NGOs in Gonflict -
an Evaluation of
International Alert

Gunnar M. Serhe, Joanna Macrae
and Lennart Wohlgemuth

R1997:6




Copyright © Chr. Michelsen Institute 1997
CMI Report Series

This series can be ordered from:

Chr. Michelsen Institute

Fantoftvegen 38

N-5036 Fantoft-Bergen, Norway

Fax: + 47 55 57 41 66 Phone: + 47 55 57 40 00

E-mail: cmi @amadeus.cmi.no

Price: NOK 145

ISSN 0805-505X

Indexing terms

NGO
Conflict resolution




Contents

Preface
Executive Summary

Chapter One: Introduction: Context and approach

Background

The larger context

The challenge for evaluation

Evaluating International Alert

Ethical considerations

Confidentiality, sources and rules of evidence

Chapter Two: International Alert- some key issues and areas of work

Subject matter
International Alert - history and brief presentation
Profile
Management and organisational issues
The BDO review
Some planning problems
Programme guidelines
Secretary General’s Office
Rapid response
Expenditure, income and cost-effectiveness
Expenditures
Income and finance
Cost effectiveness
Training
Background
The International Alert Training Programme
Lessons learnt by International Alert
Assessment
A note on the International Alert resource pack
Advocacy
Assessment
Why advocacy
Advocacy as a separate programme
Advocacy - concluding remarks

vi
vil




Chapter Three: International Alert in the field - a review of
programmes in Sri Lanka, Burundi and Sierra Leone
Subject matter
International Alert in Sri Lanka
Background
The Sri Lankan conflict
IA’s programme in Sri Lanka
Media
Capacity building
Politicians
Assessment
International Alert in Burundi
Background
The International Alert programme in Burundi
Analyses of the strategy and programme of International
Alert in Burundi
Summary and conclusions
International Alert in Sierra Leone
Background
IA’s programme in Sierra Leone
Assessment
Hostages
Facilitating pre-negotiation talks
Negotiations
Post-negotiations
General comments

Chapter Four: International Alert at the crossroads - summary
of findings and recommendations
International Alert: An evolving mandate in a changing world
General assessment
The importance of analysis
Recommendation
Ethical issues and principles
Recommendations
Relations with international organisations and other actors
Recommendations
Management and organisational issues
Recommendations
Training and advocacy
Recommendations
NGOs and conflict management - the future directions of IA
Recommendations
Issues for donors

iv

42
42
42
42
43

45

-46..

46
46
50
50
51

53
55
55
55
57
57
58
59
59
60
61

64
64
66
67
68
68
70
70
70
71
71
72
72
72
75
76




Annexes

1: Mark Duffield: Evaluating conflict resolution - context, models and
methodology

- Siri Lange: NGOs in conflict prevention and resolution: Selected profiles

: Gunnar M. Sprbg: International Alert in Sri Lanka - a case study

Lennart Wohlgemuth: Evaluation of International Alert: Burundi case study

Joanna Macrae and Phillipa Atkinson: International Alert in Sierra Leone - a

case study . :

International Alert’s Response to the Evaluation Report

a




Preface

This study has been commissioned by the Netherlands Ministry of Foreign Affairs
on behalf of the five main donors supporting the work of International Alert (IA):
Denmark, the Netherlands, Norway, Sweden and Novib.

Data collection for the study commenced in May 1997 and has been carried out
by Gunnar M. Sgrbg (team leader, Chr. Michelsen Institute, Bergen), Joanna
Macrae (Overseas Development Institute, London) and Lennart Wohlgemuth
(Nordiska Afrikainstitutet, Uppsala). The evaluators have been assisted by Mark
Duffield (University of Birmingham), Siri Lange (Chr. Michelsen Institute),
Philippa Atkinson (London) and Bente Bingen (Colombo) who have all worked
on assigned topics (see annexes). While none of these individuals is responsible
for any of the views expressed in the main report, we have benefitted much from
their contributions.

During the assignment, we also received much assistance from the staff of
International Alert, both at London headquarters and in the field (related to
programmes in Burundi, Sierra Leone and Sri Lanka). In the process, we tried to
share our findings as much as possible with IA staff and received important feed-
back which, in various ways, affected the final product. The comments made by
IA on the draft final report (submitted in August 1997), were shared with donors.
We are grateful to IA for the generous assistance provided to the evaluators. IA’s
response to (a) the recommendations of this report as well as (b) the Sierra Leone
Case Study has been annexed to this report (Annex 6).

We would like to thank the Netherlands Ministry of Foreign Affairs and the donor
consortium for a difficult and inspiring assignment and the support extended
throughout the study period. Two meetings have been held with the donors, one
in Copenhagen during the early stages of the review process, and one in Bergen
discussing the draft final report. The study has depended on the contributions of
numerous persons who gave of their valuable time, taken from already over-
burdened schedules, to provide information, analysis, interpretations and
explanations, and patiently subjected themselves to being questioned. Without their
assistance this report could not have been completed. Finally, our thanks go to the
Chr. Michelsen Institute for providing institutional support, particularly to Inger
A. Nygaard and Marianne Serck-Hanssen for their secretarial efforts.

Bergen, London and Uppsala

October 1997
GMS, M, LW
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Executive Summary

This report is an evaluation of International Alert (IA), a London-based
international NGO which was founded in 1985 as a "standing international forum

on ethnic conflict, genocide and human rights". Over the years, IA has grown into. ...

an increasingly operational organisation which works to prevent and resolve
conflict through fieldwork and advocacy activities in different parts of the world.
From having only a few staff members and a small budget in 1992, the
organisation expanded rapidly during 1994-96 and had, in 1996, 50 staff and a
budget of £ 3 million. In 1997, however, there have been major cuts leading to
lay-offs and redeployment of staff. The evaluation is carried out on behalf of the
major donors which are the governments of the Netherlands, Sweden, Denmark
and Norway along with Novib. The main purpose is to analyse and assess the
work of IA and to make recommendations on future directions regarding its role
and performance.

The expansion of IA and its increasing involvement with conflict prevention and
resolution must be seen as part of a wider process whereby such activities have
become an important and rapidly expanding area for aid agencies. Since the end
of the Cold War, changes in the international system, including the outbreak and
intensification of many internal wars, have increased opportunities for NGOs to
engage in conflict. Their involvement is seen by many, particularly in the NGO
community, as stemming from deficiencies within the existing official diplomacy
system, which is regarded as circumscribed by political interests and national
constraints. By virtue of employing the services of NGOs engaging themselves in
conflict resolution, donor governments have accepted the case for private
diplomacy.

It is difficult to evaluate conflict resolution. First, there is the issue of scale. That
is, whether remedial work at the level of specific groups or individuals can impact
on wider social and political processes. Second, there will often be a complex
configuration of factors, at different levels, which serve, e.g., to create
opportunities for negotiations and peace. It may, therefore, be hard to judge the
extent to which any single organisation or political body exercised influence
(whether primary or not) in such processes.

In this report, we have tried to assess the impact of IA’s activities mainly through
case study analysis. More specifically, we have considered IA’s programmes in Sri
Lanka, Burundi and Sierra Leone in relation to (a) the premises and understanding
that formed the basis for IA’s interventions; (b) IA’s own objectives; and (c) the
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claims made by IA itself in its own impact assessment report and other documents.
This is done in Chapter Three.

Chapter Two is primarily based on material collected and interviews made at 1A
headquarters in London. A brief presentation of IA’s history, objectives and
profiles is followed by a review of (a) selected management and organisational
issues; (b) finance; (c) training; and (d) advocacy.

During a brief period, from 1992 until 1996, 1A grew rapidly, largely.due to.the .

innovative efforts, fund-raising ability and reputation of the present Secretary
General. It was recognised, however, that management systems and procedures had
to be put in place if IA were to maximise the use of its resources. A report
commissioned to evaluate the appropriateness of existing structures and procedures
pointed out that IA must establish and communicate to all stakeholders a clearer
vision of its strategic direction and role in an increasingly competitive sector.
Among the key recommendations, therefore, were for IA (a) to establish clear
organisational aims and objectives, focusing on work in which it can demonstrate
competitive advantage, and (b) to develop a coherent, organisational strategic plan
(BDO review).

IA has taken a number of steps to make the necessary improvements. This applies
particularly to procedures, routines, increasing staff participation, staff
development and changes to the organisational structure. A clearer vision of its
strategic direction and role in an increasingly competitive environment is, however,
still needed, requiring a considerable effort.

The accounting and budget systems have been considerably improved in the past
year and appear to fulfil necessary requirements for a good internal control system.
Currently, considerable efforts are made to control expenditures in a situation of
reduced funding and scarce resources. Regarding IA’s income and finance, it is
noted that five donors contribute close to 60 per cent of total funds. In the past
four years, these five donors (Denmark, the Netherlands, Norway, Sweden and
Novib) have put collectively more than £ 5 million into IA. Most funds are
earmarked for specific programs of activities and only a small portion is
unrestricted core funds. It is important that IA continues its efforts to (a) broaden
the funding base and (b) secure sufficiently stability in terms of funding.

Training is carried out as a component within most of the programs of IA and as
a separate activity by itself. It is recommended (i) that IA should not involve itself
in conflict resolution training on any large scale as a separate activity, and (ii) that
it be done in close cooperation with local and other partners. While training can
be important in a peace building process, it should be part of a medium - or long
term strategy rather than an activity of its own, i.e., be integrated into other,
complementary programmes of IA. It should also be exclusively planned for each
particular conflict in question and tailor-made to address the particular situation
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in a given country. This is in line with current thinking at IA’s Resource
Development and Training Department.

One of IA’s main achievements has been in the area of advocacy and a separate
department was set up in 1995, aimed at promoting policy changes amongst key
international organisations towards sustainable peace and conflict prevention. In
the view of the evaluators, there is currently less need for generic advocacy to
promote policy changes regarding preventive diplomacy and conflict prevention
among international organisations and Western governments. IA.. should -
concentrate on working with targets in the development and operationalisation of
prevention policies rather than raising the issues in general. In particular, there
would seem to be a need for advocacy and lobbying around critical issues of
political, social and economic justice which are at the core of most internal
conflicts in the world. Advocacy projects should be carefully planned and IA
should seek sustained and in-depth cooperation with other institutions whenever
this is possible.

Sri Lanka. 1A has been engaged in Sri Lanka since 1985 and its priorities and
programme have evolved with changing circumstances. From trying mainly to
build strategic constituencies for peace at the time when a peace agenda was not
on the cards, IA shifted its focus towards trying to build communication channels
between the government and LTTE during 1994-95. When negotiations broke
down, the process was reviewed and priority given to (a) creating space for
dialogue and negotiations, and (b) helping to create, in the South, a bipartisan
approach to negotiations, mainly through working with a cross party group of
parliamentarians.

IA has struggled to implement and follow up on some of the activities directed
towards the media, the military and the business community. The organisation,
however, has successfully organised three meetings for parliamentarians in Crete,
Northern Ireland and the Philippines. While particularly the last seminar generated
considerable criticism in Colombo, it is recommended that IA proceeds with its
contacts with the group on a low-profile basis as a durable peace can only be
achieved if the polity and people of the South are behind any peace initiatives
being carried forward.

The evaluators question the wisdom of the high profile held by IA in Sri Lanka
at the present time, although it is recognised that this is not easily controlled given
the peculiar character of Sri Lankan politics as well as the role of the country’s
media. The Sri Lankan attitude to NGOs as well as international agencies remains
largely ambivalent, particularly when it comes to what is regarded as interference
and meddling in internal conflict. For IA, this problem is compounded by the fact
that its Secretary General is a Sri Lankan who has played a part in the past in the
island’s political life. Such perceptions are part of the political realities which IA
must relate to and confront. :
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Burundi. 1A started its activities in Burundi in 1995, in close liaison with the UN
Secretary General’s Special Representative (SRSG). The aim of the programme
is to help prevent escalation of the conflict, and to contribute effectively to a
process of achieving a just and peaceful resolution of the crisis in Burundi. IA’s
activities have been directed at different levels and include working with an elite
group (CAP) that emerged from one of three study tours to South Africa, and
activities to strengthen the peace-building capacity of the Burundian Women’s
Movement.

IA has succeeded in making itself well established as a small, neutral NGO. By
co-operating with other partners and in particular with the SRSG, and by an
approach of listening and learning, IA is today accepted and appreciated by all
main actors on the Burundi scene. The analyses made by the IA Burundi
secretariat on political developments in the country are well worked through and
generally accepted. The choice of activities seems to be in line with those analyses
and results notably fulfil the immediate project objectives. However, the ultimate
objective of the different actors on the scene, namely a breakthrough in the efforts
to reach a sustainable peace, is still far from being met.

Sierra Leone. While originally planned as being based on a multi-track approach,
IA’s interventions in Sierra Leone came almost exclusively to focus on the
negotiations leading to a peace agreement in November 1996. While IA played an
important role in the different events and processes leading up to the agreement,
it has been subject to a number of serious allegations regarding its involvement.

IA’s engagement in the hostage release process was defining for the organisation
and its relations with other international actors. The circumstances surrounding this
process left IA vulnerable to accusations of being unprincipled. Such perceptions
continued to affect IA’s work related to the Sierra Leonean conflict and led to
mistrust and suspicion that the organisation was not neutral nor transparent, but
working as advisors to the RUF.

Our criticism of IA in Sierra Leone is not that it engaged itself. IA was one of the
few bodies arguing that the RUF had a significant political agenda and clearly
influenced the RUF to move towards negotiations and peace. Rather, our criticism
is that IA operated with sufficient lack of clarity and transparency which, in the
end, both exposed the organisation to criticism and constrained its operational
capacity. While IA admits to having made mistakes in the Sierra Leone conflict,
it does not yet seem to have been able to articulate clearly the lessons learned by
clarifying sufficiently key policy issues regarding, e.g., neutrality, consent and
dealing with non-state military forces.

IA’s priorities and forms of engagement have evolved with changing
circumstances. Among NGOs, IA was among the first to become engaged in
conflict resolution and has been a leading advocate for claiming that NGOs have




a number of comparative advantages which can prove invaluable in conflict
situations. In the view of the evaluators, IA’s main achievements have been in the
following two areas:

(1) IA has, both through its numerous publications (most of them authored by
Kumar Rupesinghe and Ed Garcia) as well as its advocacy work, contributed
to making conflict prevention and resolution issues an important sphere of
action among governments, IGOs and NGOs. In the NGO community, 1A
has largely inspired the entry of NGOs into this area.of.work. s

(1) Through many of its field programmes (e.g. in Sri Lanka and Burundi), IA
has successfully contributed to the development of local peace constituencies
which are involved at different levels in creating spaces for dialogue,
building bridges and improving communication between conflicting parties
(e.g. MP group in Colombo, CAP group and women’s groups in Burundi).
Through such work, IA has actively supported those who seek non-violent
solutions against powerful advocates of violence.

On the negative side, the lack of a clear and transparent strategy has made 1A
seemingly unpredictable in what it is doing and where it is going. This has been
particularly highlighted by its involvement in Sierra Leone. In the report (Chapter
Four), we elaborate on some of the areas which we believe are important for the
organisation to confront and articulate clearly when developing a strategic plan for
the future such as the importance of analysis, ethical issues and principles,
cooperation and partnerships, and a number of management and organisational
issues. We also recommend that IA establish greater clarity regarding the niche it
intends to occupy in the broad area of conflict resolution.

NGOs can perform a number of potentially constructive roles in crisis situations,
including intercession/good offices work and mediation to prevent violence. There
is, however, only very limited space within which an NGO can operate at the
highest level of political negotiations, and the opportunity arises often by chance.
This normally happens when a particular organisation is called upon and widely
accepted, is able to operate in close and transparent partnerships with other
organisations (like the UN, other IGOs or governments) and is seen to have
general as well as country-specific expertise and competence to offer. Based on
such considerations, it is not advisable that IA should define mediation as its
particular niche. Rather, we feel that the organisation should give priority to the
following areas:

(a) IA should strive to create spaces for dialogue, not primarily by facilitating
negotiations but by helping to develop local peace constituencies at different
levels. In this area, IA should help empower such constituencies through the
transfer of skills, knowledge and resources.
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(b)

(©

IA should be engaged in advocacy and lobbying around critical issues of
political, social and economic justice, i.e. flag its solidarity and human rights
profile as part of its input into long-term processes of conflict management
and resolution. In this work, projects and target groups should be carefully
selected and IA should seek cooperation with other institutions whenever this
is possible.

We would encourage efforts towards geographic concentration. Given that
the origins and contours of intra-state conflict differ substantially from
country to country, due to historical, cultural, political and regional factors,
interventions in any country requires considerable competence. In this sense,
IA is not, at the moment, a "knowledge-based" organisation to the extent one
would wish to see it. It makes sense, in our view, to concentrate efforts on
a limited number of countries, within only a few sub-regions, and to build
competence as well as strong, long-term partnerships in the respective areas
of work.

The evaluators have noted that IA has drawn up an agenda that will guide future
planning and follow up to this evaluation, very much in line with the above
recommendations.

At the end of the report, a limited number of issues is briefly raised for donors in
particular, regarding policy coherence, the need for developing criteria for
appraising projects in the field of conflict resolution, and the need for system-wide
evaluations of the international conflict management systems to ensure
accountability and assess further the comparative advantage of different actors,
including NGOs working in this sphere.
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Chapter One: Introduction: Context and
Approach

Background

This report is an evaluation of International Alert (IA), a London-based
international NGO which was founded in 1985 as a "standing international forum
on ethnic conflict, genocide and human rights". Over the years, IA has grown into
an increasingly operational organisation which works to prevent and resolve
conflict through fieldwork and advocacy activities in different parts of the world.
From having only 2 staff members and a small budget in 1992, the organisation
expanded rapidly during 1994-96 and had, in 1996, 50 staff and a budget of £ 3
million. The evaluation is carried out on behalf of the major donors which are the
governments of the Netherlands, Sweden, Denmark and Norway along with Novib.
The main purpose is to analyse and assess the work of IA and to make
recommendations on future directions regarding its role and performance.

Over the last year or so, IA has been subject to serious allegations in connection
with its involvement in Sierra Leone which the organisation itself has celebrated
as its main achievement. Some of its activities in Sri Lanka have also become
increasingly controversial, particularly in the eyes of Sinhalese hardliners. Because
of such developments, and because this may be one of the first serious attempts
to evaluate a conflict prevention NGO, we have felt the need both (a) to have a
good grasp of the larger aid and development context within which IA’s activities
take place, and (b) to make our own approach to the assessment of IA as explicit
as possible from the outset. As part of our assignment, therefore, we
commissioned a discussion paper from Mark Duffield of the University of
Birmingham entitled "Evaluating Conflict Resolution - Context, Models and
Methodology" (Annex 1). We were also assisted by Siri Lange (CMI) who
collected information and presented an overview and selected profiles of some key
NGOs working with conflict resolution (Annex 2).

The Larger Context

The expansion of IA and its increasing involvement with conflict prevention and
resolution activities must be seen as part of a wider process. Conflict prevention
and resolution have in the past few years become an important and rapidly
expanding area for aid agencies. This is related to the fact that the number of
internal wars, or at least what we might call smaller wars, have been increasing,
particularly since the end of the Cold War. Today, almost all armed conflicts in
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the world are some variation of internal or civil confrontation. In contrast, inter-
state war has been in long-term decline. While the conduct and cessation of inter-
state wars have usually been governed by conventions and political treaties,
internal wars are problematic in relation to existing international rules and
conventions.

Such differences have created space for NGOs. They have become more and more
involved in conflict prevention and resolution activities. This involvement is by
many, particularly in the NGO communities, seen as stemming from deficiencies
within the existing system. Official diplomacy is regarded as circumscribed by
political interests and national constraints. In contrast, reflecting earlier ideas of
NGO comparative advantage in the development field, non-governmental bodies
are closer to the grass roots, are better informed, can more easily build trust, are
flexible, and so on. In other words, NGOs are well placed to play an "unofficial
diplomacy" role.

By virtue of employing the services of NGOs engaging themselves in conflict
resolution, donor governments have tacitly accepted the case for private
diplomacy. Aid has, as already in so many other fields, also here become
"privatised", which has led to NGOs attempting to create a growing role for
themselves, not only in providing aid in complex emergencies but also in relation
to trying to mitigate and resolve conflicts. A Prevention and Management of
Conflicts directory published in the Netherlands in 1996 lists 288 organisations
world wide (private as well as public), without claiming to be exhaustive. Lange’s
more limited overview and selected profiles made for this review of some key
NGOs working in this area, reveal that most of the organisations in this area
depend heavily on donor funds. Some of them are quite big in terms of staff and
budget, and, while there is variation in terms of geographical focus, philosophy,
methods and funding sources, there would seem to be considerable overlapping,
which, i.a., indicates the emergence of an increasingly competitive aid market.

Below follows an attempt to capture important aspects of the current debate taking
place on this important issue. This section draws heavily on Duffield’s background
paper to set the context within which IA is working (see Annex 1).

According to Duffield, conflict resolution is the promise of social engineering on
a grand scale. It is also a good example of the manner in which the theory and
practice of development has radically changed, from a focus on inequality,
economic growth and resource redistribution as main issues, to concerns with how
people cope with their situations and the means by which they can be supported
in mitigating the risks and stresses involved. The onus is on changing the way
people do things and what they think. Rather than being different, conflict
resolution represents an extreme form of this paradigm, given its ambitious aim
of attempting to modify behaviour as a means of avoiding political violence.




There are several factors which underpin the international framework within which
conflict resolution operates. There has been a trend to regard underdevelopment
and, more recently, the transition to liberal democracy, less as a malfunction of the
international system and increasingly an internal problem of domestic institutions
and social relations in the countries concerned. Many would argue that the demise
of alternative international political projects (Third Worldism, International
Socialism) has been a necessary prerequisite for the emerging view of political
instability and "failed states"” as a consequence of predominantly domestic factors
such as poverty, environmental degradation and lack of . democracy. In this -
perspective, support for human rights, civil society and democratisation is now
identified as an essential complement to structural adjustment programmes in the
economic sphere.

Development problems were increasingly redefined in terms of internal failings
during the 1980s. The practical application of this redefinition, however, has
largely depended on the end of the Cold War. Since 1989, a crucial aspect of this
application has been a new found ability of the UN, IGOs and NGOs to work on
all sides in situations of unresolved conflict and political crisis. Prior to this,
concerns about sovereignty and non-interference had precluded such intervention
as a widespread option. Aid mainly flowed through the medium of recognised
governments and cemented Cold War alliances.

As a result of these changing circumstances, it is commonly argued that
international intervention, sometimes with military support, has quietly become a
de facto norm in response to large-scale refugee flows, famine or genocide/mass
killings. In the process, the principle of state sovereignty has also been
increasingly challenged, as in the case of Northern Irag where safe havens for
Kurds were established.

Development and security concerns within Western aid policy have increasingly
coalesced around the issue of civil society. The development aid community is
increasingly converging around the idea that the primary aim of development is
the creation of a strong civil society. In so far as such a structure embodies plural
and democratic values, civil society is also a source of stability and security. Civil
society is also regarded as capable of playing an important conflict resolution role,
e.g., by allowing confidence building measures to be pursued.

By largely equating civil society with NGOs, one approach to conflict resolution
is suggested. On a more general level, however, the shift of the aid regime from
an inter-state resource transfer model to one which focuses on the quality of
internal relations, has been accompanied by, and largely depended on the
privatisation of aid. Some even argue that without a major expansion of NGO
activity, it is difficult to see how the prominence given to civil society could have
been achieved. For donor governments, sub-contracting aid functions to NGOs




establishes an arms length relationship with agencies attempting to modify internal
behaviour and attitudes.

The enlargement of the aid market has been synonymous with the expansion of
NGO projects, and the post-Cold War ability to work in situations of ongoing
conflict has been a major contributing factor to this growth and the increasing
complexity of contractual relations involving also NGOs with UN, EU and other
IGOs. Not only have IGOs become major conduits of NGO fundmg, they have
also become more operational in their own right. : :

The mid 1980s represented a major change in the nature of aid flow. Until this
period, government to government development assistance was the predominant
pattern. Increasingly, however, donor governments have channelled development
and humanitarian assistance through NGOs. Not only has the number and scale of
NGO operations grown, a type of competitive aid market has emerged where none
existed before.

This aid market is a two way process. To varying degrees NGOs are dependent
upon government and IGO funding. At the same time, however, growing access
and control of information has strengthened their advocacy role in relation to aid
policy. Indeed, NGOs have been at the forefront in pushing for human
development and the reorientation of aid towards civil society issues. Donor
governments have generally accepted the NGO critique of state led development
and shifted much of their funding away from recipient governments and toward
NGOs.

While the relation of NGOs to governments is essentially a critical one based on
attempts to define, maintain and expand their role, the case for private diplomacy
has also been accepted by donor governments. However, it would appear that
institutional deepening is developing more between NGOs as opposed to political
linkages between NGOs and donor governments. Generally, though, we are seeing
a multi-level process, involving the expansion of NGOs, growing connections
between them, the development of new forms of subcontracting and partnership
linking NGOs,IGOs, donor governments, commercial companies, and so on.

Despite different activities and operational models, conflict resolution, in
Duffield’s view, rests on a relatively narrow conceptual base. He questions several
of the core assumptions on which the basic model is based. While the social
background to internal war is regarded as stemming from scarcity issues such as
impoverishment and lack of democracy, the actual practice of conflict resolution
is often insufficiently concerned with issues of large-scale redistribution. Geared
toward engineering behavioural and attitudinal change, it is shaped more by a
socio-psychological model of instability. Conflict is seen as originating at the level
of disagreements or communication breakdown between individuals and groups.
From this perspective, conflict is essentially irrational. Internal war is also

4




typically seen as a cyclical phenomenon, and this conception informs the view that
conflict resolution should develop techniques and approaches that are appropriate
for each stage (escalation, stalemate and decline). Intervention becomes a means
of restoring order and balance disrupted by conflict.

Following the analogy with disease, early intervention prior to open conflict
developing is seen as having more chance of success (and being less expensive)
compared to later involvement. Support for conflict early warning systems is,
therefore, an important part-of conflict resolution; the general approach being- -
similar to that which developed in the mid 1980s in relation to drought and
famine.

The basis of much of the early warning activities has also been questioned,
particularly in view of the poor history of Western response to known
humanitarian threats. Early warning rests on the assumption that donor
governments will react when told. The problem is seen as being a lack of
information. Information, however, did little to prevent several years of systematic
and gross human rights abuse in Bosnia, nor did it lead to quick and decisive
action in Rwanda. Some argue that in terms of donor response, it may be better
to regard internal conflict as representing a series of "wars of choice" for the
West. Rather than collecting more information, perhaps a realistic approach to
"early warning" would be to analyse the framework of choice and political
calculation that currently defines and informs Western interest.

A very important discussion concerns the question whether the conflict resolution
model also supports more direct psychological interventions, either by arranging
appropriate conferences and workshops that bring people from different ethnic
groups or countries together, or through training in conflict resolution skills. Such
training is often based on clarifying mistaken perceptions and providing
psychological and interpersonal tools for defusing potentially tense situations.
According to Duffield, conflict resolution training tends to locate the origin of
political violence at the level of flawed perceptions and communications
breakdowns. Its logic is that conflict and its associated abuses are somehow all a
mistake, which means that perpetrators and victims of violence are similarly
affected by distorted views, and that, in a sense, we are all as bad as each other,
everyone becomes a victim.

Organisations attempting to regulate conflict are, by definition, also taking it on
themselves to adjudicate over internal processes of social and political
transformation. If one takes at face value the aims of conflict resolution, it
represents social engineering on a massive scale. The dilemma might be and
sometimes is that such engineering is based on questionable suppositions; but also
that conflict resolution may lack an ethical or political framework sufficiently
capable of distinguishing between just or unjust claims. Within this vacuum, all
that can be done is to declare an opposition to harsh or coercive violence.




There is a growing number of critics of conflict resolution, indeed, the new aid
paradigm generally, who interpret increased Western involvement in the crisis
regions as a new form of imperialism. Others suggest that the world appears to be
dividing into strategic and non-strategic areas with the disengagement of effective
Western interests in the latter. The privatisation of aid and the growth of NGOs,
which have achieved their greatest autonomy in non-strategic areas, is a sign of
this disengagement.

Rather than being a transitory problem- in. the creation of liberal-democratic
structures, internal war can be seen as the emergence of essentially new types of
social formation adapted for survival on the margins of the global economy.
Internal conflict is part of a process of transformation and is internal to social
structures and relations. Moreover, open violence is only one expression of the
tensions and contradictions within a system at a given point in time. The absence
of open conflict or peace is not, of necessity, an indication that those underlying
antagonisms have been resolved. Peace can be a condition in which the same
contradictions continue to operate and shape social and political discourse but in
a different way. While open fighting might have a beginning and an end, the
underlying conditions and relations that support it are structural and long-term.

While internal war is associated with impoverished regions and scarcity, scarcity
itself does not cause or determine conflict. The more important factor is the
manner in which those with influence approach and deal with its modalities.
Whether the development path chosen is going to lead to political instability and
internal war, depends on what strategies are chosen. Many poor countries, for
example, are not unstable. Where insecurity does exist, however, rectification of
the socio-psychological model of conflict is required.

As a pro-active response to scarcity, internal war is not the result of ignorance or
some localised misunderstanding. It signals conscious political design and
calculation. Regarding internal war as a rational and conscious process also allows
questions of guilt and justice to be introduced. Not everyone is to blame. Internal
wars have leaders and followers, extremists and moderates and, especially, winners
and losers. As conscious political projects based on choice, their perpetrators are
open to judgement. Regardless of its contents or methods, internal conflict can be
an essentially rational process. If this is true, if conflict is symptomatic of practice
and rational attempt to control and manage scarcity, it cannot be assumed that
external aid is a panacea for instability.

The Challenge for Evaluation

Duffield’s basic model is "good to think", in the sense that it draws out important
implications of the premises on which it is based. However, when confronted with
the complex world of the many NGOs working in the area of conflict resolution,




it does not of course represent an empirical statement on their activities and
possible failings. Thus, e.g. many NGOs would strongly object to being accused
of a lack of concern with issues of justice. It is, however, not difficult to agree
with Duffield when he claims that it is difficult to evaluate conflict resolution.
While interventions take the form of different technical activities, the aim is to
influence wider social and political processes. It is this gap and the qualitative
difference between the means and ends where the difficulty lies. There is no direct
or unambiguous link between the technical competence of an agency in meeting
immediate organisational aims and the significance of its activities-for achieving
wider social goals. This is because the link between institutional action and social
environment is not of a technical nature. Organisational goals are mediated by
economic, political and ideological relations with its surroundings.

There is also the issue of scale. That is, whether remedial work at the level of
specific groups or individuals can impact on wider social and political processes.
Training groups of people is one thing. Whether such activity can mollify societal
instability or entrenched group hostility, however, is another. For many
practitioners engaged in conflict resolution, the relationship between the two may
be more an act of faith than proven certainty.

If one accepts the socio-psychological model of conflict being used, or at least has
an interest in whether its claims are justified, impact evaluation becomes an
exercise in monitoring behavioural change. This is extremely difficult. Instead, a
methodology for assessing the impact of conflict resolution is more concerned with
defining the interface between the organisation and its environment and isolating
a number of key areas for critical social and political enquiry.

Evaluating International Alert

While the various issues raised above obviously have a bearing on this evaluation,
it is important to distinguish between theory and practice. In general, the claims
made by conflict resolution activists and their attempts to generate a
comprehensive framework significantly runs ahead of what exists on the ground.
We would also like to emphasise that IA’s approach, as judged by its practice or
the writings of its Secretary General (Kumar Rupesinghe) or other staff cannot
simply be reduced to a version of the socio-psychological model. Duffield’s basic
model is "good to think", in the sense that it draws out important implications of
the premises on which it is based. However, when confronted with the complex
world of the many NGOs working in the area of conflict resolution, it does not of
course represent an empirical statement on their activities and possible failings.
Thus, e.g., many NGO would strongly object to being accused of a lack of
concern with issues of justice.




We do, however, believe that whether IA’s activities actually do help prevent,
mitigate or resolve conflicts can only be properly assessed through case study
analysis. Even then, impact on larger scale processes can normally just be imputed
rather than confirmed. In most cases, there will be a complex configuration of
factors, nationally, in the sub-region and internationally, which serve to create
opportunities for negotiations or peace, e.g. by placing pressure on warring parties
to seek a dialogue. It may therefore be hard to judge the extent to which any
single organisation or national, political body exercised influence (whether prlmary
or not) in such processes. o S

The impact of a given conflict resolution programme can only be assessed through
critical social and political analysis. More specifically, an analysis of the conflict
and its social character is required, and these are some of the key questions we
need to ask:

- Does the analysis support the assumptions about the nature of conflict used by
IA (i.e. IA’s own analysis)?

- What is the relationship between IA’s own assessment and the interventions
adopted or chosen?

- Are the social and political relations established in the process of gaining
access and implementation conducive to peace or part of the problem?

- How do other actors (individuals, groups, organisations) perceive IA’s
interventions and activities?

- Are relevant local opinions or activities being ignored or possibly even
undermined by the intervention?

In our exercise, we have been helped by the impact assessment that IA itself
carried out as part of the review process (IA, May 1997). The document briefly
reviews all the regional programmes, training as well as thematic programmes and
various support functions. The objectives of different activities are clearly stated,
claims are being made regarding main achievements, mistakes and lessons as
perceived by IA are listed, and needs from the evaluation identified. We have done
our best to assess a selected number of activities in relation to their stated
objectives as well as the claims made by IA itself.

On a more general level, we have also tried to assess the organisation in relation
to its overall objectives. These are formulated in the Memorandum of Association,
at the time when the organisation was registered with the Charity Commission
(1985). The evaluators do, however, recognise that objectives and mandates may
develop over time. IA is currently in the process of trying to translate statements
of strategic intent into a strategic plan. This is taken account of in our report.
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In addition to case studies of IA’s work in Burundi, Sierra Leone and Sri Lanka,
(Chapter Three) the evaluation has also covered activities primarily carried out at
HQ level in London. These include thematic areas such as advocacy and training,
but also some selected issues related to organisation and management, its key
focus being whether the organisation is technically and managerially capable of
meeting its objectives (Chapter Two).

Ethical Considerations

The increasing involvement of NGOs in the very heat of war, conflict and
violence has given rise to a growing sense of moral unease among agency policy
makers and field workers alike. Quite clearly, aid and other interventions can do
harm as well as good. Therefore, the subject of humanitarian ethics is moving
rapidly up the agenda of NGOs and academics alike.

As argued by Slim (1997),' the debate on moral responsibility is essentially a
debate between actions and consequences, and about who should take
responsibility for what. Some people believe that certain actions are always good
in themselves. Others believe that actions are only ever good when their wider
consequences are also good.

In the highly uncertain area of conflict prevention and resolution, the evaluators
recognise that there are no easy choices, and that a maximalist approach which
tries to take account of all the consequences will be plagued with uncertainty,
speculation and endless calculation about possible outcomes, as well as temptation
to feel personally responsible for every terrible thing that happens in one’s theatre
of operations.

The field of ethics, however, has always been clear about particular factors which
determine whether or not one is acting responsibly in the present. There are a
number of principles of good practice which IA and others would do well to
consider more formally in any ethical analysis of their programming. Following
Slim, they can be grouped around three main aspects of any agency’s action: what
drives an agency; what informs an agency; and what empowers an agency. Thus
an organisation’s intentions must be good. It must be able to show that it was
acting out of the best intentions in any situation, even if these intentions were not
realised in full. Similarly, it must be able to show that its motives were good, and
that it made every effort to collect all possible information relevant to any
particular decision. Considerations of an agency’s capacity must also be factored
into the organisations’s ethical thinking. This has two important sides to it. On the

: Hugo Siim (1997): "Doing the Right Thing - Relief Agencies, Moral Dilemmas and Moral

Responsibility in Political Emergencies and War - Studies in Emergencies and Disaster Relief",
Report no. 6, Nordiska Afrikainstitutet, Uppsala.




one hand, an agency can only really be held responsible for not doing something
if it could have done it but chose not to do it. On the other hand, starting activities
which cannot be sustained for reasons of limited capacity also may have important
ethical implications which must be considered before decisions are made.

The evaluators recognise that IA may face difficult trade-offs between ends and
means, particularly regarding the possible tensions arising between its professed
human rights and conflict resolution mandates. The challenge for an organisation

like IA is to determine the proper limits of their moral responsibility for what Slim -

calls "the dark side" of humanitarian and other interventions (i.e. that they may
well have negative repercussions beyond their original intention) and then to make
all efforts to mitigate against it in their programmes.

For any organisation involved in conflict resolution activities, efforts to develop
ethical guidelines are important. At the moment, IA is an instructive case in point.
It is being subject to very serious allegations concerning its involvement in Sierra
Leone. Whether well-founded or not, perceptions of I1A’s work are realities which
IA must relate to and part of the different and changing political contexts in which
its work will always take place. While it may be possible to falsify or corroborate
most of the claims that are being made by IA or its detractors, there will always
be some room for different interpretations of events that take place. If it is
impossible to prove the falsity of all allegations directed against the organisation,
it is extremely important that IA be able to present itself, through its different
activities, as an organisation with a "moral core". It must have in place a set of
core values and guidelines on and by which it operates and through which it can
gain the trust and respect which is essential for working in the sensitive conflict
resolution area. We will come back to this further in Chapter Four. Suffice is here
to say that IA or any other organisation working with conflict resolution can only
protect itself from, and minimise the effects of potentially damaging allegations
by holding a high ethical profile.

Confidentiality, Sources and Rules of Evidence

Conflict resolution activities often require confidentiality. They also often become
controversial and may be continuously assessed and judged by others who may,
or may not, themselves be stakeholders in the process. This implies, i.a., that IA
as well as others (including the evaluators) may have information which can not
easily be revealed. IA provided to the evaluators a proposal for a code of conduct
for the evaluation. One clause suggests that we should rely only on sources which
are willing to be cited publicly.

In principle, the evaluators endorse the principle of transparency. However,

confidentiality is a sine qua non of formal diplomacy. While this has proved an
obstacle to parts of the evaluation itself, particularly for the Sierra Leone study,
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we recognise that discretion is often a precondition for the establishment of trust
between parties, and that to cite and publicise sources would not necessarily
contribute to improved international relations. Without the resources or authority
of a public enquiry to call for full disclosure of confidential documentary
information held in diplomatic and international security circles, the evaluators
have been forced to rely on extensive interview material, much of which is non-
attributable, and comes from sources, some of whom arguably may have vested
interests in undermining IA’s reputation.

The evaluators are aware that they could be accused of being unaccountable in

terms of their evidence and assessment, given that many of their sources spoke on
condition that their comments would not be attributed. This was mainly a problem
for the Sierra Leone study, partly also in Sri Lanka. The evaluators have therefore
sought to work to a series of rules:

- We have sought to identify within the time and political constraints, a wide and
balanced range of sources.

- We have aimed to listen carefully and accurately report the views of different
sources.

- Where there are marked differences in reporting of facts, we have sought to
explain these differences, recognising the particular interests and priorities of
different parties.

- No substantive conclusions are drawn from the evidence of only one informant
- at a minimum two reliable sources must confirm the story.

The evaluators have been mindful throughout that their task is to evaluate IA and
not to pass judgement on the performance of other international bodies on
governments. There is, however, likely to be considerable value in donors
commissioning system-wide analysis of international conflict-management
initiatives. In addition to evaluations of specific NGO interventions, this might
ensure greater accountability and transparency in the sphere of conflict
management, but would also add to our understanding of individual actors and
their interaction with others (see also Chapter Four).
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Chapter Two: International Alert - Some
Key Issues and Areas of Work

Subject Matter

This chapter is primarily based on material collected and interviews made at IA
headquarters in London. A brief presentation of IA’s history, objectives and profile
is followed by a review of (a) selected management and organisational issues, (b)
finance, (c) training, and (d) advocacy. The chapter also serves as an introductory
discussion to topics further pursued in Chapter Three and Chapter Four.

International Alert - History and Brief Presentation

The Standing International Forum on Ethnic Conflict, Genocide and Human Rights
- International Alert was registered as a charitable foundation in the United
Kingdom in March 1985. International Alert (IA) was a response to frustrations
felt by many working in international development agencies and human rights
organisations. Internal conflicts within countries undermine efforts to protect
individual and collective human rights and deter sustainable social and economic
development. In the mid-1980s, internal conflicts were seen to be dramatically
increasing, and the world lacked the procedures and institutions for resolving or
preventing them. The conflict in Sri Lanka, in particular, became of interest to IA
as an example of internal conflict in urgent need of study and intervention. Thus
in 1985, Sri Lanka became the central focus of IA’s work and it still retains great
importance for the organisation today. One of the founders, Martin Ennals, became
IA’s first Secretary General.

According to the Companies Act (Charity Commission), the objectives of IA are:

- to relieve poverty, suffering and distress;

- to advance the education of the public by the promotion of research into the
causes and effects of conflict and research into the maintenance of human rights
and development of economic well-being in the context of such conflict, and
to disseminate the useful results of such research; and

- to promote all means of conciliation and resolution of such conflict.

IA is an international non-governmental organisation (NGO), governed by a Board

of Trustees who are recruited from different countries. Lord Judd (UK) has most
recently been elected Board Chairman. Trustees based in the UK meet monthly as
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members of the Management Advisory Council (MAC) and thereby ensure a close
relationship between trustees and staff, particularly the Secretary General (SG).

Not being a membership organisation, IA relies on grants and donations to sustain
its work. Donors include bilateral development agencies, intergovernmental
organisations, development and human rights NGOs, religious bodies and trusts.
Over the past 4 years, 5 core donors (the Netherlands, Sweden, Norway, Denmark
and Novib) have collectively put more than £ 5 million into IA (see below). This
demonstrates a considerable commitment to and faith in an international NGO .
which is not even based within their own borders. Without them, IA would not
have been able to move into the expansive phase which started in 1993,
spearheaded by its present Secretary General (SG) Kumar Rupesinghe.

From being essentially a one-man effort and a small grassroot activist agency
concerned with human rights and social justice, IA has, during its 12-year history,
grown into an increasingly operational organisation which works to prevent and
resolve conflict. From being mainly involved in the prolonged armed conflict in
Sri Lanka, IA initiatives have grown to include projects and activities in many
different countries, complemented by thematic areas of work such as conflict
resolution training, preventive diplomacy, networking and advocacy. In addition,
IA has recruited three Special Envoys who undertake missions to regions of
conflict and advise on policy issues affecting programme work.

In 1996, IA was active within parts of Africa, the states and republics of the
former Soviet Union, Latin America and Asia. However, 77 per cent of
expenditures on country programmes were allocated on activities in the three
countries selected for further case study analysis: Burundi, Sierra Leone and Sri
Lanka (see Chapter Three). IA was also involved in thematic programmes which
address issues of early warning, preventive diplomacy, conflict resolution training,
networking and advocacy. In 1997, drastic cuts in expenditures have had to be
implemented, leading to lay-offs and cuts in most major activities (see below).
With the exception of work related to Sierra Leone, however, no formal decisions
have been made to terminate any major activity.

Profile

When marking the first decade of IA’s existence, Rupesinghe wrote the following:

"During its 10-year history, International Alert has been many things: a one man mediation
effort; a small grassroot activist agency; a research and training institution; and a flexible,
medium-sized conflict resolution organisation with the professional capacity to effect change
in situations of armed social conflict. On the cusp of the 21st century, I believe that IA has
the ability to be all of these and more."” (In Pursuing Peace - A decade of experience, p. 7,
1A, 1995).
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While IA still deliberately tries to be "many things", increasing priority has been
accorded to more operational work "to resolve violent conflicts within countries
and regions and to promote the prevention of conflict" (latest mission statement,
July 1997). This is reflected in the different country programmes. The Secretary
General, however, has actively kept IA on the map when it comes to research and
studies related to conflict analysis, prevention and resolution. Perhaps more than
others, Rupesinghe has also claimed that NGOs have a number of advantages
which can prove invaluable in conflict situations. Based on the argument that
official state-based diplomatic efforts have proven to be limited in their capacity
to tackle internal disputes, he has become a prominent advocate of multi-track
diplomacy, which is defined as "the application of peacemaking from different
vantage points within a multi-centred network" (Rupesinghe 1997, p. 1), involving
different actors (UN, IGOs, governments, NGOs) at different, complementary
levels.? In a multi-track approach, Rupesinghe argues that NGOs enjoy a number
of advantages: "They can operate at different levels of a conflict simultaneously -
at the high political level in mediation with the warring parties, concerned
governments and the UN, and pursue mid-level and grassroots dialogue with
citizens’ groups, district councils and women’s organisations” (ibid., p. 27). Also,
because of their small size, independence and flexibility, NGOs are in a position
to react quickly to dangers and opportunities when larger organisations may have
to follow bureaucratic procedures (ibid.).

During the last years, IA has created an overall framework for its approach to
transforming violent conflict. Within this framework, the organisation has
developed a variety of approaches, methodologies and tools for preventive action.
The diagram below is picked from IA’s annual review 1995 and shows IA’s
approach to transforming violent conflict, highlighting some of the tools and
methodologies used in 1995.

2 Kumar Rupesinghe, 1977: The General Principles of Multi-Track Diplomacy. ACCORD,

Preventive Diplomacy Series, No. 2, Durban.
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Management and Organisational Issues

The BDO Review

IA has grown rapidly in recent years. It operates in a complex, dynamic and
politically sensitive environment which makes planning particularly difficult. The
scale of its programme depends on the ability to find donors willing to fund its
work. Historically one of IA’s strengths has been its ability to react quickly to
emerging crisis situations or opportunities to develop new areas of work.

The rapid period of growth, which led to a personnel complement of 50 at the end
of 1996, was largely due to the innovation, fund-raising ability and reputation of
the present SG. It was recognised, however, that structured management systems
and procedures had to be put in place if IA were to maximise the use of its
resources. As part of this process, an Associate Director was appointed, and
personnel policies, planning and project approval procedures, staff development
activities, programme development guidelines, and a comprebensive set of
financial reports were put in place.

In addition, and as a preparation for this evaluation, a consultancy firm was
commissioned (in August 1996) to evaluate the appropriateness of the various
structures, procedures and controls and to identify and prioritise those which
required further action (BDO Stoy Hayward, 1996).

We have read the BDO report with particular interest and care as it seems a

comprehensive report likely to prove a useful reference for IA and its donors to
monitor progress in terms of effecting management reforms over the coming years.
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Many of the points raised by the report are of continued relevance. The BDO
report pointed out that

... it is important that IA should establish and communicate to all stakeholders a clearer
vision of the strategic direction and role in an increasingly competitive sector... Many staff
and donors do not fully understand the strategic intent and direction of IA other than at a
broad level (p. 4, p. 6).

While IA, at the time of the BDO review, had produced a statement of strategic
intent, this had not yet been developed into a strategic plan. Therefore, it was
difficult to understand "how each proposed strand of the strategy integrates with
its fellows to present a cohesive whole" (p. 6). It was also not clear, according to
the BDO consultants, how priorities were determined: "The statement of strategic
intent does not indicate any priorities and it must be assumed that all activities
have the same priority and call on resources" (p. 6). For such reasons, "the
capacity of the organisation’s ability to change focus (e.g., to decide quickly which
programmes to cut at times of financial restrictions) may be impaired" (p. 7). By
implication also, the organisation does not sufficiently "assess the competitive
environment in which IA operates” (p. 7). Among the key recommendations,
therefore, were for IA (a) to establish clear organisational aims and objectives,
focusing on work in which it can demonstrate competitive advantage; and (b) to
develop its statement of strategic intent into a coherent, organisational strategic

plan (p. 1).

IA generally accepted the comments and recommendations of the BDO review and
has taken a number of steps to make the necessary improvements. This applies
particularly to procedures, routines, increasing staff participation, staff
development and changes to the organisational structure. As indicated above, some
of the changes were being implemented before and during the BDO review and
good progress has been made in developing and implementing such measures.

It would be a significant step forward if rigorous pre-project appraisal systems
were to be introduced, as it would prevent programmes being developed in an ad
hoc manner and decisions being taken without a full assessment of their potential
impact. It would also enable IA to ensure that they only undertake those
programmes which will help achieve the strategic objectives. Of course, this
presupposes that there will be clear and agreed objectives. Developing effective
feasibility assessment mechanisms will also be contingent upon IA having the
financial and manpower resources available to ensure that it can invest in
sufficient research and information to underpin such an analysis.

While the evaluators would like to take note of and recognise the efforts made to
address several problems raised in the BDO report, it should be noted that 1A is
still in the process of addressing the key recommendations referred to above. A
strategic planning process started in April 1997. Based, i.a., on two away-days
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with staff, two draft papers on (i) IA’s mission and values and (ii) on how IA
plans to achieve its mission, were submitted to the Board for a first discussion on
July 26. IA is also working on new guidelines for the approval of new projects
and programmes.

Some Planning Problems

The evaluators can only urge IA and its trustees to give such efforts their highest
priority. During the last years, IA seems to have been driven by opportunities that
have come their way rather than by a clear strategy and clear objectives. IA’s
approach seems often to be reactive rather than proactive, and the agenda often
influenced by approaches and appeals made to the organisation by external parties,
often to the Secretary General, Trustees or staff members. The implications for
effective planning, including financial planning are potentially negative.
Specifically if responding to ad hoc requests draws time away from management
support to the organisation’s "core business”, the lack of focus of the work could
prove problematic. While it is only natural that programme ideas may come
through a number of various routes, their development and implementation must
be preceded by an assessment of their contribution to the strategic objectives of
the organisation and with a consequent impact on scarce resources.

This brings us to another important point. In the impact assessment report carried
out by IA itself as part of the review process, the most frequently noted
"constraint” or "mistake" made in various programme activities is poor follow-up.
Again, this seems to be related to the way in which decisions have been made.
While granting that it is sometimes necessary to launch initiatives before one is
reasonably sure about securing funds for their follow-up, the ad hoc approach
referred to above seems to have allowed IA to pursue more activities than it could
effectively support. As stated in Chapter One, there are ethical sides to this,
particularly when expectations are created among potential partners to particular
undertakings, which are then not fulfilled by IA.

IA is also attempting to focus its work geographically. The Secretary-General
reported that since 1994, while the turnover of the organisation had increased
significantly, the number of countries in which IA was working had declined as
it sought to consolidate activities into regional programmes rather than maintaining
a series of ad hoc and geographically dispersed series of projects. This seems an
appropriate strategy, enabling the organisation to build up expertise and experience
of a particular region.

However, given the regional dimensions of many conflicts it may be the case that

by putting a considerable number of eggs in a particular regional basket, the
organisation could be vulnerable if its interventions in a particular country prove
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controversial. Potentially, IA’s intervention in Sierra Leone could have a negative
impact on its wider aim to engage in conflicts in Ghana and Liberia, for example.

Further, the definition of regions means that the organisation is still leaving the
door open for engaging in a significant number of countries. For example, the
Overview of Programme 1996 states that in Africa IA will focus on West Africa
and the Great Lakes (p. 5). Later in the same document (p. 7), rather than referring
to the Great Lakes, IA’s Programme is referred to as the Greater Horn Programme.
This is part to accommodate the Kenya programme which would not technically
fit under the Great Lakes. However, using the term "Greater Horn" rather than
"Great Lakes" enables the organisation to legitimately include Sudan under its
priority countries. Thus, the large size of "priority" regions potentially undermines
the idea of having priorities, as it is still possible to have numerous interventions
spread relatively thinly over a significant number of countries.

As indicated in the BDO report, and in the report by Lange (Annex 2), IA
operates in an increasingly crowded field of competitors, often applying for the
same funds and support as IA. Donors will be increasingly concerned with the
profile and specificity of IA. How does IA differentiate itself from its competitors?
In contexts where cooperation between different actors on different levels is
required, what is the value added by IA’s input? We will come back to this in
Chapter Four. Suffice is here to say that while IA needs to seek opportunities
when they arise, and continue to be a risk-taking organisation venturing onto new
ground and into new areas, there is a balance to be struck. This implies that
criteria for setting priorities, forward planning and co-ordination of activities need
to be established without either reducing creativity and innovative approach or
restricting IA’s flexibility unduly.

Programme Guidelines .

The term "programme guidelines" is used here in the sense of information
provided by the organisation to its staff to advise them of the methodology and
modus operandi of IA’s operations and advocacy work. As with the process of
priority setting, programme guidelines are linked fundamentally to a definition of
the agency’s strategy and identity.

IA reports that over the past couple of years, greater efforts have been made to
refine internal and public understanding of the organisation’s mandate and
methodology, through codifying experience to date, so building up institutional
memory. A number of mechanisms exist to do this.

The staff development programme is managed by the Training Department. The

rationale for this is that by tapping into staff experience a collective basis for
institutional memory can be established and then disseminated back through
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training initiatives. The staff development programme appears to have provided
an important space for discussion of issues such as the potential contradictions
between peace and justice; appeasement or transformation and to define values e.g.
re. human rights, sustainable development etc.

The reports of these meetings are, understandably, largely in the form of bullet
points and notes and it is difficult therefore to make an accurate assessment of the
rigour of the discussions. A superficial impression, however, is that staff have
been dependent on their own experience to inform discussions, potentially --
resulting in a rather parochial view and underestimating the wealth of experience
available in other organisations and in a wider literature. As it seems that senior
staff, in particular the SG do not necessarily participate in these exercises because
of their own workload, this sometimes results in rather thin analysis. This view
reinforces the impression of IA’s work that there has perhaps been an
underinvestment in building knowledge and in forming collaborative links with
academic and other organisations involved in similar work, to work through core
issues intensively. Also in the case of the draft Staff Development Guidelines,
which is presently a checklist more than a tool for analysis and guide for
interventions, there is a need for IA to make the necessary changes as part of the
ongoing planning process.

Also lacking in terms of programme guidelines is a code of ethics or principles
for staff to follow in the necessarily complex environment in which they work. For
example, while there is consistent repetition that the organisation aims to work in
an impartial and neutral manner, only a draft paper on this topic is available;
similarly no guidelines were available to the evaluators’ knowledge with, e.g.,
regard to the principle of consent of sovereign governments nor on relations with
IGOs and other international bodies nor on the potential conflict between IA’s
human rights component and the conflict resolution element of its work. The 1997
strategic intent paper states that "International Alert will attempt to examine and
define such concepts as sovereignty, impartiality and neutrality as far as they
impinge on our activities" (p. 7). It is somewhat surprising that this has not been
done already.

Secretary General’s Office

The important role of the Secretary General (SG) in the rapid build-up of 1A since
1993 has already several times been alluded to above. As a result of the strong
personality of the present SG in combination with the increased expectations and
pressures on the organisation, his work load became extremely large. In order to
cope with this, a rather large organisation was created around the SG- the SG’s
Office - which grew at the same time and at the speed of the overall growth of IA.
In 1996 it thus contained 6 persons (the SG himself, one Public Affairs Manager,
one Executive Assistant, One Administrative Assistant and two Research
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Assistants/Speech Writers). In 1997, however, lay-offs and redeployment have
reduced this number to only two persons (Public Affairs Manager and Executive
Assistant). This is also a consequence of the BDO evaluation.

The major activities of the SG’s office fall into three categories.

First, it concentrates on what can be characterised as Public Relations activities.
Through participation in or by taking initiatives to seminars, workshops,

conferences, making speeches of all kinds, lecturing. at different-fora-etc. all over -

the world on the subject of conflict resolution and conflict prevention, the SG and
his immediate staff have exercised considerable influence on putting the subject
on the international policy agenda. Staff of the SG’s Office have done the
necessary background work for these activities such as research, speech- and paper
writing, seminar preparation and implementation. There is no doubt that these
activities have been considerable and important. The reputation of IA in this field
thus far exceeds the small size of the organisation.

Secondly, the activities referred to above as PR activities also, to a certain extent,
include elements of training and advocacy, which is also the work of separate
departments at IA. For example, the Secretary General’s Office has run a number
of conferences which have included some elements of training activities carried
out as one-off enterprises and often as part of a specific public relation or
advocacy activity. The recent Wilton Park Conference on Conflict Prevention and
Violence in the 21st Century and two conferences in Addis Abeba on Capacity
Building (1994) and Creating an Effective Interface between Civil Society, the
OAU and Governments in Africa (1996) are examples. These activities form part
of the major efforts made by the Secretary General’s Office to put the question of
conflict resolution on the map of "important issues of today", but can also be seen
as part of the training or advocacy programmes of IA.

The third kind of activity of the SG’s Office relates to the task of running the
organisation as such.

The question of duplication was raised in many of the interviews made by the
evaluators. The question of developing a parallel organisation has also been raised
in the BDO Review. Thus it forwards as one of its findings "that there is a
perception amongst many of the staff that, because of its size, role and staff
complement, the SG’s personal office is almost a separate organisation with its
own objectives and resources" (p. 12); and that "IA should consider the most
appropriate structure for ensuring that the skills of the SG’s office contribute to
the organisation as a whole" (p. 14). It continues to stress that "it is important that
the SG’s office is seen to be an integral part of the organisation and that all its
skills support the organisational objectives” (p. 14). In 1996, the SG’s Office had
a budget of £ 441,000.
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As the notion of a parallel organisation still seems to exist despite lay-offs and
redeployment, it is important that the organisation resolves any problems that may
remain in this area.

Rapid Response

In 1996, IA initiated a Rapid Response Programme, headed by a Programme
Officer. In a project proposal prepared for a private foundation, the purpose of the
Rapid Response Programme is described as enabling IA to respond to requests for
urgent assistance to prevent or resolve conflict. It

"... provides IA with the capacity to act swiftly in situations where it is confident that its
intervention will have a positive and significant effect. In the absence of such a capacity,
IA may be forced to decline requests for assistance because it lacks the flexibility and scope
to respond at short notice. The rapid response may take a variety of forms, including the
facilitation of fact-finding missions, the development of mechanisms for early warning or
the mobilisation of political will to exert pressure for a negotiated settlement. Foliowing on
from such an intervention, IA will develop, if appropriate, longer-term projects to help
establish a sustainable solution to the conflict situation."

The objectives set in 1996, and currently valid include: the development of an
information system for the Rapid Response Manager and other staff working on
Africa; mapping of actual and potential conflicts in Africa; keeping a watching
brief and facilitating discussions and meetings on countries like the Sudan,
Somalia and Nigeria; and commissioning a background paper on potential conflict
issues and social conditions in Cuba.

There are a number of potential contradictions in the described modalities and
aims of the Rapid Response Programme. For example, one of its short-term
objectives is to identify and analyse the underlying issues and causes of the
conflict in question at the same time that it is argued "... effective conflict
prevention depends on having the capacity to respond rapidly when an imminent
conflict is identified".

To make this possible, extensive capacity is required to monitor on-going conflicts
in a wide range of settings. Developing such capacity is a long-term task.
However, at present it is not clear to the evaluators that sufficient capacity exists
to deliver on such a complex set of objectives and tasks as currently presented.

Because it remains relatively small, at present the RRP seems to respond primarily
to requests for intervention. Without specific evaluation of different interventions
it is not possible to comment on their efficacy, but there seems to be a follow-up
problem in several instances. The capacity constraint is compounded by the fact
that in addition to the rapid response tasks, the RRP also seems to act as a source
of funds for project development, almost like a contingency fund. While there is
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a link between the two activities, this becomes problematic when the RRP is also
working in areas outside those prioritised by IA, e.g. Mexico. Clarity about the
interface between the strategic plan and such programmes will be needed.

Expenditure, Income and Cost-Effectiveness

The following summary presents in a nutshell the considerable fluctuations in
income and thereby also in expenditures that IA has gone through in the past few
years (in 000 £): ‘ R

Year 1993 1994 1995 1996 1997 1997

Actual budgets (first half)| budget
Income 879 1,758 3,821 2,442 936 3,060
Exp. 793 1,543 2,596 3,116 1,159 3,060

From having been a small organisation with up to 10 employees and an annual
turn-over of less than £ 800,000 the funding situation changed drastically in 1994
culminating in 1995 with an income of £ 3.7 million. In 1996 income was then
again drastically cut to £ 2.6 million and for 1997, if no major change will take
place towards the end of the year, this major decrease will continue. For the first
half of 1997, only £ 936,000 had been secured, supposed to cover a budget of
some £ 3 million. Expenditures have followed the level of income with some
delay. In 1994 and 1995 therefore reserves were built up which then were used in
1996 in expectation of a revival of income in 1997. As this did not occur,
significant cuts in expenditures had to be implemented in early 1997 leading to
lay-offs of staff and cuts in major activities, in particular core-funded support
activities. The staff situation can be taken as a good example of the actual
development over the years:

Year 1993 1994 1995 1996 1997
(30/6)
No. of staff (end year) 12 29 45 50 43
Expenditures

The consolidated accounts of IA are annually audited by a well reputed audit firm
in accordance with the law governing NGOs in the United Kingdom. In the past
few years accounts have been prepared, audited and approved by the Board of
Trustees of IA within half a year after the year of account ended. The accounting
and budget systems have been considerably improved in the past year and appear
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to fulfil necessary requirements for a good internal control system. Additional
training on the system and improved budgetary discipline are still required and
being planned for.

The spending pattern has been strongly influenced first by the rapid increase of
available resources and then the drastic cuts. In the first phase, all efforts were
concentrated on getting new programs started and less emphasis was put on
measures of cost consciousness. Currently, considerable efforts are made to make
as much as possible of the scarce funds available. In that spirit, employment-
policies, including setting of salaries and implementing a system for performance
appraisal, are being worked on and recommendations on international travel and
on the standard of hotel accommodation are being discussed. A system of
allocating all indirect costs to the respective programs is also being introduced.

The distribution of expenditures between the different programs can be seen from
Table 1 and Table 2 (annexed to this chapter). The break-down of indirect or
support cost started first in 1996 - for the sake of comparison IA has made an
effort to make a break-down also for 1994; for 1995 this was not possible. The
second table gives the same data without allocating support or indirect costs to the
various programs.

From an analysis of the two expenditure tables it follows that IA spends the main
part of its funds on very few programs. In 1996, Burundi, Sierra Leone and Sri
Lanka completely dominated the expenditures of the country programs - £ 1.048
million out of £ 1.366 million or 77 %. Very few other countries, perhaps with the
exception of Rwanda, are thus worked on by IA in a way whereby they could
easily be taken up if additional funds were available, i.e. the pipe-line seems not
very large. Other areas of large expenditures are advocacy (£ 179,000), training
(£ 146,000), and the Secretary General’s Office (£ 441,000).

It seems that in spite of the problems following from the fluctuations in available
resources, expenditures are well controlled and costs kept under close surveillance.
However, a number of points can be made:

a) The allocation of expenditures between different items is a matter for the long
term planning and the annual budget process. It is also highly influenced by the
large amount of funding which is restricted to specific projects by the founders.
The major question to further be looked into and which has been complicated
by the fluctuations of income between the years, are the relations between
expenditures on programs and on support costs. The new budget procedure in
which support costs are allocated to programs will be helpful and is certainly
a step in the right direction.

b) The number of staff, their deployment and the salary structure must
continuously be looked into in a volatile situation. At the end of 1996, IA
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c)
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employed 50 persons who were categorised as shown in Table 3. In addition,
there were also 4 interns and 4 volunteers working with JA office. It is
particularly praiseworthy that a good gender balance has been struck; also that
so many different nationalities (at least 17), were represented. An approved
staff appraisal procedure, a remuneration and a training policy for staff are
operational and seem also to work in practice.

The number of staff is of course closely related to the funding situation and the
programs that can be implemented with available funds. The drastic fluctuation
in the number of staff is certainly not good for staff morale, competence
building and continuity of IA“s work. It appears that the volatile situation has
created an added turn-over of staff in addition to the necessary changes due to
lack of funds. This is very unfortunate as the capacity of IA has been
considerably weakened thereby. This problem is highly recognised by IA and
the training department has got a special assignment to work on organisational
learning so that the loss of staff will not lead to an equivalent loss of
experience and knowledge.

It is extremely difficult to make an over all judgement of the allocation of staff.
It appears however, that despite above mentioned reductions of support staff,
there exists an imbalance between some of the support units and the staffing
of operational programmes. In fact some of the operational programmes are
understaffed due to lack of funding security in the medium and long term. It
is recommended that this matter is thoroughly studied and discussed as part of
the annual budgetary process.

Finally, on the salary structure it appears that the level of salaries offered at 1A
for the majority of staff including the section managers and directors are in line
with average NGO salaries in the UK. The salary levels of the three Special
Envoys seem to be at director level or slightly higher. The evaluators have met
some question and doubts as regards the title Special Envoy. It is recommended
that IA changes the title of the Special Envoys to something like Special
Advisor, i.a., to avoid giving the impression that IA belongs to the IGO or
governmental system. We would also agree with the BDO review, where it is
stated that Special Envoys may provide IA with flexibility, but the effect of
their multiple involvement in a small organisation may be a potential lack of
integration and a weakening of the role and authority of Programme Directors

(p- 9).

The efforts of controlling costs wherever possible should be encouraged. It is
recommended that the existing travel policy, particularly regarding use of
cheapest means of travel, is enforced on all levels. This is a major source for
savings particularly in an organisation depending so much on travelling. It is
also recommended that the formal policy on the standard of hotel
accommodation is finalised and approved. These and many other symbols of




day to day cost consciousness should be discussed and anchored within the
organisation.

Income and Finance

Table 4 below contains a detailed break down of the income received by IA
during the past three years. Some interesting conclusions can be drawn from these
figures:

a) The large number of varied sources of finance. Although sometimes very small
amounts, IA has been successful in securing funds from a large number of
small but new sources. This is important for an organisation wishing to be as
independent as possible and not reliant on only a few donors.

b) Still, there is an overreliance on Government sources from only a few countries.
In 1996 £ 1,441,000 or 59% of total funds received arrived from the four
countries and the one NGO backing the current evaluation (Denmark, the
Netherlands, Norway and Sweden and Novib). In 1995 the same figures were
£ 2,354,000 or 62%. In the past four years these five donors have collectively
put more than £ 5 million into IA. It should be noted that the Government of
the UK hardly committed any funds to IA during this period. However, IA has
recently received a substantial grant from the British Lottery for its Great Lakes
programme.

¢) Most funds secured are earmarked for specific programs of activities and only
a small portion is unrestricted or core funds. The unrestricted funds come
almost exclusively from the five donors referred to above and have been
decreasing in relation to total funds secured in the past year. In 1997 IA is, as
stated above, facing a major financial crisis. By midyear only £ 936,000 had
been secured of which only £ 579,000 are unrestricted funds.

Cost Effectiveness

Analyses of cost-effectiveness have for some years been an important part of
evaluations. In general, it is safe to say that cost-effectiveness analyses of projects
are methodologically weak. They often suffer from lack of comparative data, and
they rarely contribute to the assessment of the projects in question. This is
certainly the case with evaluations of social sectors and of research.

The data required for a cost-effectiveness analysis, in spite of its apparent
theoretical simplicity, is quite demanding. A proper cost-effectiveness analysis
requires prior preparation, ex ante - a costly and sometimes impossible task to
undertake ex post. Data must be made available from the start, and to be arranged
in a proper way. Furthermore, such data become meaningless unless they can be
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compared with data from a similar activity with a similar objective and similar
output.

The methodological requirements for a cost-effectiveness analysis are therefore
demanding. Institutional cross-comparisons of this kind are difficult to make in an
analytically satisfactory way. In the case of an institution such as IA, there is
particularly the problem of assessing the quality of output. Activities can be
recorded, as well as output in terms of number of books, articles, seminars etc.
Each output can be given-a unit cost, such as the average cost per seminar
arranged, the average cost per book published etc. But then each output possesses
a quality which should be determined. For IA it is rather meaningless to produce
seminars which are of poor quality. The cost-effectiveness analysis does not
possess any means for capturing "quality" and hence it becomes of limited value
for an evaluation of institutional performance.

A good expenditure analysis is quite often as useful as a cost-effectiveness
analysis. Analysis of expenditure data, comparing different expenditure categories
with each other, relating expenditures to output etc. can all yield important insights
about the efficiency with which an institution is being operated.

For IA, the exact data available mainly cover expenditures. These can be found
in the annual reports to the donors, broken down and analysed in different ways.
As stated above, IA has established a degree of cost-consciousness. So far, no
system of measuring cost ratios has been implemented, although some ideas are
being discussed within the Finance Department.

Training

Background

Training is an art in itself through which sustainable results are always difficult
to achieve. First, clear objectives have to be established, which is often difficult
enough. Thereafter, and even more difficult, the way in which the training is
supposed to help to achieve objectives must be established and understood.
Experience has shown that there are many pitfalls on the way which must be
avoided if a sustainable result shall be reached.

Training in the field of conflict resolution is no exception to the rule. While the
ultimate objectives of conflict resolution may not be difficult to establish, it is
extremely difficult to construct and measure ways in which training can assist in
achieving these objectives. As has been argued by Mark Duffield and summarised
in Chapter One, training easily leads to already existing norms and attitudes being
strengthened rather than changed in the direction of achieving the objectives of
sustainable peace. By focusing overly on behavioural and attitudinal change,
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conflict resolution training often concentrates on how to change behaviour and
attitudes among different groups in a society instead of on the deep causes of
conflict such as economic, social, cultural and political factors. Training should
facilitate the creation of space for a dialogue on major underlying causes for
conflict rather than try "make people more peaceful and thereby create peace”.
Also, conflict is culturally bound, and strategies for peacemaking appropriate in
one context may be destructive in another. Training programmes must therefore
be adapted to and merge out of local experience, struggle and reflection.

Within this perspective, training by itself is a rather weak instrument in conflict
resolution, but in combination with other instruments it can be important. From
practical experience, training seems to be most effective when being part of an
overall medium term project. In cases when training is given as a one-off activity,
on the other hand, it is much more difficult to observe and measure any
sustainable results. ‘

The International Alert Training Programme

Training is carried out as a component within most of the programs of
International Alert. However, it can be identified under three different headings:

a) as part of specific country- or other programmes,

b) as part of the public relation or advocacy activities of the Secretary General’s
Office, and

C) as a separate program.

The first point is being discussed in more detail in the separate case studies.
Generally, we believe that training programmes well integrated in an overall
country programme can be effective, as seen particularly in the case of Burundi.
Other programmes such as the advocacy programme contain elements of training.
As regards the Secretary General’s Office a number of conferences which have
included some elements of training activities have been carried out as one-off
enterprises and often as part of a specific public relation or advocacy activity (see
above).

The third category of training efforts are those undertaken by the "Resource
Development and Training Department” (RDTD) which was created in 1993. Since
then, 12 training, or as they also are called " capacity building" events, have taken
place for approximately 250 participants from the Middle East, Europe, Asia and
Africa. The reporting from those events (held in the former Soviet Union, Lebanon
and different African countries) is extensive and comprehensive. On the one hand,
it points to the fact that the immediate objectives of the training activities have
been fulfilled to the satisfaction of the participants. On the other hand it points to
all the problems met in undertaking training in the very difficult field of conflict
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resolution which is relevant and leads to sustainable results. For IA, however,
training has been a convenient way of creating contacts in a specific country or
region and finding one’s way to what is a relevant activity in that particular place
and situation. It has also provided ample experience for making future
improvements in the training field.

As part of its work the Training Department has also developed a "Resource
Pack", which is supposed to be used as a training manual for all types of courses
on conflict resolution (see below).

Lessons Learnt by International Alert

Based on its experiences up to the end of 1996 the RDTD of IA is reassessing its
work in the field of conflict resolution training. In a paper still under preparation
at the time of the evaluation, Training and Learning in Conflict Transformation
NGO s International Alert’s Response - A New Role for the Training Department
(draft) these experiences are summarised and a new working method elaborated
on. The paper talks of "building capacity and support local efforts" rather than of
conflict resolution training per se. And it emphasises the importance of creating
"spaces for dialogue" and that this can only be done "where training is combined
with other efforts". It underlines the importance of staff training which is
expected to increase the capacity of IA staff to design training as an integral part
of country programs. The underlying theory of change should according to that
paper be that "more effectively targeted training will better prepare communities
for conflict transformation.... This will contribute to the learning of the wider
constituency of trainers and peace builders. Organisational learning will help
connect training with the broader goals and development of IA as an organisation
while creating an infrastructure that will enable IA to respond effectively to
change in the long run".

RDTD thus sees two roles for its future activities, namely organisational learning
(mainly within IA itself) and designing of training for conflict as integral part of
country- and other programs of conflict resolution. Consolidation of a pool of
trainers/facilitators, the development of a resource base and the development of a
range of training materials are support activities which need to be further
developed.

The RDTD has also made a point of emphasising the need for its staff to be both
reactive to requests from country programmes and proactive in progressing its key
roles within IA. In a recent paper Designing a course for IA’s partners in conflict
transformation - a concept paper, the RDTD recognises that it needs to "tread that
delicate line between clarity of what it can offer regarding training (a proactive
approach) and responding to expressed needs of different country programmes (a
reactive approach)". It is clear that if training is to be considered an integral

28




component of country programmes then time must be invested in building
relationships between the RDTD and other parts of IA.

Assessment

The lessons learnt and elaborated on in the draft new proposal for the RDTD
correspond with the experience the evaluators draw from the literature on conflict
resolution training and the experience of the ongoing programs undertaken by IA
and others in the field. While training can be important in a peace building
process, it should: -

- be part of a medium- or long-term strategy rather than an activity of its own.
This implies that training should be integrated into other, complementary,
programs of IA, such as country programs, and/or other organisations working
in a particular field or region;

- create space for further dialogue rather than making people accept the status
quo. This has large implication on the development of training materials and
the supervision of the content and actual implementation of the training
activities;

- be exclusively planned for each particular conflict in question and tailor-made
to suit the particular situation in the country. There are no blueprints for
training.

It follows (i) that IA should not involve itself in conflict resolution training on any
large scale, and (ii) that it be done in close cooperation with local and other
partners. The RDTD has committed itself to the process of drawing together I1A’s
diverse experience in a way that will enable the organisation to better
communicate its approach to training in this field. Such an activity is welcomed
in that it should ensure that IA has a more consistent approach to training.

A Note on the International Alert Resource Pack

IA has put substantial efforts into the development of the IA Resource Pack for conflict Resolution
Training. It has been produced through a process of wide consultations and distributed to
approximately 300 individuals/organisations, of which many have used it with positive effect. It
was originally published in English but has been translated to French and Russian and there are
plans for further translation into Spanish, Tamil and Sinhala.

The Resource Pack is thus seen as an important achievement by IA and has therefore been
carefully studied and assessed by the evaluation team. Advice has also been sought outside the
evaluation team. The Resource Pack is a comprehensive document consisting of five parts
(modules) comprising 215 pages. The content is in summary:

1. Introduction

Conflict transformation and sustainable peace
Peoples participation in peace processes
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The capacity-building approach to training
About the resource pack
Feedback and future developments

2. Thinking about conflict
Conflict violence and peace
Conflict transformation
Culture

3. Capacity building workshops - Content
Conflict
Conflict analysis
Communication
Conflict transformation
Communication
Conflict parties in negotiation
Third-party participation
Post-agreement - sustaining the peace process

4. Capacity building workshops - Process and planning
Aims of capacity-building workshops
Types of capacity-building workshops
Designing capacity-building workshops

5. Annotated bibliography
Manuals for conflict resolution training
Books an papers on conflict and conflict resolution
Journals and newsletters
IA publications and training reports

As stated above, there is no simple tailor made model explaining the causes of conflict, describing
conflict and how conflicts are resolved. Therefore training material can only present background
materials for discovery and learning on the specific conflict in question at every training
opportunity. This is also the main approach chosen by the Resource Pack. It can be seen as
containing training modules for the different aspects of conflict resolution. It gives a good overview
of present theory and the ongoing world wide discussion. The bibliography is excellent and useful
for finding additional materials if and when needed.

Such material, however, requires well trained and skilful trainers in order to apply the considerable
number of facts and figures to the specific situation of interest. It also requires considerable
theoretical knowledge of the trainers as some theories and debates sometimes are more explicit than
others making it difficult for an unskilled reader or trainee to choose between them.

Certain parts of the Resource Pack have become too abstract. The level of concrete application
which can be found in Module no 4: Capacity Building Workshop: Process and planning, should
have been used in the other modules as well (for example by presenting short practical stories on
the conflict transformation process in module no 1). The way module no 4 is presented gives some
good ideas for the trainers to consider before, during and after the training activity.

Module no 1 on conflict transformation contains a great deal of highly topical issues and materials.

It requires however a lot from the trainer to place pre-conflict situations in their right perspectives.
There is again a need for a combination of effort where training is only one of facilitation.
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Module 2: Thinking about conflict is on the whole a good overview over conflict theory concepts,
including third-party forms of conflict intervention. Some problems can however be noted. The first
relates to the section on ideology-religion which contains some stereotyped
mistakes/ignorance-based views on the role of religion in armed conflicts. The examples used are
old and hardly relevant for internal conflicts of today. The other relates to the concept of conflict
transformation which is problematic. Conflict transformation appears as a key concept but is never
really developed. The description provided does not sufficiently add to the understanding of what
should be a specific characteristic of IA activities. It might have been useful to discuss an example
of a transformation process in order to give a better understanding, also for understanding what
follows in the other modules.

Finally, module 3 on Capacity-Building Workshops: Content (on conflict theory) consists of general
applied conflict theory approaches. It does not reflect a specific theoretical approach to conflict
(other than a clear sociological one) but a blend of descriptive figures from various sources. Some
are helpful, but the level is too general; it is difficult for someone without a background in conflict
theory studies to grasp the content of the figures to the level where she/he is able to convey it to
the participants in the workshop.

On the whole, the Resource Pack is an ambitious and a valuable contribution to conflict resolution
training . It contains most of the present theory and debate, some of it good, some less so, some
relevant and some less relevant. It requires good theoretical background and pedagogical skills of
the trainer - but so do most training materials which are aimed at a subject in a general way. It
should be developed further but can, on the condition of good supervision and within the
perspectives outlined above, be useful in its present shape.

Advocacy

Although advocacy has been part of the activities of IA ever since it was
established in 1985, a separate and comprehensive programme for advocacy was
first elaborated in 1995. While advocacy mainly used to contain elements of the
promotion of the concept of preventive diplomacy, a separate department was set
up which today consists of 5 people, and has developed the programme further
towards policy analysis, monitoring and lobbying of intergovernmental institutions
and EU Member States, also adding elements of presenting practical policy
proposals. The strategy presently being worked out within the department includes
"bringing the existing projects into one coherent programme that addresses policy
issues from a thematic approach and covers key areas not previously tackled".

The overall aim of the advocacy programme is "to develop an innovative,
integrated and coherent programme aimed at promoting policy changes amongst
key international organisations towards sustainable peace and conflict prevention”.
In doing so IA will target the Organisation for African Unity, the European Union,
NATO, The United Nations, Organisation for Security and Co-operation in Europe
(OSCE), the major bilateral and the NGO-community.

At present five thematical projects are in the stage of full implementation and two
projects (closely linked with the existing ones) are being researched for the
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development of proposals (to be ready for funding purposes in the next six
months).

1) Light weapons and human security - the first phase concentrating on
researching weapons flows in Central Africa and identifying key local and
regional actors is presently being finalised. The second phase, starting now,
focuses on implementation of recommendations emerging from phase one -
particularly lobbying the EU - and expansnon of the research and advocacy to
the West Africa Region.; s = R

2) Early warning and early action. As a member and secretariat of FEWER, the
Forum on Early Warning and Early Response, IA will provide a forum for
collecting, analysing and disseminating information on conflicts and provide
recommendations for action. This builds on a project already implemented over
a number of years.

3) The European Union and conflict prevention. This project finalised its first
phase in July 1997 having achieved a significant proportion of its stated
objectives of making politicians and policy makers aware of the importance of
conflict prevention and translating this awareness into EU instruments. The
second phase (starting in August 1997) will focus on lobbying for the
implementation of agreements at EU and member states and working on the
UK Presidency of the EU (January to June 1998).

4) Development and conflict prevention/Humanitarian agencies and war prevention
program. In its first phase IA has acted as a catalyst developing interest in
conflict prevention among country-specific NGOs and encouraged them to
develop action plans for preventive diplomacy activities and advocacy. Today
there exists a network of such NGOs which have jointly decided to continue
their work in this particular area. A second phase of the project started in April
1997 refocusing the project towards influencing the integration of conflict
prevention in the Lome Process; looking at the relationship between
humanitarian assistance and rearming of factions in refugee camps (as a direct
link to the light weapons project) and developing a better understanding of how
to integrate conflict into the development process (development project and
programs, development management and institutional capacity). Within this
programme, collaborative work with Bradford University and London School
of Economics is proposed. The overall aim is to support the operationalisation
of conflict prevention in the development process and to enable an
understanding of what is required from major actors i.e. intergovernmental
organisations and bilateral bodies.

5) Conflict prevention in Africa. This programme falls out from 3) and 4) above.

IA together with three other European NGOs have joined in the task of
promoting a series of NGO consultations on the European Communiqué on
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Conflict Prevention in Africa. The major purpose of this activity is to analyse
the EU proposals on structural stability and provide informed feedback for the
implementation of the recent resolution.

Projects being developed

6) Conflict prevention, reconstruction and economic development. This project
resulting from 1) and 3) above, is being developed with help from the outside.
The objective is to look, in particular, at how the InternationalFinance
Institutions such as the World Bank and African Development Bank can
introduce conflict prevention initiatives more effectively. This includes
expansion of the work in reconstruction to disarmament and demobilisation;
rethinking economic packages and increasing understanding of economies in
transition.

7) Mercenaries in Africa resulting from 1) above is currently being developed. The
purpose of the programme is to understand the relationship between light
weapons flows and privatisation of the security industry. The intention is to
raise awareness of how mercenary activities contribute to the destabilisation of
Africa and what can be done by governments (e.g. tighter regulations and
monitoring, coherence in foreign policy, etc.) to curtail this phenomena.

In addition to the advocacy programme planned and implemented by the special
department for advocacy, a number of country specific programs contain elements
of advocacy. These elements sometimes fall under the heading of facilitation,
sometimes networking. How they are defined, however, does not matter very much
as long as they are well integrated in the overall country program.

An important component in the overall advocacy programme of IA is the
participation by its management and in particular its Director in a great number
of international and national fora, presenting its views and advocating for conflict
resolution.

Other departments do, however, sometimes also initiate new advocacy projects,
without prior consultations with the advocacy department. This relates in particular
to the Rapid Response Programme which at times has taken such initiatives. While
advocacy themes and issues result from IA’s programme in the field and its Rapid
Response Programme, it is essential that effective co-ordination and consultation
takes place and the management of thematic advocacy does not lie in several
places in the organisation since this can lead to confusion and duplication.

33




Assessment

It is difficult to measure the results stemming from an advocacy project. There is
little doubt, however, that IA through its many activities and its participation in
the current debate on conflict resolution has had an impact and been more visible
than its smallness would suggest. The high profile of its Director has been pivotal
in this regard. The number of books in which he has been actively involved, the
number of meetings in which he and his immediate staff have been major
participants and actors are well documented.

There is also to some extent complementarity between the work of the Secretary
General’s Office and the Advocacy Program. While the first raises the issue of
conflict resolution and prevention in general, the second is working on the
implementation and operationalisation of the concept. While there is an increasing
recognition by governments and multilateral institutions that conflict resolution is
important, most of those bodies are very far from making their commitments a
reality. There is therefore according to IA still a need to keep the issue on the
agenda and provide inputs for policy makers who are responsible for defining the
contents of policies in the area.

As regards the projects implemented within the advocacy programme only three
have been undertaken over a period long enough for making an assessment
possible: the European Union project, the one targeting the NGO community
(Development, Humanitarianism and Conflict Prevention) and the one on light
weapons. The activities undertaken within particularly the two first projects are
considerable - so many that there might be a risk for over-saturation (see below).
Also as regards the overall objectives it appears that they have been reached,
although it is difficult to say that the results have been reached due to the efforts
of IA or for other reasons.

A number of NGOs participating in the group originally set up by IA have now
themselves become important advocates for conflict resolution and partners with
IA in new projects trying to convince others of the importance of taking conflict
resolution seriously. Also within EU and most of its member states the importance
of conflict resolution is today being recognised. Some of the more immediate
objectives of IA programme such as including certain texts in major documents
seem also to have been obtained.

Also some of the more recently started projects already seem to have reached
interesting results. Thus the Light Weapons project in July 1997 convened a
meeting on Light Weapons and Peace Building in Central Africa in Cape Town
discussing the findings and documentation worked out so far by a special project

group.
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Why Advocacy

In the early nineties IA saw itself as one of the few independent actors engaging
itself in conflict resolution. After the end of the Cold War the number of internal
wars was seen to be increasing, and as discussed briefly in Chapter One, there was
a greater willingness in the international community to recognise that the complex
array of instruments which had been developed to manage inter-state conflicts
were of limited use in the context of internal war.

A number of countries in Europe supported the not unreasonable view of 1A
taking on this role of trying to act as a go between the rapidly expanding findings
of the research community on conflict resolution and the world of practitioners.
IA obtained support for these activities and did some rather important work in (i)
creating awareness among a number of NGOs on the importance of conflict
resolution, and what to bear in mind when acting in conflict areas and (ii) in
promoting the concept within the EU bureaucracy (project 2), 3), 4) and 5) above).

Today such ideas and concepts seem to have become accepted among the major
actors - including the UN system. There is, therefore, less need for generic
advocacy towards these groups. IA should concentrate on working with targets in
the development and operationalisation of prevention policies rather than raising
the issues in general. In particular, there would seem to be a need for advocacy
and lobbying around critical issues of political, social and economic justice which
are at core of most internal conflicts in the world. Some of these issues raise
complex questions for conflict resolution practitioners around the relationship
between advocacy and mediation, but being among the deep causes of conflict,
they need to be put on the policy agenda much more than is presently the case.

Advocacy as a Separate Programme

Advocacy is implemented both as a separate programme targeting specific groups
and as an integral part of specific country programs implemented by IA. Most
interviewed by the evaluators agreed that the latter is an important part of an
overall country programme approach on conflict resolution. The importance of and
the support for such activities seem therefore to be well established.

As regards the general advocacy programme many questions are raised. Some
refer to the competitive advantage of IA for such activities, others to the ways that
advocacy projects are implemented and others to the choice of areas or targets for
intervention.

As stated above the evaluators do accept that IA has had and may still have a
competitive advantage in the area of dissemination of findings from ongoing
research and up to date documentation on different aspects of conflict resolution.
However, partly through IA’s own efforts, the number of institutions, both NGOs
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and governmental, with similar tasks and knowledge has increased rapidly in the
past few years. IA has become increasingly aware of this fact and has started to
collaborate with a number of other organisations with relevant specialisation for
respective projects.

Currently, all projects in the advocacy department are jointly implemented with
partner organisations that can complement IA s expertise and expand the potential
for impact. In order to avoid duplicating existing efforts a mapping of
organisations (research institutions, NGOs, etc.) is done before projects are-
implemented. Following this, a selected number of groups are approached and
invited to collaborate from project design to implementation. There are a number
of indicators that IA uses in the identification and selection of its partners:
complementarity of skills, knowledge and geographical experience; coherence with
IA s objectives; implementation capacity; legitimacy vis a vis targets and potential
beneficiaries.

Advocacy - Concluding Remarks

Advocacy within a county programme on conflict resolution can become an
important element whenever it is well integrated therein.

Advocacy as a thematic programme run by IA, needs however to be carefully

considered. It is an important part of IA”s overall activities since it targets the

institutions and organisations which have an important role to play in conflict
resolution. However, in order to be effective and achieve its goal the following
important points should be taken into account:

- Advocacy must be built on a shared vision within IA on how conflicts occur
and on the role of conflict resolution.

- The number of projects undertaken at each moment of time should be few and
limited in time. Extreme care should be shown to avoid over-saturation both in
time and in the way the projects are implemented.

- The advocacy programme should be planned and developed in a coherent
manner under control of one department. Ad hoc measures should be avoided.

- Each project should be well and narrowly focused to maximise the effects of
the efforts made.

- New areas of intervention should be target groups which have so far not been
reached and still appear insensitive to the importance of taking conflict
resolution matters seriously as well as important new thematic areas. IA should
particularly consider advocacy or lobbying around critical issues of political,
social and economic justice.

- Serious consideration should be given to the actors that are currently engaged
on advocating for policy changes on conflict resolution. IA must ensure that it
develops effective collaboration and, where others better equipped to do the job
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are already working on an issue, IA should consider either to withdrawing or
working with them if it brings to it a new perspective or angle.
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SUMMARY OF INCOME AND EXPENDITURE BY PROJECT

6 mths to  year ended year ended
30Jun97 31 Dec 96 31 Dec 94
£000 £'000 £000
Programmes Department
Africa - seminars 121 180
Burundi 160 402
Former Soviet Union 41 67 80
Great Lakes ’ 2
Latin America 29 52
Liberia a 24 - ' 50
Kenya 11 3 12
Rwanda 43 90
Rapid Response 28 79 19
Sierra Leone 53 248
Sri Lanka 99 398 135
Training 37 146 204
Director 8 61 45
Other 68
Sub-Total 505 1,644 845
Communications Department
Advocacy 105 179 139
Fundraising 61 108 42
Press Events 18 32
Publication & Media 35 91 99
Dircctor 18 53
Sub-Total 236 463 280
Finance & Support Service Department
Total 186 353 275
Secretary General Department
SG's Office 172 441 143
. Special Envoys 61 183
Net expenditure of subsidiary 32
TOTAL 1,159 3,116 1,543

NB. The basis of preparation for 1996 and 1997 is consistent. Figures arc not available for 1995.
The wide variances between 1994 and 1996/7 on costs for special envoys, and the 8G’s office probably reflect.
differing allocation of costs as much as a change in activity.

Information supplied by 1A Finance team EVALREP.XLS 08/08/97




ANALYSIS OF GRANT INCOME FOR THE YEARS 1994, 1995, 1996

Donor

Alusuisse-Lonza Holding

American Friends of Kashmir
Bilance/Cebemo

Charity Aid Foundation

Charity Projects

Christian Aid

CIDA (Canada)

Commonwealth Secretariat

Conflict Management Group
Conscil de L'Europe
DanChurchAid

DANIDA (Denmark)

Diakonisches Werk EKD (Germany)
Doen Foundation

Forcign & Commonwecalth Office
ICCO (Nctherlands)

European Commission

German Government

Irish Government

Joffe Foundation

Dr Alan Kay

Methodist Church

Ministry of Foreign Affairs, Finland
Ministry of Foreign Affairs, Netherlands
Miscereor

National Endowment for Democracy (USA)
Norad (Norway)

Norwcgian Church Aid

Novib (Netherlands)

ODA

Oxfam

Rissho Kosei Kai (Japan)

Royal Ministry of Foreign Affairs, Norway
Sasakawa (Japan)

SIDA (Sweden)

Trocaire (Ireland)

United Nations ISRD

United Nations University

UN Mission

UNDP

USAID

Westminster Foundation

Winston Foundation

Other

Anonymous

Total

Information supplied by IA Finance Team

1996 1995 1994
Unrestricted Restricted Total Total Total
£'000 £'000 - £'000 £'000 £'000
0 0 0 10 -
0 0 0 13 -
0 154 154 60 -
0 1
0 0 0 10 8
0 0 0 9 -
43 o] 43| 41 47
0 4
0 0 0 3 -
0 0 0} 1 -
13 0 13 13 14
500 8 508 656 434
50 0 50 100 110
0 79 79 - -
0 - 10
23 4 27 40 28
0 109 109 266 223
0 0 0 50 -
0 82 82 82 -
0 - 25
7 0 7 - -
0 - 1
0 67 67 29 49
264 0 264 464 332
0 0 0 22
0 0 0 22 10
0 0 0 51 -
0 - 7
97 92 189 184 92
0 0 0 5 -
0 102 102 - -
53 0 53 100 50
50 149 199 201 112
0 100 100 338 -
254 27 281 798 168
0 10 10 40 -
0 - 1
0 - 20
0 4 4 - -
0 14 14 - -
0 38 38 16 -
11 11 - 3
0 0 172 -
6 7 13 -
0 25 25 25 -
1,360 1.082 2,442 3,821 1,758

EVALREP.XLS 08/08/97
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EXPENDITURE ANALYSIS FOR THE YEARS 1994, 1995, 1996

Staff salaries

Staff NI & pension
Interns & volunteers
Temps

Consultants
Employment costs

Direct costs:
Central Secretariat
Finance & Support Services
Communication
Fundraising
Media & Information
Preventive Diplomacy
Programmes
Rapid Response/Prog D
FSU
Latin America
Peace Envoys
Pan Africa
Kenya
West Africa
Rwanda
Burundi
Training
Sri Lanka & S Asia

Variable office costs:

Support costs:
Net expenditure of subsidiary
Total expenditure

1996 1995 1994
Actual Actual Actual
£'000 £'000 £'000
817 791 497
151 170 99
19 60 46
27 7 11
111 18
“1387 1028~ 653
120 78
22
1
3 7
37 20
51 36
1
44 63
22 108
2
95 13
75 226
1
155
50
243 302
66 175
214 122
1202 1150 0
126 120 104
369 272 205
32 26
3116 2596 962

The detailed information is not available for 1994

Information supplied by 1A Finance Team

EVALREP.XLS 08/08/97
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Chapter Three: International Alert in the
Field - A Review of
Programmes in Sri Lanka,
Burundi and Sierra Leone

Subject Matter

IA’s first initiative was to form a committee of experts in an attempt to resolve
the protracted armed conflict in Sri Lanka. Since then, IA initiatives have grown
to include a number of country- and region-specific projects in many parts of the
world, in Africa, Asia, Latin America and the Former Soviet Union. However, as
indicated in Chapter Two, Sri Lanka, Burundi and Sierra Leone completely
dominated the expenditures of the country programmes in 1996 - £1.048 million
out of £ 1.366 million, or 77 %. For this reason, it was decided to select those
countries for further case study analysis. Due to limitations of time and resources,
we have not been able to judge the merits of other country or regional
programmes. In this chapter, we will consider IA’s activities in Sri Lanka, Burundi
and Sierra Leone in relation to (a) the premises and understanding that formed the
basis for IA’s intervention; (b) IA’s own objectives; and (c) the claims made by
IA itself in its own impact assessment report and other documents. Only a brief
summary of our findings is presented here. For more details, we refer to the
annexed case study reports (Annex 3, 4 and 5).

International Alert in Sri Lanka

Background

IA was established in 1985 partly in response to the unfolding developments in Sri
Lanka which has suffered from a protracted ethnic conflict for more than 15 years.
The organisation’s initial involvement was essentially based on monitoring the
conflict and on lobbying efforts to raise awareness of its consequences among
politicians and policy-opinion makers, IGOs and international NGOs. Martin
Ennals who was then the Secretary General (SG) of 1A, was very actively involved
in this work.

In 1992, Kumar Rupesinghe, himself a Sri Lankan, was appointed SG of the

organisation, and in 1993/94 1A established its "Sri Lanka Peace Programme-paths
to (political) negotiations", a relatively comprehensive document outlining the
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organisation’s "planned intervention into the Sri Lankan situation" (1994, p. 3).
The change in focus and strategic preoccupation called for organisational
strengthening to translate the various components of the Programme into action,
as well as expansion of capacity. At the peak of its activities in 1995, IA’s Sri
Lanka Programme employed five persons in London and one at its suboffice in
Colombo.

The Sri Lankan Conflict

No two observers will agree entirely on the balance between the causes of the
current ethnic conflict in Sri Lanka. They are intertwined and some more visible,
although not necessarily less important, than others. The most visible source of
conflict has been the language issue. In 1956 the Sinhala Only Act was passed in
Parliament and the supremacy of Sinhala was subsequently made constitutional in
1972. The same Constitution also gave "Buddhism the foremost place" and made
protection and fostering of Buddhism the duty of the state. Within the education
sector, a scheme of "standardisation" was introduced in the early 1970s. The main
effect was increased intake of Sinhalese students from rural areas at the expense
of Tamil students from Jaffna and students from Colombo. A major background
cause of the present conflict also lies in the direct conflict between sections of the
Sinhalese and Tamil populations for professional occupations and public sector
jobs as well as trading opportunities. The policy of land colonisation in the Dry
Zone pursued since the 1930s also became an increasingly important source of
grievances from the side of the Tamils, and partly, the East Coast Muslims.

Although parliamentary politics for the most part is conducted by peaceful means,
communal tensions in Sri Lanka have nonetheless often turned violent. The Tamils
were exposed to collective violence in 1958, 1977, 1981 and 1983. The nature of
the violence in 1983, however, was qualitatively different in its intensity, brutality
and organised nature. This pogrom is etched deeply in the collective memory of
Tamils, and is usually seen to mark the beginning of the present civil war.

The Tamil militants took to arms in the 1970s. By 1985 militant groups more or
less controlled the Jaffna peninsula. Relations between them were, however,
marred by internecine conflict incited by differences relating to caste, class,
approach and vision, and gradually the Liberation Tigers of Tamil Eelam (LTTE)
emerged as the strongest group. LTTE has since not allowed political parties or
other Tamil groups to operate in areas under its control.

There have been many attempts to negotiate between the Tamil parties and the
government. However, expectations arising from "pacts” made in 1957 and 1965
invariably proved to no avail as successive governments demonstrated no firm
commitment to implement what had been agreed upon.
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The present People Alliance (PA) government, headed by Kumaratunga came to
power (1994) on a promise of negotiating a just peace that would safeguard the
rights and dignity of all communities, and extensive constitutional reform. In
January 1995 the government and LTTE agreed on a cessation of hostilities and
four rounds of talks followed between the two parties before LTTE withdrew
(April 1995) from the talks. Targeted attacks on military installations were
resumed and in July 1995, the government initiated the largest military offensive
ever in the 15 year armed struggle. In December the army took control over
Jaffna, the emotive focus of Tamil lore and heritage. - z

In spite of the resumed war, the Kumaratunga government presented (August
1995) its proposals for institutional reform that would acknowledge the multi-
ethnic composition of Sri Lankan society and thus rectify previous discriminatory
legislations. Under these proposals, Sri Lanka would constitute "a union of
regions”, each of which would have considerable powers. This "Peace Package"
has since January 1996 been discussed in the Parliamentary Select Committee.

The new proposals have not officially been given to the LTTE for consideration.
Rather, the government pursues a "two-pronged approach to peace", i.e. weaken
the LTTE military, while working towards obtaining a southern consensus on
political reforms. Several governments, institutions, organisations and eminent
individuals - sixteen in all - have offered to facilitate or lend their "good offices"
in order to overcome the present impasse in the communication between the
government and LTTE. So far, however, the Sri Lankan government has publicly
not responded to any of these, claiming that the conflict remains an internal affair
that does not merit foreign intervention. In April this year, hopes were raised for
a softening of this position after the successful intervention of the then British
Deputy Minister for Foreign Affairs, Mr. Liam Fox. who brokered an agreement
between the two major political parties -the SLFP and the UNP - to transcend
partisan politics in the search for a political solution to the conflict.

The current situation therefore, is riddled with paradox. On the one hand a
government is in power which has presented the most ambitious proposals for
devolution of power to date; proposals that might have offered a real chance for
a viable peace. On the other, war has been resumed on a hitherto unknown scale,
resulting in massive displacement and a major humanitarian crisis. The conflict
appears again to generate its own momentum.

IA’s Programme in Sri Lanka

IA’s Peace Programme for Sri Lanka, which outlines the parameters of IA’s
"planned intervention into the Sri Lankan situation” aimed at "bringing about a
negotiated peace”, was initiated between IA and the funding agency DANIDA
towards the end of 1993. The terms of reference were that:
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- the process should focus on Sri Lankans, not on outside mediators;
- it would primarily be a process supported by projects;

- it must be confidential if it were to succeed; and

- reporting on the programme would be ad hoc and primarily verbal.

The formulation of the programme was thus premised on the recognition that the
transition from war to peace can be slow, and that local involvement and
ownership in peace-building is essential.

In defining programme activities, IA cast its net widely. Initially, the
intelligentsia,the military, the business community, press and other media, religious
organisations, politicians and civil society at large were all designated strategic
sectors to work with in enhancing a peace constituency. Some of these initiatives
exhausted themselves, for different reasons. Thus, e.g., attempts to establish an
"eminent persons group" embracing former as well as serving high-ranking
military officers to "catalyse the peace process”, were abandoned already towards
the end of 1993, as "the dynamics of the group broke down and the enthusiasm
for the project was lost". Likewise, efforts to penetrate the business community
appear to have had much of the same fate. The endeavour to map IA’s technical
activities, therefore, will basically focus on the organisation’s targeting of the
media, capacity building and politicians respectively.

Media

The following activities can be grouped under this heading:

- a peace exposure/trip for 8 journalists and peace activists to other conflict-torn
societies (South Africa and Northern Ireland) March 1995;

- the production of 10 TV programmes to introduce and advance concepts and
formats for conflict resolution through staged discussions on contentious topics
like ethnic relations, devolution of powers, impunity, media freedom, etc.
(jointly with Common Ground Production (USA) and Sri Lanka Broadcasting
Corporation (1995);

- a workshop on "Covering Conflict (1995) organised in conjunction with the Sri
Lanka Television Training Institute and the Media Peace Centre (South Africa);
and

- a seminar (with The Free Media Movement) on responsibility of the press
(1994). In December 1996, this was followed by a similar event focusi'ng on
human rights and conflict resolution (under the aegis of the Sasakawa Media
Project).
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Capacity building

- Assistance rendered to the Centre for Policy Research and Analysis (CEPRA)
at the University of Colombo, in order to establish a post-graduate course in
conflict resolution (as from 1993).

- Support for the National Peace Council (NPC) which was launched in February
1995, covering all aspects of peace-building measures. NPC is organised as an
NGO and based on membership.

- In addition, IA, in 1994/95, had planned two initiatives targeted exclusively at

the Tamil Community: (a) a seminar on conflict résolution training in the Jaffna™

peninsula, and (b) a conference on conciliation between Sri Lankan Tamils (in
Singapore). Both initiatives were aborted, in Jaffna because of the military
situation and in Singapore for security reasons.

Politicians

IA’s most ambitious project was sending a crossparty group of parliamentarians
first to Crete (1996), then to Northern Ireland (1996) and lately to the Philippines
(1997), to learn about peace processes elsewhere, to provide participants with a
wider set of options for a solution to their own domestic conflict, and to forge
better contact between politicians of different parties (MP project).

As soon as general elections were called in 1994, IA started preparing for an
"accelerated Sri Lanka Programme". Drafted in September, the outline of this
document aims at giving maximum support to the new government’s quest for
peace. Thus in October IA’s programme director met with representatives of the
military and the negotiating team and handed over a compilation of various
ceasefire and confidence-building agreements (from other countries) in preparation
of the first round of talks. However, IA was not invited into the process of
negotiation as such.

Assessment

In assessing IA’s Sri Lanka Programme, we would like to make the following
points:

(a) Undoubtedly, IA commands a deep and detailed knowledge of political
developments in Sri Lanka and monitors developments on a daily basis. This
applies particularly to the political situation in Colombo while accessing
LTTE and the territories under its control remains difficult. There is also a
close relationship between the analysis made by IA and its evolving
priorities. Thus from trying primarily to build strategic constituencies for
peace at the time when a peace agenda was not on the cards (pre-
Kumaratunga), IA shifted its focus towards trying to build communication
channels between the government and LTTE during 1994-95, When
negotiations broke down, the process was reviewed and priority given to (a)
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(b)

(c)

creating a voice/space for dialogue and negotiations, and (b) creating, in the
South, a bipartisan approach for negotiations, mainly through the MP
project.

IA claims that it enjoys excellent access to senior figures on all sides of the
conflict. This is difficult to assess given the hierarchical structure of the
LTTE as well as the conflicting statements experienced in Colombo
regarding IA’s relationship to the present Government. In general terms, it
is also difficult to assess the impact of IA’s activities in Sri Lanka. Some- -
planned activities were never implemented, some that were introduced failed
and others were aborted.

Regarding the efforts towards the media in particular, they have met with
only limited success. The impact of the peace exposure trip must be
considered limited given the small number of people (8) that the project
embraced. The production of programmes, while being based on promising
ideas, was fraught with conflict between the cooperative partners on various
aspects. According to IA’s own consultant, "the whole concept of imparting
the message of being able to reach agreements in any conflict related
situation, was lost". While the workshops on responsibility of the press were
widely attended, there has been little or no follow-up. Also, the 3-week
course targeted as responsibility in covering conflict and producing
television for change, aimed at senior TV-journalists, failed in attracting the
desired attraction. A follow-up scheduled for 1996 was postponed as funding
proved difficult. On a general level, and given the structure of ownership
and control, as well as the hierarchical culture that prevails in the Sri Lankan
media, it is difficult for initiatives from outside to have much impact.

By organising the meetings for parliamentarians from all main Sri Lankan
parties, IA has helped form a multi-party group of MPs who will hopefully
be able to play a constructive role in moving the peace process forward.

The composition of the group - identified with the assistance of the National
Peace Council (NPC), who to begin with co-sponsored these arrangements -
was largely the same throughout the seminar series. At the end of the
meeting in Northern Ireland, the group agreed on signing and publicising a
document outlining measures perceived of as imperative to inducing new
vigour in the domestic effort to end the ethnic conflict peacefully. These
suggestions encompassed to; establish a process of negotiations that should
include the LTTE; that a third party facilitator should be considered to move
the process forward; and that the deliberations of the Parliament Select
Committee should continue with the active support of all parties. While there
was no agreed public statement from the meeting in the Philippines, all but
one of the 23 MPs wrote a joint letter to the Chairman of the Select
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(d)
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Committee on constitutional affairs, reiterating i.a., the need for a bi-partisan

approach and for LTTE to be drawn into discussions.

For the two first events, the outcome was generally welcomed by
intellectuals and analysts already committed to a resumption of political
negotiations. The latest seminar, however, i.e. in the Philippines, generated
a storm of criticism, not least among the respective participants’ colleagues
in Parliament, resulting in, i.a., the SLFP whip calling his colleagues to
book. The critics raised- the issue of independence of local-parliamentarians
from foreign influence, particularly by an international NGO headed by a Sri
Lankan who had played a part in the past in Sri Lankan political life.

Given the peculiar character of Sri Lankan party politics, this outcome might
have been expected. A more careful strategic consideration therefore, e.g.,
by advising the group to make public their recommendations after returning
to the island rather than before leaving the Philippines, might both have
prevented the ensuing debacle and thus, perhaps, made the impact more
tangible. However, we do realise that this may have been beyond the control
of IA.

Nonetheless, despite the criticism bestowed upon them, the parliamentarians
the evaluators met with were unanimous in their appreciation of IA’s
initiative. The exposure to similarly protracted conflict situations, as well as
the realisation that a resolution is possible, was obviously a source of
inspiration and reinvigoration for many of those involved. However, when
asked to consider the possible short and long term impact of this process, it
was generally held that the structuring of Sri Lankan politics was highly
resistant to change and hence, represented a serious constraint in this respect.
It is, however, recommended that IA proceed with its contacts with the MP
group on a low-profile basis, as a durable peace in Sri Lanka is only
possible if the polity and the people of the south are behind any peace
initiatives being carried forward.

In the field of capacity building, the outlines of the CEPRA course are now
finalised, but not yet implemented as the proposal still awaits the
endorsement of the university senate. It is expected that the Sinhalese
nationalist student movement which is well entrenched in the University of
Colombo will strongly object to the introduction of this academic subject.

IA must be given credit for helping to form the National Peace Council
(NPC) and for supporting the Council in different ways since its
establishment. While appreciating this support, the NPC is careful to point
out that the Council is an indigenous initiative with its own work programme
and set of priorities. There are worries among some NPC staff that the close
association with IA may be considered a possible liability in achieving the




(e)
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objectives of the Council, particularly following frequent attacks on IA in Sri
Lankan newspapers.

The evaluators question the wisdom of the high profile held by IA in Sri
Lanka since the Kumaratunga government came to power. IA’s advocacy of
bipartisan approaches to resolve the ethnic conflict (which is crucial) is by
many perceived of as a possible threat, i.e. to the political system, and
suspected by certain quarters of including personal political ambitions on the
part of its Secretary General. To those nurturing a climate of suspicion, the -
fact that such allegations could be falsely construed, appears irrelevant.

Unfortunately, such suspicion occasionally seems to spill over also on IA’s
cooperative partners, and colour the perception of the nature of this
collaboration. The Sri Lankan attitude to NGOs as well as international
agencies remains largely ambivalent. While acknowledging the positive
contribution of international assistance, several international and some
domestic, organisations have had to fend off charges of partisanship, and
have experienced threats and overt expressions of hostility because of
perceptions of their partiality. It is difficult to assess whether IA is
particularly vulnerable in this respect. However, many of their partners were
careful in underlining their own mandates and contributions to various
projects, thus underplaying the significance or extent of IA’s input. This
attitude, we assume, both reflects a general reluctance to be perceived of as
stakeholders in any particular political project, and in part served to control
what was by some referred to as "aggressiveness" on the part of IA.

IA has proposed to establish a Sri Lankan Peace Foundation (PF). The plan
is to use the foundation for developing a network of scholars and policy
makers from Sri Lanka and throughout Asia, as a focal point for promoting
peace and mutual understanding between different ethnic groups. The PF
will also look to provide active assistance to the government and the LTTE
to articulate and elaborate upon their perspectives towards a negotiated
settlement. In the longer term, the PF will also be able to input into other
regional areas of conflict, particularly in South Asia.

The proposal for the Peace Foundation has been approved by IA’s board of
trustees but not yet funded. The strategy of building new institutions in the
countries where IA operates would seem to go against the frequently
expressed objective that IA should support local efforts rather than work on
their own.

On 28-30 July 1997, IA organised, in Lucerne, Switzerland, a gathering of
key decision makers involved in past peace efforts in Sri Lanka, along with
analysts and experts, to review and analyse the attempts that have been made
to bring peace to the island and to distil lessons and ideas that can be taken
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forward into any future processes. On the Sri Lanka side, there were no
government representatives, but participants included many of the key Indian
and Sri Lankan officials involved in the various peace processes up to the
early 1990s. IA deserves credit for organising the important conference
which is likely to be followed up by different measures in the coming
months.

International Alert in Burundi

Background

There is no doubt that Burundi is, and has for some considerable time, been in a
state of severe political crisis. There is an abundance of books, research reports
and studies on different aspects of the remote and more contemporary history of
recent developments in that country. An analysis of all this documentation does
not provide easy explanations for the present situation of violent conflict and bitter
political recrimination. On the contrary, one of the only safe conclusions that can
be reached is that the recent events and the present crisis result from an
accumulation of past events, with one factor forming a building block for the next,
and all actors and factors interrelating and interacting in a complex manner. They
are all important but one should be careful not to stress one more than the other.

The causes of politicised ethnicity - involving the two major groups in the country,
Hutu and Tutsi - are thus not easily defined. Suffice it here to say that a crisis has
been built up in Burundi over a long period of time leading to a severely divided
nation on the brink of self-destruction.

After the coup of October 1993 which resulted in the assassination of President
Ndadaye, the international community has been following the development of the
crisis in Burundi with keen interest. Following the genocide in Rwanda and the
self critique among international organisations and the major powers, this interest
has led to a great number of initiatives which are all aimed at preventing the
escalation of the conflict in Burundi. The United Nations and OAU appointed
Special Representatives to Burundi and a large number of international
organisations, bilateral donors, and NGOs sent missions and observers to assess
the situation and what they could do in order to alleviate the situation.
International awareness of the crisis can, therefore, be clearly established and there
is no doubt that there was also willingness to contribute to its de-escalation.

However, most actors lacked previous experience on preventive diplomacy and
thus a strategy on how to act in the particular situation. In this situation the UN
Secretary General s Special Representative for Burundi (SRSG), Mr Ould
Abdallah, made an important contribution and, as far as his mandate allowed him,
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assisted in the co-ordination of outside activities and in the assignment of specific
roles to the different actors on the scene.

The democratic experiment ended in July 1996 by an army coup that marked the
return of former military president Buyoya as the new leader of the government.
Although the expectations or hopes today have changed slightly towards giving
Buyoya some benefit of doubt that he will work for a sustainable peace, including
the restoration of democracy, according to the plan he presented at his re-

inauguration, the fact remains-that few improvements, if any, have been made in

Burundi since October 1993 towards a long-term peaceful resolution of the
conflict. Thus there have been continued killings going on in the country on a
considerable scale. However this does not preclude that international and national
efforts made in the area of conflict resolution did not have any effect. The much
feared descent into genocidal war on the Rwandan scale of 1994 has been avoided
and it can be argued that international attention - in particular the conflict
containment and crises management of UN SRSG Ould Abdallah in 1994 and
1995 - has had a preventive effect in this regard.

The International Alert Programme in Burundi

Following the attempted coup in November 1993 and the swift and violent
reactions and counter-reactions, Burundi became the focus of international
community attention. IA also turned its attention to Burundi and, among other
things, established contact with the SRSG, Mr Ould Abdallah. Mr Abdallah
suggested that 1A use its comparative advantage to convene a meeting between all
interested parties - particularly NGOs - to commence a process of co-operation
between them and to work out a common agenda of action to help prevent an
escalation of the Burundi conflict. IA thus convened a "Burundi Colloquium" in
London in February 1995 with some 80 participants from many organisations,
where a programme of action was discussed and sketched out. This programme
which contains a large number of activities must be seen as a collection of ideas
agreed upon by many groups representing donors or NGOs and the Burundi
authorities, and as important building blocks in a strategy to prevent further
violence - not only for IA but for all actors involved.

In April 1995, IA started activities in Burundi by setting up a three-person team.
Before the team worked out its own detailed informed analyses on the situation
in Burundi it relied heavily on the SRSG. The activities that dominated in 1995
centred around study tours to South Africa. These were included in the agreed
programme and were left to IA to co-ordinate, in close co-operation with the
SRSG and other partners. Three such tours were arranged in 1995 leading to a
number of follow-up activities such as return visits from South Africa, the CAP-
project etc.
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These tours and other activities in 1995, provided learning time for the IA Burundi
team and opportunity while they were able to rely on the experienced guidance of
the SRSG. This period also enabled the building of a degree of trust with the
Burundian contacts, and consultation with them on programme ideas.

Based on the experiences gathered during this first year and the analyses made of
the situation in the country, a strategy and programme for IA was defined for 1996
and later for the 1996-1999 Programme Proposal. The aim of the programme was
now defined as: "helping to-prevent escalation of the conflict;-and -contributing
effectively to a process of achieving a just and peaceful resolution of the crisis in
Burundi”.

The programme builds on the following premises:

"The goal of and for Burundians is durable peace. There are no quick fixes. The
strategy has to be one of process. A primary mechanism for catalysing and
sustaining the process is the encouragement and facilitation of dialogue".

With these orientations in mind the strategy and programme were built initially on
two constructs:

- attention/intervention targeted at four levels: international, regional, national
elite and national grassroots,
- attention/intervention on medium and short term time scales.

The programme comprised four parts:

- international information exchange and a capacity for facilitation and advocacy
initiatives (INFA);

- an enabling partnership with the Compagnie des Apotres de la Paix (CAP)
Group that had emerged from the South African Study tours of 1995;

- a multi-faceted programme to strengthen the peace-building capacity of the
Burundian Women’s Movement; and

- a number of more finite projects: Political cohabitation support, Peace Radio
support, Schools Peace Education support.

The different programmes are in summary and with reference to the classification
above:

- the INFA programme operates mainly at the international and regional levels
and mainly in the short time frame;

- the CAP partnership operates mainly at the national elite level and in the
medium time frame (although there were short term spin-offs, and despite a
mistake of expecting too much in the short term);
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- the Women’s Programme operates at both elite and grassroots levels and in the
medium time frame; and

- the political cohabitation project was abandoned. Preparations for the Schools
Peace Education project and support for the Peace Radio project are both aimed
at the grassroots level and in the medium time frame.

Included in all programmes are elements of training and discussions between and
among selected groups of people.

Analyses of the Strategy and Programme of International Alert in
Burundi

Context analysis by IA. The over-all aim of IA”s Programme in Burundi as stated
by IA itself is "to help prevent escalation of the conflict, and to contribute
effectively to the process of a just and peaceful resolution of the crisis in
Burundi." In order to fulfil that aim, a deep knowledge of the situation in the
country as it develops over time has to be developed and continuously improved
and analysed. From the documentation by the IA secretariat in Burundi and
interviews with its members and other actors in and outside Burundi, it is clear
that a great deal of effort has been made by IA to understand the situation in the
country and to draw conclusions from that information. Initially, IA relied heavily
on the SRSG’s office. Today most other actors in Burundi seem to value the
judgements of IA highly and to think that the analyses of IA are of great use.

Although not always explicitly stated there seems to be a close relationship
between the analyses made by the IA secretariat in Burundi and the strategy
chosen for the actual interventions. There is an underlying sense of humility that
runs through the IA strategy and program. This is evidenced partly by the explicit
admission of the difficulties involved in understanding the situation and the
constant need to learn and re-learn. A preparedness to reassess the situation and
to make necessary changes when needed, can also be seen, for example, after the
army coup in July 1996. In fact, the closeness to the day to day developments
sometimes might have created an almost excessive readiness to make
reassessments and readjustments.

General strategy and programme aim. The aims presented seem to be well adapted
to the specific situation prevailing in Burundi in underlining both the immediate
short-term need for de-escalating the conflict and the importance of building long
or medium term assurances and institutions for a real peace. It seems as if the bias
of the programme over time leans toward activities more medium term in nature,
an approach which seems to be the only feasible one in the present special
situation.
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Programme composition. The different activities of the programme ultimately
accepted by IA for implementation build on the original proposals developed
already at the Burundi Colloquium in early 1995. They were further developed in
close co-operation with the SRSG and out of the learning process during 1995.
Although many ideas were put forward at an early stage, it appears that IA has
been open-minded and receptive and has with great care picked out what a small
flexible NGO best could support. In as far it is possible to assess, it seems that the
choice of activities has been made in accordance with IA s analyses on the overall
situation and how to alleviate it. By being prepared to work-with other partners, -
it has been able to act as a catalyst and supporter at an early stage before larger
or more specialised actors have been able to take over or come in to help.

Some minor exceptions have been discussed. For example in the area of
facilitation and advocacy, although in most cases IA has been successful in
assisting to implement or start the implementation of important activities on the
ground, in at least one major case IA should have refrained from intervention.

Fulfilment of objectives. For each activity IA sets out its aim, strategy and detailed
objectives/action plan. From the available documentation and after meeting with
people involved in all of the activities, it seems that the immediate objectives in
most cases are being fulfilled with the necessary flexibility to make changes when
ever needed. Whether each activity fulfils its overall aims depends more on overall
developments than on the implementation of the activities themselves, something
that is evidenced by examples from the different activities supported by IA.

An important part of all the activities supported by IA is the training component.
To prevent escalation of a conflict and in particular to start the long term process
of a peaceful resolution of the crisis in Burundi, a new attitude leading to different
ways of behaviour must be built up in the country.

Again the fulfilment of the immediate objectives is easy to establish. Many
seminars, workshops, briefings and also longer courses have been implemented
according to schedule. Most of them are well documented and contain self
evaluations and often follow-up activities to assist the trainees to keep up their
newly attained knowledge and experiences.

Hardly any training activities supported by IA have been undertaken as one-off
events, but, rather, always as part of a clearly defined process with short and long
term objectives.

From the "Role of Women’s Organisations Program" it is concluded that the
important ingredients in this training programme are a) that it forms part of a
wider programme of women’s peace work and thus does not act as a one-off
training activity and b) that the training forms part of a long term strategy where
women who have been trained will build up their own committees and continue
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to work for peace. From the interviews and study visits, a number of very
interesting follow up activities were identified.

The content of the training is extremely difficult to assess. In the interviews, we
have, however, tried to assess the impact of the training on the trainees to
understand whether the training has avoided possible pitfalls (see Chapter One).
It appears that the outcome of the training performed with the support of IA has
been to make people aware of possible means of airing grievances and solving

conflicts other than by violence, and this it has done successfully without making - -

the trainees complacent or resigned to the status quo. This balance is however very
delicate and the issue should be kept under close surveillance at all times. The
ethnic divide and the educational imbalance in favour of the Tutsi can easily affect
this balance.

Summary and Conclusions

International Alert has only been active in Burundi during a period of two years.
It has in this short period of time succeeded in making itself well-established and
found a niche for its comparative advantage of being a small neutral NGO with
some experience from development work and preventive diplomacy from other
similar conflict areas. By co-operating with other partners and in particular with
the experienced SRSG and by an approach of listening and learning, it is today
accepted and appreciated by all main actors on the Burundi scene, internal as well
as external. From interviews with all parties (including extremists on both sides),
no major critical voice was raised against IA. This is not a small achievement
operating in such a sensitive area as conflict resolution.

The analyses made by the IA Burundi secretariat on the political developments in
the country seem well worked through and generally accepted. The choice of
activities seems to be in line with those analyses and as far as it is possible to
judge, the results notably fulfil the immediate project objectives, but also the
overall aims of the IA programme in the country. However, the ultimate objective
of the actors on the scene, namely, a major breakthrough in the efforts to reach
a sustainable peace, is still far from being met.

International Alert in Sierra Leone

Background

The origins of conflict in Sierra Leone are rooted deeply in the country’s history
and can be traced back to poor governance and unequal distribution of resources.
Outright war broke out in March 1991 when a small group of fighters calling
themselves the Revolutionary United Front (RUF) began launching attacks in the
south and east of the country around the Liberian border. Many sought to explain
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the fighting as a spillover from the Liberian conflict, downplaying the internal
factors which had promoted the formation of the RUF. At this stage, very little
was known however, regarding the RUF and its leader, Foday Sankoh, many even
doubting the latter’s existence. The violence spread quickly, and the Sierra Leone
government deployed the army against the rebels without much success. In April
1992 a military coup led by young soldiers brought to power a new (NPRC)
government. It promised to make a serious attempt to deal with the rebel
incursions and succeeded, with the assistance of Guinean and Nigerian forces, to
push the RUF back towards the periphery of the country. -« RIS

The second major phase of the war began in late 1994 when the RUF broadened
the range of its attacks on key economic installations and started a campaign of
hostage-taking. Rebel troops reached the outskirts of Freetown in January 1995.
The government’s response was to bring in foreign troops/mercenaries, first
Guerkas who were later replaced by the South African firm Executive outcomes.
The war reached its height in 1995, severe abuses against civilians being
perpetrated by both sides. By early 1996, it was estimated that over half the
population had been displaced.

The capture of the hostages focused international attention on the conflict in Sierra
Leone, prompting the involvement of inter-governmental organisations in the
search for a resolution to the conflict for the first time. A special envoy was
appointed by the UN Secretary General and delegations despatched to the region
by the Commonwealth Secretarial (CS) and the Organisation of African Unity
(OAU). At the same time the Government of the Ivory Coast was also proactive
in supporting a political process. These initiatives coincided with significant
fluctuations in the fortunes of the warring parties, both of whom were finding the
political and military price of conflict to be unsustainable and therefore faced
pressures to reach a negotiated settlement. The seeds for a peace agreement were
sown in late 1994, developed during successive peace talks in late 1995 and early
1996 in talks between the new NPRC government and the RUF held in the Cote
d’Ivoire.

The process of negotiation coincided with the process of democratisation, in
motion since the people had voted overwhelmingly in favour of multi-party
elections in a referendum in 1991. Elections were held in February 1996 and
resulted in a broad-based parliament, with Tejan Kabbah of the SLPP elected
president. Peace talks continued with RUF leader Foday Sankoh meeting directly
with President Kabbah in April 1996. The signing of a peace accord took place
in November. Implementation was delayed and has now been postponed since the
coup of May 25, 1997.

Many believe that implementation, particularly of the demobilisation process has

been deliberately obstructed by Foday Sankoh himself, as the peace process was
unable to provide him and the RUF with what he judged a suitable role in post-
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conflict Sierra Leone. Members of the RUF external delegation attempted a coup
against Sankoh in March 1997, but were subsequently kidnapped by field
commanders who have remained loyal to Sankoh. The commitment by the
government to the peace agreement has also appeared questionable in light of the
military offensives carried out against the RUF by the paramilitary kamajors with
the support of powerful members of the new government.

The recent coup, instigated by dissatisfied members of the army in collaboration
with the RUF, has plunged the country into uncertainty. Once-again civilians are
the main victims. The combination of violence and suppression by the coup
leaders, and the effects of the international sanctions imposed on the country after
the army/RUF takeover, has raised the spectre of a major humanitarian crisis in
the country.

IA’s Programme in Sierra Leone

IA’s approach to the conflict in Sierra Leone was laid out in a grant application
in 1995. Prior to this IAs programme was low-key, funded out of general funds
and an anonymous donation. These early funds enabled IA to undertake two
missions to the country in January and February 1995.

The 1995 proposal outlines a "multi-track” approach comprising three elements:
facilitation of peace negotiations; assisting a national peace constituency; and
building an international support group. Later, post-conflict reconstruction was
added, making it a four-pronged approach. As it happened, the scope of the
programme was reduced to focus almost exclusively on the negotiations leading
to a peace agreement in November 1996.

There has been considerable controversy about IA’s engagement in Sierra Leone,

and a number of serious allegations have been made regarding several aspects of
the organisation’s work there.

Assessment

An impact assessment prepared by International Alert for the European
Commission evaluation team states that: IA (International Alert, 1997 b), pp. 21-
22;

1. Negotiated the hostage release, so clearing a fundamental obstacle to dialogue
between the RUF/SL, the GoSL, and the international community;

2. Succeeded in encouraging the RUF/SL to come out of the bush;

3. Helped to build confidence between the rebels and the international community;
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4. Established strong links and a good working relationship with the Government
of the Cote d’Ivoire, which offered to mediate and host the talks;

5. Brought a balanced perspective to different phases of the negotiation,
particularly with regard to the RUF/SL’s handicap in communicating and
negotiating with inter-governmental organisations;

6. IA supported the first direct contact between the RUF/SL and the ICRC, the

Government of La Cote d’Ivoire, the OAU, UN, Commonwealth Secretariat and -

members of the diplomatic corps in Abidjan.

These claims in relations to IA’s activities have been explored in detail by the
evaluators. In brief, we present the following assessment:

Hostages

IA’s involvement in the hostage-release process was defining for the organisation
and its relations with other international actors. The RUF is on record as
accrediting IA, and specifically its Special Envoy, with playing a major role in the
release of the hostages. It is, however, the evaluators’ understanding that ICRC
was mandated by the RUF, the GoSL and the governments whose citizens were
held captive as the neutral facilitator in the hostage-release process. As a result of
the ICRC’s interventions and those of other actors, it is also the evaluators’
understanding that an agreement had been reached for the release of the hostages
prior to IA’s intervention. A significant number of sources argue that IA’s
intervention actually complicated and may have delayed the release of the
hostages. This view contrasts sharply with that of IA. The evaluators were unable
to reach a final opinion with regard to the positive or negative impact of 1A on the
timing of the hostages’ release. However, evidence does suggest that IA
complicated the negotiations which were ongoing and allegedly far advanced. The
intervention of a small NGO without previous experience in hostage release and
without effective communications infrastructure was clearly a high risk strategy
which could have jeopardised the security of the hostages. As it happened,
however, all hostages were taken out safely and received by an ICRC delegation
at the border to Guinea on 20 April 1997.

When publicising its role in the hostages release, IA was seen as downplaying the
mandates and roles of other bodies involved. In addition, it was in this period that
IA’s neutrality and transparency was first widely questioned by the Freetown
authorities, international organisations and other governments. Of particular
concern was the poor level of communication between IA and these authorities
about the timing of the Special Envoy’s visit. As it was, the lack of clarity on this
issue resulted in GoSL claiming that IA’s Special Envoy had violated Sierra
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Leonean sovereignty. By working outside accepted conventions, the organisation
was left vulnerable to accusations of being unprincipled and partial.

Facilitating Pre-negotiation Talks

IA played an important role in counterbalancing the widely held view of the RUF
as an undisciplined, semi-criminal group. IA was one of the few bodies arguing
that the RUF had a significant political agenda. In terms of IA’s role in bringing
the RUF to the negotiating table, the evidence suggests that there was a complex
configuration of political and military factors, nationally, in the sub-region and
internationally, which served to create an opportunity for the peace process, and
to place pressure on the warring parties to seek a dialogue. However, 1A deserves
credit for recognising the opportunities for dialogue which were emerging in late
1994 - early 1995 and for maintaining pressure on respective parties to realise it.
This opportunity was also recognised by others (UN,OAU,CS,ICRC, Ivorian
government). While it is difficult to judge the impact of one variable (IA), there
is consensus that IA, in particular its Special Envoy, had a close relationship with
Foday Sankoh, which offered the organisation important opportunities to influence
the RUF, and facilitate contacts between the RUF and the international
community.

Allegations have been made that International Alert undermined the efforts of
international organisations to establish links and negotiate with the RUF. The
evidence reviewed by the evaluators suggests that at least some of IA’s senior staff
were at best ambivalent in their attitudes towards international organisations.
Relations between IA and the UN SG Special Representative in particular, have
been characterised by misunderstandings and mistrust. This was particularly
unfortunate as the UN was mandated by the Security Council to facilitate the
Sierra Leonean peace talks. The poor relations between IA and the UN have
impacted negatively on the broader peace process and international perceptions of
the organisation. On balance, therefore, IA was merely one among others that
helped to encourage either of the parties to participate in talks. This is also
recognised by IA.

Negotiations

IA has claimed a substantive role in the negotiations as a neutral facilitator and
that it prepared different materials that were submitted to all parties during the
negotiations. These claims were not endorsed by others involved in the peace
process, many of whom argued that IA actively advised the RUF, often endorsing
its stance on key issues such as the sequencing of peace and elections. IA has
stated publicly that it had no position on this issue. However, evidence suggests
that it held the view that the elections should be postponed until after the peace
agreement had been signed.
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While the evaluators respect the view that there was a legitimate discussion to be
held regarding the issue of sequencing in the Sierra Leonean case, IA’s position
gives rise to two key concerns. First, that of transparency. Many actors involved
in the process were confused by the apparent contradiction between IA’s stated
position and its actual interventions. Second, because it denied that it held the
position, IA did not publicly make the case for the peace before elections position
and therefore did not articulate the conditions under which elections might be
postponed. This has given rise to the impression that IA unconditionally supported
the RUF’s position that the -elections should be postponed for-an- unspecified -
period. The evaluators recognised that IA was pursuing a risky strategy in being
seen to oppose the emerging orthodoxy within the international community on the
sequencing issue: its poor handling of this matter meant that it could not
effectively articulate the issue but rather caused considerable irritation among
those it claimed as its partners in the peace process.

The appearance that IA supported the RUF’s positions, and in particular those of
its leadership, was reinforced by IA’s position with regard to the long interregnum
between the formulation of the draft accord in the Spring of 1996 and its final
signing in November that year. IA has argued that it was primarily security
concerns which prevented Sankoh from returning back to the bush, while others
argue that it was more a matter of intransigence. While the evaluators were not
able to determine whether or not a significant security threat existed, evidence
indicates that there remained substantive political matters outstanding during this
period, in particular regarding Sankoh’s position in the newly elected government.
Throughout this period, the impression was sustained among many in the
international community that IA was working as an adviser, not a neutral
facilitator, in the peace process.

On a number of occasions it has been alleged that IA insisted on being attributed
equal status to that of the IGOs (including the status of moral guarantor/signatory
to the peace agreement) and that it would not cooperate with the IGOs and
facilitate introductions with the RUF unless this was granted. IA claims that the
allegations are untrue and that the organisation openly announced that it would not
sign if this would be an obstacle or would delay the signing of the agreement.

Post-negotiations

Following the signing of the peace agreement at meetings of the Trustees in
December 1996 and March 1997 it was decided that IA would cease its
operational role in Sierra Leone, but that the SG would ensure that the
organisation continued to monitor and advise the Trustees of developments.

One month after the signing, the peace agreement was already in trouble. Foday
Sankoh refused to meet with the UN Team, led by the UN Special Envoy, to

60




discuss demobilisation. Without the consent of the RUF, the UN Peace-keeping
force could not be dispatched, and so the terms of the Abidjan accord could not
be met. Sankoh saw the proposed force as threatening the RUF militarily, so
compounding its political marginalisation. Others within the RUF maintained that
demobilisation represented the only way forward, participating in Freetown
committees to prepare for demobilisation and attempting to persuade Sankoh to
modify his position.

In February 1997, there was a meeting between Lord Judd, the Chair of IA’s:
Management Advisory Committee and the UN Secretary-General. Following this
meeting it was agreed to send IA’s Special Envoy to Abidjan in an attempt to
persuade Sankoh to meet with the UN team. However, by the time IA’s Special
Envoy arrived in Abidjan, Sankoh had been arrested in Lagos on charges of
carrying a pistol and ammunition.

Despite the fact that the Special Envoy’s visit came about as result of the meeting
between the UN Secretary General and one of IA’s Trustees, IA’s continued
involvement in the Sierra Leone since the signing of the Agreement has attracted
further controversy. IA’s interventions, in particular its continued lobbying of
senior politicians and international civil servants, despite the Trustees’ decision to
become "non-operational", served to create confusion (and thus suspicion)
regarding IA’s intentions.

Further, throughout this period, also after the coup, IA has been seen to present
itself as an advocate of RUF interests rather than a neutral party advocating the
achievement of a just and peaceful settiement. This is reflected in, e.g., the non-
mention of Sankoh’s failure to return to Sierra Leone and to meet with UN peace-
keeping authorities. The fact that the RUF has actively aligned itself with a
military coup overthrowing an elected government, however frail, has not made
matters easier.

The evaluators regret that international organisations and several governments
while making serious allegations that IA’s intervention had serious negative effects
on the peace process in Sierra Leone, did not make their feelings known formally
and in writing to JIA and its Trustees. This has weakened the agency’s capacity to
be fully accountable and indeed to defend itself. However, while IA claims to have
examined rigorously the risks of its continued involvement in Sierra Leone, it is
of concern that senior staff and Trustees did not, at an earlier stage, respond to the
adverse reactions against IA and its work in Sierra Leone.

General Comments

IA faced a genuine moral dilemma in its work in Sierra Leone. It rejected the
view, and perhaps rightly so, that by ignoring the RUF and seeking to marginalise
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them they would somehow disappear. It therefore sought to engage with the RUF,
and the RUF mandated IA to "facilitate all contacts that may be proposed by any
international body, organisation or groups” (11 September 1995). Taking the RUF
seriously, however, was itself a political statement and contributed to the
legitimacy and political strength of the movement.

This is a dilemma which faces inter-governmental organisations repeatedly, but
usually in their dealings with "illegitimate” governments. Thus the UN and others
dealt with the NPRC, perhaps one of the most violent and illegitimate regimes
Sierra Leone has seen - without international condemnation for doing so.

In a state-centric world the playing field is uneven. In trying to redress the
imbalance between state and non-state actors, IA, like other conflict resolution
NGOs, is breaking new ground and trying to address an obvious failing of existing
formal diplomatic structures. In such circumstances, there are no clear maps or
manuals, rather it is necessary to adopt an iterative approach, to exercise good
judgement, and to operate according to clear guidelines, even more so in such
unruly and difficult terrain as is the case in Sierra Leone.

Our main criticism of IA’s work in Sierra Leone is not that IA engaged itself, but
that it operated with insufficient clarity and transparency. We would particularly
like to make the following points:

a)  More than anything else, the hostage issue, besides being a high-risk strategy
for a small organisation, contributed to adverse feelings and negative
perceptions among other actors and groups being involved in the Sierra
Leone peace process. It was particularly perceived that IA was not
transparent in its dealings with other actors; that it lacked procedures and
competence to carry out the role it had mandated itself to do; and that it
placed undue emphasis on its own institutional goals.

(b) Problems of credibility and transparency continued to affect IA in Sierra
Leone and led to mistrust and suspicion that the organisation was not neutral
nor transparent in its dealing with international organisations. In other words,
it lacked a series of principles to guide its work when engaging with a
violent non-state entity widely perceived as illegitimate. Whether or not IA
appreciated the complexities of the conflict, in terms of the different
perceptions of the RUF by others, and that there were substantial political
interests particularly within the Sierra Leone Government, in "demonising”
rebel activity, is somewhat uncertain. This is not to say that IA’s early
engagement in Sierra Leone was not justified, but rather that there seems to
have been a lack of explicit appreciation of the difficult issues, including the
RUF’s lack of support within the country and its record of human rights
abuses.
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(©)

(d)

O]

IA explicitly sought to legitimise the RUF and by so doing enable the
warring parties to communicate and so seek a political settlement. This is a
legitimate approach. However, its apparently unconditional engagement with
the RUF, particularly during the long interregnum between May and
November 1996, and again following the signing of the peace talks, not only
served to question IA’s neutrality, but also its interpretation of its self-
proclaimed human rights mandate. While conflict resolution and human
rights work are not necessarily compatible goals, in IA’s documentation it
continues to profess a role in the latter as well as the former activity.”
Apparently engaging as an adviser to and advocate for the RUF with its
rather poor human rights record raised questions about its interpretation of
its human rights mandate.

International Alert and its Trustees have engaged in regular internal reviews
of the Sierra Leone programme, lately in a submission to the Board on July
26, 1997. In this document and others, IA admits to having made a number
of mistakes, including its inability to re-establish full communication with
all parties after the hostage episode, the failure to pursue a multi-track
approach, poor communications with its partners and the different
governments involved, lack of sufficient research and administrative support
capacity for its efforts, and failure to act in a way which would be seen as
even-handed or impartial at all times. The organisation, however, does not
seem to have been able to articulate clearly the lessons learned by clarifying
sufficiently key policy issues regarding for example, neutrality, consent and
dealing with non-state military forces. Nor do these reflections seem to have
resulted in sufficient understanding of the nature and extent of international
mistrust of the organisation. It is particularly the overarching and principled
issues, and not only the details, that IA needs to confront and articulate in
the case of Sierra Leone.

During our assignment, we have felt strongly that the many allegations
directed against IA in connection with its involvement in Sierra Leone is
seriously affecting the organisation’s reputation, credibility and effectiveness
and, therefore, also staff morale. While we do appreciate the need for the
organisation as well as staff members to defend themselves against
allegations which they find grossly unfair and unjustified, there is an urgent
need to confront the main issues and then to move on to new challenges and
pressing priorities.
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Chapter Four: International Alert at the
Crossroads - Summary of
Findings and
Recommendations

International Alert: An evolving mandate in a changing world

International Alert was established as a response to frustrations felt by its founders
concerning how internal conflicts, particularly those which target ethnic minorities,
undermine efforts to protect human rights and deter economic and social
development. Governments, it was felt, were not sufficiently concerned with this,
because they endorsed the principle of state sovereignty; human rights
organisations like Amnesty International, were mainly concerned with individuals
rather than collectivities; and aid organisations were generally not preoccupied
with human rights issues. The early concerns that led to the establishment of IA
were, therefore, in large measure, related to massive human rights violations
(including "structural” violations) affecting ethnic minorities and producing serious
conflicts in many different parts of the world.

Martin Ennals and the small group of colleagues who were involved in the
creation of IA gave themselves a difficult mandate. First, the violence which has
haunted countries as diverse as Sudan, Sri Lanka and Sierra Leone, has multiple
origins inside and outside the countries, reflecting a complex configuration of
social, economic and political factors. Alongside the majority who seek political
solutions to end violence, is often a significant minority (including international
actors) who seek to sustain the conflict dynamics in different ways.

Second, it seems to be particularly difficult to manage or resolve conflicts where
deep-rooted and sensitive identity-issues are at stake. The tendency on the part of
those who dominate the status quo is to deny the essence of the problem and give
it more palatable labels, which represent partial truth at best and distortions at
worst. When culture, religion and other factors are merged into a composite
identity which is then projected to define the nation, the crisis becomes a zero-sum
contest for the soul of nationhood. Under these circumstances, even diplomatic
initiatives aimed at resolving the conflict tend to shy away from the truth because
it points the path to failure. And yet, it cannot be wished away and solutions based
on half-truths are not likely to endure.
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Diplomatic or other intercession that seeks quick fixes in addressing such complex
issues can only complicate the crisis. There is a tendency to look for aspects of
a problem that lend themselves to relatively easy solutions and to postpone more
difficult ones. While this is understandable, and perhaps even practical, it is
probably the more difficult ones that eventually provoke people to violent
confrontation making them determined to kill and risk being killed.

While a complex array of instruments has been developed internationally to
manage inter-state conflicts, these have proved themselves extremely limited in the
context of internal war. For those working in internal conflicts the obstacles are,
therefore, formidable. They are at once analytic (both in terms of seeking an
explanation of a particular conflict, and recognising that these explanations situate
their actors politically), as well as being ethical, juridical and highly practical.

The main reason for addressing such intricate issues at the outset of this final
chapter is related to our concerns pertaining to IA’s current profile, priorities and
problems. We have noted in earlier chapters how the mandate and priorities of 1A
have evolved with changing circumstances. Among NGOs, IA was among the first
to become engaged in conflict resolution and has been a leading advocate for
claiming that NGOs have a number of advantages which can prove invaluable in
conflict situations. As a consequence, IA has given increasing priority to more
operational work, including attempts to bring parties in conflict together for
negotiations.

There is general agreement that much of the organisation’s growth, its high profile
and capacity to raise funds and to network has been due to the creativity and the
energy of IA’s current SG. His skills and numerous contacts have led to
innovative initiatives to be undertaken by the organisation. Paradoxically, these
very strengths may be considered a source not only of the organisation’s successes
but also its problems, particularly in terms of management structure and style.

Following internal processes and the BDO review referred to in Chapter Two,
some of these problems are now being addressed by IA. They can be
conceptualised in different ways. In an internal memo, Special Envoy Ed Garcia
writes about the need to "routinise charisma": How does one create structures and
processes that are transparent, predictable and participatory without at the same
time losing flexibility and the capacity to respond rapidly to fast-changing
situations? How does one delegate authority and manage a fast-growing
organisation as well as assess performance to ensure the high quality of work
expected of an organisation like IA?

The BDO review pursued such questions and a number of recommendations were
made mainly regarding management systems and procedures (see Chapter Two).
Some good work is currently being done at IA to improve things in this area. This
is positive. -
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The BDO consultants, however, also argued that IA would have to develop a
strategic plan based on clear organisational aims and objectives. If it is to flourish
in an increasingly competitive environment, they argue that IA must focus on
work in which it can demonstrate competitive advantage.

As mentioned in Chapter Two, IA started a "strategic planning process" in April
1997, and has so far concentrated on getting management systems "right”, and less
on some of the key issues that would seem to arise from this evaluation. By way
of a summary, we will, therefore, pull together some main points-as we see them - -
and make a number of recommendations as we move along. At the end of this
chapter, we will convey our opinions on the future role and profile of IA.

General Assessment

The picture we have drawn of IA, mainly in Chapter Two and Chapter Three,
contains both positive and negative aspects. On the positive side, we regard IA’s
main achievements to have been in the following two areas:

(i) IA has, both through its numerous publications (most of them authored by
Kumar Rupesinghe and Ed Garcia) as well as its advocacy work, contributed
to making conflict prevention and resolution issues an important sphere of
action among governments, IGOs and NGOs. In the NGO community, 1A
has largely inspired the entry of NGOs into this area of work.

(i) Through many of its field programmes (e.g. in Sri Lanka and Burundi), IA
has successfully contributed to the development of local peace constituencies
which are involved at different levels in creating spaces for dialogue,
building bridges and improving communication between conflicting parties
(e.g. MP group in Colombo, CAP group and women’s groups in Burundi).
Through such work, IA has actively supported those who seek non-violent
solutions against powerful advocates of violence.

On the negative side, we would particularly like to make the following general
assessment:

It has been noted that IA still lacks clear organisational aims and objectives. This
is reflected in many areas of its work. Thus, e.g., while Burundi, Sierra Leone and
Sri Lanka are different countries with different problems and therefore, in need of
different interventions, IA’s approaches and programmes in those countries are so
different that they appear almost to have been made by three different
organisations. For those who cooperate with the organisation or entrust their funds
to it (i.e. the donors), the lack of a clear and transparent strategy has made IA
seemingly unpredictable in terms of what it is doing and where it is going. This
has been particularly highlighted by its involvement in Sierra Leone. Thus, e.g. on
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what grounds, with reference to what part of its mandate, did IA choose to engage
in hostage release? How did it come about that JA was seen by many as a
competitor to other agencies with clear mandates, either regarding hostage release
(ICRC) or conflict management (UN)? These and other questions have justifiably
been raised and they reflect, in our view, weaknesses pertaining to IA’s current
identity, profile, objectives and strategy.

In what follows, we will elaborate on some of the areas which we believe are
important for the organisation to confront and articulate clearly when developing -
a strategic plan for the future. The evaluators have noted that IA has drawn up an
agenda that will guide future planning and follow up to this evaluation, very much
in line with the recommendations below. .

The Importance of Analysis

Many actors who intervene in Africa and elsewhere are motivated by good
intentions, but lack reliable and robust analysis. The challenge, therefore, is to
engage in thorough analysis of specific conflicts and their causes before any final
decision is made to engage in any particular conflict situation.

In the case of Burundi, we have seen the efforts which have gone into a
continuous review of broad aspects of the political situation, and how the high
quality of IA’s analysis of evolving conditions in Burundi has earned wide respect
and provides an important basis for IA’s work in that country.

As stated in Chapter Three, we feel that the failure of IA to analyse objectively
the dynamics of political conflict in Sierra Leone and in particular its own work,
adversely affected its work relations and contributed to perceptions that IA was
not working as a neutral party, but rather as a partial adviser and advocate of the
RUF.

We do of course acknowledge that information is highly politicised in the
environments in which IA works, and that there are risks of having written
analyses which might be leaked and offend others, thus perhaps undermining IA’s
own efforts. Our point however is different. First, without a thorough, robust and
impartial assessment of the origins, contours and deep causes of any particular
conflict, it is impossible to identify key entry points for intervention and to
reassess the situation as things develop.

Second, any analysis of a particular conflict must, following IA’s new draft
guidelines, include considerations relating to (a) the possible impact of
intervention, (b) resource requirements, (c) possible risks involved, and (d) the fit
between any particular intervention and IA’s objectives and values. We take note
of and recognise that IA is about to introduce this kind of preinvolvement
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appraisal, and would like to underline that it must be done as a continuous internal
process, independent on whether or not IA can or would want to publicise its
analyses. Thus in the cases of both Sierra Leone and Sri Lanka, we have, i.a.,,
questioned IA’s judgement regarding the political impact of certain interventions
as well as the potential risks for a continued constructive engagement.

Finally, it goes without saying that analysis is equally important when it comes to
more thematic areas of IA’s work, such as advocacy and training. The impact and
relevance of such work is only as good as the contents on which-it is based. -

Recommendation

Any decision to establish activities in a particular country affected by conflict
must be preceded by a thorough and impartial analysis of the conflict and its
causes. In addition, such analysis must be related to IA’s objectives and core
values, an assessment of impact of alternative activities, the risks involved and the
resources required, in terms of both staff (and thereby also knowledge) and money.
Sufficient funds, clearly allocated, should be earmarked for this purpose.

Ethical Issues and Principles

Generally, IA is faced with two levels of moral decision-making. The first level
is strategic and concerns whether or not the organisation should be involved in a
given situation. The second level is more tactical and concerns how IA and its
staff should operate once they are involved. The challenge for an organisation like
IA is to determine the proper limits of its moral responsibility, a "moral bottom
line" which has to decide what is an acceptable trade-off between ends and means
(see Chapter One). While such trade-offs may be extremely difficult to determine,
we find that IA has paid insufficient attention to the problems involved.

Neutrality: Perhaps more than anything else, it was a perceived lack of clarity in
terms of the basis on which IA was intervening, which served to adversely affect
IA’s credibility in Sierra Leone. IA consistently described its role in Sierra Leone
as that of a neutral facilitator, yet its approach was more like that of an advisor
to the RUF. Significantly, a number of key informants took the view that it would
not have been inappropriate for IA to have played the role of advisor to the RUF,
because (a) they were obviously in need of advice, and (b) IA was seen to have
potentially important resources which could have been used to act in this role.
While it is unclear why IA did not publicly take the route of acting as an adviser
to the RUF, what other actors found confusing, not to say harmful, was that JA
consistently claimed that it was working as a neutral facilitator, when its actions
appeared the opposite. In Burundi, it is our clear impression that IA is seen as
being neutral, and that such perceptions provide the organisation with more space
within which to operate.
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It is of concern to the evaluators that at present only a draft paper exists on
neutrality although the Trustees asked for guidelines to be worked out in
November 1995. The paper does not fully reflect the international experience and
literature on the issue nor does it provide working definitions of the terms used.

Dealing with the unlike-minded: 1A still describes itself in its literature and
letterhead as "the standing international forum on ethnic conflict, genocide and
human rights". It says that it is "... strictly bound to international standards of
human rights and humanitarian law". e :

As there are tensions between the role of neutral facilitator and that of advisor, so
there are tensions between that of a human rights group and one concerned with
conflict resolution. In particular, the conventional strategy of denouncement used
by human rights agencies is frequently seen as incompatible with the strategies
required for facilitation of negotiations.

The issue of working with the "unlike-minded", be they rebel groups or
governments, is not one faced by IA alone: in Sierra Leone, the UN and
Commonwealth Secretariat among others, have been engaging with successive
regimes with known poor human rights records. In the case of IA, the tension
between its human rights and conflict resolution mandates is problematic for the
organisation’s work in all three countries selected for case study analysis.

At a broad level, it seems unclear how IA interprets its human rights mandate. In
Sierra Leone, we are aware that IA staff provided copies of Amnesty
International’s reports on Sierra Leone and copies of the Geneva Conventions to
senior RUF officials and military commands. Such work is extremely important,
and needs to be made very explicit when an organisation claims to represent a
human rights perspective while simultaneously promoting the RUF as a "just
cause". The legitimation of warring partners is a key dilemma. Not that it is itself
bad. The question is how far this should extend, on what principles support is
given and under what conditions it should be withdrawn.

Any actor in the field of conflict resolution in Burundi is faced with the same kind
of difficulties. Many people in public life are in one way or another identified with
the continued internal strife, some of them, being themselves instigators of
extreme violence and killings. At the same time, they must also be part of any
solution. At the moment, clear ethical guidelines do not exist regarding how IA
staff should act in such situations.

Again, the main reason for bringing up such issues is not that we believe there are
easy answers. Rather what has been seen as a lack of ethical framework at 1A has
not only (a) exposed the organisation to criticism, but also (b) constrained its
operational capacity.
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Recommendations

IA should produce a code of conduct, including ethical guidelines for its
engagement in conflict situations. This should include a policy outlining IA’s
understanding of the principle of neutrality. It is advisable that IA consult with
reputable international experts as part of this process.

IA should clarify its mandate on human rights, and in particular articulate the
contradictions and complementarities between human rights and conflict resolution
work. . LA S

Relations with International Organisations and other Actors

According to its latest "mission and values" statement (July 1997), IA will work
to achieve its goals, i.a., by facilitating peace processes through collaboration with
others, by supporting local efforts and encouraging peace coalitions and multi-
track approaches (p.3.)

While in Burundi, IA has entered an active cooperation with the UN and other
partners, including local organisations, the organisation failed to cooperate
effectively with most international organisations and governments in Sierra Leone.
In Sri Lanka, particularly following the largely negative press coverage of 1A’s
activities there, there are worries that a close association with IA may be
considered a possible liability.

In Sierra Leone, and given that IA set itself the objective of working closely with
international and other bodies, it is alarming to find at times that the organisation
was clearly seen by others as actively working against the spirit of these
objectives, and that this contributed to the breakdown of trust between IA and
other bodies crucial for its work. As a strong advocate of multitrack diplomacy,
IA was seen to break with its own principles.

Based on our findings, IA was often not successful in achieving its objectives of
partnership and coalition building. Admittedly, some failures are due to lack of
funding which, e.g., has made it impossible to follow up on initiatives, meetings
and conferences, thereby disappointing potential partners who thought they were
about to be included in a major activity. Given the increasing competition for
donor funds in the broad area of conflict resolution, we cannot exclude that others
might also be in the wrong, making steady and long-term cooperation particularly
difficult. However, our message is simple:

Recommendation

For a small NGO, it is important to act as a catalyst, facilitator and/or fund raiser
in the implementation of well defined programmes of peace-building rather than
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keep projects for itself. Not only does multi-track diplomacy, for which IA has
been a major advocate, require such cooperation, but peace building more
generally is best done in partnerships - both local and international. IA’s role,
however, in such partnerships will depend on how it sees itself: as an advocate for
effective conflict management by warring parties and the international conflict
management system, or as a participant in the conflict management process. More
on this below.

Management and Organisational Issues

Recommendations

In Chapter Two we have reviewed a limited number of issues related to the
running of the organisation. We take note of and recognise some of the good
efforts being done to address weaknesses as identified in the BDO review. There
are still a number of remaining issues which need to be tackled. We refer to our
various recommendations in Chapter Two. We would, however, particularly like
to emphasise the following points:

(i) At present, the lack of clarity regarding priorities (geographical focus vs.
dispersal of resources, thematic concentration areas, a.0.) means that "it is
difficult for stakeholders to determine the "balance of intent” which the
organisation is seeking to achieve" (BDO review p. 17). This may impair the
organisation’s ability to attract funding and maximise the benefit derived
from its scarce resources.

(ii) A greater clarity of objectives will also improve internal communication and
ensure that IA only implements those projects which will support the
strategic objectives of the organisation. This ought to ensure a better follow-
up of activities which have been started, which is currently a problem
according to IA’s own impact analysis.

(iii) Given the fact that IA operates in an area where some of its activities are
likely to become controversial and subject to allegations, like we have seen
it in the case of Sierra Leone in particular, it is important that IA has a
management style characterised by openness and a willingness to be self-
critical if it is to defend its interests. In the conflict resolution area, a
preoccupation with being recognised and maintaining high profile, although
understandable and legitimate to an extent, may undermine the capacity to
operate in optimal ways.

(iv) In order for IA to build up long-term programmes in partnership with other

organisations, long-term commitments are important. Short-term programmes
are unlikely to deliver sustainable results. It is therefore important that IA’s
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fund-raising department continues its efforts to (a) broaden the funding base
and (b) secure sufficient stability in terms of funding. Following the review,
it is important that IA engages with donors so as to reach a common
understanding on its funding requirements in relation to its strategic plan and
objectives, including the issue of core vs. project/programme funding.

Training and Advocacy

Recommendations

Training. It is recommended (i) that IA should not involve itself in conflict
resolution training on any large scale and (ii) that it be done in close cooperation
with local and other partners. While training can be important in a peace building
process, it should be part of a medium - or longterm strategy rather than an
activity of its own, i.e., be integrated into other, complementary programmes of
IA. It should also be exclusively planned for each particular conflict in question
and tailor-made to address the particular situation in a given country. This is in
line with current thinking at IA’s Resource Development and Training Department.

Advocacy. There is currently less need for generic advocacy to promote policy
changes regarding preventive diplomacy and conflict prevention among
international organisations and Western governments. JA should concentrate on
working with targets in the development and operationalisation of prevention
policies rather than raising the issues in general. In particular, there would seem
to be a need for advocacy and lobbying around critical issues of political, social
and economic justice which are at the core of most internal conflicts in the world.
Advocacy projects should be carefully planned and IA should seek in-depth and
sustained cooperation with other institutions whenever this is possible.

NGOs and Conflict Management - the Future Directions of 1A

As indicated above, there is concern at the moment with the current profile of IA,
both among donors, in the aid community and among trustees. With its very rapid
growth a few years ago, the organisation developed into "many things". It has
recently been engaged in a broad range of activities, including mediation, early
warning, establishing dialogues between warring parties, advocacy, training,
working with local NGOs, peace building programmes at the grassroot levels, and
SO on.

In all these areas, there are many other organisations working, often in the same
countries and often with basically the same approaches and methodologies. How
does IA differentiate itself from its competitors? In contexts where cooperation
between different actors on different levels is required, what is the value added by
IA’s input?
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IA has recently started to raise such questions, i.a., in a submission to its Board
of Trustees (IA’s Mission and Values) on 26 July 1997. In this paper, which will
be revised, it is proposed that IA’s main "mission" is "to work to resolve violent
conflicts within countries and regions and to promote the prevention of conflict”.
An attempt is also made to summarise IA’s comparative advantage, basically
referring to (a) its 12 years of accumulated experience, (b) IA being a "knowledge
based" organisation, and (c) being strategically located with an outreach to both
grass roots movements and political elites. This position enables IA to be a
catalyst in initiating new actions, in mobilising contacts and providing insights into- -
conflict situations. IA will therefore be a broker, and a facilitator, in bringing
disparate groups together.

The paper goes on to spell out how IA will work to achieve its goals; by (i)
creating spaces for dialogue; (ii) facilitating peace processes; (iii) building
capacities and supporting local efforts; (iv) advocating, alerting, informing and
catalysing early action and policy information; and (v) encouraging peace
coalitions and multi-track approaches.

This is well as far as it goes. However, as argued throughout this report, we feel
strongly that IA must establish greater clarity regarding the niche it intends to
occupy in the broad area of conflict resolution. In that context, we would
particularly like to make the following points:

a) If we go back to the discussion briefly introduced in Chapter One, one of
the lessons we can learn from the humanitarian tragedies of Somalia,
Rwanda and the Balkans is that long-term structural causes of conflict are
not easily amenable to manipulation. While the seductiveness of preventive
diplomacy and conflict prevention seems obvious, the urge to take
preventive action - to do something, anything - can lead to poorly thought
out policies that lack strategic sense. To the extent that preventive diplomacy
or conflict prevention are tools for conflict suppression, and to the extent
they may be effective (which is often not the case), they may also have the
effect of freezing a disadvantageous status quo and stifling political change.
Preventive diplomacy and conflict prevention do not lessen difficult choices
for leaders, nor do they necessarily lessen costs. For either of them to
succeed, policy-makers must spell out their interests, create priorities among
cases and balance goals with resources. For preventive diplomacy to
contribute to conflict resolution, therefore, its adherents must answer the
question that has riddled peace studies and international relations alike for
centuries: how to create conditions for peaceful political change.

(b) In most cases, successful intervention would clearly seem to depend on the
implementation of a comprehensive, multi-faceted process. A comprehensive
approach often implies that more rather than less time will be needed -
something that may frustrate "quick-fix" practitioners. In the absence of such
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a process, interventions are likely to be isolated, haphazard, oriented towards
crisis-solving and mostly counter-productive.

Solutions are likely to be temporary unless they are based on all-inclusive
policies that accommodate the aspirations and fears of all or most citizens
of a country. Solutions that restore the rights of minorities or majorities (like
in South Africa) previously excluded should not result in new groups being
formed that in turn feel excluded. This will merely sow the seeds of future
conflict and instability. : B s -

Political solutions that involve the active participation of civil society are
likely to be more durable than agreements made between political elites
only. Not only can such participation ensure that agreements have the
support of the broader population, it can also initiate options which political
constraints prevent party-political leaders from introducing.

Conflict resolution is a complex business with very high stakes for all those
involved, but particularly for those living in the conflict-affected country. At
present the comparative advantages of government-funded NGOs in these
environments are unclear. We do believe that many NGOs bring several
special qualities to peace building, especially through their particular insights
into different cultures, their relationships with local partners, and their
understanding of the links between crisis management and long-term
development. Developing an infrastructure that sustains peacebuilding within
a given conflict is of paramount importance. In looking at a situation of
long-term conflict and war, agencies from outside the country, including
NGOs, should recognise that there are many levels of activity, as well as
many actors and functions necessary for peace building. Most peace
operations tend to rely on a top-down approach, in which elites make
decisions that are supposed to be implemented throughout the rest of the
country. In many cases, however, relying solely on a top-down approach to
peace building results in failure.

As a result of their focus on the middle and grassroots levels of societies in
crisis, NGOs tend to be particularly effective at working with both a
country’s mid-level officials and local populations. Because of their
familiarity with the country and its decision makers, NGO representatives
often have a keen understanding of the realities on the ground, allowing
them to reach across their counterparts from other agencies into a web of
indigenous officials and resources in order to build and maintain a
sustainable infrastructure that has a better chance of ameliorating not just the
manifestations, but also the causes of conflict.




(d) We are of course also aware that individual mediators and NGOs have
helped or even taken the lead regarding negotiations in some areas - for
example, the Carter Center in Haiti and the Comunita di Saint Egidio in
Mozambique. We do believe that NGOs can perform a number of potentially
constructive roles in crisis situations, including intercession/good offices
work and mediation to prevent violence. However, the Sierra Leonean case
suggests that there will often be very limited space within which an NGO
can operate at the highest level of political negotiations. IA maintains that
in the Sierra Leonean case it has encountered powerful interests who have ™
actively sought to undermine its work, and that it has evidence of this. What
is at issue is not the truth or otherwise of these claims, but rather that such
interests will almost invariably exist in such contexts. While governmental
and inter-governmental organisations can counter these pressures by virtue
of their legal status, NGOs are necessarily extremely vulnerable. Endeavours
such as those by IA in Sierra Leone entail high risks, tend to become
controversial and are also particularly demanding in terms of staff
requirements, knowledge and administrative support. Generally, NGOs may
not be able to sustain such efforts, particularly if they are not done in very
close and transparent partnerships with other organisations, like the UN,
other IGOs or governments. They also nee to be widely accepted, have the
necessary respect and support, and be seen to have very special, general and
country-specific expertise and competence to offer. Also, the opportunity for
playing such roles often arises by chance. We do not believe, therefore, that
an NGO like IA should define mediation as its particular niche. Nor do we
believe that NGOs alone can compensate for the failure of governmental and
inter-governmental bodies to effectively confront the problem of internal
war. Rather, the priority should be in improving the effectiveness and
accountability of public diplomacy. The primary role of NGOs in these
environments is more likely to be as scrutineers of these public processes
and as advocates to increase their effectiveness rather than as participants in
them.

Recommendations

Based on such considerations, we feel that IA should give priority to the following
areas:

(a) IA should strive to create spaces for dialogue, not primarily by facilitating
negotiations but by helping to develop local peace constituencies at different
levels (f.ex. MP project in Sri Lanka, CAP project and grassroot
organisations in Burundi). In this area, IA should help empower such
constituencies through the transfer of skills, knowledge and resources.
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(b) IA should be engaged in advocacy and lobbying around critical issues of
political, social and economic justice, i.e. flag its solidarity and human rights
profile as part of its input into long-term processes of conflict management
and resolution. In this work, projects and target groups should be carefully
selected and IA should seek sustained and in-depth cooperation with other
institutions whenever this is possible.

(¢) We would encourage efforts towards geographic concentration. Given that
the origins and contours of intra-state “conflict ‘differ~substantially- from -
country to country, due to historical, cultural, political and regional factors,
interventions in any country requires considerable competence. In this sense,
IA is not, at the moment, a "knowledge-based" organisation to the extent one
would wish to see it (see above). It makes sense, in our view, to concentrate
efforts on a limited number of countries, within only a few sub-regions, and
to build competence as well as strong, long-term partnership in the
respective areas of work.

Issues for Donors

At present the total amount of official development assistance which is being
allocated to conflict prevention and resolution work of the type practised by IA
is unclear. However, there appears to be an expansion in the funding available for
such work with an increasing number of donors creating specialist budget lines
and structures for this type of work.

Funding NGOs to work in these complex environments raises questions for the
donors who support them in terms of how such grants are to be managed. While
this type of activity is typically funded from aid budgets, the content of these
interventions lies very much in the domain of ministries of foreign affairs. While
it was outside the remit of the evaluation to specifically review the mechanisms
used by the donors funding this study in terms of the way in which information
is shared and used across departments in this sphere, clearly the issue of coherence
between aid and foreign policy domains is of significant importance in order to
ensure that appropriate procedures are in place to appraise, monitor and evaluate
this type of programme. The issue of coherence raises a further question for
donors regarding whether their support for such interventions is likely to be
conditional upon the NGOs they support necessarily following strategies which are
consistent with the foreign policy of donor states. Either way there are risks. If
NGOs act in a manner which conflicts with the foreign policy position of the
funding state this can be embarrassing politically. However, demanding that NGOs
toe a donor’s foreign policy line is also not necessarily a desirable precedent to
be setting. Clearly, donor involvement in this type of programme also raises
significant practical and ethical dilemmas which are worthy of further analysis and
exchange of experience between different agencies.
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