and number of staff, it appears that out of the 160 NGOs above, 45 are the largest (14 Afghan, 4 International Islamic and 27 International Western).  Collectively, they have 73% of the total NGO staff and 75% of the total NGO budget in 1999.  Table 3.4 gives and overview (for details refer to Annex I).

Table 3.4: Key Afghan and international NGOs in 1999


 Type of NGO
No of NGOs
No of staff

1999
Total Expenditure

1997-1999 US$

1
Afghan
14
         7,299 
 80,693,171 

2
International Islamic
4
         1,247 
         10,706,010 

3
International Western
27
         8,587 
      210,480,694 


Grand total all key NGOs
45
17,133
301,879,873

Source: ACBAR Directory of Humanitarian Agencies Working for Afghans 2000

The major areas of NGO work include health services, mine action, education, food security, (agriculture, irrigation, livestock, etc.) emergency response, rehabilitation, shelter, income generation, infrastructure, environment and community development work (involving one or combination of the above).  Areas like human rights (one NGO), capacity development services (two supports NGOs), conflict resolution training (an Afghan Network), women and development (an Afghan Women Network) and co-ordination (5 NGOs) are also covered in NGOs’ portfolio.  However, NGOs are increasingly trying to incorporate themes like human rights, peace and conflict assessment, gender and capacity development into their mainstream work.

2.4.4
Defining features of aid in Afghanistan

The following provides a brief synopsis of some of the defining characteristics of the aid response in Afghanistan:

The politics of aid: Aid in Afghanistan has a long history of politicisation.  In the 1980s NGO refugee and cross border programmes were seen by many as the non lethal component of aid to the resistance.  Now that Afghanistan is back on the foreign policy map, because of the Taliban, drugs and terrorism, NGOs are concerned that aid has again become politicised. The historical link between politics and aid, and Afghan perceptions of this link, have important implications for NGOs’ role as potential peace-builders.

The quantity of aid: NGOs are important players in Afghanistan, perhaps more so than in other contexts where there is a functioning state. Over thirty NGOs for example have budgets of over five million US dollars per annum (Van Brabant and Killock, 1999). In the 1980s, NGOs were the delivery mechanism of choice, in a covert, cross border operation and they have continued to be the main service providers in a situation where there is no recognised state. As major players within the aid market they carry some weight and influence. However, this should be seen against a backdrop of declining aid budgets for Afghanistan and increased competition between NGOs for a shrinking market share. Finally there is a need for proportionality; aid is relatively insignificant in relation to other economic forces like cross border trade and smuggling.

The quality of aid:  In the early years of cross-border aid, owing to the constraints inherent in a covert cross-border operation, weak NGO accountability and poor monitoring and evaluation, the quality of aid in Afghanistan was generally fairly poor.  However by the early 1990s NGOs had professionalised, developed their internal capacities and introduced systems for tracking the impact of their work. One aid worker described this period as the “golden age” for NGOs when, cold war agendas had withered away and agencies had the space and the funds to improve the quality of their work.. There is currently concern amongst NGOs that aid has become politicised again, which will undermine the gains made in the early 1990s.

The complexity of aid: The system of aid provision is extremely complex. Bi-lateral and multi-lateral donors, have used international and Afghan NGOs as delivery mechanisms and the result is a diffuse system of provision and accountability. One could argue that this may have been appropriate for a covert, cross border relief operation that needs to be flexible and adaptable. However these same qualities make it difficult to develop a more rational division of labour, leading to a co-ordinated and coherent response.

The co-ordination of aid: A number of NGO co-ordination mechanisms exist and function with varying levels of effectiveness. The main body is  the Agency Co-ordinating Body for Afghan Relief (ACBAR).  Co-ordination tends to take place at the level of information sharing, however there is less evidence of strategic co-ordination, although this has been an objective of the UN led Strategic Framework process. There has been quite a fractured NGO response to the challenges thrown at them by the Taliban, although many NGOs argue that it is their prerogative to respond individually, according to their own priorities and mandates.

The focus of aid: Most NGOs started implementing relief programmes directly, either in the refugee camps or as part of the cross-border programme. However in recent years there was been a gravitation towards longer term developmental approaches and capacity building.  Although human rights and peace-building have increasingly entered aid community debates, there are few organisations with a specific focus and expertise in these areas.  There is for example only one Afghan NGO currently with a human rights focus. However there has been a noticeable shift in recent years, particularly from the UN and donors, towards a more active and robust stance on human rights (away from the more passive stance of protection). The appointment of a UN special representative for human rights, and the focus on this issue in the strategic framework process (see below), are emblematic of this shift.

2.5
Current Debates
Research indicated that three main issues face NGOs at the present time. These are, whether and how to negotiate with the Taliban, the politicisation of aid and the UN's attempts to introduce the Strategic Framework.

2.5.1
The Taliban; Engaging with the “unlike-minded”
NGOs are facing great problems because of  “the deep incompatibility between Afghan presumptive authorities’ policies and principles, and those of the international assistance community.” (Keating, 1998 p131), indeed it is extremely difficult to identify a single Taliban position or policy in relation to humanitarian aid and theTaliban are not monolithic. However, they do display a deep suspicion of aid, which is seen as a Trojan horse for western values and belief systems. Aid has limited importance to the Taliban in financial terms, since other financial flows, for example the drugs trade, timber business and smuggling are much greater.  The main lever that the international community have over the Taliban is the question of international recognition, rather than the volume of aid.

Although in many rural areas it has been a case of “business as usual”, relations between the aid community and the Taliban have deteriorated, culminating in the withdrawal of NGOs and the UN from Afghanistan in July, 1998. Working with the Taliban as the de facto authorities in Afghanistan has presented agencies with a number of dilemmas relating to access, principles, and basic international norms and laws – particularly with regard to gender and human rights. In a DHA mission in 1997, three approaches to working with the Taliban were identified (Bruderlein and Ahmed, 1997): 

Principle-centred approach: In essence, this involves sticking to one’s principles so that Taliban policies acknowledge these principles and comply with international norms. It assumes that the leadership is sensitive to pressure and will respond accordingly.

Tip toe approach: This involves adapting a more pragmatic stance . Agencies seek opportunities for practical experimentation in ways of working, and have dialogue with the authorities on professional and technical issues rather than on those of principle.

Community empowerment: This involves working directly with communities, in strengthening their capacities and confidence and in so doing by passing the authorities.
Most NGOs recognise that they have to engage with the Taliban at some level since “at the end of the day you have to deal with the people controlling the real estate” (aid worker). Many appear to have adopted different combinations of the three approaches, according to the specific context. ICRC have demonstrated the potential of quiet diplomacy and engagement, and much can be learned from their approach.  This has been described by some as a non confrontational “green tea approach”.  NGOs seem less likely to adapt a “principle centred” approach, because there are more pressures on them to get back into Afghanistan, particularly the solidarity NGOs.

2.5.2
NGOs and the politicisation of aid

NGOs have been greatly influenced by the direct and indirect effects of changing donor policy. The recent ‘politicisation of aid’ has generated heated debate between NGOs and donors. One donor commented, that the Taliban have made the price of aid so expensive – in political terms - that they have priced themselves out of the market. The foreign policy calculations are that the costs are too high and returns too small: “The calculation has been this is not an important country and all the issues coming up are negative ones. Therefore it is relatively easy to take a minimalist position….we maintain a small stake and don’t get to grips to with the problematique”. The same donor went on to state that, “the opportunity cost is there to be paid if one could be more creative and imaginative”.  

The lack of risk taking, creativity and nuanced analysis has been a  worrying feature of donor policy towards Afghanistan in recent times.  This may partly be attributable to the fact that  “public opinion pushes governments into these short term responses….public opinion doesn't push governments into nuanced and sophisticated responses” (aid donor).

An unhelpful polarisation has developed; on the one  hand there are a number of donors arguing for strong conditionalities:  “We're not going to fudge it anymore. We are going to make black and white decisions….this will be a new form of aid....we might call it, conviction aid” (aid donor). On the other hand,  aid agencies are worried about a growing disconnect between the assistance community's commitment to principled and coherent programming and the donors' response and priorities 
.  They have argued that "We are now in a situation where politics -- specifically displeasure with the Taliban -- rather than agreed humanitarian principle seems to be the guiding hand"

Our macro and agency surveys show that the donor-NGO relationship is often an uneasy one, and at best, they are reluctant partners.

2.5.3
Strategic Framework and Principled Common Programming

Afghanistan was chosen as a testing ground for a new approach by the international community to complex political emergencies (Keating, 1998a) There are two key elements to this new approach:  

(1) The Strategic Framework: which establishes the priorities and overall objectives of the aid programme, including the aim to establish a closer link between political and humanitarian initiatives.

(2) Common programming; this aims, through the involvement of different stakeholders, to translate the broad goals of the framework into coherent, co-ordinated, principled and cost-effective programmes.

Key elements of the institutional framework include regional co-ordination bodies, the Afghanistan Programming Board (APB), a common fund and strategic monitoring and evaluation.

It has been argued that the Strategic Framework (SF) and Principled Common Programming (PCP), are the result of the convergence in Afghanistan of two separate attempts to improve UN coordination.  The Strategic Framework initially had nothing to do with Afghanistan and was an attempt at UN reform driven by UN headquarters.  The new role of the UN and humanitarian agencies as the prime instrument of conflict policy in post-Cold War years led to a UN review in 1995 to suggest the idea of UN-wide Strategic Framework to reduce the disconnect not only among the UN humanitarian agencies but also between the humanitarian and political arms of the UN.  (DANIDA 1999)  Afghanistan was chosen as a test case and after much consultation within the assistance community between 1997 and 1998, the final version of SF was issued by the Deputy Secretary General’s office in September 1998.

Strategic Framework

· Strategic Framework sets the overall goal of the UN as building peace through its political and assistance strategy.  However, the SF takes it for granted that there is consensus among the UN Security Council over Afghanistan beyond the common stand towards Taliban and that there is adequate support from the UNSC for its political strategy.  Second, SF ignores the role of the non-state regional and national actors who may be well benefiting from the conflict rather than peace.  Third, in its honourable but ambitious goal, it seems that SF overestimates the political and economic importance of the UN and that of the community of external actors even when well co-ordinated.  A strategic question to ask would therefore be: would SF help bring peace –even with the enhanced synergy of the three strategies- without the required support of the UN Security Council and that of the regional powers?  Would SF help build consensus among these actors?

· To avoid having to deal with these vexed questions, the focus of SF has almost entirely shifted to the ‘assistance leg’, which has resulted in limited development of the political strategy and a greater focus on PCP.  The link between political and assistance strategy has not yet been defined. There is therefore a danger, as mentioned earlier that political responsibility is delegated to the assistance actors leading to the increased politicisation of aid.

· All donors interviewed almost unanimously stated that they support both the SF and PCP processes.  However, two donors were more explicit in saying that they supported PCP and were less sure about the SF.  The message was: “we just want a better co-ordination of the assistance actors to minimise wastage of resources. The UN should scale down their ambitions and expectations”. (aid donors).  

2.5.2
Principled Common Programming

· Conceptually, there is unease over the method of coordination, i.e. whether by consensus or by control and PCP has yet to resolve this tension.  While coordination by consensus has been regarded as highly problematic by the advocates of PCP, coordination by control has been strongly rejected by the main actors who state that this will reduce their independence and flexibility.

· There is a perception of growing politicisation and manipulation of the PCP process.  As one NGO director stated: “the political aspects of human rights have received more attention than the human aspect of humanitarian assistance”. (NGO director).  Although the PCP philosophy is to make humanitarian assistance demand-driven, according to another NGO director, some donors have managed to make it donor driven (NGO director).  Donors fail to take their hands off the micro-management and operational side of the work, which is the domain of NGOs and UN agencies.  This effectively paralyses the whole system especially when donors are poorly informed about the situation on the ground.  Moreover, different actors within the system do not play to their comparative advantages.  The UN for instance monopolises the high-level engagement with the authorities and yet the NGOs tend to have better contacts and an understanding of the situation in the field.(NGO director).

· Finally there are problems relating to the implementation of PCP. Many believe that PCP has gone on for too long in Islamabad and Peshawar, with very little to show for it (NGO director).  A greater field involvement would perhaps help get around the ‘unhelpful level of abstraction’
 of current debates. 

In many respects it is too early to come to any definitive conclusions about the Strategic Framework and Principled Common Programming.  Interviews revealed mixed opinions about the process so far. Many were positive in the sense that it had forced agencies to go back to first principles and evaluate “the way we do business”.  It has encouraged agencies to think more carefully about the purpose of aid in Afghanistan, and the process of building consensus on principles has been a valuable one.  One NGO worker enthusiastically described it as a “visionary exercise”.  Others mentioned that it has helped build closer links between the UN and NGOs and helped improve information sharing between different parts of the aid community. However, though most people felt that it was difficult to disagree with the concept,  there were concerns about assumptions behind the Strategic Framework, who was driving the process and how it was being implemented.

(a) 
The focus has tended to be more on collaboration and less on accountability. Afghan involvement in, and ownership over the process has been weak. Some respondents felt that it was more about spin and less about content, and like the wider process of UN reform, it was a case of “rearranging the deck chairs on the Titanic”.   Some felt that the process would get hi-jacked by institutional agendas and politics -- in particular UN inter-agency politics.
(b) 
The process up until now, has been quite a top-down one, which has brought out tensions over principle, policy and practice. The closer one gets to the ground the stronger becomes the call for a pragmatic response. Those working at the “sharp end” feel that “the Strategic Framework is not an useful road map for Afghanistan… there is an urgent need to get beyond the rhetoric of Common Programming and move into the reality of what is being achieved on the ground.” (aid worker)

(c) 
It has been a very slow and unwieldy process and there has been limited progress in getting beyond the generalities of overarching principles.  NGOs felt there was a danger of “collective inaction rather than action”, the end result of a cumbersome and coercive co-ordination mechanism. 

(d) 
Some NGOs had concerns about the UN role in the process. Behind this, may partly be a clash of cultures and ethos between NGOs and UN; NGOs tend to lack hierarchy and do not adhere to standard operating procedures. Moreover, they have had the luxury of not having to work with centralised structures in Afghanistan over the last 20 years and are reluctant to give up any of their autonomy now. There may also be a certain organisational inertia or resistance to the idea of change;  “..everyone has got used to coping, but not to changing”.  NGOs are also sensitive to implied criticism of their past work.  There is an assumption of the need to “wipe the slate clean”, when in fact there have been incremental improvements in the quality of aid over the last two decades.  NGOs have also had recent successes which they believe are insufficiently recognised -- for example in negotiating the nullification of the Taliban edict which prohibited women from directly receiving humanitarian aid. 

(e) 
There are concerns about linking humanitarian aid to peace and diplomatic initiatives. This, some feel, is symptomatic of the growing politicisation of aid and the overlaying of unacceptable criteria on humanitarian activities.  The humanitarian “minimalists” feel there is a need to scale down the ambitions of the Strategic Framework; “We're deluding ourselves in terms of how important we are.… we're trying to behave like a government and failing terribly.”

One thing that is striking about many of the current debates, is the lack of institutional memory. In 1993 a similar framework was developed by the UN for the rehabilitation of Afghanistan. However, this was only referred, by one of the few international workers who had been around long enough to remember this previous initiative.  Earlier, we argued there is a need for an analytical framework and response, which spans the different levels of the war and involves a broad range of actors and processes.  The Strategic Framework process, aims to do this and to reform business as usual (Keating, 1998a).  Whether it fails because of the sheer complexity of the task and the aid community’s intransigence, remains to be seen.  Certainly it was an ambitious decision, to select Afghanistan as a test case.

2.6
Aid, conflict and peace-building
2.6.1
Background to aid, peace and conflict in Afghanistan

NGOs are major players at a national level in terms of service delivery and some have even claimed they are playing a caretaker government role. They deliver significant resources in the areas of health, education, food aid and agriculture. However, rather disingenuously, they are more reluctant to recognise they and their programmes may have an impact on the dynamics of peace and conflict beyond the local level. Their projects can have unforeseen  negative or positive impacts on the context.  Interestingly agencies tend to “talk up” or “talk down” their own importance according to the context.

The table 2.2 explores the impact of NGO interventions on conflict.
 The three scenarios postulated are: (1) Fuelling conflict ie. NGO programmes are exacerbating the underlying conflict and have become part of the problem (2) Holding operation ie. NGOs have a limited impact in relation to the wider political and economic forces driving the conflict; at best they are helping maintain some civil structures which may re-emerge when the heat has gone out of the conflict (3) Peacebuilding ie. NGOs can play a role in reversing the destructive cycle of violence and play a proactive role in supporting constituencies for peace.  Reality is evidently more complex than the table suggests however, it provides a useful starting point for analysing the impact of NGOs on conflict and peace.  Illustrative examples from Afghanistan have been added. While some of the findings made in the table are based on detailed data from fieldwork others are judgements based on more limited information and are thus more tentative. One things is clear – NGOs, aid donors and other agencies have made limited attempts to systematically examine their impacts on peace and conflict. 

Table 2.2:
An exploration of the impacts of aid programmes on conflict and peace

PHYSICAL
SOCIAL


ATTITUDINAL
POLITICAL

FUELLING

CONFLICT


· direct payment to the resistance – channelling aid through commanders

· leakage of aid because of lack of monitoring and evaluation (eg. some donors admitted to 40% wastage levels in the 1980s)

· looting of aid eg. Mazaar in 1997

· building of roads that can be used for military purposes


· aid distributed without understanding of local networks may undermine social cohesion

· social engineering which either work too quickly or identifies the wrong leadership eg. on occasion, District Development Shuras


· aid in refugee camps may undermine Afghan sense of identity 

· NGOs reinforce the miltarisation of society eg. printing school text books that use kakeshnikovs for counting exercises
· aid programmes that have altered the local balance of power between commanders

· accommodation to factional politics

· channelling aid into the refugee camps through the parties in the 1980s

HOLDING

OPERATION
· community development projects

· maintaining services such as health and education facilities

· providing employment and support for educated Afghans so they do not leave the region
· support for community-based structures 


· protection/support of local legitimate leaders

· providing information and links with the “outside world”
· engagement with the authorities on issues like access and human rights eg. NGOs success in reversing Taliban edict on women receiving humanitarian aid

PEACE-BUILDING


· work at a micro level which brings together different groups eg. work with hazaras and pusthtuns in K. Uruzgen

· provision of alternative livelihoods for young  men
· long-term institution building at the level above the village eg PEACE programme?
· programmes which have a focus on confidence-building and empowerment

· education programmes for girls and boys that incorporate peace-building messages

· use of the media eg. BBC’s new home and new life which addresses peace-related issues
· support for legitimate structures of governance

· advocacy and education on human rights and the causes of conflict

An understanding of the history of aid programmes in Afghanistan is an important starting point for exploring the issue of NGOs and peace-building. Many of the examples in the table above, that fall into the “fuelling” category, date back to the 1980s when NGOs were part of the political and ideological cold war battle (Baitenmann, 1991).  While playing an important role in mitigating the effects of conflict and alleviating suffering and hardship, many NGOs were inadvertently (some intentionally) part of a “pro-war” agenda.  NGOs were in many respects part of the jehad and to talk about peace , at that time would have been seen as disloyal to the cause.

There is much anecdotal evidence to suggest that aid fuelled conflict at the local level, (see Baitenmanne, 1991; Goodhand with Chamberlain, 1996) due to either NGOs’ explicit political agendas or the severe difficulties of adequately monitoring cross-border aid programmes. Although one should not exaggerate the role of aid in fuelling conflict,  equally one cannot ignore the fact that aid has had perverse outcomes in Afghanistan as well as positive impacts in terms of saving lives and protecting livelihoods.

Because of their history, Afghans may perceive NGOs differently from the way that NGOs view themselves.  Many agencies, particularly the solidarity NGOs and Afghan NGOs have a legacy to contend with, in spite of more recent attempts to recreate themselves as neutral, impartial actors.  As one NGO worker frankly admitted “we started off by carrying bags of dollars into commanders”.  Another, Afghan NGO director expressed some scepticism about whether NGOs, given their past history could reinvent themselves as peace-builders:  “NGOs used to build roads, not to connect people to markets but to enable fighters to take weapons to different parts of Afghanistan,.... but now they are talking about peace at the community level”.  NGOs are also seen by some as rather opportunistic and as one Afghan commented, “they turn up at disasters like flies to the sugar”.  One of the learnings from an assessment of agency responses to the recent earthquakes in Afghanistan, was their need for profile and “putting down their flag”, on occasion undermined co-ordinated action.
Whether these perceptions are justified or not is another question, but they are commonly held and counter-balance the more positive views of NGOs, also held by different elements of Afghan society. They need to be held in mind when we analyse the potential role of NGOs in peace-building.

2.6.2
 NGOs and the new peace-building agenda?

In Afghanistan (as elsewhere), “peace” is a politically and ideologically-charged term. Key questions to ask are who is defining the peace? How are they defining it? Where is the call for peace coming from?  Although peace-building has been brought onto the agenda more prominently in Afghanistan in recent years, it is important to look at why it has got on the agenda, and what is being done now that it has got there.

There are a combination of factors behind the increased interest in peace-building amongst the donor and NGO community, some relating to wider debates on aid and conflict and others specific to Afghanistan.

Shifts in the thinking and policy of the international community: increasingly ideas of “structural stability”, conflict mitigation and peace-building are entering the language and policy of donors and policy makers. For some this is a recognition of the need to search for new and more expansive approaches to addressing the problem of long term conflict. Others interprete it as a policy of disengagement and containment – “humanitarian intervention as riot control by the G7” (Duffield, 1998).


Changes in donor policy towards Afghanistan: there has been a re-engagement on the part of donors.  Human rights and peace-building are an important part of the donors’ new agenda. DFID for example has identified a need for a more pro-active approach, which has an explicit focus on building peace as well as “doing no harm”.  In short aid must have sustainable peace as its goal.

Strategic Framework process: this has also highlighted the strategic goal of sustainable peace.  It represent an ambitious attempt to integrate grass roots peace-building into a strategic conception of the peace process.  It reflects a trend towards more expansive ways of working in CPEs, integrating an analysis of peace, human rights, and governance, into aid programming  In its original conception it aimed to combine efforts to address the structural causes of the conflict with projects focusing on inter and intra-community conflict mitigation and longer term development. 

Agency peace-building initiatives: based on their experience in the field (and sometimes their capacity to “do harm”), a number of agencies have begun to experiment with approaches that recognise at least the need to do no harm and when possible exploit opportunities to do good.  These include for example workshops supported by NCA on Do No Harm and conflict mediation; the BBC “New home, new life” project which, incorporates peace-building messages into its radio drama; the UNDP PEACE programme, a cross cutting approach which incorporates community development, support for local governance and peace-building; UNHCS (Habitat) projects in Kabul and Mazaar which attempted to build trust and empower local communities through the rehabilitation of urban services; the work of NGOs like ADA in building inter-community links in rural areas through aid projects. For a more extensive analysis of such efforts see Atmar et al (1998).  These are just some of the attempts by aid agencies to go beyond the more familiar territory of their relief and development programming. 

There is now a general acceptance within the aid community of the need to “do no harm” and in particular to have an analysis of the conflict and the impacts of programmes on that conflict.  As noted above, there has been a marked improvement in the quality of aid programmes in Afghanistan over the years.  If one refers to the framework presented above, most examples of the fuelling scenario were taken from the 1980s and must agencies now would at least claim to be part of the holding operation scenario. A few, but not many, could point to examples of activities which fit the “peace-building” scenario.

Most NGOs however are sceptical about peace-building as a concept and practice.  There are a few “trail blazers” but the majority are reluctant to follow them down this path.  It would be true to say that the main driving forces have been the donors and the UN. One of the reasons for this scepticism is that the NGOs, working on the front-line, have to struggle to translate these ideas into action.  It is not clear to many, what peace-building means in practice.

2.6.3
What peace-building means in practice
There is no consensus about what peace-building means in practice. As one donor commented,  “Most agencies subscribe to ideas related to peace-building but it’s usually stated in very vague terms, like the idea of neutrality, and is rarely translated into practical programming policies.” The following is a first  attempt to synthesise what interviewees felt it represents in practical terms:

Table 2.3:
Examples of peace-building interventions:

NGO staff offered the following examples of how their activities could have a peace-building impact.

· providing communities with information – providing access to the outside world, through the media, written information or just informal discussion with agency staff

· poverty alleviation projects which reduce competition for scarce resources

· providing alternatives to the war economy eg  alternatives to the poppy, or alternative livelihoods for fighters

· mediation in inter or intra-community disputes

· giving out ethical messages through their interactions with communities, which contribute to a “culture of peace” – referred to by some as “demilitarizing the mind”

· NGOs provide a leadership role for Afghan professionals who would otherwise leave the region

· advocacy on the causes of conflict, particularly INGOs in their home countries

· contribution to local governance – helping support local structures and networks which can solve problems and conflict inclusively

· playing a witnessing role, which mitigates human rights abuses

· education and promotion of human rights



While they all may be examples of good practice, none of the above are an automatic contribution to peace in a wider sense. Given the nature of the Afghan conflict, micro level interventions may not have a cumulative impact on the wider conflict. As one field worker commented: “Peace-building is like developing a nursery, but before planting the nursery it's washed away by a flood.” However this in itself does not negate these kinds of interventions; the same could be said about NGO micro level development programmes, which by themselves do not bring “development” at a macro level. 

Most NGOs either take no position on peace-building ie. it is not part of their analysis or one of their objectives, or they take a do no harm position.  Very few have an explicit focus on peace-building.  Those that do, differ in their interpretation of it in practice; first  there are organisations like CPAU, which are “niche” peace-building organisations.  CPAU is a network for NGOs and individuals with an interest and expertise on peace and conflict issues. Their focus is on training in do no harm, conflict analysis and mediation skills.  However, more thinking needs to be done about how their work can cross-over and influence the “humanitarian mainstream”.  As has happened elsewhere, peace-building and conflict resolution becomes “ghettoised” by the rest of the aid community. Second, there are one or two organisations who claim to have integrated peace-building perspectives into their relief and development work.  However, in practice, it is not clear whether they are doing anything differently from other organisations who aim at good relief and development practice.

Therefore, one approach has a clear identity but limited impact or influence, and the other has been mainstreamed to the extent that it is impossible to identify as a distinct approach to working in conflict.  This brings us back to the question asked at the beginning about whether peace-building is any different from good development practice. If it is “just” good development practice, this is still quite a rare commodity in Afghanistan This question will be returned to in our analysis of the agency studies.

2.6.4
Concerns about peace-building
Part of the problem with the debate on peace-building in Afghanistan is that it tends to prompt a knee-jerk reaction from those who think it represents naïve, wishful, “try-to-do-everything” programming. Given NGOs’ history of working in Afghanistan, and the complexity of the context, there is good reason for scepticism of any approach with grandiose-sounding claims. Morale within the aid community is very low at the moment. Many agencies have had to either withdraw from Afghanistan or scale back their programmes.  In some quarters, there is a sense of impotence and a strong feeling of “bystander anxiety”.  Because aid agencies feel under siege, there is an aversion to risk-taking and experimentation in the current environment.  Many feel that now is the time to “batten down the hatches and weather the storm”, rather than explore new territory and experiment with more expansive approaches

Practitioners are also concerned that peace-building is adding yet another layer of demands on their time and thinking; harassed aid workers complain that they are being asked to use an ever growing collection of conceptual tools and frameworks, which in the end detract from the daily business of running aid programmes.  There is some scepticism about whether peace-building is just another donor fad which will simply involves the re-labelling of programmes, without any substantive change to practice.  One field worker commented, “aid is being asked to do things it was never asked to do before” and then went on to voice the commonly held concern that aid was being used as a fig leaf for the inaction of politicians in west.

2.6.5
Conclusions on peace-making and peace-building
The following points represent some tentative conclusions on peace-making and peace-building, based on our analysis of the conflict, and top down and bottom up responses to the war to date:


the Afghan conflict is rooted in long term processes of structural violence.  Peace therefore needs to be linked to ideas about social justice and inclusion. The Taliban may have brought security to some areas, but they haven’t brought peace and justice  – “peace” for a Pashtun man in Kandahar, may represent oppression for an Afghan women in Kabul. The structural roots of the conflict have not been addressed.


peace will not come through reverting to the status quo ante – there have been fundamental shifts in Afghan society as well as the regional and global environment.


peace may not be everybody’s interests – conflict entrepreneurs have a vested interest in the continuation of the conflict. A peace process has to take their interests into account.


a peace process has to involve bottom up as well as top down approaches. It has to be inclusive and involve all elements of Afghan society. It also has to have the right combination of insiders and outsiders and ensure an appropriate division of labour between the different actors, including the diplomatic and humanitarian elements of the international community.


peace-builders actions need to be based on a hard-headed political analysis of the dynamics and causes of the conflict and a realistic assessment of their capacities to influence these dynamics.


the long-term nature of the conflict, demands long-term time frame-frames from those seeking to intervene and support peace-building processes.


peace-building processes do not conform to the project cycle time frames or bureaucratic needs of international agencies acting on the behalf of Afghanistan.  Nor are they aided by the often conflicting institutional and political agendas of these agencies.

· The impact of NGO programmes on the dynamics of peace and conflict has been limited and they cannot be a leading edge in a peace process. They can however do more to sytematically assess the interaction between aid programmes and the dynamics of peace and conflict. 

3.
THE VIEW FROM THE VILLAGE
3.1
Introduction
The previous section has commented in relatively general terms about the achievements of NGOs. In this section we explicitly set out to capture the evidence and perceptions from a key stakeholder group – the people who benefit from NGO activity. While only three villages have been surveyed the findings are related to a much larger set of data gathered through interviews and the literature. The field studies were conducted in Uruzgen, Gardez and Badakshan provinces.  Given, the diversity of Afghanistan and NGO activities, such an approach inevitably captures only a small part of the overall picture.  Our field work aimed to involve rapid but intensive studies of villages by teams of researchers using questionnaires, participatory appraisal methods, key informant interviews, observation and documentary sources (See Atkinson, Goodhand and Hulme (1999).  However, in practice, because of security problems in the North and DFID restrictions on expatriate travel in Afghanistan, the community level research was not as extensive as planned. 

3.2
The three villages
3.2.1
Deh Dehi, Badakshan

Deh Dehi is is an Uzbek village located 20 km south west of Faizabad the provincial capital of Badakshan.  Deh Dehi , means “scattered villages” and it is one of several Uzbek and Tajik villages situated along a small river valley. There are 122 households and 138 families in the village and traditionally the economy has centred around agriculture -- mainly wheat and barley -- and livestock. 

There has been no fighting in the area for the last five years but the village has been affected by various stages of the conflict.  During the jehad years, there was a Russian encampment on the hill above the village and many of the villagers became refugees in Pakistan.  In the early 1990s after the Russian withdrawal fighting continued between the political parties.  Since the Hezbi commander took control of the area, five years ago it has been relatively peaceful.

Although wheat farming and livestock trading are still important sources of livelihood, over the last five years, poppy cultivation and the opium trade have become the key economic activities in the village. Now virtually all the irrigated land is given over to poppy cultivation, since profits generated by opium are much greater than those for wheat.  Shop keepers from Deh Dehi or traders from outside buy resin from farmers and then transport it to the border of Tajikistan.  Here the resin is sold to dealers linked into the Central Asian mafia networks. The journey to the Tajik border is very arduous and dangerous and it is a trade monopolised by young men.  With the capital gained from the trade many of these men are investing in small shops and businesses in Deh Dehi.  Ten years before, there were only four shops in Deh Dehi and now there are over twenty and many of them are seasonal, based upon the currency of opium resin.

One villager summed up the changes in the village in recent years as follows: “Before the population was much less and people relied on agriculture.  Money was less and there was no trade or business. Now the population is high, agriculture is not enough and trade has developed.”

Afghanaid, a British NGOs have been working in Badakshan since the mid 1980s and initiated a community development project in 1997 in the Argu cluster of villages, of which Deh Dehi is part.

3.2.2
Shaspar, Khas Uruzgan

Shaspar village is located in Khas Uruzgen district of Uruzgen province.  It has 350 families about 80% of whom are Hazara and the remainder are Pashtun. Khas Uruzgen is a remote district on the border of Hazarajat. At the time of the research, the Taliban exercised authority over the Pashtun lowlands and the Wahdat party controlled the mountain regions. About one third of the population in the district are Harazas and two thirds Pashtun.  There have been tensions between the two groups and six years ago there was open conflict (see below).

Although this area did not experience  heavy fighting during the war, the conflict had a number of indirect impacts including the disruption of agriculture, marketing and trading. Agriculture and livestock have traditionally been the main economic activities. Hazaras living in the highland areas have also supplemented a subsistence economy through labour migration to Iran and Pakistan.  Owing to the security brought by the Taliban, the local economy has started to pick up, profiting from the re-establishment of secure trading links with Kandahar.  However, at the time of the research, the Taliban had imposed an economic blockade on Hazarajat, their aim being to restrict the supplies reaching Hezbi Wahdat. One of the results of the blockade, in addition to the hardships for Hazaras, was the development of a flourishing black market in smuggled goods, largely controlled by Pashtuns in Khas Uruzgen town.

ADA, an Afghan NGO, and has worked in Khas Uruzgen since 1993.  In Shaspar village it has constructed a school and a micro hydro system.
3.2.3
Zawoo, Gardez

Zawoo, was a village of 1,033 families before the war, located twenty one km from Gardez city in Paktia Province.  However there are now only 77 families living there, the rest still residing in Pakistan.  The region experienced intense fighting and wide spread destruction during the conflict, and most families left the area in 1979.  A few came back in 1992, however because of damage to infrastructure, the presence of mines, and availability of alternative employment in Pakistan, there has not been a wholesale return back to the village.

Zawoo village (or mantiqa) is made up of 12 sub villages or qala. It is inhabited by two Pashtun sub tribes, the Suliman kheil and Ali kheil. The tribal structure has historically been very strong in this area and groups have jealously guarded their independence from the state.  It is an agricultural-based subsistence economy, however proximity to Ghazni city and to Pakistan means that wage labour and trading have become increasingly important.

Most of the families who originate from Zawoo are  living in Khaki camp of Mansera district in Pakistan.  Many have either small businesses or work for wage labour.  It is likely that many families will chose to stay in Pakistan or at least maintain extended family networks in both countries as a risk spreading strategy.  With the assistance of a number of NGOs, 77 families have returned since last year to re-establish the physical and social infrastructure of the village.

CARE International, initiated the EU funded SoFAR (security of food for Afghan returnees) programme between 1996-1998 to provide an integrated package of support for Afghan returnees. This has included the rehabilitation of infrastructure and the provision of livelihood support for returnee families.

3.3
Violence, conflict and changing social norms and structures
Nearly three quarters of Afghanistan’s population live in rural areas currently not directly affected by war (Ostrom, 1997).  In recent years all three villages have experienced relative peace and stability. The Taliban have brought a level of security to Zawoo and Shaspar, and Deh Dehi has been relatively stable, under the control of the Hezbi commander for the past five years.  Therefore, although all have been affected directly by institutionalised violence – including the death or injury of family members, forced migration to Pakistan or Iran, the destruction of houses and loss of belongings – the key impacts now are the indirect ones including the disruption of markets, the loss of livelihoods and the erosion of physical and social infrastructure.

When interviewed, community members made a clear distinction between security and peace.  Although they appreciated the former, they still did not feel that life was peaceful. Interestingly, almost all, appeared to have retained a sense of common nationhood; all talked about peace within a national framework.

Table 3.1:
Community understandings of peace
I’m 26 years old and I’ve never experienced peace
Life was peaceful in Zahir Shah’s and Daud’s time.  In that time the doors of our houses were never closed, even at night

…peace is the non interference of foreigners in Afghan affairs

Peace means to be able to work and live at home without any interference 
Peace means unity, for us to live together in our country
Peace is about compromise and coming together
Peace is like water, it is a basic need

Peace is arami (calmness)

People know the value of peace now. They can feel it in their blood and their bones


There were important differences in perceptions and Table 3.1 provides an indication of these. The Pashtun shop owner in Khas Uruzgen, saw things very differently from the Hazara livestock trader in Shaspar; for the former, Taliban security had brought improved trade and business, whereas for the latter it had brought increased poverty and restrictions on mobility.

Although there may be stability, the institutionalisation of physical violence and the threat of violence still remain. Military structures maintain a grip on civic networks and institutions, illustrated by the fact that the commander in Deh Dehi and the Taliban in Paktia and Uruzgen, continue to recruit young men and collect zakat and ushr from the population.

The wider conflict has become entangled with highly localised disputes which preceded the war, producing a dynamic where the two forms of conflict feed upon one another.  Table 3.2 illustrates the links between structural and inter-community tensions in Afghan society.

Table 3.2:
Conflict and peace-making Khas Uruzgen

Khas Uruzgen is situated where the Pashtun south and Hazara central highlands (Hazarajat) border one another.  In 1990 there was a major conflict between the two groups in Khas Uruzgen.  It started with the killing of two Pashtuns in the bazaar which led to the reciprical killing of two Harazaras.  The conflict then spread in “inside-out” fashion with the mobilisation of both sides on ethnic and tribal lines and finally on political party lines; so that the conflict spread outwards from the local to the national level.  A number of villages were destroyed, over 100 people were killed and when the Pashtoons mobilised, the hazaras withdrew to the hills of Hazarajat leaving their houses and farm land.  The conflict eventually crystalised around the two political parties of Hezbi Islami (supporting the Pasthtuns) and Hezbi Wahdat (supporting the Hazaras).

Local attempts at reconciliation failed:

“how could we bring peace when we were the ones doing the fighting?”
Eventually after a period of shuttle diplomacy,  national figures with political and religious credentials came together and helped bring about a peace settlement.  Although the conflict had spread in “inside-out” fashion, it could only be resolved from the “outside-in”.  Since this period there has been a state of uneasy co-existence between the two groups. Tensions have increased recently, since the Taliban introduced an economic blockade on Hazarajat to prevent supplies from getting through to  Hezbi Wahdat.  


Conflict is not a new phenomenon. In Zawoo there were historical tensions between the qala,  in Deh Dehi conflict over grazing rights and in Khas Uruzgen over land ownership.  However, these tended to be fairly self contained.  Now, as the case study above shows, conflict can easily escalate, exposing wider fault lines and political divisions.  The means for waging conflict have increased and the means to control it at the local level have been eroded.  Conflict entrepreneurs have been able to very skilfully exploit the links between structural tensions and local disputes.

The village studies revealed that conflict has changed social norms and structures, but it is important to recognise the continuities with the past;  civic institutions and networks have remained remarkably resilient during the war.  As, argued in the macro section of this paper, in some respects, civil society in Afghanistan has reasserted itself during the course of the conflict. In all three villages, social institutions and forms of collaborative action, that are the sites of social capital in Afghan society -- such as the jirga, the mosque, hashar, and the mir ab – were functioning and continued to played a central role in village life. In Deh Dehi, for example,  traditional leadership and networks are still powerful and act as the gate keepers between the village and the outside world.  Such institutions are adaptive, as illustrated by the continued functioning of Zawoo’s  jirga in Mansera, whose decisions are still respected by villagers who have moved back to Afghanistan.  In some areas traditional forms of leadership have re-established themselves; as one community member in Zawoo mentioned, during the jehad, most of the shura members were commanders, but now they are elders.   

A number of critical incidents point to the robustness of civil society and the potential for the emergence of forms of civic resistance to the conflict entrepreneurs.  In Khas Uruzgen, for example there was a shopkeeper’s hartal in the bazaar, to protest against Taliban taxation. In Kandahar there have been reports of tribal resistance to recruitment. In Faizabad, local protests succeeded in reversing the commanders’ decision to restrict traditional kuchi grazing rights.  Although, the “weapons of the weak”, may not be able to challenge the kaleshnikov, these incidents show that peasant society still retains a strong memory of the past and a sense of its identity (Roy, 1985)

However, the war has contributed to some major changes in community norms and structures.  Rather than representing a complete break with the past, it is more likely that conflict has contributed to the acceleration of social change, speeding up social and political processes that preceded the war.  We can see several signs of this at the level of the village:

New forms of wealth distribution:
The conflict has provided the space for new forms of political economy, which in many respects has been more insidious and penetrating than previous state incursions.  It has led to new linkages between the bazaar and the countryside and the formation of a new class of entrepreneurs. The opium economy in Deh Dehi is a good example of this, and the war economy has changed distribution of wealth within communities, as the following comment illustrates:

“Some of our relatives have become rich through trade and smuggling and their lives have changed.  My husband is old and he can’t do these things. Some of them were our shepherds but now they won’t even invite us to social occasions because we are so poor” (women in Deh Dehi)
Breaking down the “mud curtain”:
The war and the refugee experience have changed people’s expectations, by opening the doors of the village to the outside world.  A young mullah, for example described his impressions on coming back to Deh Dehi from Pakistan: “When I came back I compared my village to Pakistan, where I saw good conditions and development like roads and big buildings.  I looked at my village and it was like a graveyard. As an elder from Deh Dehi mentioned “we feel like a silk worm coming out of it’s pupil”.  An increased recognition of the importance of education is another important legacy of the refugee experience. Forced migration has also provided people with an opportunity to learn new skills and vocations. In Zawoo, for example more people are now involved in trading and the transport business.

The decline of reciprocity?:

Although civic networks continue to function, in some areas there were signs that historically established forms of reciprocity were less robust than in former days.  Many villagers commented that hashar was less strong than it had been.  The introduction of the cash and wage labour economy, and wide spread poverty have probably contributed to its decline in some areas.  Also, there is evidence that common property regimes are feeling the combined strain of population pressures and the break down of traditional rules and rights of useage.  Finally, all three villages, people complained about the Taliban or the jaba collecting zakat and ushr which traditionally should have been redistributed to the poor.  These examples, may be indicators of a move from co-operative to more self interested, if not predatory forms of behaviour

Religious tensions:
Religion has become increasingly politicised as a result of the conflict. In  Deh Dehi, for example, young boys who were trained in the madrassas in Pakistan, brought back ideas about Islam that are often at odds with the “folk Islam” of traditional Afghan villages.  One old man commented that “I went to the mosque to pray this morning and I could see that the children didn’t feel comfortable with the way I was praying.”  Similar tensions were exposed in Zawoo where villagers complained about the role of the “honourable marouf” appointed by the Taliban to ensure that certain religious and dress codes are respected.

Inter-generational tensions
One NGO worker recounted an incident which he thought encapsulated the growing tensions between the young  and  the old in Afghan society: “Ten years ago, when I was in Shah Walikot, I saw a commander greet an old man by kissing him on the hand, and then almost immediately afterwards he started shouting at him.”  In the eyes of the NGO worker this showed that there were still the vestiges of a traditional respect for old people, however this had been eroded as younger men had gained power with the gun. 

The following example shows the differing perceptions of change between the young and the old in Deh Dehi village:

Table 3.3:
Perceptions of change in the village
What the old men said…
In the old days you could go to Takar with half an Afghani and buy twenty seers of salt and load it onto two donkeys
Life was simple then. The only food was bread, qurot and tea. Everyone worked on their own land

Before if the elders said something everyone would listen but now the young men don’t respect them.  If they want something they do it even if that means killing someone.  It’s everyone for themselves now.
What the young men said…
People have been to other places and they are more broad-minded and educated now 
Life is better now than in the past. People are working and trading. Before people just grew wheat and led simple lives 

Money was scarce before, but now people have money because of poppy cultivation



In Deh Dehi, there were latent tensions between the young and the old, because it was the young men who controlled the drugs trade and their changing economic position challenged the power and status of the white beards.  Many talked about tensions between fathers and sons and increasingly, once married, sons move out of the father’s house, unlike in former times.

Leadership
At the level above the village, leadership has come with the gun: “The new, young leaders,  if they have $5,000 in their pockets they wouldn’t care if Afghanistan went to hell or not” (elder).  Neither the Taliban or the commanders are prepared to countenance alternative sources of leadership above the level of the village. In Khas Uruzgen, the Taliban have prevented the district tribal jirga from meeting, for example.  At the village level, they have worked through, and incorporated the local structures.
Gender relations
Existing gender roles appear to be very resistant to change  However there are contradictory forces at play in terms of gender relations; on the one hand there appears to be a “Taliban effect” even in areas which are not under the control of the Taliban. This is manifest in more conservative attitudes towards religion and freedom for women.  On the other hand, as already mentioned, the conflict has opened up doors of the village to the outside world.  Women have moved with their families to Pakistan and taken on new economic roles.  Poppy cultivation, for example, is a very labour intensive crop and women now play an important role in its cultivation.

In Zawoo, there was some evidence to suggest that one of the reasons why families did not want to go back to their homes was because of pressure from women to stay in Pakistan, where there was greater freedom and educational opportunities for them and their children.

3.4
Violent conflict and the economy
The war has 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; as well having costs, for some, it has had important benefits.

The most obvious consequences of the conflict is the loss in productivity caused by the destruction of infrastructure (irrigation systems, roads, bridges etc) and reduced levels of maintenance.  The likelihood of further violence means that individuals are less willing to invest.  The villages in Zawoo for example, are likely to continue keeping family members in Pakistan, when they are unsure about the future in Afghanistan.  Insecurity has affected access to markets, so for example in Deh Dehi, the livestock trade which relied on the road link to Kabul, has fallen into decline.  The loss of productive land – for example only 50 - 60% of the farmland in Zawoo is currently in use – has accentuated pressure on existing resources. In Deh Dehi, there is wide scale erosion because of population pressure (the village has grown from 40 households at the beginning of the century to 128), lack of maintenance during the war years  and the break down of customary land use patterns

For some, the conflict has created opportunities. New forms of political economy have emerged, which take advantage of the collapsed state and linkages with the regional and global economy.  In Deh Dehi, the young men and local commanders, for example benefited from the porous border with Tajikistan and links with the Central Asia drugs mafia.  In Khas Uruzgen, Pashtun businessmen exploited the prices difference created by the Taliban blockade of Hazarajat, by smuggling goods across the border.  The community studies showed that at the village level, there are  “winners” as well as “losers”, who have profited from the conditions created by the conflict.

3.5
Coping with conflict
While the winners of the war economy find themselves in a privileged position, for most people, the conflict has demanded dramatic changes in livelihood strategies.  Many have migrated or relocated, which occurred when violence was high or when economic conditions were so poor they became economic migrants. An ICRC study found that 90% of the Kabul population have been forced to move at some stage during the war.

For the majority, the conflict has had a negative impact on entitlements. While the way in which entitlements have changed varies from village to village and between households and individuals, a number of points can be drawn about strategies to cope with such changes:

(1) Individually and collectively people are attempting to increase their direct entitlements (by raising productivity) and diversifying them.  The switch from wheat to opium production in Deh Dehi is one example of this. However in general, direct entitlements have declined (as resource endowments have been eroded), leading to a retreat into subsistence, the selling off of assets and an increased reliance on daily labour. 

(2) The conflict has made market entitlements more costly.  Farmers in Deh Dehi cannot take their livestock to the traditional markets in Kabul, for example, the insecurity of the road from Khas Uruzgen to Kandahar had been a major constraint for traders and farmers until recently.  However, new forms of market entitlements have emerged, for example the opium trade for  young men in Deh Dehi.  In Zawoo, the close proximity of Gardez and Pakistan, means that market entitlements are relatively more important than for the other two villages.

(3) Pre-war civic entitlements appear to persist within the extended family and tribal networks, and redistributive mechanisms have been and still are very important in mitigating the effects of the conflict. Interviews with villagers, particularly with women presented a consistent picture of sharing within the extended family.  Afghan systems of mutual support and informal social security are still very strong.

(4) Access to public entitlements has always been limited, but is now almost non-existent.  The Taliban may be providing a “public good” in the form of law and order, while in the north the Shuri-e-nizar has provided limited services, but lacks finance and legitimacy. Some of the gaps are being filled by NGOs, which is discussed more below.

(5) Extra legal entitlements, refers to commodities acquired outside of the existing legal framework.  This has been an important source of entitlements for certain individuals, like commanders or drugs traders (although it is recognised that what constitutes legality and illegality in war time is not necessarily clear).  These tend to be regressive, as they tend to exploit the poorer, concentrate wealth in the hands of those with economic and coercive power and undermine social relations.

Many have not been able to restructure their portfolio of entitlements in ways that keep it at pre-conflict levels.  This has resulted in the reduction of consumption and the selling off of assets.  

3.6
NGO activity, livelihood strategies and peace-building
The NGO activity in the three villages has focused on attempts to rebuild direct entitlements (repair irrigation canals, provide improved seeds and fruit trees),  re-establish market entitlements (rebuilding roads), strengthen civic entitlements (support community organisations, rebuild links between communities) and provide public entitlements (electricity, education). Their activities have not played a primary role in people’s survival strategies, but they have helped mitigate some of the effects of the conflict.  ADA were the only organisation that developed a conscious focus on peace-building, due to its experiences in Shaspar,  of working with Hazara and Pashtun communities.  However CARE and AAD, to varying degrees became aware of the possible indirect peace-building benefits of their work through:

· reducing potential conflict arising from competition over natural resources

· promoting local institutional developments that may help strengthen social cohesion.

They have also developed an awareness of the possible negative impacts of aid programmes and an understanding of the survival strategies of the “winners” and how they might potentially benefit from aid programmes.

The key determinants of the quality of the NGO-community relationship appeared to be threefold. Firstly, the provision of concrete and visible benefits, which helped support individual and community coping strategies.  An integrated package of support was most appreciated. Secondly, the length of the relationship and time period that the NGO spent in the area. However, this needed to be linked to actually doing something on the ground - villagers in some places had become frustrated with NGOs coming and asking questions but not actually doing anything. In the eyes of many Afghans NGOs were seen as very transient phenomenon.  Thirdly, the quality of individual relationships between NGO staff and community members,  particularly with the village leadership. 

As a general rule of thumb, it was found that the NGOs were better at service delivery than they were at local institutional development.  Where they had had an impact on the latter, it was often an unintended byproduct of their work, linked to the delivery of a concrete, practical need.  The building of the micro-hydro station brought together Hazaras and Pashtuns and helped promote relationships and social energy.  CARE’s rehabilitation programme, had unexpected spin offs in terms of promoting community solidarity and participation.  However, social engineering with limited action, caused suspicion and was counter productive.  This suggest the need for an economic entry point, combined with an analysis of community structures and a flexibility to support processes as they emerge.

4.
THE VIEW FROM THE AGENCY: NGOs IN PRACTICE
In this section we examine three agencies --  Afghanaid (AAD), an international solidarity organisation; Afghan Development Association (ADA), an Afghan NGO, and CARE International, an international NGO. 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 case studies involved detailed interviews of NGO staff, field observation, an archival survey of NGO reports and files and group consultations and presentations. A range of people were interviewed including field, country and head office staff. All three NGOs were very supportive of the research.
A brief description of each NGO, is followed by a comparative analysis in terms of programming, organisational capacities and relationships. Our aim is to explore the constraints and issues affecting NGO performance in areas of conflict and to identify some of the critical capacities required to work effectively in and on conflict.

4.1
Afghanaid (AAD)
4.1.1
Background

Afghanaid (AAD) began as a UK-based solidarity organisation, that have been working in Afghanistan since 1984.  It is an offshoot of the Afghanistan Support Committee which  was established in 1981 to lobby against the Soviet occupation and in 1984 it opened an office in Peshawar.  AAD’s trajectory follows a similar path to many of the cross-border solidarity NGOs, who were entangled with the wider political objectives.  As a previous director of AAD commented “the primary objective of the early relief programmes during the period of the Soviet occupation had been to keep people inside Afghanistan, and as close to their homes as possible” (Murray, BAAG report, p 20). The geographical focus has tended to be on the Panjshir and the North East, partly because of historic links with Masoud, but also out of a strategic choice to work in more remote , “aid free” areas. The majority of AAD’s staff also came from these areas.

Monitoring and evaluation of activities proved to be one of the biggest challenges for cross-border NGOs in general, but for AAD in particular because of the remote location of the projects and the ongoing conflict in these areas.  AAD employed a succession of volunteers, like a number of other solidarity organisations at the time, in an effort to boost operational capacity.

The departure of Soviet troops in 1989, “removed the political objective of supporting the Afghan resistance and left AAD with an exclusively humanitarian aid agenda” (Murray, BAAG report, p20).  From the early 1990s there was a shift in AAD’s programming towards rehabilitation work,  with a focus on agricultural and engineering projects. Projects were developed in Parwan, Kunduz, Kapisa, Takhar and Badakshan and an emphasis placed on improving technical standards and the monitoring and evaluation of work. Increasingly, the volunteers were replaced by professional staff with technical skills and experience. 

However, the programmes were also affected by the instability of the operating environment in the early 1990s.  A number of project offices were opened and then closed because of fighting, making it difficult to sustain long term programmes and build long term relationships on the ground. In 1994 AAD prepared a three year strategic plan  in which it stated a “commitment to the philosophy of community development, moving away from the previous emphasis on rehabilitation” (AAD Programme Strategy Paper, p8). AAD were successful in securing long-term funding from ODA to put this plan into action. AAD was operational at the time in Badakshan, Jowzjan and Parwan, however, again because of security problems, work was stopped in the latter two provinces.  The bulk of AAD’s work over the last two years has been in Badakshan, focusing on initiating and scaling up their community development, engineering and agriculture projects.  In 1998 surveys were conducted in Nuristan and work began there in 1999.

4.1.2
Working in conflict
AAD’s life history, is similar to many other solidarity NGOs; they started out as a small relief organisation based on an ethos of commitment and volunteerism.  They expanded quickly on the back of USAID relief funding into a fairly major cross border organisation. There then followed a phase of professionalisation, internal capacity building and a refocusing on longer-term approaches.  As the context changed, AAD also tried to “re-position” itself so that it was no longer too closely linked with local power holders.  Most staff and stakeholders, feel that the overall quality of programmes has greatly improved as a result of this process of organisational change.  

The experience of AAD highlights a number of the challenges of working in conflict:

Experience and learning: As a solidarity organisations with a long engagement in Afghanistan, AAD have a great depth of knowledge and experience.  However this does not automatically translate into practice or get incorporated into organisational learning.  

A high turnover of international staff, a reliance on consultants or volunteers (who do the learning for them), a lack of documentation, and lack of access to learning from other contexts, were in the early days obstacles to learning.  These problems are being addressed through improved documentation, more emphasis on staff training (to increase the breadth of their experience, as well as technical expertise) and a switch from volunteers to professional, full-time staff.

Working in isolated, conflict-prone environments: AAD made a strategic decision to work in one of the poorest and most isolated areas of Afghanistan.  This has presented a number of organisational and operational challenges. One response has been to decentralise and be as field-driven as possible. Their head office, for example is based in Peshawar, with a small support office in London.  They have also delegated authority to the field offices.  However logistics and communications are difficult and make a lot of demands on staff time.  Supplies sometimes have to be brought in through Tajikistan and overall the cost of aid delivery in such environments is inevitably much higher, than for other parts of Afghanistan.  

Investing so heavily in one geographical area in an environment of endemic instability is a high risk strategy.  Although work has recently been initiated in Nurristan, this is likely to increase the logistical and communication challenges that already exist. Because the context is so fluid in Afghanistan, agencies have tended to develop projects in several places, rather than invest all their resources into one area, as part of a risk spreading strategy.  AAD’s strategy means it has opted for greater depth of engagement, but at an increased risk that their “portfolio of investments” will be “devalued” or wiped out by conflict.

Development work in conflict: In many areas of Afghanistan, there are zones of relative peace and stability, where longer-term programming is possible. Badakshan has been relatively peaceful for a number of years and based on its analysis of the context, AAD decided to refocus on community development work in 1995. However, the security situation in Badakshan is still fragile and longer-term programming needs to be sensitive and responsive to the potential for violent conflict to re-emerge.  It is not just a case of making programmes more developmental; it is also a case of making development work more responsive, flexible and “conflict sensitive”.  It may also mean developing the capacity to switch into “relief mode” when required, as for example last year when earthquakes in Northern Afghanistan, demanded a quick response from agencies on the ground.  

4.1.3
Working on conflict

Although there is some scepticism about the potential impact they can have on peace-building processes, -- “AAD’s role in peace-building is like a drop of water in a river” (AAD staff member) --  staff, based on their experiences in the 1980s are aware of the sometimes perverse effects of aid. As one field officer commented, “the role of NGOs in peace-building is very small, but its role in fuelling the conflict can be very big”.  To ensure that it “does no harm” AAD has, as already mentioned, repositioned itself, moving away from its “solidarity” position of the 1980s towards one of neutrality and impartiality. Developing a programme in Nurristan, a Taliban-held territory was seen to be very important in terms of demonstrating even-handedness.  It has also invested  heavily in monitoring and evaluation and has appointed an international staff member to develop systems and structures to track programme impacts.

There is some recognition that development programmes may help contribute to peace and stability, but the impacts are very difficult to assess:

“We address critical community needs and try to stabilise communities. We may help bring peace in the region but the impact is not very clear. The problem is so enormous it is difficult to access. With human development we may have an impact on conflict…our activities may have a long-term impact, but so many factors come into play, particularly external influences.” (Peshawar office staff member)

Strategic plans mention the  importance of supporting local institutions and nurturing social capital, and projects on the ground attempt to do this through developing village organisations, drawing on ideas from the Aga Khan Rural Support Programme.  However, if AAD is to have an impact in terms of helping stabilise communities and increase their capacity to cope with external shocks, the key challenge appears to lie in addressing the institutional vacuum or so-called “governance gap” at the level above the village.  NGOs in Afghanistan, have improved their ability to deliver the hard ware, but with longer term approaches, an increased investment and expertise is required in delivering the “soft ware”.  AAD has invested in staff training in the areas of community development, but there have been tensions over priorities and approaches between the community development and engineering sides of the organisation.

4.2
Afghan Development Association (ADA)
4.2.1
Background

ADA is an Afghan NGO, formed in 1990.  They were an offshoot of the Salvation Army who were working with Afghan refugees in Pakistan during the 1980s.  With the withdrawal of Soviet troops from Afghanistan, the Salvation Army phased out its activities and helped create an Afghan NGO with a core of its existing Afghan staff.  ADA came into being at a time when “Afghanisation”
 was in vogue and there was a proliferation of Afghan NGOs (ANGOs) due to the availability of donor funding.  Many of the ANGOs initiated during that period have subsequently disappeared, for various reasons, including a lack of funding, poor leadership and their shallow roots in Afghan society.  ADA has, however evolved into a large, well-respected relief and development organisation, with the capacity to deliver effective programmes in the south and west of Afghanistan. One of the reasons for selecting ADA as a case study was to learn from one of only a handful of ANGO success stories.

The Salvation Army were one of the few international organisations to have a clear exit strategy from Peshawar and their early support was clearly very important in helping set ADA off on a strong footing.  There was a well-planned phase over in which the Salvation Army invested in staff training and capacity development, the provision of technical support and helping build external linkages with donors and international agencies.  A strong core of ADA’s leadership emerged during this period, most of whom area still with the organisation today.

ADA’s first programmes were with Afghan refugees in the areas of vocational training, income generation and health, funded by EU. In 1991 a needs assessment of 11 districts in southern and western Afghanistan was the starting point for developing relief and rehabilitation programmes in these areas.  An  initial focus on agricultural rehabilitation had changed by the mid 1990s into the implementation of integrated rural development programmes in Kandahar, Uruzgen, Zabul, Ghazni,  Herat, Nimroz and Farah provinces.  In Uruzgen for example (see case study below) the portfolio of activities includes the construction and support of schools, rehabilitation of irrigation systems, horticulture rehabilitation and development, the construction of micro hydro-power stations, environmental conservation and the provision of veterinary services.  In 1995 ADA produced a five year plan, which emphasised the need for a long term vision, and a commitment to developmental approaches in Afghanistan. It also acknowledges the potential peace-building impacts of ADA’s development work.

ADA has developed into a major service provider,  working in 7 provinces of Afghanistan, with a staff of over 360 and an annual budget of around two million US dollars. The head office is located in Peshawar with regional offices in Herat, Kandahar and Ghazni and a support office in Quetta. 

Why has the trajectory of ADA been so different from many other ANGOs which started at the same time as ADA?  The key reasons appear to be:

Organisational start up: the role played by the Salvation Army was critical in the start up and then, even more important, in letting go at the right time. There are few other examples of international organisations working in Afghanistan that have a thought out exit strategy and left something behind. 

Diversified and high quality funding:  ADA has managed to build up a diversified funding base.  Much of their funding, at least in relation to the overall funding environment in Afghanistan is high quality funding ie. it is longer term and with limited conditionalities.  Their partnerships with NCA and SAFE for instance, have gone beyond a purely funding relationship and have involved a long term commitment to the organisation and support for internal capacity development.

Internal capacity building: there has been a strong commitment to staff training and development at all levels of the organisation, which is a departure from the common practice of providing training opportunities only to the upper management layers of an organisation.  A department for human resource development has been established and ADA seems to have developed a good balance between depth of knowledge, as an Afghan organisation, and breadth of understanding and experience brought in through exposure to other contexts and ideas.

Leadership: the human factor is evidently very important and the quality of leadership has been perhaps the most important factor behind the success or otherwise of ANGOs in general.  Clearly, ADA has benefited immensely from having the continuity of one leader, with a long term strategic vision and an astute political and organisational analysis. ADA have also helped stimulate and nurture leadership, both within and outside the organisation. There has been a conscious attempt to work with and stimulate Afghan leadership at the community level, through relationship building, ongoing dialogue and workshops in Peshawar for potential leaders.  ADA, see an important link between the stimulation of local leadership and social energy and long-term peace-building.

Organisational values and culture: many ANGOs struggle to keep their staff, because of the incentives that international organisations can offer.  Although they have lost some staff, ADA have managed to keep the same core of people together since the organisation’s inception.  This core group have been able to generate and maintain a strong commitment to the organisation, its vision and values. 

“We have certain ideas for Afghanistan and a certain solidarity….we know about the external forces endangering out country and systematically destroying our society.  A national identity and idea of sovereignty was very important for us….we created some kind of a value system, so when we encountered commanders we could articulate this vision.”  (senior staff member)

There is a team-based organisational culture which values sharing and learning, and this comes out strongly in their annual self-assessment and stock taking exercise.  They have also maintained a balance within the staff in terms of tribal backgrounds and in terms of age and experience. “We took the risk of promoting young members of teams to senior management positions and they’ve played an important role in keeping the organisational alive….we’ve identified young Afghans who we sent to college…and this creates a lot of motivation and commitment” (senior staff member).

4.2.2
Working in conflict
In spite of the changing environment, ADA has remained operational in southern and western Afghanistan since the early 1990s.  In the early days, when southern Afghanistan was a mosaic of competing war lords, the operating environment was extremely unpredictable and dangerous. Critical to their ability to stay operational has been the quality of their local analysis, their ability to build relationships without losing their impartiality and their long term perspective. As one staff member commented; “I remember one commander …who was very brutal but we managed to work extensively in his area….we knew we would outlive him and we worked with determination….later he disappeared and we continued.”. Having leadership with the necessary experience and local contacts were important in enabling ADA to outlast the commanders.

However, they have recently had major problems with the Taliban over their education programme.  After long negotiations, in which it was evident that the Taliban wanted to exercise control over ADA’s programme, ADA have suspended the programme indefinitely.  Around 40% of the schools are continuing to function with a community contribution, however the case illustrates the limits of NGO capacities to negotiate on certain issues with the de facto authorities.

4.2.3
Working on conflict
ADA identified peace-building as a strategic aim of their work in 1995.  This came out of the experiences of  field staff working in the south, who found that their programmes could play a role in either exacerbating or mitigating inter and intra-community tensions. As one staff member commented “Initially peace-building was not an objective - it was a by product.  We were concerned about the implementation of the project….but we learned though the project there was an opportunity.” (Peshawar staff member). In Terrinkot, for example their rehabilitation project played an important role in mitigating inter-tribal conflicts. At all levels of the organisation there is a consciousness of the links between long-term development work and peace-building. This understanding is based on a solid analysis of the types and sources of conflict and a realistic assessment of the potential and limitations of aid projects. “The fighting hasn’t come overnight – it has been a long process encouraged through foreign interference…we are doing some basic, small things to build peace amongst people….there is a need for long-term programming..” (field worker).

Table 4.1 illustrates ADA’s approach to peace-building:

Table 4.1:
ADA in Khas Uruzgen
In 1992 ADA started working in Khas Uruzgen. ADA selected this area because of its geographical isolation, the lack of other NGOs working in the area and the fact that it is situated on an ethnic fault line and has on occasion experienced open conflict between the Hazara and Pashtun ethnic groups.  

ADA has made a conscious decision to work with both hazaras and pashtoons in the district bringing them together on issues of common interest.  Though they have no illusions that they can solve the wider conflict, there is a conscious policy of building relationships at the local level to reduce the likelihood of mobilisation along ethnic lines in the future.  Afghan communities are very sensitive about attempts at social engineering, and programmes with a social objectives have to be extremely low key and sensitive.  Communities are brought together on concrete issues that affect them both.  Their programmes include building and support for schools, construction of micro-hydro power stations, the provision of improved seeds and the development of fruit tree nurseries.  In terms of their rehabilitation and development objectives these programmes have been extremely successful. There are tangible signs of recovery and improvement in the district; a number of villages now have electricity, schools have (until recently) been up and running for the first time for several years, there are many new orchards and agricultural production in the region has increased.  Less visible and less easy to evaluate is the broader goal of peace-building.  ADA point to the fact that Hazaras and Pashtun students and teachers go to the same school as each other and both communities continue to work together on common projects.  They claim that this in itself is an achievement when in some other parts of the country the two communities are in open conflict with one another.  To get to this stage has taken a long term commitment on the part of ADA, combined with quite a sophisticated and fine-grained analysis of community structures and relations.  Project staff have an extremely nuanced understanding of local leadership, tribal and ethnic structures and the incentives systems for co-operative (and non co-operative) action.

ADA never talk openly to the communities about building relationships between Hazaras and Pashtuns. However both groups work together on concrete tasks, for example constructing a school, maintaining a hydro power station or cleaning an irrigation ditch.  The primary motivation for working together is economic need and the common ownership of resources. People recognise the need to co-operate out of basic self interest:

“We have seen the costs of conflict and it has made us poorer”

Perhaps ADA have decreased the probability of conflict in the future since both communities have made investments in that future.  The people themselves recognise that relationships have improved in recent years:

“When ADA came to the area relations between the two communities became “softer”.

However it is also important to see the limitations of such an approach. It is about building probabilities rather than certainties.  If wider political and military events take a turn for the worse then the low key, micro level work done by ADA could get swept away very quickly.  One staff member compared it to planting tree saplings in a nursery which could be swept away at any minute by a flood. However one could argue that because of the work done by ADA it will be more difficult for outside events to trigger such a conflict in the future.



4.3
CARE INTERNATIONAL
4.3.1
Background

CARE, is a large, multi-mandate, trans-national organisation. It is one of the largest NGOs service providers in Afghanistan with an annual budget of  $8 million and staff of over 200. It’s head office is in Peshawar, with field offices in Kabul city and  Paktia, Ghazni, Logar and Wardak Provinces.

CARE first established a mission in Afghanistan in 1961, focusing on health care and medical training.  The mission operated for 18 years until the deteriorating political and security environment forced it to suspend operations and finally withdraw in 1980.

In 1989 CARE re-started operations based in Peshawar, initiating a USAID-funded Afghan refugee repatriation programme. The Afghan village assistance (AVA) programme in Kunar was a food for work programme that aimed to create conditions conducive for sustained repatriation. Building upon experience from the AVA programme, CARE has developed expertise in the areas of rural rehabilitation, education, water and sanitation and relief.  Programmes are implemented in rural and urban contexts.

The Kabul field office was opened in 1994 and its main focus has been on emergency assistance, including the distribution of food and non-food items to vulnerable groups, and the rehabilitation of infrastructure, such as the water supply systems in the city. In rural areas, CARE has built upon the foundation of the AVA programme to move into longer-term developmental programming. In 1996 the SoFAR project (security of food for Afghan returnees) was initiated in Wardak, Ghazni, Paktia and Logar provinces.  This was a multi-sectoral rehabilitation package including the construction of infrastructure, livelihood support and education.  An increased emphasis has also been placed, on partnership and capacity building with the initiation of a Canadian funded Partnership Umbrella Initiative, involving grants for ANGOs.  This change in approach has been accompanied by an investment in long term strategic planning and human resource development.  In 1998 for example a five year strategic plan was developed. Also staff skills in the areas such as project planing, PRA and monitoring and evaluation have been developed.

Although the trend in rural areas has been towards developmental programming, the short-term nature and insecurity of funding has been a constraint on the development of long-term approaches.  With the withdrawal of ECHO funding in 1998, for example, 50 staff had to be laid off. Funding to follow up the SoFAR project is also uncertain.

With the Taliban take over of Kabul in 1996, CARE has found itself working exclusively in Taliban held areas. This has presented CARE with a number of challenges, which are explored more below.

4.3.2
Working in conflict
CARE has over the years developed a more reflective and analytical approach to working in conflict. The following were important factors behind this process:

Developing clarity on principles and values:
The Taliban present NGOs with the challenge of working with the “unlike-minded”, causing many to reflect upon and better articulate their position and values.  Equally the Strategic Framework process and donor agendas have forced many NGOs to re-assess their principles and demonstrate a better fit between principles and practice. CARE have recognised the need to state more clearly what they stand for:

 “CARE and other agencies working in Afghanistan will require a confident sense of organisational identity, values, position, priorities and direction in order to navigate the actual and metaphorical minefields of Afghanistan” (Barker, P in CARE Strategic Plan) 

This has involved the development of  shared principles, or what staff describe as an internal process of setting bench marks, or moral and ethical bottom lines. The most useful part of this exercise may have been the internal process of staff reflecting on their organisational position and values.  The difficult part is to translate generalised principles into concrete guidelines for practice.  How coherent the ethical framework is in practice depends to a great extent in individual interpretation.  Does, for example CARE’s acceptance of money from UNICOL clash with stated principles concerning human rights and the integrity of aid? 

Principled engagement
CARE have described their approach to dealing with the Taliban as one of principled engagement. It is based on the assumption that “by treating people responsibly they’ll act responsibly” (senior staff member).  CARE can point to past successes in this approach. NGOs for example, in 1997, through negotiation with the Taliban were able to nullify a Taliban edict which banned women from directly receiving humanitarian assistance. On occasion CARE have suspended programmes, but their preferred approach is what they describe as a “green tea” approach to negotiations. “This takes enormous time and is frustrating for the CARE staff but there seems to be an acceptance of CARE principles once they are clearly articulated” Bartsch, 1998, p47)

The extent to which a green tea approach does have an impact on Taliban behaviour is debatable. However at the very least, a clear and consistent position gives field staff 

 a greater sense of confidence and control. This is an important issue in an environment where low morale and burn out are real issues. As one CARE, Kabul field worker commented “You’re always thinking, “What are they going to throw at us next? .. …mentally it’s harder here than anywhere else.”

Strategic analysis and learning

CARE, Afghanistan clearly benefits from being part of a broader multi-faceted trans-national organisation.  It can draw upon a range of in-house skills and experiences, that are less readily available to the solidarity NGOs and ANGOs. Efforts to improve

strategic analysis and planning, monitoring and evaluation, participatory methodologies etc. have been field driven, but CARE has been able to draw upon regional and global experience to support the process.  Getting the right mix of senior staff with broad experience, within CARE, in addition to depth of knowledge of the context has also been important in ensuring more reflective and effective programming.

4.3.3
Working on conflict
From being a primarily a humanitarian relief agency in Afghanistan, CARE has increasingly taken a more expansive approach to working in conflict.  This is in recognition of the need for NGOs to become “effective agents in promotion of human rights, conflict transformation and livelihood security in Afghanistan” (Barker).

Human rights
There is a wider trend within CARE International, to focus on human rights and advocacy. However, what this means in practice in Afghanistan is still unclear. Broad human rights frameworks and principles, may offer a useful starting point, but it is a big jump from these to concrete examples of practical rights-based programming in Afghanistan.  CARE, like most NGOs exploring this area has some way to go in developing an approach which incorporates “principled and human rights conscious programming” (Bartsch,1998).  

Capacity building/peace-building
There is an appreciation of the potential of CARE’s programmes to “do harm”, but also a realistic assessment of their capacity to “do good”. As a CARE internal report states: “CARE can do precious little to reduce the threat of war and insecurity to rural and urban households.  However it can contribute to strengthening their livelihood systems to meet that threat and not be devastated by it.”.  Although CARE has conducted some training in conflict resolution and mediation skills for its staff, peace-building is on the whole viewed as perhaps a by-product of its work. However, this is not fully appreciated by all CARE staff. In an evaluation of the SoFAR project, it was stated that one of its unforeseen impacts was it’s reinvigoration of community based structures and social capital.  According to the evaluation the programme had important social benefits in terms of civil society development, conflict resolution and peace-building.  However, this had not been part of the original programme design and CARE had underplayed this “positive externality”. 

One of the key challenges for organisations aiming to incorporate human rights and peace building into their relief and development programming appears to be to develop an organisational consciousness of these issues; if the field staff do not have the understanding and skills in these areas, then it will not get mainstreamed.

4.4
A COMPARATIVE ANALYSIS OF THE THREE NGOS
The following section summarises some of the key points from the comparative analysis in terms of the NGOs’ programmes, internal organisation and linkages. We also draw upon our insights gained from our broader survey of NGOs in Afghanistan.

4.4.1
Programmes
The table below provides examples of the types and modalities of  interventions of the three NGOs.

Table 4.2:
Types and modalities of interventions

Relief

Community Development

Protection/

Rights
Conflict Resolution/

Peacebuilding

Direct intervention
· CARE widows programme, Kabul

· CARE water and sanitation programme, Kabul



· CARE SoFAR 

· AAD, community engineering and agriculture programmes in Badakshan

· ADA IRDPs 


· Protection role of all three agencies by having a field presence 
· ADA micro hyro power projects in Khus Uruzgen and  irrigation programme in Terrinkot

· Impacts of the CARE SoFar programme on community-level social capital

Capacity building

· CARE Canada Fund project


· CARE Canada Fund project

· AAD, community organisations in Badakshan

· ADA and CARE education programmes



Advocacy
· CARE negotiations on widows programme in Kabul




· Behind the scenes lobbying done by all three agencies with UK/US based constituencies and Afghan diaspora community



The key points to emerge from our analysis of NGO programming are:

Improved quality of programming

Over time, all three agencies have improved the quality of aid delivery.  In general, aid is more appropriate, better targeted and more closely monitored now than it was ten years ago. There is still room for improvement in the area of understanding the outcomes and impacts of programmes; this demands a longer term engagement which allows agencies to track outcomes and the wider impacts of their programmes. One of the things that prevent agencies from doing this is their short-term funding cycles, a problem we turn to later. 

Relief and development
There has been a trend towards developmental programming and the case studies illustrate that there are areas of relative security in Afghanistan where such approaches are possible and appropriate.  However, it is not a case of the “more development the better”.  Development programmes need to be conflict sensitive so that they are resilient and can cope with the ebbing and flowing of conflict.  Agencies also need to have the capacity to switch back into relief mode when necessary as the earthquakes in Northern Afghanistan demonstrated.  The experience of all three agencies demonstrate the potential for synergies between relief and development; because of their broad mandates they have been able to respond to overlapping emergency and development opportunities and needs.

Conflict and peace-building
Our case studies show that although NGOs can have an impact on peace-building processes, it has only been on a limited and highly localised scale.  NGOs may have a positive or negative impact at the village level, but the dynamics of the wider conflict are linked to processes at the national, regional and global levels. At best NGOs may help stabilise community structures and strengthen their capacity to withstand external shocks.

NGO programming has understandably focused on meeting humanitarian needs and the development of sustainable livelihoods. However, to varying degrees, there is a growing recognition of the need to have a better analysis of the context to ensure that programmes do no harm.  Agencies have learnt from experience that projects in a fragile, resource poor environment can fuel conflict and sometimes intuitively factor this into their analysis.  ADA, has taken a more conscious step to “do good” by mainstreaming peace-building into their development work.  This means that it is part of their analysis when selecting, appraising, implementing and monitoring their projects.  CARE and AAD also recognise the potential for positive spin-offs of effective community development programmes in terms of peace-building. 

Examples of good practice at the micro level, appear to represent no more than good development practice allied to an analysis of the  local dynamics of conflict and peace.  ADA appear to have been successful because of their long term engagement in an area, a nuanced analysis of the context, strong local relationships and a focus on practical needs. 

Particularly important is effective local capacity building and this is an area in which there is considerable room for improvement.  Although NGOs have had some success at the village level, as AAD’s experience in Badakshan demonstrates, the source of most problems lie at the level above the village where there is an institutional vacuum.  There is a need for NGOs to look upwards as well as downwards and grasp the nettle of capacity building at a district level.

There were also few examples of the agencies looking upwards for advocacy purposes.  There appears to be reticence to get involved in activities that could be seen as too political and endanger programmes on the ground.  CARE, AAD and ADA have however through their international links attempted in a small way to influence donor policy and the international media with regard to Afghanistan. 

Human rights
If NGOs are serious about working “on” conflict, then human rights have to be part of their analysis. However human rights, like peace-building only recently came onto the agenda of most agencies. Those, like CARE, who have got it on their agenda are still trying to work out what it means in practice in Afghanistan.  Evidently, like “peace” and “gender”, rights based programming, is likely to be mainstreamed only through a gradual process of trial and error on the ground, rather than as a result of proclamations from above.

4.4.2
Organisation
“Hearts and minds”
To work effectively in or on conflict, 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 ones own capacity and the wisdom to use that capacity to good effect.  All three agencies can point to concrete improvements in these two areas.

History, values and positioning
To understand organisations working in Afghanistan, an analysis of their history is an important starting point.  The most successful agencies appear to be those who have not been a prisoner of their histories and can learn from experience and adapt to the changing context.  Organisational culture and values have been important influences on how change is managed internally and how agencies articulate their position to external actors.  AAD’s transition, from a cross-border solidarity operation into an established  development organisation, has involved a profound cultural shift and this has probably been more difficult than developing the required technical capacities.  ADA, in particular have been quite self conscious in the way they have built a particular organisational culture and set of values. 

Therefore, agencies have invested, to varying degrees, in the development of a “values set”, which has to be clearly articulated, regularly renewed and kept alive. As CARE recognise  “Every time an agency is challenged principally and remains unresponsive they lose a bit more of their operational power” (Bartsh , p28).  Whilst one should not overestimate the ability of agencies to “talk truth to power” in relation to the Taliban, clearly a consistent and principled position is more likely to be listened to, and help build operational space.  

Understanding and learning 

The evidence that aid delivery has improved and is less naïve of its role and the impacts of its activities in Afghanistan (see Keating in Maley, 1998), is an indication that learning has taken place.  Agencies have invested in project planning tools, engaged in strategic analysis and improved their monitoring and evaluation systems.  There has been a major investment in training and internal capacity building and NGOs have played an important role in developing human capital in Afghanistan. 

However there is still room for improvement.  Field workers in particular need to systematically develop their “listening skills” at the micro level.  Although the fine grained, community level analysis has improved, participatory methodologies and community development skills are still relatively weak, even though agencies have provided training in these areas.  The high levels of stress and burn out of staff, (and the consequent aversion to risk taking) and the tendency to put “a best gloss” on experiences, for senior managers or donors. is another factor that prevents effective learning. Providing more space for reflection and analysis is important and this is something that donors should be prepared to pay for. In the international organisations, the turn-over of expatriate decision-makers was found to be a further impediment to learning.

Structures and decision-making
All three agencies have head offices in Peshawar, based on a pragmatic assessment of the risks and constraints of being based in Afghanistan. However this decision has had costs, and running programmes by remote control is not ideal; it tends to accentuate the distance between strategic decision makers and field staff,  head office staff have less of a “feeling” for the context and programmes, than they would if based in Afghanistan and finally it can cause logistical and communication problems.

The agencies have tried to overcome these problems through decentralising decision making, and regular field trips by head office staff (although this does not always happen in practice).  Given the unpredictable operating environment, it appears that flat, decentralised organisational structures,  with semi-autonomous teams in the field, are likely to be most appropriate. In spite of the development of strategic planning, log frames, and operating principles, the decision-making frameworks within which NGOs (and donors) operate continue to be quite grey and fuzzy.  Evidently, how, these frameworks are used, interpreted and informally adjusted by individuals is very important.

Leadership; the human factor
The case studies reinforce the fact that individuals do make a difference. One might argue that when systems do not work, the role of individuals assumes a greater level of importance. However, effective leadership has been a critical ingredient of most NGO success stories in Afghanistan.  Getting the right combination of “heart and mind” in individual leaders, is a key to success.

4.4.3
Relationships
Effective relationship building was found to be a key pre-condition, for working effectively in an on conflict. Agencies have had to learn to manage a complex web of multiple and often conflicting stakeholder relationships.

Downward relationships
Although links to communities is supposedly an area of comparative advantages, it should not be assumed that this is automatically the case.  The experience of ADA demonstrates the potential of long term relationship building, but in general NGOs are less close to the ground than is often supposed.  Out community surveys demonstrate that agencies are fairly transient phenomenon in the eyes of Afghan villagers.  NGOs have improved from the days when many distributed relief items and then disappeared again, but there is a need for a greater investment in relationship building as well as implementing projects.

Upward relationships
The two key upward relationships for NGOs are links to donors and to non state entities.  Although agencies complain about donor agendas, the fact is that most of their money comes from public sources. As one donor commented, “If you're accepting most of your money from a public source then there's pressure to respond to that source.” Having a diversity of funding sources is one way that agencies have tried to insulate themselves from particular donor pressures.  However, NGOs, have had limited success in trying to change the quality of their funding, or the types of relationships they have within the humanitarian market place

Negotiating with non-state entities has always been part and parcel of working in Afghanistan and it is not surprising that pragmatic “field craft” still predominates. Using the characterisation of the principle centred, tip toe and community empowerment approach, it appears that in most agencies go for the more pragmatic tip toe or community empowerment type of response.  A confrontational response to the Taliban has achieved little, whereas, one can point to examples of the green tea approach adopted by some NGOs (and ICRC), which has made significant gains.

Horizontal relationships
There is no space here to analyse inter-NGO co-ordination in any depth.  Interestingly, we found that often where an NGOs had decided to go it alone, and work in areas without other NGOs, the relationship with communities was better. However all three agencies had invested in co-ordination on the ground and it appears a more pragmatic approach to field- based collaboration is more likely to lead to improved practice than top down approaches.

5.
CONCLUSIONS
The primary purpose of this paper has been to provide an empirical analysis of NGO performance in the area of peace-building.  In our conclusions we turn to the question of improving practice. First we try to reach an assessment of current NGO practice and second, in the light of this we make recommendations about how NGO performance and donor policy might be improved.

“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” (Smillie, 1998)

Although we try to answer the question “How”, our macro, agency and community surveys demonstrate the specificity of history and context, and good practice in one context or situation may represent bad practice in another.  However the following is an initial attempt to suggest how incremental improvements could be made to improve NGO performance and donor policy.  

5.1
NGO IMPACT
The quality of aid delivery in Afghanistan has improved
There has been a quite a lot of “humanitarian stock-taking” on the part of the aid community in Afghanistan in recent years.  This reflects a wider critique of humanitarian aid in complex political emergencies.  Although criticism can be healthy, up to a point, as one aid donor commented “we are sometimes too hard on ourselves”.  There is a danger of the baby getting thrown out with the bath water, when the attack becomes, as it has in some cases, an attack on the basis of aid itself.  It is important not to lose sight of the fact,  “there has been a quantum leap in the quality of programmes” (aid donor) in Afghanistan.

In the 1980s, partly due to the inherent difficulties of working in a complex cross border programmes, but also due to sheer incompetence, aid programmes were often badly managed, poorly monitored and rarely evaluated.  There is a lot of anecdotal evidence to suggest that during this period aid had been incorporated into the dynamics of the conflict (although we recognise, that “non lethal aid” was of a different magnitude to military assistance).

Our NGO case studies, are representative of a general trend towards improved practice, in which NGOs have professionalised, and developed their capacities to plan, deliver, monitor and evaluate their programmes more effectively.  Critics of NGOs need to bear this in mind; although there are still many examples of poorly conceived and delivered aid programmes, the overall trend has been one of incremental learning and improvement.

NGO interventions have had a limited impact on peace-building processes
There is a need for humility and realism. 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.

At the macro level, in relation to the wider forces driving the Afghan conflict, NGOs are peripheral.  If one juxtaposes, the estimated $300 million p.a. of aid money spent on Afghanistan with, the  $2.5 billion worth of cross border trade with Pakistan, one gets a better sense of how modest aid flows are in relation to other economic forces. Both diplomats and humanitarians, need to be modest about the impact they can have at a structural level, in a fragmented state, which is part of a regional conflict system. We have argued that it is essential to have an understanding of the political economy of the conflict, to be able to situate the role and impact of aid.

At the micro level, there appear to be more opportunities for NGOs to have an impact and we have pointed to some examples of good practice, where agencies have had a small-scale peace-building impact. Aid when applied judiciously, can tilt the balance towards co-operation by creating facts on the ground. We have argued that peace-makers and peace-builders need to adopt a top down and bottom up approach,  though again there is a need for proportionality in terms of appreciating the limitations of a bottom up approach.  Peace, evidently will not be brought, through small-scale social engineering projects. Neither however will peace break out, when, or if the leaders sign an agreement. The need to prepare the ground for peace was emphasised by one donor who stated “we are just tinkering at the limits of the governance challenge. I have a recurring nightmare of a peace agreement and a commitment of large sums of money tomorrow being announced tomorrow.”

In the following sections we turn to NGO practice and donor policy and make some suggestions for how they might be improved. We have identified a number of 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. At its worst, there is lack of imagination from NGOs unwilling to stray from their narrowly defined humanitarian mandates.  This has been described elsewhere as “humanitarian pigheadedness” (CARE, 1999).  At the very least, there is a need for a more politically informed humanitarianism.  We recognise that remedying the flaws in the response system is not necessarily going to address the social and political dynamics which led to the crisis. Also NGOs cannot compensate for the failure of governmental and intergovernmental bodies to confront the problem of internal wars. However, there are concrete things that NGOs and donors could do to improve the way they do business, which might, at best, help increase the probabilities of peace.

5.2
NGO PRACTICE
We have argued that agencies need to develop 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.” (Edwards, 1999).  As one, UN worker noted  “we have to start from reality which is not an ideal place to start from!”

Performance could be modified by…

….modifying NGO programmes
Multi mandate organisations such as those studied have a potential comparative advantage to capture the synergies of relief, development and peace. While they must avoid “doing everything” - as one aid worker said, “there’s a danger of setting up such a rich menu, that nobody will be able to digest it” -  the right mix of responses in relation to context could yield big dividends (Roche, 1996).  The ADA programme in Khas Uruzgen, demonstrates this, all-be-it on a very small scale.

For programming this may mean little more than good development practice allied to a more rigorous analysis of the conflict.  Our community studies highlighted the importance of practical interventions which integrate people across factional lines like markets and trade, schools and the media.  Although we have found few examples of “smart aid”, where a focused, strategic intervention can have a disproportionate wider impact,  the best example of this may be the BBC radio programme, “New Home, New Life”. However, there is a need to explore further, how aid programmes can have a butterfly or multiplier effect. This means acting locally, but thinking globally.

Local capacity building has been identified as a priority activity, but our research indicates that NGOs are weaker in this area than is commonly assumed.  We have found that NGOs have improved their performance in service delivery, but they have been less successful in supporting local institutional capacities. This applies in particular to addressing the institutional vacuum at the level above the village. This requires long term 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.  The issue of timing is critical; there are certain critical thresholds when NGO interventions might tilt the balance towards co-operation.  It requires a level of analysis and agility from NGOs to take advantage of openings when they occur.  

Finally, INGOs need to improve their performance in two areas of supposed comparative advantage; NGO capacity building and lobbying. The experience of ADA demonstrates the potential of ANGOs, when they are sensitively supported and have the right credentials.  There are too few success stories like ADA, and the international aid community must take some of the responsibility for encouraging the proliferation of ANGOs and then simply allowing them to die.  Secondly, more thought needs giving to how NGOs can more effectively forge alliances and build partnerships to influence the  macro environment.  Although there are dangers in trying to “punch above your weight”, trans-national NGOs do wield some influence at a global level, when they organise effectively, as demonstrated by recent campaigns on land mines and international debt.

…developing NGO understanding and organisational capacities
Understanding and learning
Our research indicates that NGOs need to deepen their understanding of the contexts within which they operate and the communities with whom they work.  Both conflict entrepreneurs and conflict affected communities have a much more sophisticated analysis of the dynamics of conflict and peace than NGOs. NGOs need to develop their analytic capacities at both the macro and micro level.  At the macro level this involves a fuller understanding of the systemic nature of the conflict and of the war economy that develops around it.  They should also situate themselves and the aid system within this analysis of the conflict.  NGO reactions to donor policies and agendas, have on occasion exposed a lack of understanding of disaster politics as well as the politics of disasters. The UN led strategic monitoring and analysis initiative, and inter-agency assessments of the earthquake responses, point to a growing realisation of the need to invest in analysis and learning.

At the micro level it involves learning about the strategies adapted by people living in conflict zones in their daily struggles for livelihoods and security.  This should lead to an approach which builds on local responses rather than bypasses them.  NGOs also need to think more carefully about how they, can collectively pool understanding and knowledge to leverage changes in the policy environment.  This again demands a long-term time frame. 

This will create a need to “skill up” by developing staff capacities and organisational procedures so that NGOs can listen to communities and clear 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, our findings suggest the need for some senior staff to have “deep” experience ie. have systematically followed the conflict for an extended period, developed personal networks of “thinkers” and have opportunities to reflect on their understanding of the conflict and the strategy of the NGO they work for.

Such deepened understanding will produce many changes but one that emerged clearly from our field work is the need to think long term about local leadership, which has been one of the casualties of the war.  NGO operations create one arena in which potential civic leaders can be protected and be held in “cold storage” during the conflict, to develop their skills and credibility and then emerge when conditions change.  Reflective NGOs will see their internal human resource development and micro level activities as repositories from which future leaders and social entrepreneurs can develop.

Values and accountability
Our case studies demonstrate that a number of agencies are taking accountability and values seriously and this is reflected in the quality of their programmes.  The process of working with staff (at all levels of the organisation) on developing practical principles and a clear values set, has been found to be useful.  Our findings resonate with research from elsewhere, which suggests that where agencies have weak or distorted accountability and an inability to demonstrate impact or effectiveness in a reasonably rigorous manner, this is more likely to leave them vulnerable to co-option into the agendas of others (Edwards and Hulme, 1996, p260).

…building relationships
The need for NGOs to place more emphasis on building longer-term relationships at the community level has been emphasised.  Other critical relationships highlighted by our field work have been links with the Taliban (and other non state entities), inter-agency linkages and relationships with donors.

The relative success of agencies like ICRC and CARE in negotiating with the Taliban indicate that a non confrontational, or “green tea approach” has the most value, although this has to be backed up with a clear understanding of one’s own position and values set.  NGOs have attempted to  “put their own house in order”, by improving inter-agency co-ordination, however it remains a thorny issue. Underlying the tensions over co-ordination are concerns about autonomy, programme quality and agency profile. There are successful examples of co-ordination that can be learnt from; the EU funded multi-agency rehabilitation programme for returnees in the East and a recent initiative to develop common approaches in the area of education, indicate that strategic collaboration on specific, concrete issues is the way forward.  General exhortations about the need for “better co-ordination” have limited value.

Finally, recent events demonstrate the high level of NGO dependence on official aid sources. It is therefore surprising that NGOs do not take a more proactive approach in terms of trying to understand and influence donor policy and their position in the humanitarian market place.  As one donor said, “NGOs don’t sufficiently engage with donors to see what their mandates are. When people come to talk to us, we’re seen as being a wallet.”  Agency responses to donor policies has tended to be quite fractured and reactive.

….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 partially be 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 and that may yield largely qualitative materials. Such systems can be structured into planning and programming procedures so that NGOs can demonstrate that they are learning from experience and modify their work accordingly.  While donors may talk of the need for objectively verifiable (and scientifically valid) impact measurement, in practice, particularly with regard to peace and conflict, this is not feasible. This however 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 raise 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 the social audit – remains to be seen.

5.3
DONOR POLICY AND NGOS
“Donor performance and conduct is a serious concern, involving a lack  of coordination and consistency, politicisation of assistance, micro-management and failure to provide a stable funding climate together with an apparent lack of accountability.” (DANIDA pVII)

The Taliban, terrorism and drugs have helped put Afghanistan back on the  foreign policy map, and to an extent there has been a re-engagement with the region (although this is not reflected in increased donor funding
). There is a level of agreement on the key policy objectives which are peace through a negotiated settlement, respect for human rights, maintaining the integrity of aid and the security of aid staff, counter-narcotics and counter-terrorism.

NGOs acknowledge that in some respects donors have played a positive role by promoting a common funding mechanism, improved UN co-ordination and the Strategic Framework process.  However there is a general disquiet, about what is perceived as the growing politicisation of aid in Afghanistan.  Although we argue that politicisation is not necessarily a new phenomenon, our findings point to a number of short-comings in the overall quality and nature of official funding, which have had a negative impact on NGO performance in Afghanistan. As one donor candidly admitted,  “History will judge us all fairly harshly”.

Conditionalities and foreign policy agendas
Although, evidently there are no easy answers, there needs to be a more realistic assessment of what conditionalities can actually achieve. As one donor noted, a simplistic and confrontational response will have a limited impact in the long run; “You can’t socially reengineer a country by shouting out principles. The Taliban will outlive all this”.  There needs to be a much more reasoned debate, which listens and learns from the experiences of agencies on the ground.

Interestingly, it was during the early 1990s when aid agencies made the biggest steps towards improving aid delivery. It was referred to by one NGO worker, with a long involvement in Afghanistan, as a “golden age”, because the cold war political agendas had withered away, and there was sufficient space and funding to focus on improving the quality of aid.  NGOs now feel, somewhat justifiably in our view, that the “re-politicisation” of aid is likely to be counter productive in terms of supporting human rights and principled aid in Afghanistan.

Understanding and analysis

Donors like NGOs could strive to be “smarter”.  Their changes in policy appear to be led as much be fads and fashions (and public opinion back home) as by analysis. Good policy needs to be based on good theory and good analysis.  Donors need to use a broader framework for analysing the conflict, which includes an understanding of the systematic nature of the conflict and how their policies may or may not have a systemic impact.  They need to be realistic, particularly in relation to aid conditionalities about the importance of aid in relation to the wider forces driving the conflict.  Although donor ambitions are large, they are not prepared to scale up their funding sufficiently to match these ambitions.

Our analysis has emphasised that a break-down model of conflict misses the point that continued violence, and a collapsed state are in the interests of many actors involved in the Afghan war.  Therefore policy responses must go beyond the familiar call for a cease fire, a broad-based government and general elections.

Coherence

The Afghan Support Group has been an important forum for encouraging a more coherent and co-ordinated donor policy towards Afghanistan. However, though there is some agreement about the overall objectives, there is a great variation in interpretation and practice.  As one donor commented, “It’s not even easy to get a single donor walking along the same line, and multiple donors are even more of a challenge.”

Although donors put pressure on operational agencies to co-ordinate, they themselves do not pursue co-ordinated policies and approaches.  For example DFID have a ruling that expatriates should not go into Afghanistan, while the EU insists on their presence to ensure quality control. There is also a number of divergent positions on the extent to which NGOs should engage in capacity building in Afghanistan.  

Time frames

Most donors remain focused on short time frames. As one admitted, “As donors we always want the quickest return and the biggest bang for our buck..”  Although there is still a need for short term instruments, the nature of Afghanistan’s problems demands that one comes up with a long term response.  There is a need for multi-year commitments from donors. 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.

Project and programming methods
Donors are commonly criticised for the rigidity of their methods and this applies to work on peace-building even more than relief and development. There has been an increased use of positivistic decision making tools like log frames, however there is a need to experiment with alternative methods which are more flexible. 

Donors need to look at ways of providing organisations long term institutional support and should also develop a much greater appreciation of the human resource implications of strategies and policies pursued.  Improved aid delivery demands a much greater investment in human resources and institutional development, which in turn has to be paid for.

End note

NGOs have made only a limited contribution to peace-building in Afghanistan but this should not be a surprise given the scale of the socio-political forces underpinning the conflict in Afghanistan.  Although aid programmes have improved in Afghanistan, there has been greater improvement in the area of service delivery than in the area of social development. NGOs are more proficient in delivering the “hard ware” than the “soft ware”.  Therefore, their role has been primarily to mitigate some of the hardships caused by the conflict, rather than address underlying causes, or support social capital or local leadership.  A deeper level of engagement and longer-term time frames are required if they are going to perform these latter roles effectively.  Donor funding cycles and instruments are a major constraint. 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 but not ‘building’ peace.
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 APPENDIX ONE:
DEFINING PEACE-BUILDING

Defining Peace-building
Our working definition of peace-building 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 encompasses the mitigation of risks that interventions will exacerbate, provoke or be adversely affected by conflict (which might be characterised as "do no harm"), and the exploitation of opportunities to facilitate local or national peace-building initiatives
 (which might be characterised by "do some good"). Although NGOs, are more likely to have an impact (to "do some harm" or "do some good") at the inter and intra-community level, our definition also encompasses interventions which focus on the macro structures and processes underlying conflict.

It is important to make a distinction between peace-making and peace-building; the former is concerned with political, diplomatic and sometimes military interventions directed at bringing warring parties to agreement, while the latter focuses on the promotion of institutional and socio-economic measures, that address the context and the underlying causes of conflict.

“Peace building is the strategy which most directly tries to reverse the destructive processes that accompany violence.  This involves a shift away from the warriors, with whom peace-keepers are mainly concerned, to the attitudes and socio-economic circumstances of ordinary people. Therefore it tends to concentrate on the context of the conflict rather than on the issues which divide the parties.” (Ryan 1990:61, cited in Bush, 1995)
How and whether this translates into NGO practice will be discussed later.  However, it is important to note at this stage that we do not believe that peace-building can be "projectised" as a discrete, stand-alone project. We see it as a cross-cutting approach to working "in" and "on" conflict which can equally be applied to relief, development or human rights 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.  In short we view peace-building as a lens that agencies can use for analysing and assessing programmes, in terms of their effects on peace and conflict processes.



APPENDIX TWO

TENSIONS AND SOURCE OF CONFLICT IN AFGHAN CIVIL SOCIETY

Resources: The war and political relations have become entangled with many local conflicts among qawm. (Rubin, 1999) These involve conflicts over land, pasturage, water rights and trade. Such conflicts pre-date the wider war but they are evidently linked; the war has, for example, increased competition over scarce resources and may have eroded local capacities to resolve disputes (see case study of Deh Dehi in section 2).

Tribe: Afghan society is segmented along tribal lines, however these divisions are dynamic and shifting, and open to negotiation and dispute. Political entrepreneurs have found kinship and tribal links convenient as a basis for alliances or confederations (Glatzer, 1998).
Ethnicity: The war has brought a growing ethnic assertiveness amongst the minorities. However a primordial view of ethnicity is unhelpful. Ethnic identity has often been manipulated by conflict entrepreneurs: “Organisers and leaders of conflicts use ethnic tools and tribal emotions and the feelings of honour and shame connected with them as a tool or weapon as efficiently as a Stinger or Kaleshnikov” (Glatzer, 1998, p180)

State-society relations:  The Afghan state has always had a limited remit and there is a long-standing struggle of communities against the encroachment of the state.  Local loyalties have tended to over-ride loyalty to the nation state. It has been argued that civil society has been re-invigorated by the collapse of the state:  “As a result of the decade and a half of successful local community-based resistance struggles, civil society, especially in the non-Pushtun territories of northern, central and western Afghanistan has been re-established, and is today much stronger than ever before” (Shahrani, 1998). However, one could equally argue that the conflict has eroded local forms of governance, which is a major impediment to peace and rehabilitation.

Leadership: At the national level there has been elite fragmentation (Maley, 1997). At the village level the jehad years introduced new sources of allegiance and leadership.  There has been a decline of the traditional leaders, the khans (who were the gatekeepers between the village and the state) and a rising importance of the ulama and commanders. The tension between new forms of leadership and traditional tribal leadership continues to be a source of conflict in many areas. 

Politics:  The growth of political parties was mainly an urban phenomenon before the conflict. However the jehad years, the rise of the political parties and the refugee experience have all had a politicising effect on the wider Afghan society.
Ideology: The contradictions and tensions in Afghan civil society were exposed by King Ammunullah’s attempts at reform; the drive for modernity of urban Afghanistan clashed with rural Afghan traditions. These contradictions have been re-exposed by the communists’, the pan Islamic and the Taliban’s competing visions for Afghan society.  These  movements are manifestations of the deep seated currents and tensions in Afghan society over values, belief systems and ideologies.

� See for example; Rubin (1995), Rubin (1996),  Maley (1998), Magnus and Naby (1998), Hyman (1984); Fielden and Goodhand, (2,000)








� Roy Lichlider (1995) cited in Reno, in a study of 91 “civil” conflicts between 1945 - 1993 found that 76% ended when one side won a decisive victory. Of the negotiated settlements (24%) half collapsed and fighting recommenced


� Although it has been noted that UNOCHA and UNDP are ‘joined at the head’ rather than merged in terms of programmes (Wiles et al 1999)


� Strand A, et al 1999


� Principled Common Programming; Challenges and Opportunities. Discussion paper reflecting the consensus of the UN country team and the NGO community, Islamabad, 14 June, 1999, p4


� Humanitarian action in 1999: Where do we go from here? Discussion paper reflecting the consensus of the UN country team., Islamabad, 15 June, 1999


� This section draws upon Atmar and Goodhand (2000)


� DANIDA 1999


� Ibid and Van Brabant et al 1999


� Ibid


� DANIDA 1999


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


	� The term Afghanisation was coined in the late 1980s, and meant the devolving of decision making powers and responsibilities within NGOs from expatriates to Afghans.


� The consolidated appeal for Afghanistan appeal has so far got one quarter of the 112 million dollars required for ‘99-00








� adapted from Bush, 1996, cited in Warner, M. (1999) Discussion Paper on Conflict 


� Warner op cit
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