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FOREWORD

Since its foundation in 1997, the Active Learning Network on
Accountability and Performance in Humanitarian Action (ALNAP) has
consistently highlighted the relationship between humanitarian agencies
and affected populations as critical to the accountability and performance
of the Humanitarian Sector, and the active participation of affected
populations as fundamental to their self-determination and dignity.

Although ALNAP member agencies share an understanding of the right
of affected people to have a say in actions affecting their lives, given the
difficulties in the midst of an emergency, many questions remain as to
how, when and with whom.The debate on participation in humanitarian
action, albeit well intentioned, has been characterised by assumption and
expectation, with too little supporting evidence and too little
participation by members of the affected populations.

The global study on the consultation with and participation by affected
populations in humanitarian action is the first major effort to seek
answers and increase understanding through a direct focus on current
practice in the field — eg, how do agencies and affected populations
interact? what are the opportunities for participation? why are such
opportunities lost? — combining researcher, practitioner, national and
international perspectives in each of the study teams. However,
participation is not a simple matter of methodology, it requires a
willingness to share power, to recognise and respond to the rights of
affected populations and to support self-determination proactively.

While not expecting simple answers, the Steering Group has high
expectations of the Global Study, which aims to provide humanitarian
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agencies and their personnel with guidance, insights and reference points
to help determine, in dialogue with affected populations, how to
maximise participation in a given situation.

The Sri Lanka study is the pilot in a series of six country studies and
resulting monographs that, together with an extensive literature review,
will provide the basis for a Practitioner Handbook and Overview Book.

The Steering Group would like to thank INTRAC and the Sri Lanka
study team — Jo Boyden, Tania Kaiser, Simon Springett and the local
research team members — for their work in defining the first conceptual
models for the study, following the sad loss of Peter Oakley, and, through
the Sri Lanka pilot, the development of field-level methodologies.
Furthermore, we would like to thank the Global Study donors — CAFOD,
CIDA, ConcernWorldwide, DFID/CHAD, ECHO, MFA Germany, MFA
Netherlands, SCUK, Sida and USAID/OFDA - for their financial support,
Oxfam GB for having seconded Simon Springett to the Sri Lanka study
team and, finally, all those who facilitated the team in-country.

Andre Griekspoor, Chair
on behalf of the Global Study Steering Group

Matthew Carter, Head Emergencies Support Section, CAFOD
Dr Girma Ejere, Head of Strategic Partnership, Learning & Skills Council

Andre Griekspoor, Technical Officer, Emergency Humanitarian Action
Department, WHO

Jean-Marc Mangin, Chief, Emergency Response Unit, CIDA
Norman Macdonnell, Chief of Operations, CIDA

Johan Pottier, Professor of Social Anthropology with reference to Africa,
Chair of Department of Anthropology and Sociology, SOAS

Kate Robertson, Deputy Coordinator, ALNAP

Dr lan Shaw, Reader in Social Work, School of Social Sciences, Cardiff
University
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EXECUTIVE SUMMARY

Part 1 INTRODUCTION

The participation of populations assisted by international humanitarian
action in measures supporting them is widely accepted as crucial to
effective social targeting, resource utilisation, accountability, sustainability
and impact. For some, participation is also a fundamental right of
citizenship, essential to survival, self-protection and self-actualisation, in
humanitarian emergencies.

Despite institutional commitment to consultation and participation at
policy level, there remains wide variation in practice. The increasing
concern over lack of consultation with and participation by disaster-
affected populations in the design, management, implementation,
monitoring and evaluation of relief is the background against which
ALNAP commissioned the Global Study. The study seeks to reveal
mechanisms by which the voice of affected populations can be enhanced,
while remaining alert to difficulties posed by emergencies.

The Sri Lanka case study is the pilot in a series of six country assessments
providing empirical evidence for the global project. It draws on primary
(aid recipient) and secondary (agency) stakeholder perceptions, testing the
hypothesis that active consultation and participation of crisis-affected
populations in measures to assist them is (according to the key
stakeholders) both feasible and beneficial. The Sri Lanka study investigates
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current policy and field practice in three conflict-affected locations in the
north and east of the island.

Part 2 THE OPERATIONAL CONTEXT

The ethnic conflict in Sri Lanka between the Tamils and Sinhalese has
varied in intensity and location and been marked by a number of major
episodes of severe violence. The conflict has been experienced very
differently by different sections of the population in the north and east,
although displacement is a major feature of civilian life in all three of the
study areas. Humanitarian actors, local, national and international, have
provided relief to camp dwellers for many years, but a growing number
are now focusing also on rehabilitation and development activities in
resettlement and relocation villages.

Most humanitarian actors have a theory about why the participation of
aid recipients in measures supporting them is beneficial and valid, which
determines the objectives, strategies and outcomes of their actions. The
majority follows what here is termed an ‘instrumental’ approach, in which
the prime objective of involving aid recipients is to improve overall
programme performance. A far smaller number of agencies adhere to
more ‘transformative’ models, seeking to empower aid recipients to
assume greater control over their lives and contribute to fundamental
societal change.

Often those committed to beneficiary participation at policy level find
their efforts thwarted in practice, where constraints include: security and
political pressures; contrasting social and cultural values; civilians’
psychological, emotional and economic difficulties; and negative
perceptions of humanitarian aid.

To emphasise the constraints to participation in war-affected areas and
differences in social and cultural ideas is not to dissuade agencies from
consulting or developing participatory programmes. The intention is to
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encourage reflection on the potential and actual limitations and risks of
such approaches.Where factors mitigating against the more transformative
models are so great that aspiring to such radical goals may be unrealistic,
agencies should take every opportunity to consult and inform
beneficiaries and others within affected populations.

Part 3 PARTICIPATION IN PRACTICE

The degrees and forms of participation vary considerably according not
just to opportunities and constraints but also to the objectives and
underlying theoretical perspectives of humanitarian agencies, as observed
in the different stages and activities of the project cycle.

In Sri Lanka most have adopted an instrumental approach that favours
consulting beneficiaries (especially during baseline assessments) on their
views, problems and needs, informing them and helping them to develop
the commitment and competencies necessary for active engagement in
project implementation. However, because project design and approval
does not involve beneficiaries directly, aid recipients have little meaningful
role in planning, setting a precedent that is not conducive to sustaining
high levels of participation in the later stages of the project cycle.

Greatest effort is made to foster participation in implementation, which
commonly entails the contribution of ideas, knowledge, labour and other
skills to construction, maintenance and administration of project
resources. Project monitoring during implementation is fairly informal,
although in many cases regular and in some cases quite participatory.
Beneficiary enthusiasm tends to diminish towards the end of the cycle
and few agencies engage in participatory impact evaluation, even while
most recognise its importance.

Examples of more transformative approaches, in which aid recipients are
empowered to represent themselves before the authorities, engage in
autonomous collective action and assume control of project resources, are
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comparatively rare. However, some projects embody transformative
elements and several organisations are moving gradually in this direction
as confidence in the ceasefire grows, more developmental approaches are
being used and civilians return to their communities.

Although greater flexibility and openness to beneficiary involvement in
the early stages of the cycle and in project appraisal appear to make a
difference, political and other constraints in Sri Lanka make it impossible
in many cases. A significant proportion of respondents also indicated that
such innovation is not always sought by aid recipients.

Despite the limitations, there is evidence that recipients benefit from
being better informed and consulted and from meaningful roles in project
implementation. Overall, projects targeting women, children, or young
people have been more ‘successful’ in fostering beneficiary participation
than generic projects affecting whole population groups or projects with
men. This may be because humanitarian measures normally take place in
communities while men are at work, or due to the inordinately high rates
of alcohol use among men in the north and east. Of all groups, children
and young people in psychosocial programmes report the most radical
effects.

Part 4 MECHANISMS TO PROMOTE PARTICIPATION

Traditionally, levels of beneficiary consultation and participation in
humanitarian action in Sri Lanka have been low or non-existent. Such
ideas and practices are not very developed in hierarchical and prescriptive
cultures and humanitarian actors committed to the approach have to
develop explicit means to promote participation.

Humanitarian agencies are heavily reliant on locally recruited agents to
mobilise village and camp inhabitants in the north and east. The
orientation and training of these change-agents is of critical importance
to project outcomes. Their recruitment to mobilise beneficiaries is
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regarded by many agencies as a first step in the creation of a formal
institutional structure, commonly a community-based organisation
(CBO), within which collective social action can be promoted and
directed. However, these structures often remain dependent on
implementing agencies, whose management of CBO funds limits
beneficiary empowerment and self-efficacy.

The development of more flexible donor-agency relations has seen
promising trends in institutional relations, supported by efforts to create
less authoritarian management structures and improved aid co-ordination.
Certain donors support efforts to promote beneficiary participation.
Nevertheless, there remain serious problems in terms of political
intervention in humanitarian action, high staff turnover, inflexible and
short funding cycles, competition over beneficiary populations and
conflicting aims and strategies.

Humanitarian actors are party to decisions and policies that have a crucial
impact on the lives of beneficiaries.Yet many make no effort to consult or
keep affected populations informed.

Part 5 RECOMMENDATIONS

Our findings suggest that consultation and timely provision of accurate
information are important and valued instruments through which
agencies can demonstrate their respect for beneficiaries and provide them
with a greater sense of control over their lives. As such, they are a must in
all circumstances. More active and meaningful participation is also feasible
where environmental conditions are conducive, aid implementers are
committed to the concept and have appropriate skills and capacity, donors
are supportive and aid recipients receptive.
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1 INTRODUCTION

1.1 BACKGROUND

The participation of populations assisted by international humanitarian
action in measures supporting them is now widely accepted as crucial to
effective social targeting, resource utilisation, accountability, sustainability
and impact. For some, participation is also a fundamental right of
citizenship, essential to survival, self-protection and self-actualisation in
humanitarian emergencies. As such, the participation of affected popu-
lations has become a central tenet of policy for a number of humanitarian
agencies, incorporated into many mission statements and, in some cases,
constitutionally enshrined? The 1994 Code of Conduct for the Red Cross and
Red Crescent Movement and NGOs in Disaster Relief commits signatory
agencies ‘to involve programme beneficiaries in the management of relief
aid’.

Despite policy level commitments, there remains wide variation in
practice. It is against this background that the Active Learning Network
for Accountability and Performance in Humanitarian Action (ALNAP)
commissioned the Global Study on Consultation with and Participation
by Affected Populations in the Planning, Managing, Monitoring and
Evaluation of Humanitarian Action with the core objectives to:

] assess current consultation and participation practice in a range of
emergency contexts;
n identify examples of good practice;
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n identify gaps or inadequacies in current practice and contributing
factors; and,
m improve understanding of participation and consultation practice.

A series of six country case studies will provide empirical field data for
the study, which seeks to reveal mechanisms that will enhance the voice of
affected populations in humanitarian action, while remaining alert to the
difficulties of implementing aid interventions in emergency contexts. The
trend toward increased participation is underpinned by growing recog-
nition that beneficiaries are not just passive recipients of humanitarian aid,
but social actors with insights into their situation, and competencies,
energy and ideas that can be harnessed to improve their circumstances. As
the primary stakeholders in humanitarian action, affected populations are
situated at the centre of the Global Study and, wherever possible,
successful consultative and participatory mechanisms and initiatives are
identified and promoted.

The selection of the six case studies has sought to capture a broad
diversity of characteristics associated with humanitarian emergencies.

1.2 THE SRI LANKA CASE STUDY

Sri Lanka, as the pilot study, offers a protracted crisis where a long-term
liberation war has split control of the country, where the affected
population has been manipulated by all parties to the war, and where
there has been multiple displacement and a prolonged and diverse aid-
agency response.

1.2.1 Conceptual Issues

In the Sri Lanka study participation is understood in its simplest sense, as
the active engagement of primary stakeholders in the planning, manage-
ment, implementation and assessment of humanitarian measures affecting
them.
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The various facets of participation include information sharing, con-
sultation, the contribution of manual labour and other skills, involvement
in decision making and or resource control, often taken to represent
increasing gradations of engagement as follows:

m minimal information sharing on actions affecting the affected
population;
consultation at some level within programme guidelines;
contribution of labour and other skills;
direct involvement in planning and decision making during the
project cycle;

m control of project resources and major related decisions. ®

Consultation and participation are treated as independent but inter-
related dimensions of engagement, since consultation can occur in
projects that do not have participatory goals or objectives. *

Given the divergence in agency perspectives on participation in Sri Lanka,
a key challenge of the field research was to compare and contrast
prevailing theories and models and establish their suitability and impacts
in a long-term conflict.

1.2.2 Methodological Issues

This report is based on nine weeks of fieldwork, drawing mainly on
qualitative data derived from primary stakeholders (beneficiaries) and
secondary stakeholders (agencies) and, to a far lesser extent, from
secondary sources. The literature on Sri Lanka was consulted, and project
documents reviewed. Interviews were conducted in Colombo with
humanitarian agency representatives and key academics and consultants.
General meetings with agency personnel were held in two of the field
locations and individual interviews with agency staff conducted in all
three. Meetings, interviews and focus-group discussions included
representatives from the following aid-recipient categories:
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those never displaced from original homes and communities;
those living in camps (including internally displaced and
refugees who have returned from camps in India);

those displaced but self-settled with friends and/or relatives;
returnees to their original communities — ‘resettlement villages’;
those relocated from camps to new settlements — ‘relocation
villages’.

Group-based research methods were used and complemented by
unstructured or semi-structured individual interviews for issues too
sensitive or complex to be raised in a public forum and for triangulation
purposes. Respondents included men, women and children from across
the different social and economic groups. Where views differed, this is
indicated in the body of the report.

1.2.3 Ethical Concerns

Although respondents were at times extremely frank, there were subjects
that the team felt unable to explore for fear of jeopardising people’s safety
or causing distress. For the same reason, information on specific incidents
and violations is excluded. All possible efforts were made to avoid raising
expectations, but the team was worried about the extent to which this
remained an issue in some of the communities visited.> Further, while
every effort was made by all concerned to maintain as much neutrality as
possible, the presence of agency personnel in some instances inevitably
had an impact on the data gathered.

1.2.4 Choice of Field-Study Sites

In testing the hypothesis that active consultation and participation of
crisis-affected populations is both feasible and beneficial, the Sri Lanka
study investigated current policy and field practice in three sites: Batticaloa
district in the east, the Jaffna peninsula and Vavuniya/Mannar districts in
the north. These were selected to encompass a broad range of military,
political and socio-economic contexts. All have seen major outbreaks of
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violence and long been centres of humanitarian action. They include
government ‘cleared areas’, LTTE ‘uncleared’ areas, ‘grey areas’ controlled
by government by day and the LTTE by night, and border areas on the
front line or the line dividing ethnic and/or religious groups. The
majority population is Tamil, with significant Muslim populations in
Batticaloa and to a lesser extent Vavuniya/Mannar and a small number of
Sinhalese in the latter area only.

Civilians in the north and east of Sri Lanka have been most directly
affected by the ethnic violence. Many have been exposed to horrific
violations, ranging from sexual and gender violence, abuse, exploitation
and forced recruitment, to disappearances, torture and extra-judicial
killings and have been accustomed to retreating from their villages to the
forests at night. Impoverishment is high, due to mobility restrictions,
prohibitions on access to cultivable lands and fishing grounds and overall
economic collapse.

In Batticaloa, the study focused on the work of Eastern Human
Economic Development (EHED®), the YMCA and a range of local and
national NGOs, implementing mainly rehabilitation and development
programmes in resettlement and relocation villages such as micro finance,
pre-school education, water and sanitation.

In Vavuniya/Mannar, the study concentrated on the work of Oxfam GB,
some of its partners — Self-Employed Women’s Association (SEWA)
Lanka, Rural Development Foundation (RDF) and Action for Solidarity,
Equality, Environment and Development (SEED) — and, to a lesser extent,
FORUT’, UNHCR, the Danish Refugee Council (DRC) and Zuid
Oost Azié (ZOA) Refugee Care. Projects included relief initiatives in
both internally displaced people (IDP)/returnee—refugee camps and a
variety of rehabilitation and development projects in resettlement and
relocation villages.

In Jaffna, the focus was on the work of Save the Children (UK) and, to an
extent, on CARE International and UNHCR, providing a broad mix of
relief, rehabilitation and development initiatives in both IDP camps and
war-affected villages.



The Case of Sri Lanka ®

2 THE OPERATIONAL CONTEXT

2.1 COUNTRY PROFILE

2.1.1 History of the Conflict

Numerous reports on the Sri Lanka ethnic conflict exist in both
published and ‘grey’ literatures and hence an exhaustive account is
unnecessary here.® The conflict has its origins in the early 1930s, which
saw an over-representation of the Tamil-speaking community in the
colonial administration.® Since independence in 1948, however, the
majority Sinhalese population has dominated the state and, over the years,
introduced a number of discriminatory measures limiting Tamil political
representation, curbing Tamil access to education and land, and inhibiting
the use of the Tamil language. Tamils have consistently sought a share in
power and the failure to resolve political differences has seen Tamil
demands become more fundamental, culminating in a claim for a separate
state in the north and east — Tamil Eelam. The means of achieving these
demands have become increasingly violent.

The 1983 communal riots against the Tamils are seen as a critical turning
point, leading to full insurgent warfare, a process of continuous repression
and unrest and three major periods of mass violence, known as the Eelam
Wars. The Indo-Sri Lanka Agreement was instigated by India in 1987 and
saw the arrival in-country of the Indian Peacekeeping Forces (IPKF). The
IPKF was then engaged in a two-year war of attrition by the Liberation
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Tigers of Tamil Eelam (LTTE), which claimed to represent the Tamil
population, leading to the IPKF withdrawal in 1990.The third Eelam War
broke out in April 1995.

Although intermittent, the conflict has lasted almost twenty years, cost an
estimated 60-100,000 lives,* and caused the multiple displacement of
around 800,000 people.t* Throughout, Tamil, Sinhalese and Muslim
ethnic and religious identities have been manipulated for political ends.*?
But, contrary to popular stereotype, the conflict has produced no clear
division between groups. Distinctions based on ethnicity have masked
internal political divisions and important caste/class differences and ethnic
differences are further blurred by a sizeable Christian minority of both
Sinhalese and Tamils.

Apparently committed to bringing an end to the conflict, the United
National Party (UNP) won the 2001 elections, subsequently receiving
further electoral endorsement for its attempts at political settlement.
Despite the major changes brought about by the signing of the Ceasefire
Agreement on 23 February 2002 and pending talks between the opposing
parties, at the time of the field research, Sri Lanka could by no means have
been described as ‘post-conflict’.3

2.1.2 Humanitarian Responses to the Conflict

A number of international humanitarian agencies have been in Sri Lanka
since the onset of fighting and many local and national organisations
engaged in development provision prior to the conflict became involved
in humanitarian aid.While the north and east of Sri Lanka have long been
characterised as a humanitarian emergency, ‘operating conditions and
activities are extremely diverse, ranging from relief and welfare assistance
to displaced populations in the Vanni, to major reconstruction efforts in
Jaffna’** Hence, whereas some of the projects investigated can be defined
as emergency relief, others focus more on reconstruction, rehabilitation or
development in support of resettled populations and others exposed to
protracted political conflict.
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The operational context for humanitarian measures in Sri Lanka has been
highly charged and delicate. Aid agencies are perceived by some as
responding to humanitarian needs caused deliberately by warring parties
as part of their politico-military strategies. Although a commitment to
participation by recipients of aid is apparent in many quarters, such
participation is often tricky to realise.

Since the onset of the gravest fighting in the mid-1980s, the humanitarian
community has tried to implement its programmes in line with the
principal of neutrality. Civilians in government-controlled areas have
received the most consistent support, although some supplies have been
conveyed to populations in LT TE-controlled areas.*® In the early 1990s
the LTTE increased its relief capacity through the Tamil Rehabilitation
Organisation (TRO), administered under its political wing. Despite the
recognised need of populations in LTTE-controlled areas, increasing
pressure and unreasonable restrictions on international and local relief
organisations led many to retreat prior to the ceasefire.

Humanitarian responses have waxed and waned with the intensity and
location of violence and the overall approach altered markedly over the
conflict period along the following broad trends:

n a division between development aid in the south and
humanitarian aid in the north and east of the island (which has
curtailed consultation and participation in the latter);

n a shift from relief interventions to rehabilitation and
development (termed ‘development relief’ by some) in war-
affected areas;

] a transition from direct implementation by internationals to

local and national implementing partners;

a reduction in the deployment of expatriate staff;

moves by some to introduce longer-term funding cycles;

increased efforts to coordinate humanitarian aid;

increased recognition by some of the importance of

participation and international standards;
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n increased use by some of a human-rights framework and
support for advocacy;

m a shift in attention from IDP/returnee camps and to
resettlement and relocation villages;

] an increased focus on livelihood security (especially micro-

finance) and physical infrastructure, in resettlement and
relocation villages in particular.

Agency commitments to beneficiary participation

Among humanitarian agencies in Sri Lanka there is