Between Negotiation Support, Relationship Building and Propaganda.
The Contribution of the Peace Secretariats in Sri Lanka

to Conflict Transformation

Dissertation
zur Erlangung des Grades einer Doktorin der Philosophie
am Fachbereich Sozialwissenschaften

der Universitat Hamburg

vorgelegt von

Ulrike Hopp-Nishanka

aus Berlin

Hamburg 2012



Datum der Disputation: 03. April 2013
Erstgutachter: Prof. Dr. Dr. Hans J. Giessmann

Zweitgutachter: Prof. Dr. Michael Brzoska



Ich erklare an Eides statt, dass ich die vorliegende Dissertation selbststandig und oh-
ne fremde Hilfe verfasst, andere als die angegebenen Quellen und Hilfsmittel nicht

benutzt bzw. die wortlich oder sinngemafl entnommenen Stellen als solche kenntlich

gemacht habe.

Berlin,

Ulrike Hopp-Nishanka






Contents

List of Tables

List of Figures

List of Annexes

List of Abbreviations

Acknowledgements

Part I: Research Question, Background and Design

Chapter 1 Introduction

1.1

1.2

1.3

1.4

10
11

13

19

Peace Secretariats — terra nova or fata morgana in Conflict Transformation?

Motivation and Research Question

Peace Secretariats as Negotiation Support Organisations and
Infrastructures for Peace — State of Research and Practice

1.2.1 Organised negotiation support

.2.2 Organised conflict transformation support
1.2.3 Infrastructures and architectures for peace
1.2.4 Relevance of this research

The Peace Process of 2002 as Background of this Research —
Short Introduction to the Sri Lankan Conflict

1.3.1  Background to the ethno-political conflict in Sri Lanka

1.3.2 The peace process of 2002 and the years after

1.3.3 Peace Secretariats as a part of the institutionalised
negotiation support for the 2002-2003 peace talks

Research Design and Methodology
1.4.1 Selection of the research approach

1.4.2 Research process and stages
1.4.3 Self-reflection and situational analysis

Part II: Theoretical and Conceptual Framework

Chapter 2 Conflict Transformation and Peace Secretariats

2.1

From War to Peace — Peace Processes and Interventions to End
Violent Conflict

21

26
27
29
31
33
38

39
46

57
63
64

66
75

83

85



2.1.1 Introduction to terminology of peace and peace process
2.1.2 Interventions in peace processes

2.2.  Conflict Transformation as a Process of Systemic Change

85
92

95

2.2.1 Intractable conflict and systemic processes of conflict transformation

2.2.2 Conflict actors as transformative agents

2.2.3 Dimensions and types of conflict transformation

2.2.4 Conflict transformation interventions and their effectiveness
2.2.5 Peace secretariats as agents of conflict transformation

2.3 Peace Secretariats as Negotiation Support Organisations

2.3.1 Understanding negotiation process and structure in
intra-state conflict

2.3.2 Actors and roles in negotiations

2.3.3 Support for negotiations through peace secretariats

2.3.4 Coordination, cooperation and joint structures for negotiation
support

2.4 Peace Secretariats between Negotiation Support and Conflict
Transformation — Connecting the Dots
Chapter 3 Mandate and Identity, Agency and Structure — Organisation Theory

Explanations of Peace Secretariat Behaviour

3.1 Introduction to Organisation Theory: Definitions, Perspectives and
Dilemmas

Basic definitions and perspectives of organisation theory

3.1.1
3.1.2 Organisational features of the peace secretariats and explanation

of choice of organisation theories
3.1.3 Difficulties and dilemmas in building a conceptual framework

3.2 ‘That's What We Were Told to Do’: The Mandate as the Defining Element

of Peace Secretariats’ Agency

3.2.1 Understanding the mandate as a principal-agent contract

3.2.2 Explaining agent compliance with mandates

3.2.3 Putting agency into political context

3.2.4 Developing a conceptual framework for agency of the peace
secretariats

3.3 ‘There Was Nothing We Could Do about It': Contextualising Agency in
Violent Conflict

3.3.1  Agency in the context of violent conflict — insights from
structuration theory

97
101
109
114
120
121
124
129
135

142

145

151

152
152
155
157
159
161
165
168

174

176

177

3.3.2 Political opportunities and resources as social movement structure 184

3.3.3 Introducing structure to the conceptual framework

188



3.4

3.5

‘We All Sat Together a lot and Spoke about Our Options Internally’:
Inside the Agent

3.4.1 Understanding organisational agency as decision-making
and learning processes

3.4.2 Organisational identity as expression of rules and resources for
agency

3.4.3 Exploring identity traits of the peace secretariats

3.4.4 Introducing identity to the conceptual framework

Integration of the Conceptual Framework

Chapter 4 Summary and Operationalisation of the Conceptual Framework

4.1
4.2
4.3
4.4
4.5

Functions of the Peace Secretariats
Contribution to Conflict Transformation
Interactions of the Peace Secretariats
Identity of the Peace Secretariats
Comparison of the Peace Secretariats

Part Ill: Empirical Findings: The Peace Secretariats in Sri Lanka

Chapter 5 From Quiet Helpers in the Second Row to Propaganda Machinery —

5.1
5.2
5.3

5.4
5.5
5.6
5.7

Analysis of Findings on the Secretariat for Coordinating the Peace
Process

Introduction to SCOPP

The Many Faces of SCOPP — Dynamic Functions and Shifting Priorities
Managing Peace? Contributions to Conflict Transformation and Conflict
Management

Interactions: Between Trustful Relationships and Constraining Ties
SCOPP’s Varying Scope for Agency

A Token for Peace — Symbolic Reading of SCOPP

SCOPP’s Agency In a Nutshell

Chapter 6 Friendly Face, Gatekeeper and Building Block for Tamil Eelam —

6.1
6.2
6.3
6.4

6.5
6.6

6.7

Analysis of the Findings on the Peace Secretariat of the
Liberation Tigers of Tamil Eelam (LTTE)

Introduction to the LTTE Peace Secretariat

The Secretariat’s Functions: Clear Priorities but Decreasing Significance
Clear Messages with Mixed Outcomes — Communication and Other
Contributions to Conflict Transformation

Interactions of a Gatekeeper: Standing outside the Gate or Carrying an
All Access Pass?

Following Orders or Being Aligned — Limited Scope for Agency

Towards Tamil Eelam by Peaceful Means? Complicated Symbolism

of the LTTE Peace Secretariat

The LTTE Peace Secretariat’s Agency in a Nutshell

191

183

197
201
205

208

213

213
216
219
220
221

225

225
227

240
247
258
264
267

269

270
273

281

290
298

302
305



Chapter 7 The Uphill Struggle for Status and Representation of the ‘Muslim Voice’

71
7.2
7.3

7.4
7.5
7.6

7.7

— Analysis of Findings on the Peace Secretariat for Muslims

Introduction to the Peace Secretariat for Muslims

Resource Centre and Dialogue Platform — Functions of the PSM
Building Intra-party Consensus and Other Efforts towards Conflict
Transformation

Playing Safe among the ‘Big Shots’ — Interactions of PSM
‘Between Two Stools’, at Least — PSM’s Agency and ldentity
Milestone or ‘Much Ado About Nothing’? Symbolism of the

Peace Secretariat for Muslims

The Agency of PSM in a Nutshell

Chapter 8 Summary of the Empirical Findings: Essential Transformative

8.1
8.2
8.3
8.4
8.5
8.6

Chapter 9 Understanding Peace Secretariats — Revisiting the Conceptual

9.1
9.2
9.3
9.4

Chapter 10 Theoretical Contextualisation, Suggestions for Further Research

Contributions with Further Potential

Implementation of Mandates and Other Purposes

Contributions to the Peace Process and Conflict Transformation
Dominance of Principals and Their Strategies

Secretarial Identities and Agency

Increasing the Level of Agency

Preliminary Conclusions

Part IV: Synthesis and Conclusions

Framework

Peace Secretariats and Their Functions
The Mandate and the Role of the Principals
Potential and Limitations of Agency
Options for Supporting Peace Secretariats

and Epilogue
10.1  Contributions to Theory Development and Recommendations for
Further Research
10.2 Reconsidering the Research Process
10.3 Epilogue
Annexes
References

307

307
311

317
324
331

335
336

338

339
341
345
348
351
356

361
362
371

376
383

391

391
395
398
401

419



List of Tables

Table 1

Distribution of interview partners along categories

List of Figures

Figure 1

Figure 2.1
Figure 2.2
Figure 2.3
Figure 2.4
Figure 2.5

Figure 2.6

Figure 2.7
Figure 2.8
Figure 2.9

Figure 3.1
Figure 3.2
Figure 3.3
Figure 3.4

Figure 3.5
Figure 3.6
Figure 3.7

Figure 4.1
Figure 4.2
Figure 4.3
Figure 4.4

Figure 4.5
Figure 4.6

Figure 5.1
Figure 5.2
Figure 5.3
Figure 5.4
Figure 5.5

Figure 5.6

Ordered situational map of research with relational connections

Conflict transformation cycle

Peacebuilding pyramid

Peace secretariat within the peacebuilding triangle

Types of conflict transformation

Peace-infrastructure organisation as subject and agent in
conflict transformation

Peace secretariat within negotiation team and in context of
intra-party fragmentation

Peace secretariats in trilateral relationship with facilitator
Interactions between three peace secretariats and facilitator
Connections between peace secretariat functions and conflict
transformation

Principal-agent relationship
Principal-agent relationship in political context

Agency in interplay with context and organizational characteristics

Agency in interplay with conflict phase, conflict type, form of
government

Agency in interplay with organisational identity and structure
Dynamic interplay of agency with identity and structure

Agency in interplay with identity and structure including mandates

and interaction rules

List of functions

Example of word cloud

Example of timeline of peace secretariat functions

Example of connections between conflict transformation and
peace secretariat functions

Example of feedback loops

Example of peace secretariats’ interactions

Significance of SCOPP functions

Overall significance of functions of SCOPP
Overall significance of contributions to types of
conflict transformation of SCOPP

Systemic feedback between types of conflict transformation based

on SCOPP’s communication function

SCOPP’s contribution to conflict transformation connected to
functions

Interactions of SCOPP

68

79

100
104
105
112

116
130
131
132
147
162
176
189
191
207
207
211
214
215
216
218
218
220

232
239

240

244

246
248



Figure 6.1
Figure 6.2
Figure 6.3

Figure 6.4

Figure 6.5
Figure 6.6
Figure 7.1
Figure 7.2
Figure 7.3
Figure 7.4
Figure 7.5

Figure 7.6

Significance of the LTTE peace secretariat functions 275
Overall significance of functions of the LTTE peace secretariat 280
The LTTE peace secretariat’s contribution to conflict transformation
connected to functions 282
Systemic feedback between types of conflict transformation based

on LTTE peace secretariat’'s engagement with the international

community 284

Overall significance of contributions to types of conflict

transformation of the LTTE peace secretariat 288

Interactions of the LTTE peace secretariat 291

Significance of PSM functions 313

Overall significance of functions of PSM 316

Overall significance of contributions to types of conflict

transformation of PSM 317

PSM’s contribution to conflict transformation connected to functions
321

Systemic feedback between types of conflict transformation based

on PSM'’s strengthening of a Muslim voice 323

Interactions of PSM 330

List of Annexes

Annex 1.1
Annex 1.2
Annex 1.3
Annex 1.4
Annex 1.5
Annex 1.6

Annex 2

Map of Sri Lanka 403
Research stages and timeline 404
List of interview partners 405
Semi-structured interview guide 407
Coding scheme for interviews 408
Presentation of empirical findings at the end of first stage

of research 409
Timeline of Relevant Events with a View to the Peace

Secretariats in Sri Lanka 416

10



List of Abbreviations

AED Academy for Educational Development

APRC All Party Representative Committee

CFA Ceasefire Agreement

EU European Union

ICG International Crisis Group

ISGA Interim Self-Governing Authority

JVP Janatha Vimukthi Peramuna, People’s Liberation Front
JHU Jathika Hela Urumaya, National Sinhalese Heritage
n.d. not dated

NGO Non-Government Organisation

n.pag. no page number

NUA National Unity Alliance

LTTE Liberation Tigers of Tamil Eelam

PS Peace Secretariat

PSM Peace Secretariat for the Muslims

PM Prime Minister

P-TOMS Post-Tsunami Operational Management Structure
SCOPP Secretariat for Coordinating the Peace Process
SDN Sub-committee on De-escalation and Normalisation
SGl Sub-committee on Gender Issues

SIHRN Sub-committee on Immediate Humanitarian and Rehabilitation Needs
SPM Sub-committee on Political Matters

SLFP Sri Lanka Freedom Party

SLMC Sri Lanka Muslim Congress

SLMM Sri Lanka Monitoring Mission

SOMA Status of Mission Agreement

UN United Nations

UNP United National Party

USA United States of America

USAID United States Agency for International Development
uSD United States Dollar

TNA Tamil National Alliance

11



12



Acknowledgements

This dissertation is inspired by experiences and questions that originated from my
work with the Berghof Foundation and its partner organisations in Sri Lanka. The re-
search process helped me to understand and answer many of these questions, but
the overall human mystery of intractable conflict on this beautiful island remains. While
the research concerns very ‘technical’ aspects of transforming conflict, it is deeply
rooted in the search for justice, freedom from fear, and peace. The dissertation’s first
thoughts were formulated when another woman, Kumari Kumaragamage, wrote these

lines, originally in Sinhala and translated by Kusal Perera:

The Exodus

Saw tiny tots,

Frail with thirst and hunger,
Drenched with dust and dirt,
Pleading for a haven,

From a scorching hot sun.

Saw vast numbers,

Amidst raining fiery fire,
Burning with grief and hunger
Searching for affection

In seven rows, of barbed wire.

18 June 2009

The inspiring and challenging time in Sri Lanka and my extraordinary opportunity to
reflect on them would not have been possible without the influence and support of Dr.
Norbert Ropers who invited me to work with him in Sri Lanka, and without the gener-
osity of my colleagues at the Federal Ministry for Economic Cooperation and Devel-
opment (BMZ), who first granted me leave to work in Sri Lanka for three years and
then allowed me to use my parental leave to write this dissertation. Prof. Dr. Dr. Hajo
Giessmann smoothed the way for my academic adventure and with the greatest con-
fidence and the lightest supervisory touch guided my research and, together with Prof.

Dr. Cord Jakobeit, agreed to review the dissertation.

13



In the process of research | have enjoyed the trust, honesty and inspiration from my
interview partners and other resource persons, who will remain unnamed. Please be

assured that | am most grateful to you for sharing your insights and concerns with me.

This dissertation was written under relatively unusual academic circumstances: from
my desk at home in Colombo. This deprived me of the otherwise common academic
environment of a university, which surely would have benefited my work. | am grateful,
however, to many colleagues in the field of conflict transformation and peacebuilding
who discussed with me ideas and concepts or commented on parts of the thesis:
Beatrix Austin, Nirmanusan Balasundaram, Sunil Bastian, Susanna Campbell, Véro-
nigue Dudouet, John Gooneratne, Hannes Siebert, Jannie Lilja, Kathrin Lorenz,
Camilla Orjuela, Thania Paffenholz, Norbert Ropers, Barbara Unger and Paul van
Tongeren. In addition, | enjoyed the company of my fellow travellers at the Berghof
PhD colloquium in Berlin as well as the support and encouragement of my doctoral

‘sister-in-arms’ Katy Agg in Colombo.

Cede, aka Claus-Dieter Wild, and Katharina Gotzler at the Berghof library and re-
source centre have to be thanked for their untiring support with scanning and copying,
help with literature research, good ideas and good spirits from a distance. Katy Agg
and Kathrin Lorenz helped out when access to literature was difficult. Mubashir Ah-
med Mir and Till Moeller from Berghof Foundation provided most helpful instructions
on citation management software, and Beatrix Austin as my patient style guide on how
to use it well. Kaveena Siluvaimuthu tirelessly helped with the visualisation, and Judy
Waters Pasqualge was a wonderful copyeditor and a great assurance during ‘those

last days’.

Without Stella and Susan, my quiet support team at home, this research would have
been impossible. Thanks for keeping the household going and entertaining my sons

during working hours and whenever | “just needed another 10 minutes”.

My two amazing sons Alexander and Aaron have to be thanked for making sure that
after ‘those extra 10 minutes’ an entirely different perspective on the world around us
would take over and make me forget ‘this book that Mama is writing’. This book is
dedicated to you: may you one day call a peaceful Sri Lanka your home, without sol-

diers, poor and angry people on its streets.

| also have to thank my parents who always knew that | should write a dissertation
and who let me embark on a plane to Sri Lanka seven years ago. That | did not come

back soon after is mostly due to my husband and creative companion Nish. He is also

14



responsible for making this dissertation happen in his very own way, pushing, encour-
aging, grounding, paying all the bills for this luxurious time of reading and reflection,
not listening to any whining and grumbling, and firmly believing that it can be done,

that | can do it.

Thanks to all of you for making this enlightening journey possible.

Ulrike Hopp-Nishanka

Colombo, July 13, 2012

15



16



Part |: Research Question, Background and Design

17



18



Chapter 1 Introduction

Now | have played some rugby football in my youth and | know that the second row in a rugby
scrum is where the power and weight lies. It is the second row that provides the shoving and
the pushing that eventually helps to win the ball in the scrums. Similarly, in negotiations, it is

the second row that provides the background papers, the options and the research that the
first row must depend on to make their political decisions."

While the LTTE's Peace Secretariat was flattened by bombing during the hostilities, that of the
government continued to function through the fighting, albeit in a much diminished role. The
government has not given a reason for its closure of the Peace Secretariat [after the end of the
war] ... It has indicated that it doesn't have use for a Peace Secretariat.”

These quotes refer to the peace secretariats that were established by the main conflict
parties to assist the peace talks of 2002 and 2003 in Sri Lanka; they display a wide
spectrum of perceptions and ideas about these secretariats, depending on the per-
spective and expectations of the observers. While the peace process of 2002 and
2003 is widely seen as an exemplar of liberal peacebuilding, Sri Lanka in 2006 and
the years after is often described as a “model for successful counterinsurgency and
regime stabilization” (Goodhand & Korf 2011, p.2; Jalal 2011). As will be argued in this
research, the peace secretariats, and particularly that of the government, were a part

of both endeavours.

A peace secretariat is defined in this research as a unit within a larger organisation or
an independent organisation that has been established by and is closely affiliated with
at least one of the conflict parties. This agent implements a mandate with the purpose
of supporting the party with services relating to the negotiation, dialogue or mediation
process, or the implementation of process results before, during or after official peace

talks.?

! Jayantha Dhanapala, a former secretary general of SCOPP, on the role of the Sri Lankan government’s

peace secretariat; see Dhanapala (2007b, p.1).

2 Part of a journalist’s analysis of the closure of the government secretariat in July 2009 (Ramachandran
2009b).

® This definition will be developed in chapter 2 and refined at the end of chapter 3.
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This research covers the life span of the peace secretariats established in Sri Lanka in
the course of the peace talks that began in 2002.* By the end of July 2009, two of the
three peace secretariats ceased to exist. The LTTE secretariat was physically de-
stroyed through shelling of the office in early October 2008, and while activities con-
tinue from abroad the LTTE has de facto ceased to exist with the end of the war and
the killing of its head in May 2009. The government’s secretariat was closed at the
end of July 2009.°

The concern of this research is to understand the peace secretariats’ contributions to
the peace negotiations and beyond that to the transformation of the conflict in Sri
Lanka. How can these contributions and possible limitations be explained? This re-
search will argue that peace secretariats, while being established with the purpose of
negotiation support, can contribute to conflict transformation, if their mandates and

self-concept, or organisational identity, allow for transformative action.

This argument will be developed based on empirical research on the three peace
secretariats in Sri Lanka, namely, the government’s Secretariat for the Coordination of
the Peace Process (SCOPP), the Peace Secretariat of the Liberation Tigers of Tamil
Eelam (LTTE PS) and the Peace Secretariat for the Muslims (PSM). The empirical
findings will be analysed with the help of a conceptual framework developed on the
basis of academic literature from various disciplines, informing international negotia-
tions, peace and conflict studies as well as organisation theories. As a result, this re-
search will contribute both to answering the research questions regarding the concrete
cases at hand and to theorising the transformative contributions of negotiation support

structures such as peace secretariats.

The text is organised in the four parts below; each chapter begins with a detailed

introduction.

Part 1, consisting of four sections, offers an introduction to the subject, the motivation

for the research and research question, the research design and methodology. It also

*The peace secretariats were established and closed at different times, the details can be found in chap-
ters 5,6 and 7.

®In the beginning of 2011 the government peace secretariat's website was reactivated by the last secre-
tary general in his capacity as Presidential Adviser on Reconciliation in order to communicate gov-
ernment initiatives regarding reconciliation, see http://www.peaceinsrilanka.org/home accessed on June

06, 2011. These activities, however, will not be discussed here.
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presents a short introduction to the Sri Lankan conflict, providing background for the

empirical cases.

Part 2 presents the theoretical and conceptual framework. The conceptual framework
is built on two theoretical pillars, covered in two chapters on conflict transformation
and agency. Throughout the text, systemic thinking has left its mark in the understand-
ing of both conflict transformation and organisational theories. The thesis, however,
does not contain a separate chapter on systemic thinking.® At the end of part 2, the
overall conceptual framework is summarised and operationalised in chapter 4; it will

be used in the following to present the empirical findings.

Part 3 consists of four chapters and presents the empirical findings and their analysis.
Chapters 5, 6 and 7 deal with the three peace secretariats. After a brief introduction
on the background of the secretariat, its functions according to the mandate and its
contribution to conflict transformation are discussed in detail and explained with a
closer view on interactions and identity of the secretariats. Chapter 8 summarises the
findings and thus prepares the ground for answering the research questions on the

basis of the empirical findings.

Part 4 comprises the synthesis of theory and empirical findings. On the basis of the
empirical findings, chapter 9 returns to the conceptual framework to explain the em-
pirical findings and discuss the assumptions of the research. In the end, options for
third-party support to peace secretariats are discussed. Chapter 10 goes beyond the
research questions: the findings are contextualised; open questions and suggestions

for further research are offered.

This first chapter provides an introduction to the research. In the first section, the re-
search question, underlying assumptions and author’s motivation are explained. The
second section reviews the state of academic research and practitioners’ literature on
peace secretariats. The third section provides information on the peace process of

2002. Finally, section 1.4 explains the research design and methodology.

® For an overview on systemic thinking in conflict transformation see Wils et al. (2006) and the edited
volume of Kdrppen et al. (2011) which also contains chapters on the peace process in Sri Lanka. Both
are Berghof Foundation publications, aiming at an innovative understanding of conflict transformation
(Debiel et al. 2011). For a discussion of agency in social systems see Archer (1996); for an overview of

systemic thinking and organisational studies see Millett (1998).
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1.1 Peace Secretariats — terra nova or fata morgana in Conflict

Transformation? Motivation and Research Question

The ending of an engagement in conflict transformation activities and projects usually
sees internal reflection processes by the work team and reporting towards partners
and donors. Part of this process is often a reflection on the different partners’ roles
and contributions to the joint conflict transformation effort. In the context of a faltering
peace process and return to violence, these questions often carry a disappointed and
self-critical undertone (Burke & Mulakala 2011). What could we have done differently?

Did we really make use of all our potential and opportunities?

This was also the case with the team of the Berghof Foundation for Conflict Studies,
Sri Lanka Office, when the organisation’s work ended in 2008.” The engagement be-
gan in 2001 on invitation by the then government, to accompany the peace process
and the official negotiations with a wide range of activities on different tracks and is-
sues. Berghof's work in the following years witnessed the various turns and changes
of the peace process: the years of negotiations, hope and even euphoria, the no-
peace-no-war years of scepticism and frustration, and the return to war. The Berghof
team also experienced increasing resistance to and criticism of its work®; the organisa-
tion’s office was closed six months before the official end of the project in December
2008.

Against this background, some of the questions regarding the peace secretariats re-
mained open, and answers did not reflect sufficiently their special role and contribution

in the peace process.’

Looking back at the years 2002 to 2009 with its failed peace process and the war, it
could be argued that there had never been a genuine commitment to talks and that

both negotiating parties were just buying time to prepare for the next war. If so, have

" The author served as deputy director of the project from May 2005 to December 2008. An overview of
the approach and activities of the project is provided in the report “Space for Peace” by the Berghof
Foundation for Conflict Studies (2008).

8 This was particularly the case regarding two elements that had been accepted by the earlier UNF gov-
ernment but did not fit into the new war-for-peace approach of the years 2006 and beyond: transformative

engagement with the LTTE and the promotion of power-sharing among all communities.

° The peace secretariats played a significant role in Berghof's work, both as partners in the conduct of
joint workshop activities as well as in capacity building activities and advisory services, which focused on

enhancing the expertise and engagement of all stakeholders for a non-violent solution of the conflict.
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the peace secretariats, being established in order to support the respective negotiat-

ing parties, been a fata morgana, an illusion of the conflict parties’ genuine commit-

ment to a negotiated settlement and political solution? Consequently, when the talks
» 10

failed and the war started the peace secretariats turned into ‘war secretariats’,” pro-

viding — as the title of the thesis suggests — a propaganda-machine for each warring
party.

Or, assuming that there was such commitment of the parties at least in the beginning
of the peace talks, what was their peace secretariats’ role in the negotiations and be-
yond that in the peace process? Did they ‘only’" take notes, book flights and fulfil
other relevant secretarial tasks, or did they also contribute topical advice through pre-
paring political positions? Given the fact that there were peace secretariats within
each negotiating party, did they perhaps build constructive relationships with each
other and other stakeholders? What did the secretariats do when the negotiations
broke down? Could under certain circumstances the peace secretariats be considered
a terra nova, a relatively undiscovered but promising new terrain of supporting conflict

settlement and conflict transformation?

How should the secretariats then be understood in light of the immense criticism re-
garding procedural and structural issues of the peace talks? One criticism is that the
peace process depended too much on Track 1? If so, how did this limit the role of the
peace secretariats to be ‘their masters’ voices’ and communicate and propagate their
positions? Or did the peace secretariats perhaps play a complementing role, e.g.,
reaching out to the other tracks in support of Track 1 efforts? Was there space to ex-
plore alternative scenarios for a political solution, or to work ‘behind the scenes’ on

confidence building?

"% This change of name was suggested in an opinion article in a Sri Lankan English-language newspaper
at the end of 2007 when the war had re-escalated significantly. The suggestion served as criticism of the
government peace secretariat’s involvement in a debate on statements of the UN High Commissioner for
Human Rights (Jayawardena 2007; Uyangoda 2007a). The then secretary general of the peace secre-
tariat responded that this title was rather suitable for the LTTE peace secretariat since it had, among
other reasons, “proudly circulated” photographs of suicide cadres and the LTTE Air Force prior to an at-
tack (SCOPP 2007, n.pag).

" This is not to degrade secretarial support, which is essential to the negotiating teams. From the per-
spective of potential conflict transformative contributions, however, the secretarial work would require

additional activities.
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The author’s personal effort to understand the secretariats’ role and their limitations
led to an initial literature search in order to discover the impressions of others; the

meagre results of that search inspired this dissertation.

Literature on negotiations, mediation and dialogue provides a vast amount of insights
into the effectiveness of different negotiation settings, ways of supporting dialogue
and assistance of talks through third-party mediation efforts. One aspect hardly co-
vered concerns support organisations for Track 1 negotiations, although they can be
found in peace processes around the world. For unclear reasons, these efforts have
been documented in only a very few cases, and there is no substantive work that ana-

lyses the secretariats’ role and contribution in peace processes.

This research wants to fill this gap in practical and academic reflection through an in-
depth case study of such support structures in one particular peace process. The
value of the dissertation goes beyond the documentation of the structures’ work and
their adaptations over time; it helps theorise the role of support structures in peace
negotiations and their contribution to conflict transformation. Both stakeholders and
third-party actors from the international community placed high expectations on the
organisations, as this research shows. Especially at Track 1, their very existence was
often interpreted as evidence of the parties’ ‘serious’ engagement in the process.
What is not clear is their actual relevance in each situation beyond political symbolism,
and their vulnerability to day-to-day political influence, changes in the parties’ negotia-

tion tactics and the overall volatility of the peace process.

The guiding questions of this research therefore are:

- What is the contribution of peace secretariats in the peace process in general

and to conflict transformation in particular?

- How can their contributions and possible limitations be explained?

These research questions have to be qualified to a certain extent in order to make
clear what they do not intend to explore. Most importantly, this research does not
measure outcome or impact of the peace secretariats’ contributions; this research
does not intend to conduct an evaluation of the peace secretariats or of the support

that they received from third parties.
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The perspective of this research is rather one of explanation: how do the peace secre-
tariats and other domestic actors that engage with the secretariats see their contribu-

tion, and how do they explain limitations and changes?

Since this research aims at exploring and explaining the role and meaning of the
peace secretariats, the different perspectives of interview partners need to be re-
spected. As often in conflict research, these different narratives of stakeholders and
observers present conflicting perspectives (Policzer 2005). This is particularly so since
the peace secretariats and their principals represent the warring conflict parties, one
the government, one a non-state armed group, and a third one another stakeholder
and party to the violent conflict.”” Thus, there will be dissenting viewpoints on manifold
aspects of the discussion here, with changing perspectives in the context of the politi-

cal and conflict dynamics during the years 2002-2009.

In this analysis, the researcher deviates from the earlier mentioned, predominant
scepticism regarding the conflict parties’ genuineness to make peace. Here, the gen-
eral hypothesis is that all parties at certain times were serious in their negotiation ef-
forts and at other times considered alternative options. This realistic interpretation
deviates from the current discourse in Sri Lanka regarding the peace process, which

sets the scene for this research (see section 1.4).

The inquiry is guided by several assumptions. They are outlined here briefly since
they inform the research process, and are developed in the theoretical chapters.” The
assumptions regard the peace secretariats’ potential (assumption 1) and describe the
secretariats’ positions and mandates, which define their potential significance and de-
pendency (assumptions 2 and 3). The potential contribution to conflict transformation,
or the variable of this research, appears to be determined by various ‘internal’ and ‘ex-
ternal’ factors that were established during the preparatory phase of the research (as-

sumptions 4, 4a and 4 b).

2 The dissenting perspectives begin with the terms referring to the conflict parties. While the term gov-
ernment is relatively uncontested “although the legitimacy implied by the term is often a major point of
issue in the conflict” (Zartman 1995, p.5), this is not the case for the opposing party in internal violent
conflict. None of the various terms that express intentions (i.e., freedom fighters) as well as criticism (i.e.,
terrorists) is without criticism from at least one side of the conflict. Here the term non-state armed group,
or shortly armed group, will be used since it expresses the contestation of the government’s legitimate
monopoly of violence and its authority, as well as the organisational form of a non-state entity that en-

compasses organisational sub-units with combatant and non-combatant purposes.

13 Chapter 1.4 explains the research design and sequencing in detail. Here, suffice to say that due to the

inductive approach the empirical preceded the theoretical research.
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The assumptions are:

1. Peace secretariats have the potential to be change agents for conflict trans-

formation.

2. Peace secretariats hold a particular position within and between the negotiat-
ing parties that implies a potentially significant influence on the negotiation

process as well as on conflict transformation.

3. The mandate of peace secretariats as support structures for negotiations is de-
fined by the negotiators, based on their respective strategies and on third-party

advice, and is interpreted and implemented by the peace secretariats.

4. Both external context-related factors and internal organisational characteristics

determine the organisation’s contributions to conflict transformation.

4a. Context-related factors encompass the form of government, the type of violent

conflict and the conflict phase.

4b. Internal characteristics are expressed in the organisation’s identity, with traits
such as proximity to the principal, political alignment/identification, profession-

alism and access to resources.

The research questions and assumptions guide the following discussion of the state of

research.

1.2 Peace Secretariats as Negotiation Support Organisations and

Infrastructures for Peace — State of Research and Relevance

As mentioned earlier, scholarly literature on peace negotiations and conflict transfor-
mation rarely mention peace secretariats. Similarly, only a few third-party practitioners
note the importance of such support structures. Baechler argues that the most power-
ful and influential actors within the conflict parties are often difficult to access since
“prime ministers, presidential advisers, army generals, field commanders, etc. do not
often participate in conflict transformation seminars and interactive learning work-
shops” (Baechler 2008, p.55). In his view, peace secretariats provide an entry point
with a high capacity to influence the decision makers, e.g., “in Nepal, there was a kind

of second track task force with the Peace Secretariat (later Ministry) which prepared
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some of the core issues well in advance. The parties could make use of non-papers,

concepts, proposals, etc. when they saw it as being useful and adequate” (ibid., p.62).

Likewise, SCOPP’s former Secretary General Dhanapala opined — as highlighted al-
ready in chapter 1 — that “in negotiations, it is the second row that provides the back-
ground papers, the options and the research that the first row must depend on to
make their political decisions. At international summit meetings it is the quiet unosten-
tatious work of the ‘sherpas’ that lays the foundation for the success or failure of the
leaders” (Dhanapala 2007b, p.1).

Besides content-related work, peace secretariats also provide space for communica-
tion and relationship building between parties, which is essential for progress in peace
talks and for crisis management. For example, the South African National Peace
Secretariat coordinated the work and built capacities of the regional and local peace
committees, which were instrumental in containing violence that otherwise would have
increased (Gastrow 1995). As Ball and Spies note in a study on the peace commit-
tees, virtually every peace worker interviewed maintained that the structures had
“saved lives” (Ball & Spies 1998, p.20).

In general, the South African National Peace Secretariat established in the context of
the 1991 peace accord offers relevant insights (Marks 2000; Spies 2002). As some of
the interviewees in this research noted, the South African experience was a model for
establishing peace secretariats in Sri Lanka (Interview 1, 14, 19). In South Africa,
however, the National Peace Secretariat was established during constitutional nego-
tiations in 1991 when escalating violence threatened to derail the process (Spies
2002). It was part of several structures created at the national level in order to imple-
ment the National Peace Accord. The secretariat supported the National Peace
Commission in monitoring the Accord’s implementation and was at the top of a wider
and decentralised structure of peace committees that helped with conflict mitigation
and dispute settlement at the regional and local levels. Another exceptionality of the
South African National Peace Secretariat and the other peace structures was their
independence, for some an inspiration in the Sri Lankan situation where ideas first
concerned the establishment of an independent and inclusive secretariat to serve all
parties. As the empirical findings of this research show, such a joint structure was im-
possible in the context of the peace negotiations between the government and the

LTTE, although a ceasefire agreement had been signed already.

These differences point to the need for a more differentiated understanding of peace

secretariats as organised negotiation support, and this research will offer insights on
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how such an advanced conceptualisation could look. There are three elements on
which such a concept can be built: the few existing case studies on peace secretariats
and other organisational forms of negotiation support; a small body of references to
organisational structures in conflict transformation literature; and the evolving concept

of infrastructures for peace.™ All three are reviewed in the following sections.

A word of caution is required: while the text at times draws parallels or compares as-
pects of the diverse structures found in the literature and the Sri Lankan organisations,
there is no intention to generalise structures. As always in conflict transformation,

there exists no one-size-fits-all model.

1.2.1 Organised negotiation support

Organised negotiation support concerns organisations established in order to assist
the parties with the preparation, conduct and implementation of peace negotiations.
These may be called peace secretariats or otherwise; and while every negotiating
party can use secretarial support, there is a notable dearth of literature on such or-
ganisations, both in terms of their activities as well as organisational details.” This
lack of reflection extends to more general questions regarding the support for conflict
parties in peace negotiations, e.g., through capacity building, despite assumptions

that such support might be helpful (Conciliation Resources 2009; Walton 2011).

One exception is a brief guideline prepared by an international non-profit law firm, the
Public International Law and Policy Group (PILPG 2006). The guide provides an over-
view of types, functions and organisational features of peace secretariats. According
to PILPG, “state-sponsored peace secretariats may take the form of national institu-

tions, multi-national institutions, government ministries, or commissions. Their func-

% The focus here is on national, domestic institutions as compared to international structures for conflict
mitigation and resolution, such as the United Nations, OSCE, European Union or similar regional co-
operative structures. These regional and international institutions are relatively well researched, and this
research does not attempt to provide an overview of the extensive literature (see for example on the UN
Peck 1998 and Doyle & Sambanis 2006; on European examples Siedschlag 2000; on the OSCE Schlot-
ter 2002).

'® Even the before-mentioned South African peace architecture and its organisations — despite the vast
body of literature — are not examined sufficiently concerning their functions and impact, as Baumann
highlights (2008, p.119).
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tions may include facilitating communication between conflicting groups, coordinating
relationships with the media, and implementing negotiated settlements” (ibid., p.1).
Chapter 2 of this research discusses these functions. It should be noted that in con-
trast to the PILPG publication, this research does not concern state-sponsored or-
ganisations only; the three peace secretariats are established by a government, a
non-state armed group, and a political party coalition, respectively. A defining element
here is that the organisations have been established and are mandated by, and

closely affiliated with, at least one of the conflict parties.

The PILPG overview distinguishes between national and multinational peace secre-
tariats that address conflict within a single political and legal system or in a regional
context, respectively. Examples mentioned are national peace secretariats in Nepal,
Guatemala and South Africa as well as the regional peace secretariats of the Interna-
tional Authority of Development (IGAD) working on the conflicts in Sudan and Somalia
(PILPG 2006, p.2). The focus of this research is on peace secretariats working on in-

tra-state conflict.

On-going research of the Peace Appeal Foundation and Berghof Peace Support re-
veals that there are more than 30 peace processes in which the parties have estab-
lished structures in order to facilitate peace negotiations and monitor the implementa-
tion of agreements. The majority of these structures are government organisations,
often with a mandate from several or even all parties and mostly established after at
least a ceasefire or a peace agreement was reached. Examples can be found in vari-
ous African and Central American countries, e.g., in El Salvador’'s National Commis-
sion for the Consolidation of Peace, and in Asia, as in the Coordinating Committee on
the Cessation of Hostilities between the Philippines government and the Moro Islamic
Liberation Front, or the Nepalese Ministry of Peace and Reconstruction that was es-
tablished after the peace agreement. The latter was borne out of the government’s
peace secretariat, which assisted the peace talks between the government and Nepa-
lese Maoists (Thapa 2007). In some cases, the organisations include representatives
of international actors, such as the Joint Ceasefire Commission in Burundi that in-
volves, apart from the main stakeholders, representatives of the United Nations, Or-
ganisation of African Unity and the Regional Peace Initiative for Burundi (Jackson
2006)."

'® A variation of inclusive structures in a peace process is organisations that support national dialogue
outside legislative bodies. Examples can be found in diverse situations, such as the national dialogue in
Lebanon or the National Conference in Liberia, an association of political parties, religious bodies and

prominent citizens (Common Space Initiative 2011).
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Only a few cases are documented where formal structures were established in order
to specifically assist non-state armed groups. One example besides the Sri Lankan
LTTE peace secretariat is the Palestine Negotiation Affairs Department of the PLO. It
was established in 1994 to support the implementation of the interim agreement be-
tween the PLO and the government of Israel and continues to support the peace ne-

gotiations."”

Altogether, it appears that the Sri Lankan situation of three peace secretariats for
three stakeholders in a negotiation process presents a unique situation. Likewise, this
research presents a unique topic since the existing literature — both in terms of case
studies and in terms of general negotiation studies — hardly considers the “workings”

of peace secretariats in detail.

1.2.2 Organised conflict transformation support

Compared to negotiation studies, conflict transformation literature conceptualises or-
ganisations and networks that help promote conflict transformation significantly more.
The focus of this overview is narrow since literature on conflict transformation actors
covers a wide spectrum, from states and inter-governmental organisations, develop-
ment and humanitarian organisations, and international NGOs concerned with conflict
prevention and transformation, to parties to the conflict and other relevant groups
within affected societies, as Miall distinguishes the four groups (2004, p.80). Interest-
ingly, literature on the latter category of local actors is relatively limited compared to
that on the other categories, in which the role and approaches of third-party interven-

tions, impact of interventions and good practices are discussed in great detail."

Most literature on domestic actors concerns those that promote peace. While most
literature attends to the various actors within civil society (see for example the over-

view on civil society in conflict transformation in Fischer 2006, 2011) and discusses

" The department received assistance from the Negotiation Support Unit that was established in 1999 to
improve the Palestine Authority’s preparedness for talks. The support unit, strongly funded by several
European governments and administrated by the British Adam Smith Institute, was disbanded in Feb-
ruary 2011 after some of its staff leaked information to the television station Al Jazeera (Milne & Black
2011).

'® In Miall’s overview, for example, roughly one A4 page is dedicated to each of the three ‘external’ actor

groups, while the domestic actors are discussed on a quarter page (Miall 2004, pp.12-15).
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the contribution of non-governmental organisations (Richmond & Carey 2005; Paffen-
holz 2010) to conflict transformation and peacebuilding, relatively little is said about
the conflict parties themselves. According to Miall, there are “cases of ‘embedded
third-parties’ who emerge out of conflict parties and play a significant role in opening
channels of dialogue and opening political space” (2004, p.14). These can be individ-
ual persons or groups that make a difference in their respective conflict party; their
initiative, however, is often ad hoc and the conflict parties usually do not institution-
alise their activities in order to strengthen their influence. Conflict transformation litera-
ture, nevertheless, is greatly concerned with supporting such transformative actors
and with strengthening the collaboration and networking (Ricigliano 2003) between all
relevant actors in order to enhance their cumulative impact (Chigas & Woodrow
2009)."

One specific form of organisation may be found at the grassroots and middle level of
society — peace commissions (Lederach 1997, 2001) or, as other authors prefer,
peace forums (Odendaal 2010). These concern any “inclusive forum operating at sub-
national level” that works with methods of “dialogue, promotion of mutual understand-
ing and trust-building, as well as inclusive, constructive problem-solving and joint ac-
tion to prevent violence” (ibid., p.3). While there are also informal organisations estab-
lished by civil society, the focus is here on formal structures with a mandate through a
peace agreement, as in the case of the South African peace committees (Marks
2002). While Odendaal points out that peace forums can contribute to improved com-
munication between the conflict parties, support joint monitoring of violence and facili-
tate dialogue and reconciliation, their contribution is limited by the national-level impo-
sitions: “if the national political context makes peace impossible, it is unreasonable to
expect miracles” (Odendaal 2010, p.4). This resonates with the questions posed
above regarding the role of the peace secretariats, especially since the author high-
lights the risk of formal, national-level mandates by the conflict parties leading to po-

litical manipulation.

As with the literature on peace secretariats, studies on local peace commissions from
such diverse conflict contexts as South Africa, Kenya, Nepal and Macedonia, show
that organisational aspects are relevant: independence and inclusive staff composition
are highlighted as well as credible leadership with the ‘right’ dose of power and con-

nectedness (Odendaal & Olivier 2008). Building on experiences with reconciliation

19 Chapter 2.3 offers an introduction to conflict transformation concepts and, for example, the different

societal levels or Tracks in conflict transformation.
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commissions in Central America, Wehr and Lederach (1991) developed the concept
of ‘insider-partials’, which provide these qualities and can thus serve as mediators
from within as well as ideal leaders of peace forums (Odendaal & Olivier 2008, p.14).
Furthermore, in order to achieve the necessary commitment by all stakeholders, the
staff should include not only peace-promoting individuals with moderate viewpoints.
Rather, a mix of “hawks and doves” (ibid., p.14) is required; this creates an unavoid-

able tension in the organisation.

Altogether, while different from peace secretariats in their functions and role, peace
commissions and forums might offer interesting insights into the organisational limita-
tions and underline the assumption of this research, which considers internal charac-
teristics of the peace secretariats as a determinant of their contribution to conflict

transformation.

One of the three success criteria for peace forums — besides local ownership and ex-
ternal support — is their embeddedness in a national peace architecture, or infrastruc-
ture (Odendaal 2010). The concept of a peace infrastructure again goes back to
Lederach who, building on experiences in Nicaragua and South Africa, posited that
conflict transformation requires a “house of peace [that] relies on a foundation of
multiple actors and activities” (1997, p.xvi), and establishes a network of actors, skills
and relationships necessary for transformative collaboration. This concept is devel-

oped further in the following, third area of research.

1.2.3 Infrastructures and architectures for peace

As van Tongeren notes, Lederach’s initial understanding of peace infrastructure does
not refer to a rigid structure but to a “platform for change: a functional network that
would span across the divisions and levels of society and that would ensure optimum
collaboration between the main stakeholders” (van Tongeren 2011a, p.401). Never-
theless, recent concepts using the term infrastructure or architecture give more atten-
tion to the structural, organisational elements. These concepts constitute the third

area of research that might be relevant for the discussion here.

As van Tongeren traces in various UN reports, the term ‘infrastructure for peace’
found its way into official documents in the years 2002-2006 (van Tongeren 2011a,
2011b). These documents highlight the need for a national architecture and domestic

capacities both in order to prevent violent conflict and to build peace after war.
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A concept paper published by the UN Non-governmental Liaison Service takes a
comprehensive approach, and considers international actors and the overall national
government and non-governmental structures to be part of an infrastructure for peace.
National structures include the judiciary, legislature and executive, as well as the fi-
nancial and penal systems, as all elements are needed to promote justice and fair-
ness (Dress 2005, p.4). Similarly, the idea of a peace architecture, which designs and
arranges the multiplicity of structures and processes involved in a peace process, en-

compasses all relevant actors (Reychler 2002; Reychler & Langer 2006).”°

Taking a narrower approach, recent discussions of UNDP, UN DPA and others de-
scribe the national infrastructure for peace as a “dynamic network of interdependent
structures, mechanisms, resources, values, and skills which, through dialogue and
consultation, contribute to conflict prevention and peace-building in a society” (Kumar
2011, p.385), a definition developed by practitioners in African countries and close to
Lederach’s understanding. The network, however, is often supported by concrete or-
ganisations at different levels in society: local and regional peace forums are part of
the structure as much as national-level organisations, e.g., units within a ministry, or a

even a dedicated Ministry of Peace and Reconciliation, as in Nepal.

The value of these structures lies in complementing and, at times, substituting for ex-
ternal mediation support that is not suitable or sufficient in all conflict situations; more-
over, they reflect a growing ownership and commitment to build internal structures for
peace, as Kumar argues (ibid.). The multi-level engagement of all stakeholders not
only supports peacemaking but also helps to maintain security and enables develop-
ment, as the World Bank argues in its 2011 World Development Report (World Bank
2011, p.189).

The two pioneering country cases of Ghana and Kenya build the starting point in
gathering the experiences of national architectures, but there are more examples and

the concept is still a work in progress (Hopp-Nishanka 2012).”"

% The terms architecture and infrastructure are used in some of these ‘early’ texts intermittently, without a
clear differentiation. Both evoke, even if not intended, the notion of a master plan or blue print for estab-
lishing structures. Later documents and discussions highlight repeatedly that such a blue print cannot
exist, and infrastructures should ideally evolve out of existing structures and develop from bottom to top.
See van Tongeren (2011a), and the discussion at a meeting in Berlin on August 25, 2011 on “Multi-
stakeholder Engagement on Infrastructures for Peace” on invitation of GPPAC and the Global Peace-

building Strategy.

2 Kumar (2011) portrays 15 cases of infrastructures for peace that have been established up to mid-2011
with the assistance of UNDP.
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As will be elaborated in more detail in section 2.2, peace secretariats can potentially
be part of a national infrastructure, perhaps even providing the focal point at the
national level, given their access to negotiating teams and the conflict parties’ leader-
ship. There are, however, a number of challenges for peace secretariats in such a
role, since more independence and inclusiveness are required than the peace secre-
tariats were endowed with in Sri Lanka. This points to critical design questions as the
organisation’s potential might, among other factors, depend on its mandate and com-

position, its outreach and collaboration with other tracks.

In addition, as the different examples of peace infrastructures show, there is not only a
need for internal support structures in a negotiation process, but also in the context of
preventive as well as post-war restorative and reconciliatory efforts. This raises the
question as to when to begin and end the activity of peace secretariats? With a view
to the various peace infrastructures that in several cases have become institution-
alised as ministerial departments or ministries, the answer might be, never. While in
some cases, new organisations succeed the former ones, in other situations the or-
ganisational structure and functions of existing organisations are adjusted to new

tasks and challenges in society.

Considering the state of research in the above-outlined three areas of organised ne-
gotiation support, conflict transformation support and infrastructures for peace, the
limited literature and the recent concepts under development point towards a need for

more research. How does this study contribute to the growing expertise?

1.2.4 Relevance of this research

Compared to the wide range of local infrastructures and support organisations for
peace negotiations and conflict transformation, this research looks at one particular
form of Track 1 support for negotiations in a peace process. Since this study exam-
ines organisations within one conflict setting, the conceptualisation developed here
needs further consolidation and validation through comparative work in order to con-

tribute to theory development.

This dissertation offers insights for three fields of further research: negotiation and

mediation studies, conflict transformation, and organisation studies.
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Negotiation and mediation studies

First, there is a gap in the current discourse on mediation and negotiation where inad-
equate attention is paid to domestic support structures. Domestic structures, however,
can be relevant in order to promote local ownership and a commitment to the process.
While recent conceptual work looks at infrastructures for peace to assist internally ne-
gotiated solutions to violent conflict, these do not include such Track 1 negotiation
support structures as the peace secretariats (Kumar 2011; Odendaal 2010).%* This

research provides a contribution to filling this gap.

Domestic structures also can help strengthen the sustainability of peace processes,
but the literature on the sustainability of ceasefires and peace agreements does not
consider such aspects (see for example Fortna 2004; Hampson 1996). At the same
time, the discussion on sustained mediation beyond peace agreements and the need
for facilitation in the post-agreement phase (Cousens 2008) does not discuss the con-
tribution of domestic actors. When international mediators and peacemakers move
out, who will take over? Peace secretariats with their facilitation and coordination role

during the negotiations might be in a position to do so.

Moreover, the research contributes to the understanding of negotiation processes and
their preparation. Peace secretariats ideally are established before the commence-
ment or at the beginning of talks. As section 2.3 shows, the literature on negotiations
does not discuss this aspect of prenegotiation preparations (Fisher, R.J. 2006; Pantev
2000; Saunders 1985, 2001; Zartman 1989b). The empirical analysis of the peace
secretariats’ establishment and the decisions on their mandates and functions thus
contributes to a deeper understanding of a so far under-researched aspect of pre-
negotiation decision-making. What are the interests and concerns that inform the de-
cisions of establishing a support structure and what can be learned about reasons for

their continued existence or closure?

In addition, the study touches on one of the core issues of negotiations: the challenge
of dealing with asymmetry in power of the conflict parties (Zartman & Rubin 2002).

Through the establishment of peace secretariats for the negotiating parties in Sri

%2 Concept development of donor agencies and third-party practitioners, however, considers this gap: the
German GIZ for example discusses the potential to support mediation and peace negotiations through
development cooperation instruments that include capacity and institution building (BPS 2011). Likewise,
Berghof Peace Support develops concepts for supporting peace support structures and national dia-
logues (BPS 2010).
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Lanka, the government and the LTTE, a levelled conduit for contact and facilitation of
the talks was created. While the two parties for political reasons did not acknowledge
this aspect of symmetry, others recognised this potential contribution. This research
shows how much the peace secretariats contributed to establishing a level playing
field at the negotiation table, and which other functions organisational establishment
might serve. At the same time, Muslim communities, who wished to be included at the
negotiation table as stakeholders in the conflict, established a peace secretariat with
the implicit aim to level the playing field. Did this establishment help increase their re-

cognition?

With a view to engaging non-state armed groups, there is growing awareness that
these actors often require support in order to increase their readiness for negotiations
and their capability to conduct negotiations, e.g., through negotiation training (Gorman
& Le Sage 2005). The debate so far does not mention the establishment of peace
secretariats as one option to do so; thus, this research contributes to widening the op-

tions for engaging with non-state armed groups.

Lastly, in the area of negotiation studies, there is — despite the repeated call for col-
laboration among third parties — little insight on how to divide tasks among third par-
ties. The critical experiences of the Norwegian facilitator, who in addition provided
funding and other support to all peace secretariats, show that such assistance can
present both a reputational risk as well as a burden in view of the limited capacities of
the mediator (Serbg et al. 2011). Thus, early involvement of additional third-party ac-
tors might be useful; developing the required level of trust among all third-party actors

and the conflict parties, however, might prove to be a challenge.

Conflict transformation studies

The second area in which this research offers new insights concerns conflict transfor-
mation. Again, there is hardly any discussion of the potential intermediary role of do-
mestic actors. Whereas there is a common understanding to regard intermediary
intervention as a process made up of different roles and functions over time, it ap-
pears that these are largely attributed to outsiders (Lederach 1989; Mitchell 2006).
The few exceptions that conceptualise the role of so-called insider mediators, peace
advocates and peace practitioners look at individual persons rather than at organisa-
tions (Garcia 2006; Mason 2009). Moreover, such actors appear to be per defini-

tionem third parties, i.e., are not part of the organisational structure of the conflict par-
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ties themselves.” Consequently, the discussion on peace constituencies and peaceful
agents for change mostly focuses on civil society organisations. Here, this research
will probe the question if, and under which conditions, representative structures of the

conflict parties can take over such a role.

Moreover, the cases of this research examine the space for transformative action dur-
ing ‘good and bad times’ in a peace process and thus help understanding opportuni-
ties and limitations for transformation. How did the organisations contribute to the
peace process after the end of negotiations? Could they engage with peacebuilders
on other tracks once the official talks stalled? Were they in a position to strengthen the
political dialogue in order to contribute to building political consensus within the re-
spective conflict parties? How can their contributions be strengthened? This research
considers the potential for capacity building of domestic actors involved in such ef-
forts.

This question needs to consider the values, interests and positions of the stakehold-
ers. Can a stakeholder organisation truly serve transformative purposes and go be-
yond its own party’s interests? Can conflict transformation’s principles of empathy and
joint problem solving be implemented while serving one conflict party’s agenda? The
findings of this research contribute to furthering the debate on embedded third parties

and transformative change agents within conflict parties.

Moreover, this research concerns and questions the organisational capacity building
of conflict parties. The existing body of research mostly considers situations occurring
after negotiated agreements and regime changes. The strengthening of organisational
capacities during change processes is being less discussed for various reasons, and
this research will touch upon some of the pertaining questions. One particular ques-
tion concerns partiality: organisations established with the mandate of representation
of conflict parties are bound to be partial; how does that affect capacity building and

the position of third parties involved in such exercises?

Another question concerns ownership: since no conflict party is monolithic, there is
always a struggle for influence among different perspectives of hardliners and moder-
ates. This raises questions for third parties involved in capacity building during a

peace process, first and foremost the dilemma of respecting ownership versus the

% Odendaal for example suggests designating leadership of the local peace forums to insider-partials,
who are not representatives of the conflict parties themselves (Odendaal 2010). Kumar in addition sug-
gests considering the UNDP peace and development advisors as insider-partials who can work with all
stakeholders (Kumar 2011).
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wish to strengthen champions in peaceful change and transformation. The research
shows how the third parties engaged in supporting the peace secretariats in Sri Lanka

dealt with this challenge and offers some lessons learned.

Organisation studies

The research questions and assumptions, and this discussion of the relevance of the
research, repeatedly point to organisational questions. This research will therefore
develop a conceptual framework with the help of organisation theory contributions,
particularly agency theory. Consequently, this research also offers insights and ques-

tions for consideration in the field of organisation studies.

This is foremost the case with a view to the political character of the actors involved.
The mainstream of organisation theories and agency theory did not have much influ-
ence on political science, or on international relations,* as compared to its influence
on economics (Moe 1991). As Moe points out in his research on principal-agent rela-
tionships in the United States administration, agency theory and more specifically the
theory of political control need to pay closer attention to the political character of the
relationship between the political leadership as principal and the bureaucratic organi-
sation as agent. Moe consequently develops a theory of public bureaucracy that is
useful for this research (Moe 1984, 1995). Its assumptions, as those of positive politi-
cal theory in general, however, are rooted in the concept of a Western democratic
government. This model applies only in a limited way to political decision-making by
conflict parties in other parts of the world. Whereas Moe points out that bureaucratic
agents have power over their political principals through the democratic framework
and their right to vote (Moe 1990, 2005), this is the case only to a limited extent in
administrative systems such as the one of Sri Lanka, which is strongly influenced by
political patronage. Further research on political agency in fragile situations is required

to adapt political theories to different situations.

As a result, the theoretical discussion of this research resembles a puzzle of various
concepts and theories brought together in order to assemble a conceptual framework
that can help explain the peace secretariats’ behaviour. This approach adds value to
the research’s contribution: first, this research combines in an interdisciplinary ap-

proach different academic areas of interest. Second, the study brings together practi-

# Most notable exceptions in the field of international relations are contributions to negotiation theory
(Kher 2008, p.4).
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cal experience and academic reflection. It is hoped that this effort of developing an
innovative conceptual framework advances theory development in the broad, complex

and interdisciplinary field of transforming conflict and promoting peace.

1.3 The Peace Process of 2002 as Background of this Research —
Short Introduction to the Sri Lankan Conflict

Writing on the Sri Lankan conflict, its intractability and violence in a brief and compre-
hensive way is a daunting task, given a voluminous body of literature as well as the
difficulty of doing justice to the diversity of contested perspectives. This section will not

introduce new aspects of the history and complexity of the Sri Lankan conflict.®

The purpose of this sub-chapter is to contextualise the research. To this end, the
reader needs to understand the immediate context of the peace secretariats, the
peace talks in 2002/2003 and the larger peace process accompanying these talks,
marked by the ceasefire agreement signed in early 2002 and abrogated in January
2008 when both negotiating conflict parties had entered a full blown war. However, the
government and the LTTE peace secretariats continued to exist until 2009 when the
war ended (and the Peace Secretariat for the Muslims even beyond that date). Be-
yond this immediate context, the peace secretariats find themselves as parts of a
complex conflict system that needs to be considered in order to understand the intrac-

tability of the violent conflict and the situation of the secretariats.

Thus, the sub-chapter is organised in three parts: the first one gives a brief overview
on the conflict system with a focus on the actors and their different positions, interests
and relationships. The second outlines the peace process of 2002 and the years after,
focusing on the circularity of transitions from war to peace talks to the limbo of ‘no-
war-no-peace’ and back to war. The third looks into a particularity of the 2002 Sri
Lankan peace process, namely, the institutionalisation of support structures for the

negotiations and the wider peace process.

% For a general overview on Sri Lanka as a country and its ethnic communities see the introductory
chapter of Richardson (2005); for a history of the conflict(s) see de Silva (1981), and Little (1994) for reli-

gious and Rdsel (1997) for political perspectives.

39



1.3.1 Background to the ethno-political conflict in Sri Lanka

The start of the ceasefire and peace talks in 2002 was characterised by a strong opti-
mism about ending the long-lasting violent conflict. The enthusiasm was palpable,
people’s lives changed all over Sri Lanka and especially in the conflict zone. Soon,
however, dark clouds emerged with violations of the ceasefire agreement and the
suspension of talks in 2003. Still, there was hope to revive the negotiations despite a
political power constellation in South that presented a checkmate to the peace pro-
cess, escalating violence and decreasing patience of the stakeholders. After the fail-
ure of the peace process, the resumption of war and its victorious end on the side of
the government of Sri Lanka, peacebuilding actors and scholarly researchers have

t.26

examined the reasons for the failure of a negotiated settlement.” Despite diverse per-

spectives and many contestations, the debate can be summed up as follows:

The situation in Sri Lanka is often overly reduced to the violent conflict between two
parties that are the government, aiming to preserve unity of the country and predomi-
nance of majoritarian democracy and centralised government, and the LTTE, a non-
state armed group striving for secession and self-determination for the Tamil ethnic
minority that it claimed to represent. In the course of the violent conflict, the LTTE
gained control over large parts of the Northern and Eastern Province of Sri Lanka,

which were considered as Tamil homeland (see Annex 1.1 for a map of Sri Lanka).”

Rather, than a bilateral scenario, the situation should be understood as a complex
conflict system that involves multiple conflict parties and stakeholders beyond the two
warring parties (Richardson 2005; Ropers 2008, 2011) and thus cannot be responded

to with peace talks between two parties only.?®

% This reflection process is displayed in a growing number of publications (for example Goodhand et al.
(eds.) 2011; Keethaponcalan & Jayawardana (eds.) 2009; Liyanage 2008; Orjuela (ed.) 2010; Ropers
2010; Swamy 2010).

z According to government data, the LTTE controlled at its peak in 2000 ca. 76 % of the landmass in the
Northern and Eastern Provinces; see the Ministry of Defence website for a chronological presentation of
the development of geographical occupation of land by the LTTE (accessed on January 22, 2012 under

http://www.defence.lk/new.asp?fname=Humanitarian).

2 Apart from the general reduction of the conflict system to the government-LTTE confrontation, even
this relationship serves to simplify the conflict as one between ruling classes of the Sinhalese and Tamil

populations, which goes back to enmity among ancient ethnic kingdoms (de Silva 1981).
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Richardson (2005, pp.39-40) outlines the following “sometime contradictory conjec-
tures” made by different scholars as elements of the conflict system: “ethnicity®®; un-
remedied structural weaknesses in the post-colonial economy®; ruling class exploit-
ation'; social disruptions caused by privatisation, deregulation and structural adjust-
ment®; too much democracy® [or, as this author would reframe: too many broken
promises by political leaders and too much disillusionment]; democratic governance

failures®; and leadership failures”.*

Similarly, the complexity of the conflict sources is summed up in one very long sen-
tence by Rainford & Satkunanathan (2009, p.7) as:

the failure of the British colonial power to leave behind a constitution that more
accurately reflected the island’s pluralistic nature thereby locking into place a
misguided belief that the majority will rule with responsibility; the subsequent
edicts that arose from that inaction which disadvantaged minorities, first the
Tamils of recent Indian origin and subsequently the Sri Lankan Tamils through
the ‘Sinhala Only’ Act®*, standardization of university entry, and state-

sponsored colonisation; the contending and fractious notions of ‘historical

% This conjecture is elaborated for example by de Silva (1986).
% See for example Abeyratne (2004).

¥ This is in the Sri Lankan discourse often referred to as an aspect of feudal society in present times
(Commonwealth Human Rights Initiative (2008); referring to colonial times Jayawardena (2000) and on
feudal polity and caste de Silva (1981); with a particular view to Tamil society Pfaffenberger 1994;
Fuglerud 2009).

%2 See Gunasinghe (2004) and Bastian (2005, 2011).

% Richardson here refers to the political argument of the first executive President J.R. Jayewardene that
Sri Lanka should have adopted a less democratic approach in order to succeed like as other ‘Asian Tiger’

states, e.g., Singapore (Richardson 2005, p. 611).
% See e.g., de Silva (ed.) (1993) and Moore (1985).

% The last point refers in academic literature mainly to former Prime Minister Sirimavo Bandaranaike and
former President J.R. Jayewardene (for a discussion see Richardson 2005, p.611). For an illustration of

leadership styles of the post-colonial heads of government until 2004 see Weerakoon (2004).

% The Sinhala Only Act (formally the Official Language Act) was passed in parliament in 1956. The law
mandated the language of Sri Lanka's majority as the only official language. While also attempting to
establish a post-colonial independence from English through choosing a vernacular language, the law
discriminated against the Tamil language of the Tamil and Muslim minorities as well as against English

as the language of the Burgher and other Indian-origin minorities.
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homeland’ put forward by both the Sinhalese and the Tamils; the decision by
the Tamil political leadership to demand a separate state and upon its refusal,
the decision by mobilized youth to take up arms to fulfill that pledge; economic
liberalization of the post-colonial state that arguably and unwittingly embedded
social inequalities, factionalised elites, and promoted corruption, and the my-
opic and opportunistic decision-making of political elites in Colombo spurred by
a system embedded in partisan and patronage politics, fuelled by nationalism
and the effects of economic liberalization on the political classes and society

as a whole.

This description points to a wider map of actors in the ethno-political conflict that goes
beyond the warfare between the Sri Lankan government and the LTTE: a multiplicity
of stakeholders exists both on the side of the Sinhalese dominated, majoritarian gov-
ernments of Sri Lanka and on the side of the Tamil opposition and militancy. These
encompass political mainstream parties, moderate actors and extremist nationalist
actors, as well as civil society organisations and vernacular media, which are em-
broiled in, often radical and violent, contestations of the many subjects outlined
above.” To a certain extent, the international community, represented by diplomats,
multilateral and bilateral aid agencies and donors, international NGO as well as sev-
eral third parties that engaged in conflict settlement and conflict transformation, also

became a stakeholder given the strong international support for the peace process.*®

% For an introductory overview of the main stakeholders see Armon and Philipson (1998); for a more
detailed discussion of politics in the Northeast and in the South, respectively, see Philipson and
Thangarajah (2005) and Rampton and Welikala (2005).

% Just as with other stakeholders, the international community does not represent a homogenous body,
given different intentions, i.e., to give strong material incentives for progress, critically observe and sanc-
tion human rights violations, and to offer military and intelligence support to the government’s war. While
initially actively embraced by both the then government (and partly also the LTTE) as an ‘international
safety net’ to the peace process (Burke & Mulakala 2011; Lunstead 2007, 2011), the international support
was also seen critically as an over-internationalisation and as putting the “development cart before the
conflict resolution horse” (Sriskandarajah 2003), and later also criticised by the LTTE which felt sidelined

in the allocation of funds (Nadarajah & Vimalarajah 2008).

The government of President Rajapakse chose a different approach in dealing with the LTTE as well as
different allies who supported a military strategy and were less attached to ideas of liberal peacebuilding
(Goodhand & Korf 2011). The recent years of international engagement in Sri Lanka witnessed the by

now global trends in international development assistance with the classic like-minded western actors
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This map of actors within the conflict system points to an understanding of the conflict
in Sri Lanka that cannot focus on root causes only but needs to take into account the
dynamics of the overall system and its diverse sub-systems. Violent conflict, or war, is,
as Winslow and Woost argue, “a fully embedded part of the social formation, conse-
quence as well as cause. ... war is not just what is happening in Sri Lanka; it has be-
come an important part of what Sri Lanka is (2004, p.12, quoted in Frerks & Klem
2011, p.170).

Given this predominance of the ethno-political conflict in Sri Lanka’s collective identity,
or rather collective identities, it is, however, important to note that besides the civil war
between the government and LTTE, of which the beginning is mostly backdated to the
anti-Tamil riots in ‘Black July’ 1983 and the ending to May 2009, Sri Lanka has seen

confrontation and violence of three types (Wadlow n.d., n.pag.)*:

1. Sporadic communal violence among ethnic groups and religious actors con-

cerning local concerns and incidents;

2. Political violence between the government and a Sinhalese nationalist Marxist

movement, the Janatha Vimukthi Peramuna (JVP, People’s Liberation Front)*;

3. Intra-Tamil militarisation and violent competition over dominance and repre-

sentation.*”

“

Altogether it can be said that “violence has pervaded both individual, social and politi-

cal relations and has been established ‘as a legitimate mode of political behaviour,

losing influence to such ‘newly emerging donors’ as China and regional players such as Pakistan and

India (in more detail see Keethaponcalan 2011; Liyanage et al. 2011).

% Focussing on violence during the time of the peace process from 2002 to 2005, Héglund (2005) differ-
entiates three types of violence as, first, between the LTTE and the government; second within the LTTE;
and third, between the LTTE and other Tamil groups. This categorisation neglects, however, Wadlow’s
first type that also occurred during this time period, e.g., in the form of violent encounters between the

LTTE or other Tamil militant groups and Muslim settlers in the East.

40 \While this form of violence can be found until present times, it contributed during the 1970s to the esca-
lated form of ethnic riots and to polarisation and militarisation between the government and the Tamil

militant groups.

! This form of political violence centres around two insurrections, or uprisings, by the JVP in 1971 and
1987-89, especially in the South of Sri Lanka.

2 The LTTE has progressively developed a monopoly of the leadership of the armed movement. At the
beginning of Tamil militancy there were four dominant groups besides the LTTE (Wilson 2000, p.126; for
an overview of the situation of Tamil militant groups during the period of the peace process of 2002 see
Philipson & Thangarajah 2005).

43



whether by the state or anti-state forces™” (H6glund 2005, p.160 citing Uyangoda
1996, p.121). The persistently violent strategies of resistance against the state as well
as the government’s violent approach to counterinsurgency led not only to internal
displacement and disruption of the social fabric and livelihood patterns, but also to a

significant number of Sri Lankan international refugees.*

It should be noted that, while the ethno-political conflict between the government and
the LTTE receives most attention in literature as well as in conflict transformation
interventions and international politics, the violent conflict with the JVP took a signifi-
cant toll on Sri Lankans in terms of political development, death and disappearances
due to two insurgencies of the JVP and the state’s violent reaction. The radicalising
mobilisation power of the party, particularly among marginalised youth in the South,
and its extremist forms of political strategy and tactics carry the history of the JVP into
the politics of present times. This is relevant since the JVP, although having given up
the militant political struggle after 1989, wields significant power over Sinhalese main-
stream politics in the South and had a strong influence on the presidencies during the

peace process and in the timeframe of this research (Rampton & Welikala 2005).

In addition to the JVP, another nationalist Sinhalese political fraction is of similar rel-
evance.” Driven by majoritarian Sinhalese nationalist ideas similar to those of the
JVP, the Jathika Hela Urumaya (JHU, National Sinhalese Heritage) caters to a differ-
ent socio-economic electorate and builds its aggressive political strategy, which in-
volves the fielding of Buddhist monks as election candidates and MPs, on Buddhist
principles (Deegalle 2004; Rampton & Welikala 2005, 2011). The JHU strives for a
Buddhist state and Sinhalese supremacy and strictly opposes any political initiative
towards power-sharing and federalism. This is grounded in the belief that Sri Lanka
and its Buddhist, Sinhalese people are particularly chosen to protect the specific form
of Theravada Buddhism practiced in Sri Lanka and thus require primacy above minori-

ties of other religions and cultures (Bartolomeusz 1999, 2002).

*3 The Tamil and Sinhalese diaspora communities have a significant impact on the peace process in Sri
Lanka, predominantly strengthening the respective nationalist spectrums of political and militant repre-
sentatives in the home country (Orjuela 2008b; Pirkkalainen & Abdile 2009).

*“ The explicit mentioning of these Sinhalese nationalist actors should not be understood as interpretation
of Sinhalese nationalism as a root cause of the ethno-political conflict; they, however, appear more influ-

ential than their Tamil counterparts, with exception of the LTTE.
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Moreover, it should be noted that, despite being not mentioned as a perpetrator of vio-
lence, there is a third community caught in the crossfire (ICG 2007).* The Muslim
community, divided in diverse fractions between geographic communities as well as
diverse political camps, presents a third conflict party that despite its vulnerabilities
and victimisation has not taken up arms (yet) to express its interests and positions.*
Their mostly non-violent, political approach, however, faces marginalisation by the
other conflict parties and exclusion from the negotiating table as an independent party
(see chapter 7). Nevertheless, election demographics leave the Muslim political par-
ties (as well as Indian Tamil political parties) repeatedly with political power as king-
makers in coalition building after presidential and general elections (Frerks & Klem
2011, p.174).7

As Wadlow (n.d., n.pag.) notes with a view to all three forms of violence outlined
above, “the Sri Lankan state has fallen short of in its task of societal integration. This
failure has led to increasingly violent struggles among the elites for economic and po-
litical power”. Todate, uneven power relations between ethnic and religious groups,

political parties and as well as different socio-economic strata of society, divided in

45 Sri Lanka’s population consists of several socio-ethnic groups: 74% of Sinhalese, 7 % Sri Lankan
Moors, Sri Lankan and Indian Tamils 3.9% and 4,6%, respectively, and a number of smaller groups. The
population is multi-religious, consisting of Buddhists (69%), Hindus (15%), Muslims (nearly 8%) and
Christians (6 %), all data sourced from the CIA World Factbook (accessed on October 5, 2011 under
https://www.cia.gov/library/publications/the-world-factbook/geos/ce.html). The distinction between the Sri
Lankan and Indian-origin Tamils is relevant since the latter, also known in Sri Lanka as hill country or up-
country Tamils, were mostly descendants of plantation workers sent from South India to Sri Lanka in the
19" and 20™ centuries and were not actively involved in the ethno-political conflict between the LTTE and
the government despite being considered as the most disenfranchised and marginalised community in Sri
Lanka (Bass 2004; de Silva 1981; Devaraj 2005).

Muslims, while ethnically different from Tamils and tracing their identity to ancient Arab traders, today
also use Tamil as their language and consider themselves the largest minority group in Sri Lanka (for a
discussion of Muslim-Sinhalese and Muslim-Tamil relations see Nuhman 2007). While in the early days
of Tamil militancy a small number of Muslim sympathizers supported the evolving movement, the Muslim
community later distanced itself from the Tamil cause and opposed the idea of a Tamil homeland given

its own fears of becoming a ‘minority within a minority state’.

46 McGilvray and Raheem (2007, pp.41-43; similarly Lewer & Ismail 2011) discuss the potential of milita-

risation of Muslim youth in light of the community’s marginalisation.

4" This happened for example when the SLMC switched allegiance when President Kumaratunga came
to power in 1994 and when she lost political power in 2001 and had to call for parliamentary elections
after the SLMC left the coalition (Lewer & Ismail 2011).
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class and caste, characterise political, social and economic processes (Orjuela 2010).
This research cannot discuss these inequalities in detail; their existence, however,
needs to be kept in mind in order to grasp the complications that the peace process
faced, and that ultimately the peace secretariats in their functions also had to deal
with.

The over-focus on the government-LTTE conflict in the form of bilateral negotiations in
the peace process of 2002 did not sufficiently take into consideration the other rel-
evant conflict lines which played out in political and partly violent opposition to the
peace talks on the side of Sinhalese nationalist forces on the one hand, and in violent
power struggle among Tamil militant factions and a fractionalisation within the LTTE
on the other. Both had a significant impact on the peace talks and the overall outcome

of the peace process.

In order to explain the complexity of violent relationships and interconnected conflict
lines in Sri Lanka, two different concepts need elaboration: the paired or double minor-

ity syndrome and the strategies of ethnic, violent and even religious outbidding.

The first, the ‘paired minority syndrome’ (Cohen 2003), refers to the two-fold percep-
tion of insecurity and mutual distrust among both the majority and the minority groups
given their respective status in comparison to a majority. The Sinhalese ‘maijority
group with a minority complex’ (de Silva 1986) feels that they are under threat by the
minority of the Tamil population, although they are in the majority (74% of 20 million),
since the Tamil minority is related to the 65 million Tamil population in India. Locked in
suspicion and a simultaneous belief that their respective side is stronger, rightful and
morally superior to the other, they resemble two people on a seesaw and take “turns
in playing the role of the advantaged/ disadvantaged. They may briefly achieve eg-
uality, but their state of dynamic imbalance inhibits the prospect of long-term negotia-
tions and tends to abort any effort to have an institutionalized peace process” (Cohen
2003, p.33 quoted in Rainford & Sathkunanathan 2009, p.9).

The Sinhalese maijority’s perception of threat and insecurity, be it a genuine fear or a
mere excuse for seizing power and rectifying exclusion, is encouraged by the above-
mentioned Buddhist interpretation of Sri Lanka as the chosen repository and guardian
of Theravada Buddhist philosophy (Bartholomeusz 2002) as well as restrictions on
Buddhist monks’ involvement in education and other social services under British co-

lonial rule, which replaced them with Christian missionary services (Tambiah 1992).

The Tamil perspective is built on experience of marginalisation, particularly rooted in

post-colonial policies, as well as the historic fact of a multi-ethnic and multi-cultural
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ancient Sri Lanka in which Tamil kihngdoms had a place since the second century BCE
(de Silva 1981; Wilson 2000). The historic, pragmatic coexistence increasingly was
felt by Tamils to require proof for the Tamil right to live in Sri Lanka (Hellmann-
Rajanayagam 1994). This led initially to moderate demands for a federal solution that
would grant autonomy to the Tamil dominated northeast, but this position succumbed
over time, and, in light of its disregard by the Sinhalese-dominated southern polity, to
increasing calls for separation (Tambiah 1986; Wilson 2000). The resulting Sinhalese
rhetoric (and, at times, ensuing actions) confirm Tamil fears of subalternation, dis-
crimination and expulsion as experienced in the past; likewise, Tamil nationalist and
extremist calls for secession and creation of an independent Tamil homeland (Tamil
Eelam) confirm the fears of the Sinhalese Buddhist majority as well as those of the

Muslim communities.*

The resulting confrontation can also be connected to the development of political
strategies in which the emotions and fears of people are instrumentalised for gaining
voter support. These can be described with the concept of ethnic outbidding (Bush
2003; DeVotta 2004). As Harris notes, “successive [Sinhalese] governments were
more preoccupied with securing their own base among the Sinhalese ... at virtually
any cost — or rather, in the political auction, preventing themselves being pushed out
by their rivals. If the Tamils had not existed, Colombo would have had to invent them”
(Harris 1990, p.221 quoted in DeVotta 2007, p.37). While this phenomenon initially
concerns the competition between the southern mainstream political parties, this is
later during the 1990s and 2000s often challenged by the more overtly nationalist par-
ties (Rampton & Welikala 2005). With a view to Buddhist voter mobilisation, the con-
cept can be translated into ‘religious outbidding’ in which political elites under pressure
resort to religious reframing of contentious issues, which contributes to the intractabil-
ity of violent conflict (Toft 2007 cited in Svensson 2007). In addition, Ropers translates
the concept into one of ‘violent outbidding’ between the LTTE and other Tamil militant
groups and political parties. This ‘fractricide’ does not serve the competition over elec-
toral votes; rather the LTTE strives to consolidate through violent intimidation and con-
frontation, including assassinations and disappearances, its proclaimed status of ‘sole

representative’ of the Tamil cause (Ropers 2010).

8 Despite their common language, Muslim political identity during colonial and post-colonial times was
increasingly formed through religion and in an effort to mark distinction from Tamil identity. This was
partly due to Tamil political tactics that subsumed Muslims as part of the Tamil nation (in detail McGilvray
& Raheem 2007).
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Resulting from this systemic dynamic is the emergence of “two contradictory and mu-
tually exclusive state-formation agendas” and an increasing autonomy of “two war
machines” from the political process (Uyangoda 2007, p.viii).** While one side at-
tempts both through negotiations and military and administrative action to establish an
autonomous territory for the predominantly Tamil population in the North and East of
the country,” the other side resists these efforts and, moreover, aims at consolidation
of the unitary state with a Buddhist and Sinhalese maijoritarian foundation (Stokke
2006). This leaves virtually no space for a discussion on power sharing with the mi-
norities or even of state reform and devolution with a view to other inequalities men-
tioned above. The consequent non-negotiability of state power from both perspectives
enforces the intractability of the conflict and makes a negotiated settlement, according
to Uyangoda (2007), at least in form of a comprehensive peace agreement, impos-

sible.

This assessment contributes to explaining why the several efforts to negotiate a politi-
cal solution have not been successful. The following section will consider the last of
these efforts that took place during the years 2002 to 2006. An overview of earlier ne-
gotiation attempts goes beyond the scope of this research (see annexure in Loga-
nathan & Ropers 2002; for a more detailed discussion the first volume of Rupesinghe
2006).

1.3.2 The peace process of 2002 and the years after

As this research is not only interested in the contributions of the peace secretariats
during the time of negotiations but also during times of stalemate, re-escalation and

return to war, this section extends its perspective beyond the years of the peace pro-

49 Uyangoda even suggests a third contesting state-formation project that can be identified in the Muslim
efforts to respond to the other two projects and find a place for a community that partly sees itself alien-
ated from the others (2007, 2011). There is, however, no agreement within the Muslim community since
some parts, and particularly Colombo-based business and political elites, profit until today from coalitions

with Sinhalese mainstream parties (McGilvray & Raheem 2007; Wagner 1990).

% The state formation project of the LTTE serves two parallel purposes: establishing a de facto state for
its acclaimed population with state trappings like a seemingly independent administration and welfare
system leading to a fait accompli on the ground; moreover and with a view to international law, the peace
negotiations (and later the provocation of human rights violations by the Sri Lankan government) also

serves as a demonstration of ‘earned sovereignty’ (Scharf 2004; Williams & Pecci 2004).
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cess from 2002 and 2003, to the efforts to revitalise the process during the years 2004
to 2006 until the end of war, and the resulting end of existence of two of the three

peace secretariats in 2009.

These years present a full cycle from ceasefire and a palpable proximity of (at least
negative) peace to war and its victorious end by elimination of the LTTE leadership.
They also present an intensive period of political change that followed a political
power struggle between the president and prime minister and the president’s seizure
of control in late 2003, the dissolution of parliament and parliamentary elections in
April 2004 and a new presidency after presidential elections in November 2005. In the
meantime, the LTTE experienced its own power struggle in March 2004 and a signifi-
cant reduction in force when factions loyal to an influential Eastern commander broke

away, fought the LTTE in the East and later joined forces with the government.*’

Moreover, on December 26, 2004 Sri Lanka together with other Asian countries with
coasts on the Indian Ocean was affected by the tsunami, which left between 35,000
and 40,000 people in Sri Lanka dead or missing and 1.5 million people on the South
and East coasts displaced. With the LTTE-controlled areas severely affected, the
post-tsunami period briefly led to a renewed hope for peace when an operational
mechanism for the rehabilitation efforts (P-TOMS, Post-Tsunami Operational Man-
agement Structure) was negotiated. These hopes, however, were shattered given the
political dynamics in the South that led to a Supreme Court ruling in mid-July 2005

that judged parts of the mechanism as unconstitutional.*

Sri Lankans in the years 2004 to 2008 witnessed increasing violence in different forms
ranging from suicide bomb attacks on politicians and civilians, to assassinations and
disappearances mostly on the side of Tamil people, to undeclared but full-blown mili-
tary warfare first in the East and then the North of the country, while repeated efforts
to hold ceasefire-related talks between the government and the LTTE in 2006 hardly

offered a respite for the affected people.” Similarly, President Rajapaksa’s new ap-

Sy, Muralitharan, whose nom de guerre was Colonel Karuna Amman, later renounced the armed strug-
gle for independence and joined the government as a minister. His ‘Karuna fraction’ split further into

competing paramilitary groups and an established political party.

%2 Efforts to respond to the Supreme Court ruling and make the whole P-TOMS functional were stalled

with the announcement of presidential elections at the end of 2005.

% The ceasefire was officially abrogated on January 3, 2008 by the government of Sri Lanka; this ended
the international monitoring mission and started the fourth phase of the Tamil Eelam wars. The latter be-
gan unofficially in July 2006 with the first large-scale military battle around water supplies for villages in

government-controlled areas, which had been cut off by the LTTE.
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proach to a power-sharing solution through an All Party Conference and its Represen-
tative Committee (APRC) in 2006 did not lead to substantive progress concerning the

much-sought political solution (Liyanage & Sinnathamby 2007).

Despite these developments, the period 2002-2009 also saw an improved socio-
economic situation for some Sri Lankans, triggered by significant development assist-
ance offered during the peace process as well as increasing economic growth. The
latter was surprisingly unaffected by the years of violent escalation and war but did not

have significant distributive effects (Burke & Mulakala 2011).

Against this complex background, the peace secretariats were active in different func-
tions that relate to many of the above-mentioned aspects. The empirical chapters
trace these activities in detail. The following offers a short introduction to the peace

talks in 2002-2003 and some of the relevant developments thereafter.

This section can neither provide a full account of the socio-economic or political situa-
tion during the years 2002-2009 nor can it trace the cycles of violence, paramilitary
and military developments during the period. Most unsatisfactorily, it can also not pay
due respect to the victims of the violent conflict on all sides; rather the text focuses on
the technicalities of the 2002 peace negotiations and other political initiatives neces-

sary to understand the peace secretariats’ situation and activities.

On February 22, 2002 the government of Sri Lanka and the LTTE entered into a bilat-
eral ceasefire agreement (CFA) that not only ended the third phase of the Tamil Ee-
lam war (1994-2001) but also established an international monitoring mission (SLMM,
Sri Lanka Monitoring Mission) and was the starting point for a series of six peace talks
facilitated by the Norwegian government. The war had led to high casualties on both
sides as well as to a number of particularly damaging suicide attacks by the LTTE,*
which left the country exhausted from the war (Uyangoda 2006) and led to a growing
peace and human rights movement, strengthened by the international community’s
disillusionment with the government (Burke & Mulakala 2011) and calling for a differ-
ent approach.” President Kumaratunga’s strategy of ‘war for peace’ that intended to

weaken the LTTE in order to enter into negotiations from a position of strength back-

% These targeted among others in 1996 the Central Bank, in December 1999 the then President Ku-
maratunga, and in July 2001 the international airport, all of which caused a severe economic downturn

and financial crisis.

% This movement was based to a significant extent on the Sudu Nelum (White Lotus) movement created
under the President’s previous government in 1995 in order to create public support for the previous

peace effort (Haniffa & Abeygunawardana 2008; Saravanamuttu 2006).
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fired, and in early December 2001 the president’s party lost elections to Ranil Wick-
remasinghe’s coalition, which campaigned on a pro-peace platform and a negotiated

settlement of the conflict.®®

At the same time, the LTTE from its relative position of
strength and with an eye on international developments after the terror attacks of Sep-
tember 11, 2001 offered a 30-day ceasefire that consecutively was reciprocated by
the government of new Prime Minister Wickremasinghe and led to the ceasefire

agreement.®’

This situation presented in the eyes of many observers at the time a ripe moment for
peace negotiations, and the following months saw preparations for peace talks be-
tween the two signatory parties of the CFA. Continuing the bipolarity of the ceasefire
agreement, the peace talks during 2002 and 2003 solely involved the then gov-
ernment administration and the LTTE. Other representatives of the Tamil community,
the opposition parties in the South and even the president as the cohabitation partner

of the government, as well as the Muslim community, were excluded.®®

The preparation of peace talks, however, had already begun already in 1999/2000
under President Kumaratunga who invited the Norwegian government as a facilitator
for her own efforts in returning to the negotiation table (Serbg et al. 2011). There had
been contact and agreement between the Norwegian facilitator and the LTTE; as a
result, the process of negotiating the ceasefire as well as the agreement on its imple-
mentation built on this established contact. The Norwegian government did not only
facilitate the process and the signing of the ceasefire but also became its first monitor
by agreeing to “organise, equip and establish” the international mission (Preamble of
Status of Mission Agreement 2002) as well as by appointing the head of the interna-

tional monitoring mission consisting of expert monitors from Scandinavian countries.

% This offered a new opportunity for the peace efforts but at the same time posed a challenge for the
peace process since the president remained in office and formed a cohabitation government with the

incumbent prime minister.

" The ceasefire agreement was later heavily criticised both in terms of process as well as content and
was seen by many as a flawed starting point for the peace talks (Keethaponcalan & Jayawardana (eds.)
2009).

%8 This bipartisan approach made for an unstable balance that could not lead to a political settlement but
rather brought to surface and even increased insecurities and divisions between and within the various
constituencies (Goodhand & Korf 2011). Particularly the exclusion of the president contributed to the
early failure of the peace process (Rainford & Sathkunanathan 2009, p.118). At the same time, the lack
of inclusiveness of other Tamil parties is argued to have empowered the LTTE without any urge to trans-
form and contributed to encouraging their violations of the CFA (Loganathan in an interview in June 2006
cited in Rainford & Sathkunanathan 2009, p.121).
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Among the initial measures in the run-up to the negotiations was the implementation
of confidence-building measures that were considered on the side of the LTTE as pre-
conditions to peace talks.*”® Since several of these measures took time in implementa-
tion, some observers felt that important momentum was lost before the first round of
talks took place in mid-September. The parties, however, also required time to pre-

pare themselves for the peace talks during the prenegotiation period.*

From September 2002 until March 2003 six rounds of peace talks took place with
Norwegian facilitation and in different locations. While all rounds contributed incre-
mentally towards building a working relationship and successively established a nego-
tiation support structure in form of working groups, so-called sub-committees, the
most successful session is considered to be the third meeting in Oslo in December
2002 in which both parties agreed to explore a solution “based on a federal structure
within a united Sri Lanka” (Royal Norwegian Government 2002, n.p.). This meant a
compromise on both sides, the LTTE giving up its goal of independence and the gov-

ernment agreeing on a power-sharing solution with the LTTE.

One month after the sixth meeting in Japan, however, the LTTE pulled out of the talks
in April 2003, criticising the process and its perceived marginalisation due to being
excluded from a preparatory meeting for an international donor conference, which was
hosted by the US as a donor co-chair. The LTTE, however, could not travel to Wash-
ington, DC, since it was proscribed as a terrorist organisation.®’ Beyond these im-
mediate concerns, the LTTE complained of the lack of a peace dividend on the
ground, which should translate into normalisation of livelihoods and security of the
population, as well as disparities between LTTE and government-controlled areas in

the North and East. While feeling trapped in the peace talks and disappointed by

% Besides humanitarian actions in the war-affected areas these measures also entailed the de-

proscription of the LTTE, which after some delay took place in August 2002.

% One example here is the delay in releasing the nominated secretary general of the government’s peace
secretariat from his former ambassador post in China; he consequently was shuttling between Beijing

and Colombo during the preparation period.

" The peace talks from the start saw perhaps a unique level of international support that expressed itself
not only through the international facilitator and monitoring mission for the ceasefire, but also a group of
donor co-chairs to the peace process (consisting of the US, Japan and the EU besides Norway), various
donor working groups and assistance pledged to many realms of the peace process in order to help the
parties move forward and provide a peace dividend to the Sri Lankan people. Particularly remarkable is
the amount of 4.5 billion USD pledged with strong peace conditionality at the international donor confer-
ence in Tokyo in June 2003 after the talks had actually broken down (for a detailed discussion see Burke
& Mulakala 2011, pp.159-160).
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unmet promises of the international community (International Crisis Group 2006;
Goodhand & Korf 2011), the organisation remained committed to the peace process
and pledged to return to the negotiation table after improvements in the ground situa-

tion.%?

The ensuing stalemate resulted in the breakdown not only of the peace talks at the
main table but also stopped the work of the sub-committees which had just started
their work. Only the monitoring of the CFA continued and for the coming months and
years remained a thin and continuously deteriorating line of communication. The
peace process of 2002 altogether did not recover although several attempts were
made in 2003 and 2004 from different sides to revitalise them. The reasons for the
failure of the peace talks are manifold and partly controversial. They can, however, be

summed up in two broad arguments (Liyanage 2008; Swamy 2010).%

First, the difficult co-habitation arrangement and overall problematic relationship be-
tween the prime minister and president led to an exclusion, and partly alienation, of
relevant actors, e.g., the military and the president herself, during the peace talks and
contributed to mistakes in the ceasefire agreement as well as in its negotiation pro-
cess and implementation. This, together with the earlier mentioned bipolarity of the
ceasefire agreement that led to the exclusion of other relevant stakeholders, set the

peace talks on a flawed foundation.

Second, the strategy of the then government and the international community was to
appease and legitimise the LTTE through an even-handed approach and through

downplaying the relevance of the LTTE’'s CFA violations that outnumbered those of

62 After repeated critical statements of the LTTE during April 2003, these claims were made in a letter
from the LTTE’s chief negotiator Anton Balasingham to Prime Minister Wickremasinghe on April 21, 2003
(Balasingham 2004, pp.434-439). Besides these concerns and the legitimate criticism of for example the
government’s neglect of LTTE-controlled areas in an important development strategy for the country,
observers also read the withdrawal as a late reaction to the earlier agreement on the ‘Oslo formula’
which, as some consider, was not agreed with the LTTE'’s leadership (Uyangoda 2011). At the same
time, however, it needs to be noted that the main beneficiaries of the peace dividend indeed were the

elites in the southwest and not the poor in the war-affected zone of the country (Bastian 2011).

63 Liyanage (2008) considers four issues problematic in the negotiation design: besides the lack of inclu-
siveness he criticises the parity of status between the negotiation partners that was expected and de-
manded by the LTTE but challenged by the southern nationalist constituency, the even-handedness of
the facilitator towards both negotiating parties and the primacy of group rights over human rights with
regards to LTTE atrocities. Hoglund and Svensson (2008) discuss the dilemmas of mediators dealing
with asymmetric relationships between negotiating parties and describe the Nordic approach of the facili-

tators and the SLMM in more detail.
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the government. In the eyes of critics this contributed to the organisation’s strength-
ened position and increasing demands rather than to their transformation. The strat-
egy was not well understood in the southern polity, or was considered a wrong or too

risky approach during the early years of the peace process.*

Most noteworthy among the efforts to revitalise the peace process are two occasions
that can be seen as lost opportunities. The topic was not any more concerned with
finding a final solution through power sharing but focused on interim arrangements. In
both situations, the parties, however, mostly did not meet face-to-face but exchanged
their positions and proposals via shuttle diplomacy of the Norwegian facilitators
(Nadarajah & Vimalarajah 2008, p.36; Sgrbg et al. 2011).%°

The first effort was that of the two negotiating parties during 2003 to develop their own
proposals for an interim administration. The government presented two sets of propo-
sals in May and July 2003 that were rejected by the LTTE as insufficient despite their
character as drafts meant to inspire a continuation of talks. Then the LTTE was asked
to present its own proposal and came forward with the proposal for an Interim Self-
Governing Authority (ISGA). While the government’s proposals were constrained by
the political circumstances and presented less than the minimal requirements of the
LTTE, the LTTE proposal for an interim solution until the final settlement was con-
sidered to be ‘pitching high’ and going beyond the agreed Oslo formula. Rather than
offering a power-sharing option, the proposal was based on self-governance (Rainford
& Sathkunanathan 2009, pp.91-96).

While the LTTE’s proposal was widely seen in the southern polity as a step towards
an independent homeland and thus a regression from the Oslo agreement, the gov-
ernment nevertheless maintained its commitment to negotiations and offered the
LTTE to continue the dialogue. This presented a tactical move that was seen by
southern critics as surrender to the LTTE (Swamy 2010, p.xxx). However, before there
was an emotive reaction in the southern media, the president seized the opportunity

and declared a state of emergency, took over three key ministries from the prime min-

*In hindsight, however, the strategy contributed to weakening the LTTE as became transparent in a
growing alienation between the LTTE and Tamil population, decreasing discipline and morale among
LTTE cadres and the Karuna split (Swamy 2010).

% In the aftermath of the tsunami, the parties first met directly but these direct encounters were cancelled

by the LTTE after the alleged assassination of a LTTE leader by government forces (Interview 30).
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ister's administration (defence, mass media and interior), dissolved parliament and

won parliamentary elections in April 2004.%

The second opportunity for renewed dialogue and possible collaboration arose in the
aftermath of the tsunami when in the first months of 2005 the reconstruction efforts
halted, or at least slowed down, the previous hostile developments and presented an
opportunity for peacebuilding.®” While both parties were weakened in their logistical
and military capacities, the traumatic experience of the tsunami also encouraged hope
for a peaceful turn of events, particularly since the peace talks in tsunami-affected
Aceh between the Indonesian government and the Free Aceh Movement led to an
agreement just at this time. Consequently, in Sri Lanka similar ideas were developed
for a renewed peace effort through a cooperative management structure for the tsu-
nami-relief operations. Encouraged by joint humanitarian efforts on the ground, the
design of the Post-Tsunami Operational Management Structure (P-TOMS) presented
a unique moment in the peace process since there was for the first time agreement by
the LTTE to collaborate with government structures in the implementation of the relief
structure (Burke & Mulakala 2011; Interview 30).

Despite the enormous amount of goodwill and public support for the tsunami victims
immediately after the disaster, the P-TOMS negotiations were difficult and faced a lot
of opposition. Ultimately, the effort failed due to the resistance of the nationalist actors
in the South. The implementation of the P-TOMS was partly halted by a Supreme
Court order that came on the initiative of the JVP; and the problems with certain parts
of the agreement as expressed in the order were not mended in light of the up-coming

presidential elections at the end of 2005.%

66 Failing a strong majority, the elections, however, led to a fragile coalition of the president’s party with
the nationalist parties JVP and JHU.

" While many observers felt that “war was very much in the air then” (Swamy 2010, p.xx) and that the
LTTE was preparing for a resumption of violence (according to a TV interview with Tamilchelvan, the
leader of LTTE’s political wing, in June 2006 cited in Rainford & Sathkunanathan 2009, p. 28), there also
was internal discussion within the government in order to arrive at a final solution and then Secretary

General Dhanapala prepared an initiative just before the tsunami hit (Interview 30).

% While the JVP left the government coalition in protest, the president signed the P-TOMS document in
June 2005 after significant delays. The JVP filed a fundamental rights petition in the Supreme Court
against the mechanism and achieved an injunction of those aspects that would have provided significant
power and recognition to the LTTE. The mechanism, and its achievements in renewed confidence build-
ing, consequently became irrelevant as the government established a new reconstruction agency that
served as counterpart for donor assistance, and ultimately the government — and the course of the peace

process — changed with the presidential elections in November 2005. Frerks & Klem (2011) add that by

55



It needs to be added, however, that the process towards reaching the P-TOMS
agreement was fraught with mistakes: The president, given her uncomfortable alliance
with nationalist forces, took a long time to consult the various parties over the draft in
order to create consensus and understanding in the South but did not succeed. Many
observers felt that the consultative process took too long and the mechanism should
have been established immediately after the tsunami; some government officials even
felt that they were just waiting and stalling the process in fear of opposition (Interview
25). Moreover, the marginalisation of the Muslim community as party to the P-TOMS
negotiations, despite it being the most affected community in terms of tsunami victims,
enhanced suspicion that the P-TOMS would serve as a vehicle to give the LTTE inap-
propriate influence and lead to an interim administration towards a Tamil homeland
(Stokke 2007).

When the incumbent President Mahinda Rajapakse came into power in November
2005 with the support of the Sinhalese nationalist parties JVP and JHU, he pledged to
end the war. In his annual Heroes Day speech in the same month, LTTE leader Prab-
hakaran welcomed this move in a reserved way and announced that the LTTE, which
had actually helped the incumbent president win the elections through a call for an
elections boycott, would observe the new course of the government carefully (Institute
for Conflict Management 2005).°° At the same time, however, the government’s

course was limited by a number of conditions imposed by the JVP and JHU.

At the beginning of 20086, violations of the ceasefire increased further as did the fight-
ing between the LTTE and the Karuna fraction. Already during the tsunami reconstruc-
tion period of 2005, violence had moved to a new level. The assassination of Foreign
Minister Lakshman Kardirgamar in August 2005 was one key event, another the killing
of a Tamil parliamentarian during a Christmas mass in December 2005.7° Also, an in-
creasing number of military intelligence, informants and armed forces personnel were
targeted by the LTTE. In addition, the situation of the SLMM became aggravated, as
in June 2006 the LTTE had asked SLMM staff from EU member states to withdraw in

then the leverage of the donor community and the previously agreed ‘Tokyo principles’ was reduced due

to the influx of funds and debt relief.

% The Heroes Day speech, delivered by the LTTE leader annually on the anniversary of the first death of
an LTTE cadre, is often used to announce policy statements and is broadcast in many countries where

LTTE-supporting parts of the Diaspora communities congregate on the occasion.

" In both cases, the LTTE had been suspected but the killers have not been brought to justice.
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light of the EU listing the LTTE as a terrorist organisation, which would impair the

monitors’ objectivity.”

Both issues led to a renewed effort of talks in 2006, first in February 2006 in Geneva
and, after several failed attempts to schedule a new meeting in April and a meeting in
June 2006 in Oslo that was cancelled at the last minute by the LTTE, again in Geneva
in October 2006. While the first meeting was relatively successful and led to agree-
ment to continue talks, the talks in the second meeting collapsed after one day when
the LTTE delegation withdrew. Eventually, as observers note, the “half-hearted peace
talks” in Geneva and Oslo did not lead to substantive agreements or a continuation of
dialogue and “stopped as quickly as they started” because they “were perhaps not

meant to succeed” (Swamy 2010, p.xx).”

Amidst further escalating violence from the LTTE’s side, hostilities conducted by other
paramilitary groups and increasing counterattacks from government forces, which in-
volved for the first time after the ceasefire agreement aerial attacks in retaliation for
the assassination attempt on the Army commander, another attempt to discuss power

sharing as a solution to the ethno-political conflict was undertaken by the government.

In 2006 the president invited an All Party Conference and its Representative Commit-
tee (APRC) to develop a consensus among all parties on a political solution to the
conflict. The committee continuously met over 18 months and developed a set of pro-
posals for power sharing based on the so-called 13" Amendment (1987) and its sys-
tem of provincial councils. This consensus, however, was weak since the mainstream
opposition party of former Prime Minister Wickremasinghe and the JVP withdrew from
the process, and the largest Tamil political party with close links to the LTTE (Tamil

National Alliance, TNA) was never invited to participate.

The APRC process and its eventual outcome, however, were outmanoeuvred by na-
tionalist resistance in the South as well as sidelined by the shadow war that started

with the breakaway of the ex-LTTE’s Karuna faction and escalated during 2006 and

" The listing came in May 2006 as a response to the earlier assassination of the foreign minister, the
assassination attempt on the Army commander in April 2006 and an unsuccessful attack on a naval car-
rier transporting over 700 unarmed soldiers. The foreign minister’s assassination had already led to a

travel ban in September 2005.

2 Some observers speculate about the timing, as both sides decided to follow a military strategy and
return to war and thus, for example, question the genuine purpose of the APRC as an effort to find a po-
litical solution or rather an instrument for deflecting international criticism (Goodhand & Walton 2009).

Peiris and Ranawana (2007) interpret the APRC process as catering to international audiences mostly.
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the first months of 2007 into an undeclared war. Two more incidents contributed to
renewed warfare: the LTTE’s closure of the Mavil Aru sluice gates in government-
controlled rural areas that was responded to by a large-scale military operation in July
and August 2006, and an assassination attempt in early December 2006 on the gov-

ernment’s defence secretary who is one of the president’s brothers.

The ensuing cycles of violence and repercussions from the international community
that were intended as sanctions for both sides were perceived by the LTTE as biased
and encouraging the government (Nadarajah & Vimalarajah 2008, p.41), whereas the
government and a southern constituency critical of foreign involvement and interna-
tional NGOs present in the country perceived the international response as too soft on
the LTTE. Against the background of nearly ‘traditional’ suspicion against western
NGO and charity activities, which is rooted in colonial experience, efforts to increase
state control of NGO funding and activities in the 1990s were renewed and extended
to bilateral donors, international agencies and the UN system, both with a view to
complicate their work and intimidate possibly critical voices (Law and Society Trust
2008). At the same time, the LTTE complained about a lack of engagement to protect
minority rights and appears to have hoped for international intervention until the last

moments of war (Nadarajah & Vimalarajah 2008; Interview 4).

In parallel with the accusations against international actors came the intimidation of
domestic civil society organisations and NGOs from both sides. Orjuela (2004) and
Emmanuel et al. (2008) trace non-violent mobilisation of public support as well as in-
timidation and repression against organisations not supportive of the respective
cause. On the side of the southern polity and society a multiplicity of actors is in-
volved: government security forces, JVP, JHU and other Sinhalese groups, including
Buddhist monks in the border areas. Often, NGO staff is labelled as ‘tiger supporters’
and ‘traitors’ simply because they worked with Muslim and Tamil communities (Em-

manuel et al. 2008; Walton & Saravanamuttu 2011).

The abrogation of the ceasefire agreement by the government in the first days of 2008
marks the beginning of the last phase of the period described here. With the formal
declaration of the end of ceased hostilities, the return to war became official.” Tracing

the military and humanitarian developments during the next 17 months until the end of

" The international monitoring mission stopped its work as agreed in the CFA regulations; the Norwegian
facilitators, together with the donor co-chairs, continued to call upon the parties and work towards a non-

violent solution but became increasingly sidelined.
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the war goes beyond this research. More relevant for the discussion here are the

trends in the political discourse that can be summarised as follows:

— the war went hand in hand with a militarisation of society and polity (Smith
2011); civilian efforts to conflict resolution and transformation were considered
increasingly obsolete, and concerns for human rights and humanitarian law

were mostly sidelined by the warring parties;

— on both sides the earlier attempted debate on power sharing and state reform
was muted, and particularly in the South any renegade attempt to dissent and
highlight the need for a political solution was vociferously bedevilled as treach-

erous and supporting terrorism™;

— the spectra of political opinions were reduced on both sides: in the South na-
tionalist and Buddhist voices dominated a silent majority and increasingly ec-
lipsed the voice of the mainstream opposition party; on the Tamil side three
camps evolved: the LTTE and its supporters in Sri Lanka and in the diaspora,
anti-LTTE political parties and paramilitary groups that took the side of the
government; and a silent and increasingly traumatised Tamil and partly also
Muslim population in the North, East and South of the country that was literally

caught in the crossfire.”

The war ended with the military defeat of the LTTE and the death of its leader in mid-
May 2009. The government and the armed forces declared victory and the South of
the country celebrated the perceived ‘liberation from terrorism’. Cautious domestic and
international voices, however, immediately raised concerns not to antagonise the
Tamil minority and to work towards constitutional and state reform in order to address

the needs and aspirations of the minorities.

™ This tendency was mirrored in the LTTE-controlled parts of society where dissent was not allowed
either. On both sides, parts of the vernacular media played a significant role in propagating war and de-
humanising the other side. Moreover, on both sides moderate and dissenting voices from journalists, civil
society or religious clergy were silenced with violent means; the perpetrators of most of these atrocities,

however, have until today not been identified.

5 At the time of writing, both the government and LTTE are accused by human rights organisations of
committing war crimes against Tamil civilians caught in the warzone during the last months of war (Inter-
national Crisis Group 2010; United Nations 2011). Moreover, the Tamil population outside the warzone
suffered from increased scrutiny among generally high security measures against terrorist attacks in the

South and a general suspicion of supporting terrorism that was perceived by many as discriminating.
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Within the coming weeks and months, the government began to reframe policies and
rename parts of administration that formerly concerned issues such as constitutional
reform or national integration. One part of these changes was the closure of the gov-
ernment’s peace secretariat at the end of July 2009.” Declaring that a political solu-
tion would be found on the basis of constitutional amendments already in place, the
government asked the APRC to continue its work and engaged with the TNA, the
largest political group representing the Tamil community, after it forfeited its allegiance
to the LTTE and the claim for a separate state, in a bilateral dialogue that is still to

produce substantive results at the time of writing in 2012.

The outline of events relevant for the understanding of the peace secretariats ends at
this point. Several of the developments during the 2002 negotiations and the years
afterwards will be revisited in chapter 2, which provides the conceptual and theoretical
background to understand conflict transformation and negotiations support. Among
these are concepts for defining peace and peace processes, ripe moments and readi-
ness for peace negotiations, concepts to understand the non-linear dynamics of a
conflict system, and to describe and analyse the different levels and groups among
stakeholders that can be supportive or obstructive in a peace process. This discussion
will contribute to a deeper understanding of the complexities of the Sri Lankan situa-
tion. Moreover, the events appear in the discussion of the empirical findings where

they present the background for the peace secretariats’ activities.

Before that, the following section will provide a brief overview of the negotiation sup-
port structure that was established during the peace talks in 2002 and 2003 and of

which the peace secretariats are one relevant part.

1.3.3 Peace Secretariats as a part of the institutionalised negotiation

support for the 2002-2003 peace talks

Observers often argue that the 2002-2003 peace talks presented an unprecedented

level of coordination, systematic organisation and professionalism (Goodhand & Korf

® The Muslim peace secretariat remains functional as of the time of writing in 2012 and engages in a
restrategising process in order to engage in the new political process. The LTTE peace secretariat in
Kilinochchi was destroyed by shelling in early October 2008. In January 2009 the Sri Lankan Armed For-
ces took over Kilinochchi, and the peace secretariat operated in displacement or from abroad until the

end of the war.
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2011, p.1; Nadarajah & Vimalarajah 2008, p.36). This approach comprised external
facilitation and a set of donor co-chairs to accompany the process (and give security
assurances through military cooperation) (Lunstead 2011), the support of various third
parties engaged in conflict resolution and transformation on an unofficial level, an
international monitoring mission with representation in all war-affected parts of the
country, several sub-committees consisting of representatives of both parties and
supporting the discussions at the main negotiating table, and the peace secretariats.
These different forms of institutionalising the peace talks in the form of a ‘peace archi-
tecture’ (Burke & Mulakala 2011, p.157) are relevant to the understanding of the

peace secretariats.

The systematic and organised approach is probably due to several factors. The ap-
proach of the Norwegian facilitator influenced the process design and the establish-
ment of support structures. Learning from other peace processes around the world
was also a contribution of many third-party advisors and capacity building activities
(for example Berghof Foundation for Conflict Studies 2008; Siebert 2007). In addition,
the Wickremasinghe government encouraged policies close to those of the donor

community and was eager to reform and modernise the public sector (Bastian 2005).

At the same time, the LTTE followed two interests when establishing a peace architec-
ture: pairing the structures of the government signalled parity of status and symmetry
between the negotiating parties; moreover, the structures contributed towards the
overall goal of statebuilding since they were seen as steps towards the establishment

of an administration (Philipson 2011).”

Already in February 2000, the Norwegian government on invitation of the then gov-
ernment of President Chandrika Bandaranaike Kumaratunga explored the possibility
of facilitating a dialogue between the government and the LTTE on both humanitarian
issues and towards a political settlement of the ethno-political conflict (Uyangoda
2006; Serba et al. 2011).”® In mid-2000, the Norwegian government appointed Erik

Solheim as Special Peace Envoy to Sri Lanka, who would also be the main facilitator

" In order to engage with the donor community, the LTTE also established a Planning and Development

Secretariat.

& Despite the rhetorical agreement of both parties to do so, fighting continued and direct dialogue did not
take place due to the deep mistrust between the parties. Only the military stalemate in 2001, the eco-
nomic and financial crisis caused by the attacks of the LTTE and the war, increasing donor pressure on
the government and the expected proscription of the LTTE in the UK in early 2001, and an overall
changed international approach towards ‘terrorism’ after the Al-Qaeda attacks of 9/11 made a cessation

of hostilities possible (Uyangoda 2006).
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of the peace talks in 2002 and lead a small team of personnel both based at the Nor-
wegian embassy in Colombo and at the Ministry of Foreign Affairs in Oslo. The facili-

tators travelled frequently to Sri Lanka but were not continuously based in the coun-

try.

79

The Sri Lanka Monitoring Mission was established in due course with the ceasefire
agreement. Staffed with monitors from Scandinavian countries, initially under a Nor-
wegian head of mission,? the mission set up district offices and contact points in order
to be accessible to the public in the war-affected zone. In addition to the main office in
Colombo, an office in Kilinochchi, the LTTE’s de facto capital, served to liaise with the
conflict parties. While on the side of the SLMM dedicated liaison officers were ap-
pointed, the parties established units within their peace secretariats to engage with the

SLMM as well as with their respective military counterparts.

In addition to the structures that both negotiating parties set up in order to liaise with
the SLMM, they also established four sub-committees in order to deepen, continue
and implement the results from the negotiations at the main table.®' Following a deci-
sion at the second round of talks in November 2002 in Thailand, it was agreed to in-
stall three sub-committees: one on Immediate Humanitarian and Rehabilitation Needs
(SIHRN), one on De-escalation and Normalisation (SDN) and one on Political Matters

(SPM). % A fourth committee, the Sub-committee on Gender Issues (SGI) was agreed

 The set-up of the Norwegian facilitation team as well as the person of the main facilitator were later
criticised by observers. While criticism in hindsight for example highlighted the insufficient presence on
the ground, the role and alleged partiality of the chief facilitator was a concern already during June 2001
when the Sri Lankan president and foreign minister sought to reduce his role and consulted the Norwe-
gian government bilaterally without consultation of the LTTE (Serbg et al. 2011; Uyangoda 2006, p.254).
The latter accusation of partiality towards the LTTE continued throughout the coming years and was one
of the main criticisms forwarded by southern nationalist groups as well as of Tamil voices critical of the
LTTE (University Teachers for Human Rights, UTHR 2005a). The framing of the Norwegian support as
facilitation instead of mediation also goes back to the deep scepticism concerning foreign intervention in

issues of national sovereignity.

8 The close staff connection between the Norwegian facilitators and monitors as well as Norway’s pre-
dominant role in establishing the SLMM led to similar criticism regarding an SLMM bias towards the LTTE

as mentioned above for the facilitator.

8 This section draws heavily on one of the few publications on the sub-committees by Rainford and
Sathkunanathan (2009) who discuss the, in their view, flawed approach of the Wickremasinghe gov-

ernment ‘to mistake politics for governance’.

8 The Wickremasinghe administration embraced a ‘staged’ approach towards power sharing through an
interim administration and promised such a structure for the North and East of the country in its election

manifesto (Rainford & Sathkunanathan 2009, p.87). The rationale was to enable economic development
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upon later at the fourth round of talks in January 2003 in order to ensure consideration

of gender issues.

The sub-committees in theory had a special role due to their bipartisan staff compo-
sition which was seen as part of the bridge-building effort between the parties, a con-
tribution towards reducing asymmetry, and as first step into the direction of interim ar-
rangements between the government and the LTTE (Rainford & Sathkunanathan
2009). Consequently, the sub-committees, particularly the one on humanitarian con-
cerns and rehabilitation (SIHRN), as well as the later mechanism proposed to coordi-

nate the tsunami relief effort (P-TOMS), were highly contested in the southern polity.*

Each of the sub-committees was chaired by a government and LTTE representative
and consisted of an equal amount of members from each party and representatives of
the Norwegian government (and in the case of SIHRN the Japanese government).
The chairs of the three sub-committees were part of the negotiating teams.* The sub-
committee dealing with gender issues differed in terms of personnel on the gov-
ernment side: it was chaired by a well-respected academic, Kumari Jayawardena, and
the members were academics and women activists, whereas on the LTTE’s side the
team consisted of female cadres and was headed by the leader of the LTTE’s

women'’s political wing, Thamilini.®

The effectiveness of these support structures, however, varied depending on their re-
spective tasks’ contentiousness and the timing of their establishment. While the sub-

committee on political matters only existed ‘on paper’ as it never met, SIHRN and

through a cessation of hostilities and to win over the LTTE and its constituency through improved living
conditions and power sharing. Since the government’s cohabitation partner did not endorse the ap-
proach, an interim administration could not be established legally and the sub-committees, particularly

SIHRN, were intended to replace the mechanism at least temporarily (ibid., p.24).

8 1n both cases, the effort of the government and the LTTE to create a non-political, rather bureaucratic
support mechanism failed because of the lack of inclusion of the political, nationalist Sinhala opposition to
such structures (Rainford & Sathkunanathan 2009, p.36-38).

8 The SPM was chaired by the respective leaders of the negotiating teams, Minister G.L. Peiris and An-
ton Balasingham, SDN by Defence Secretary Austin Fernando and LTTE Eastern Commander, Karuna,
and SIHRN by the Secretary General of SCOPP, Bernard Goonetilleke, and the head of the LTTE Politi-

cal Wing, Tamilchelvan, since the LTTE peace secretariat was only established later.

% Several interviewees in this research refer to the SGI as an example of bridge building and an effective

support structure for interaction and inter-party consensus building.
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SDN were more active (for a description of SDN see Fernando 2009).%* Initially sup-
ported with donor funds, SIHRN after 2004 was able to supply funding to local initia-
tives through a government budget (Rainford & Sathkunanathan 2009, p.79). When
the LTTE suspended the negotiations in April 2003, it also cancelled an upcoming
SIHRN meeting that was scheduled for the end of April. Later, the SIHRN activities
were said to have revitalised for a short time since the government considered it use-
ful to continue the collaborative exercise and maintained the sub-committee as the
last functioning working arrangement and a possible space for interaction. Moreover,
the LTTE was encouraged to interact through SIHRN with civil administration at the
local level (Rainford & Sathkunanathan 2009, p.79).*” When the president took over

responsibility for the peace process, the old structures were replaced.

Finally, the peace secretariats should be mentioned briefly as part of the peace archi-
tecture. They will be described in detail in the empirical part of the research. Here, the

focus is on the international support extended to them.

The three secretariats received significant attention from the international actors that
supported the peace process. International actors eager to support the peace negotia-
tions and the wider peace process identified the peace secretariats as a possible entry
point for assistance, both by supporting their establishment financially as well as

through capacity building.

While the SLMM establishment, staffing and maintenance were funded by the five
Scandinavian countries (see for details Sri Lanka Monitoring Mission 2010) and the
sub-committees did not receive assistance besides the Norwegian facilitation ser-
vices, the peace secretariats were supported by a number of bilateral and multilateral

donors.

% |t seems in hindsight that SPM was established due to domestic and/or international pressure on the
government to approach the core political issues of the conflict along with the issues of normalisation and
humanitarian relief, but neither party appeared willing to enter the discussion, probably due to awareness
on both sides about the delicate situation of the cohabitation government (Rainford & Sathkunanathan
2009, p. 78). Without support of the president, the government could not carry through constitutional re-

forms that would have been required in order to implement power sharing.

8 There exist different accounts on SIHRN'’s functioning after the stalemate in 2003. According to Rain-
ford and Sathkunanathan (2009) it continued until 2006 but this was not remembered by their source in
an interview for this research. Other sources confirm that SIHRN was not functional after the stalemate
and refer to a letter of withdrawal by LTTE political head Thamilselvan on April 24, 2003 to the head of

the government’s peace secretariat (Philipson 2011).
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All secretariats received assistance from the Norwegian government, the German and
Swiss governments through the Berghof Foundation for Conflict Studies in Sri Lanka,
and the UNDP. These donors highlighted their concern for conflict sensitivity and paid
attention to concerns regarding equal access to resources and support offered (Inter-
views 1, 3, 5 20, 33).

The government as well as the Muslim peace secretariats also received support from
the US government via AED/USAID.* Financial assistance was only provided by the
Norwegian government in order to help the establishment of the secretarial office fa-
cilities and infrastructure, and in the case of the government secretariat the initial con-
tribution in 2002 was consecutively replaced by funding from the government budget
(Interview 23, 29, 33).* The other donors as well as several other third-party actors,
which partly engaged only unofficially, provided support in kind or through capacity
building in order to improve the peace secretariats’ skills and expertise and in order to
engage them with each other and their respective constituencies (Interviews 1, 2, 4,
18, 20, 23, 26, 31).

What were the intentions, or theories of change, behind this support, and what do they
tell about the international community’s views of the peace secretariats? Some donors
consider the existence of the peace secretariats themselves as useful and describe
their assistance to them as contributions to support the inter-party relationship and
trust building, to decrease the asymmetry of the parties which might be detrimental to
the peace negotiations, to enhance the representation of stakeholders in the peace
process, and to improve the parties’ preparation for and participation in the peace
talks. Others refer to particular activities of the peace secretariats in which they see
relevance for the overall peace process. Here, enhancing the connection between the
different societal levels through helping the peace secretariats engage with other

tracks and supporting civil society activities are mentioned, as is the potential to mobi-

8 Due to the LTTE's proscription in the US, their peace secretariat did not receive assistance, and there
were no direct meetings with US officials for political reasons (Lunstead 2006, 2011, p.62). This led to
complicated working arrangements in the case of the One-Text-Initiative, an institutionalised track 1.5
dialogue and problem solving program that was supported by the US, among other donors, and facilitated
as part of its activities meetings between the peace secretariats and other stakeholders (personal obser-
vation of this author during the years 2005-2007).

8 In agreement with the then government, funding for the LTTE continued. This was, despite agreed con-
trolling mechanisms, later scandalised as biased support for the LTTE by opposition and succeeding po-

litical leaders (Interview 29, 30).
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lise public support for the peace process through the peace secretariats’ communica-

tion and information.

While some of these theories of change proved valid, others did not. As this research
will show, the peace secretariats made relevant contributions in their various func-
tional areas. At the same time, however, these contributions could not influence the
peace process at large towards any of the above-indicated intentions of the interna-
tional community in a way that transformed the dominant conflict dynamics. In light of
the above outlined complex conflict system, this can hardly be a surprise. A less obvi-
ous finding of this research concerns the significance of the peace secretariats in
symbolic politics and in representing and manifesting the statebuilding projects of their

respective leaderships.

With this short glimpse at the conclusions of the research, this background chapter to
the Sri Lankan conflict ends. As cautioned in the beginning, much more could be
added to prove the complexity and the entrapments of the system. The purpose of this
section, however, is to provide the reader with the information required to understand

the deliberations and findings of this research.

The following, and last, section of the introductory chapter presents the methodologi-

cal approach and critical considerations of the researcher.

1.4 Research Design and Methodology

This sub-chapter explains the research design and methodology. This research con-
sists of a mix of strategies, or traditions, of inquiry (Creswell 1998) that appear useful

for the particular questions and concerns.

The approach of this research concerns understanding different perspectives and in-
terpretations of the conflict actors (Johnston 2005). Inspired by the thinking about con-
flict analysis of Boudreau, the research should be understood as a “systematic inquiry
into the multiple, simultaneous and often contradictory knowledge claims made by all
significant parties to a violent human conflict” (Boudreau 2003, p.101). As such the
research is inspired by ethnographic methods that take a middle ground between emic
and etic, i.e., insider and researcher, viewpoints (Seligmann 2005). It does not try to
measure outcome of behaviour, evaluate performance and assess the cases in terms

of effectiveness from an outsider/donor perspective. This research considers the dif-
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ferent perspectives of three organisations, their views of themselves, of each other
and the views of their respective environment. Section 1.4.1 explains the case study

selection.

The research is inductive and qualitative because there is no adequate literature pre-
senting theory that could be tested as a response to the research question; this re-
search, however, does not start from scratch.”® The research process can be divided
into three stages: the research design and empirical research; the literature research
and development of a conceptual framework; and, the synthesis of the empirical find-
ings and the conceptual framework leading towards theorising the findings. This pro-

cess is described in section 1.4.2.

The perspectives presented in the research as well as the conceptual framework
underlie to a great extent situational factors — of time, of place, of discourses, prob-
lems and personal restrictions in research. This chapter therefore concludes in section
1.4.3 with a situational analysis according to Clarke (2005a) that details ethical and
critical considerations of this research and leads to identifying three situational themes

of the research: silence, blame and mistrust.

Clarke’s approach is rooted in grounded theory, and it needs to be noted that the out-
set of this research was inspired by grounded theory as well. The inductive research
process started with the empirical research, developed categories emerging from the
data, compared these to the research assumptions, undertook a first attempt of con-
ceptualisation and only afterwards reviewed the theoretical literature in a comprehen-
sive way. Although some of the methodological elements of this research are inspired
by grounded theory methodologies, the author does not claim to have conducted
grounded theory research according to the methodology developed by its founding
fathers Anselm Strauss and Barney Glaser (Glaser & Strauss 1967).°" Elements of
this research with a grounded theory character are the cyclical process that moves

back and forth between data gathering, analysis and conceptual development; the

% The research question and the assumptions are based on existing literature, and the later developed

conceptual framework builds on theory both on conflict transformation and on organisational behaviour.

" This disclaimer appears appropriate given the criticism that a significant amount of research in social
sciences allegedly claims to follow grounded theory without truly adhering to its originally strict principles
(Hood 2010). However, it should be noted as well that there is no ‘one grounded theory method’ but ra-
ther a family of grounded theory methods that can be classified in different ways (see Babchuk (2008) for
an overview). The approach taken here leans towards a constructivist understanding on grounded theory

(Charmaz 2006) but does not adhere strictly to a classic grounded theory paradigm (Glaser 2003).
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constant and iterative process of data comparison; and the visualisation of relation-

ships among categories towards conceptualisation and theorising.

Rather than aspiring to develop formal theory as classic grounded theory does, how-
ever, the intention in this research is to theorise. As Clarke (2005b, n.p.) expresses so

suitably when explaining her postmodernist approach towards grounded theory,

this brings theory down off its ghastly Enlightenment pedestal of gener-
alizability, universality and ahistoricity. | certainly have zero interest in predic-
tion — which is to me the goal of formal theory. To me, theorizing is a tool for
generating working understandings and need[s] to be regularly revised, up-

dated, tossed out and reinvented in the face of changes.

Following this understanding, the results of this research need to be considered as a

‘work in progress’ (Archer 2007, p.35).

1.4.1 Selection of the research approach

The research presents an inductive, qualitative approach towards theorising the or-
ganisational behaviour of the peace secretariats based on a sample of three case
studies in one country. The three organisations represent different institutional back-
grounds in the same macro context of country and conflict during a period of seven
years from 2002 to mid-2009. Given the state of research on the particular topic and
the difficulties in generalising findings about (organisational) behaviour in fragile situa-
tions and violent conflict, the resulting detailed account appears more helpful than a
comparative approach that investigates, for example, various organisations in different

conflict settings.

The intention of the research is not a comparison, but the explanation of organisa-
tional behaviour and its complexities. Thus, the inductive approach is preferred over a
deductive one, which would have required a preselection of potential explanations in
order to develop the theoretical framework to be tested with the empirical research.

Instead, the empirical findings are used to develop a theory-based explanation. The
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author does not claim validity of the conceptual framework developed on the basis of

this research; it does, however, present the findings in a reliable way.*

The case study selection at the time of research at the end of 2009/2010 presents a
challenge since data is difficult to access for various reasons. First, by mid-2009 two
of the three organisations had ceased to exist due to the course of the conflict and
war.® For the same reason, resource persons were difficult to access; this is particu-
larly true for interview partners with an LTTE affiliation. Second, the opinions of all
interview partners are affected by the situation at the time of research: the before-
mentioned overall notion of frustrated and failed efforts towards peace makes a dis-
cussion of specific achievements difficult and subject to the overall perspective of the
discussants.* Moreover, the present perspective of interview partners on the conflict
parties’ behaviour is influenced by the controversial and politicised views on the nego-
tiation effort of 2002, the end of the peace process and the consequent war.*® The ef-
forts of the current government to establish its own Lessons Learnt and Reconciliation
Commission and to defend itself against international allegations of war crimes create
during the time of research in 2010-2012 an atmosphere of mistrust and suspicion
against both critical voices on the end of negotiation and the conduct of war as well as
against constructive reflections regarding the outstanding political solution of the

underlying causes of violent conflict.

It could therefore be asked if not other cases would be more suitable for the discus-
sion of the research questions. To answer this question, four methodological con-

siderations should be taken into account:

First, given the state of literature on peace secretariats as negotiation support struc-

tures, a detailed exploration of functions and roles as well as a discussion of different

2 |In order to test the validity of the concept for other cases, a comparison of organisations in different

conflict situations could follow as a next step in research.

% As described in more detail above, this concerns the government’s secretariat as well as that of the
LTTE.

% As mentioned before, some observers doubt the initial commitment of the conflict parties to the peace
process and consider other interests as dominant, e.g., to use the talks as a breathing space to recuper-
ate and rearm, to secure international support and to pursue other agendas (Chandrasekharan 2002).
Such an assessment would affect the views on the peace secretariats that, without genuine intention to

negotiate, were merely facades.

% |t should be noted, however, that most interview partners spoke with deep respect for the work and
opinions of others; there were no hard feelings, harsh criticism or allegations against each other. Rather,

most expressed interest in and gratitude for the opportunity to reflect on their own and others’ roles.
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cases within one conflict setting contribute to academic progress in any case. Even on
the basis of this small sample of case studies, theorising can be explored and contri-
bute as a ‘building block’ to further theory development with other case studies
(George & Bennett 2005). Second, the in-depth knowledge and access given in the
Sri Lankan situation could not be matched in other cases, and this would lead to a re-
search bias. Third, from an ethnographic perspective one can argue that research is
always implicitly comparative work: the researcher’s understanding of a particular
situation necessarily draws on a comparison of other cases, e.g., one’s own experi-
ences (Seligmann 2005, p.230). Fourth, the Sri Lankan cases present a unique re-

search opportunity with regards to the questions outlined in section 1.2.4.

Altogether, the author argues that the selection of the cases for this first exploration
and development of a conceptual framework is relevant to academic research. Future

research could test the emerging framework in other conflict settings.*

1.4.2 Research process and stages

Research is a process of incremental steps towards answering the research ques-
tions. Building on the choice of topic, the selection of cases and the research ques-
tions discussed in the previous sections, the author followed a process of three
stages, inspired by qualitative inductive research design and grounded theory meth-

odologies.
The three stages comprise:

1. the research design, preparation and empirical research leading towards first

ideas for the conceptual framework;

2. the literature research and revision of the conceptual framework; %’

% A comparison as such, however, cannot lead to generalised recommendations, let alone a ‘master

plan’ for establishing peace secretariats.

" The literature research comprised primary, secondary and tertiary source material on peace secretari-
ats and other support structures, conflict transformation and negotiation support. Sources of primary lit-
erature on the peace secretariats were written statements of the peace secretariats or representatives of
the respective conflict parties in official documents, parliamentary recordings, newspapers and maga-
zines as well as the Internet, here particularly the websites of the three peace secretariats. It should be

noted that the destiny of the LTTE secretariat’'s archive is unknown and the government secretariat’s ar-
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3. the synthesis of the empirical findings and the conceptual framework leading
towards theorising the findings (see Annex 1.2 for a timeline and detailed

overview of the activities during the stages).

The stages, however, do not imply a unilinear procedure but should be seen rather as
a process of iterations and constant comparison between empirical and theoretical

findings, between interviews and literature towards the author’s conceptualisation.

Some aspects of stages 1 and 2 will be described in more detail; these concern the
preparation of interviews and the securing of adequate data quality; the process of
conceptualisation; and the revision of assumptions. Finally, feedback to the interview

partners at the end of the research process is considered.

Preparation of empirical research

Based on the initial assumptions and the dearth of literature, the author decided ‘to
jump right away’ into empirical data collection through conducting interviews. For this
purpose, four different categories of interview partners were identified that allowed for

triangulation of viewpoints:

— insiders: staff of the peace secretariats, mostly in middle and top-management

levels;

— partners: staff in organisational units of a conflict party that cooperated with the
peace secretariat, e.g., staff of other government departments, or from civil
society that cooperated with the peace secretariats, e.g., as members of

boards and working groups;

— observers: academic and civil society members that have a good knowledge of

the peace secretariats’ activities in the overall context of the peace process;

— third-party actors: donors to the peace secretariats and other (domestic or
international) third-party actors that supported or collaborated with the secre-

tariats for different purposes, e.g., facilitation or capacity building.

chive at the time of research not accessible. In addition, a limited amount of documents provided by

donor organisations was available on a confidential basis.

Secondary literature refers to reports, papers and other publications about the three peace secretariats in
Sri Lanka; tertiary literature refers to literature about peace secretariats and negotiation support in gen-

eral.
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Altogether, 34 in-depth interviews were conducted with an average duration of 80
minutes (see Annex 1.3 for an anonymous list of interview partners). The interviews
represent the four categories, with some interview partners counted in two categories

(e.g., as partner and third party) as displayed in table 1.1:

Insiders Partners Observers Third parties

13 8 9 10

Table 1: Distribution of interview partners along categories

Disaggregation of the categories is only relevant for the insiders since the interview
partners in the other categories always spoke about all three secretariats. The insider
category divides in 6 interviews with staff of the government secretariat, 5 with the
Muslim and 1 with the LTTE secretariat. Availability was particularly limited with a view
to LTTE ‘insiders’ and ‘partners’ due to the killing, disappearance, imprisonment or

flight of the largest number of relevant persons.®

It needs to be noted here that the interview situation for representatives of the gov-
ernment side presented challenges, too, although not comparable to the ones of the
LTTE side. On the government side, the concerns were related to the current gov-
ernment’s critical stance towards the earlier negotiations and in their view overly per-
missive dealing with the LTTE, which at times was compared to treason and betrayal

of the country’s interests.

Regarding the ensuing concerns about confidentiality, interviews followed due pro-
cedure to guarantee anonymity as was requested by many interview partners (Diener
& Crandall 1978). The dissertation accordingly does not identify the interview partners
by name or functional description.® In addition, interview location and context, the re-
cording of interviews as well as data storage and documentation were subject to se-

curity precautions.

% Potential interview partners were always difficult to contact even through gatekeepers, mostly did not
respond, or refused to be interviewed due to security concerns or on-going application processes for asy-
lum or immigration in third countries. In addition, many appear to wish leaving their old lives and experi-
ences behind and establishing a new identity, which does not allow for retrospection, especially if having

undergone interrogations and questioning before.

% In addition, several interview partners requested to see any reference made to their statements, which

was granted.
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The selection process of the interview partners can be described as a mixture of
‘judgmental sampling’, i.e., the selection of individuals who have a direct bearing on
the research topic'®, and ‘opportunistic sampling’, i.e., the selection of accessible per-
sons who are available and do not represent a risk for other interview partners or the

101

research project (Seligmann 2005; Wood 2006).

Altogether, the selection of interview partners provided a collection of unique and
mostly unheard perspectives on the subject. They offered first-hand insights and ex-
periences from different periods of the secretariats’ activities that in most cases have
not been discussed or published before. The interview material thus can be con-

sidered as relevant despite challenges in access to certain perspectives.

Building on a preliminary literature search, the author developed semi-structured
interview guides for all four categories of interview partners (see Annex 1.4)."% After
opening with an introduction and explanation'®, an assurance of confidentiality and
other clarifications, the interviews were conducted in an interactive manner asking the
interviewees to contribute and highlight questions that would be integrated in subse-
quent interviews. Activities of the secretariats were described along key events of the

peace process; the secretariats were characterised with a view to their internal cul-

1001 grounded theory methodologies, ‘theoretical sampling’ focuses on finding new data that helps build-

ing the emergent theory. Rather than being concerned with representativeness of data, data collection
aims at saturation and thus stops when no more new insights can be gathered.

1°1Accordingly, other methods for data collection had to be excluded, too. For example, a survey on opin-

ions about the peace secretariats and their perceived roles would have been interesting as well, but was
not conducted in light of the difficult political environment that renders question about LTTE organisations
and the earlier peace talks suspicious ‘by default’. Likewise, observation of peace secretariat behaviour
was not possible since two of the organisations had ceased to function and the third one conducted dur-
ing the years 2010-11 a process of reflection and restrategising. The researcher, however, could draw on
earlier observations during the period 2005-2008 when engaging with the peace secretariats in her ca-
pacity as deputy director of the Berghof Foundation for Conflict Studies, Sri Lanka Office.

'%2 This is a variation from theory-free conduct of empirical research as suggested in the very early

grounded-theory methodologies (Strauss & Corbin 1994). Rather, it is mostly accepted today that litera-
ture can serve as orientation for the researcher without defining the research project (Babchuk 2008).
The guides also follow methodological suggestions for participatory inquiry in conflict analysis (Fisher et
al. 2000). In addition, recommendations regarding data collection in conflict environments were con-

sidered (Brounéus 2011; Wood 2006).

'% |n all cases, the author explained topic and general gist of questions in advance and mostly in writing

in order to prepare the interview partner.
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ture, interactions with other actors and the relationship with political leaders and prin-
cipals. The guideline also contained questions regarding the achievements of the
secretariats and asked the interviewee to imagine alternative designs and roles for

peace secretariats.

Test interviews with informed observers and third-party members revealed that some
of the intended questions needed revision and the interviews required a free flow of
conversation to ensure a trustful exchange.'™ Consequently, the guides were used
more in the sense of check lists in order to cover all relevant aspects of interest and to
point to specific questions, e.g., to verify earlier information or consolidate a particular
perspective. The order of questions was not always followed and topics of discomfort

were not pressed further.

The author also noted a relatively high level of emotional reactions. These were not
related to the peace secretariats but to general concerns regarding the course of the
peace process, the war and the current political situation. Persons with a political, hu-
man rights or civil society background responded especially strongly and used the op-
portunity to speak about past experiences and the future outlook of the country in

general.

The different levels of emotional involvement, the concerns for confidentiality as well
as the difficult access to some interview partners resulted in biases in the representa-
tiveness of interview data; these were mitigated as much as possible through inter-
views with ‘proxies’ who were close to the ‘insider’ positions as well as through trian-

gulation of views and methodologies (Bryman 2003).

Given the divergence of viewpoints, the following precautions were taken to validate

data: At least two sources were required to validate factual findings, e.g., statements

104 Test interviews revealed that the questions regarding effectiveness were difficult to answer. The idea

to let interviewee’s visualise the history of the peace secretariats proved in the course of the test inter-
views as too difficult and time-consuming. Some felt that events were too far away and could not remem-
ber details of particular activities well. Most interview partners who were not ‘insiders’ did not know the
organisational details while ‘insiders’ paid a lot of attention to questions concerning organisational culture
and self-image, highlighting differences from the other secretariats and also other units of their conflict
party’s organisation. Some did not understand the questions regarding alternative peace secretariat de-
signs since the organisations in their views fulfilled their functions. Relating the activities to conflict trans-
formation was easier but mostly required pointing by the author towards specific types of conflict trans-
formation. The author consequently adjusted the interview questions and style and paid more attention to
organisational identity and the negotiation context. Both corrections in the interview course are reflected

in the data and also the choice of the consequent literature and theory discussion.
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on activities and functions; these could be either two interview statements or two dif-
ferent sources. A convergence of viewpoints and perceptions, however, was only ex-
pected from comparison of findings within one conflict party position, i.e., if two opin-
ions regarding a particular aspect of the peace process contradicted each other this
did not disqualify the viewpoints — they were simply different.® On the contrary, diver-
ging viewpoints can contribute to validation if the dissent can be interpreted within the
context of the conflict, e.g., if the divergence is based on affiliation with adversary con-
flict parties.’® In order to avoid exertion of undue influence on the interview partners,
questions were framed in a factual manner that did not have any bearing on the con-

flict and the current political situation.

Conceptualisation of findings

Empirical data was coded and categorised immediately after data collection.” The
assumptions and questions of the interview guidelines served as a starting point for
coding the first interviews. Soon additional categories emerged, particularly with a
view to the political background, the conflict context, leadership and management is-
sues as well as identity, belongingness and loyalty, while others, e.g., on organisa-
tional structure or size, proved to be not relevant for the emergent concepts that were
documented in theoretical memos and later in presentations to a doctoral collo-

quium.'*®

While the empirical data provided the foundation for the first attempts in conceptualis-
ing the findings, the literature research of the second stage provided additional in-
sights that helped to interpret the empirical findings and connect them to existing

theory. Given the empirical findings and emergent categories, the theory research was

195 Cautious interpretation is required, however, since non-contradiction can also be telling. Silence,

interviewees not responding directly to a certain part of a question and other ways of avoiding the answer
might hint at divergence as well. See for example Fujii (2010) and Wood (2006) on the analysis of ‘meta-
data’, e.g. silences, lies, evasions and denials. This aspect has to be kept in mind as well when consider-
ing the earlier mentioned difficulties that interviewees had with some questions.

1% The divergence (or convergence) of views — both in interviews as well as in primary material and lit-

erature — may be based on different reasons and does not validate or disqualify the findings automati-
cally. This is particularly so in situations of violent conflict where there is no agreement on core issues
regarding the substance of conflict as well as on procedural issues (Wood 2006).

107 Following grounded theory methodology, the data was coded on the basis of field notes, using the

recorded interview material as control for accuracy of statements without transcription (Holton 2007).

1% Annex 1.5 outlines the coding scheme for the interview material, which was used for all interviews.
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directed towards organisational theories and particularly to agency theory. Unlike a
qualitative research approach where the theoretical discussion serves as a precon-
ception of the empirical data, here — following a grounded theory approach — the theo-
retical literature is treated rather as additional data that complements the case study

data and helps develop the emerging concept (Glaser & Holton 2004; Holton 2007).

The iterative process of empirical data collection and comparison with findings in lit-
erature leads the literature research towards specifying, for example, agency theory in
the context of political systems and violent conflict. These iterations can be traced in
the theory chapters that follow the process of research and the emergence of the con-
ceptual framework. They also informed, following a process of theoretical sampling,
the on-going selective data collection in areas where additional data was needed to
saturate the emerging codes and categories towards the synthesis of empirical find-

ings with the conceptual framework developed (Glaser & Holton 2004).

Following the first stage of empirical research that concluded in the presentation of
initial conceptualisations at a PhD colloquium in December 2010, the emerging con-
cepts were compared to literature and the theoretical chapters developed. These
present the conceptual framework as it can be established from scholarly literature
(since the author does not claim, for example, to have developed agency theory).
Nevertheless, the conceptual framework is grounded in the empirical findings.'® Part
2 of the research presents the empirical findings along the ‘theoretical’ conceptual

framework.

Adjustment of assumptions

As mentioned earlier, the first phase of data collection led to adjustments in the re-

search orientation and a revision of the initial assumptions that read as follows:

1. While organised negotiation support structures are not sufficient for explain-
ing the success, or failure, of the peace process, they can contribute to conflict

transformation.

2. Both external context-related factors and internal organisational character-

istics determine the organisation’s contributions.

1% Here, methodology deviates from grounded theory. The research presents existing scholarly literature

that is helpful to establish and validate the conceptual framework borne from the empirical data. Annex
1.6 shows the empirical findings as presented in December 2011 on the occasion of a colloquium of PhD

candidates reading under guidance of Prof. Dr. Dr. Giessmann in Berlin.
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3. The organisational characteristics can be influenced through external as-

sistance, e.g., through capacity building.

The following adjustments took place:

Assumption 1 was developed in the context of the general public sentiments against
the earlier peace talks and the triumphalism of the victorious end of the war. In hind-
sight, it served as an explanation for investigating a question perceived as odd and
anachronistic by some rather than expressing a research assumption. It was therefore
reframed in order to expose the high expectations of some of those who were support-
ing the peace secretariats. These expectations were explained in an additional as-

sumption that highlights the particular position of the peace secretariats.

While listening'" to the different voices during the phase of interviewing and later the
documentation and coding, the author realised that she had additional implicit as-

sumptions about the determinants of the secretariats’ performance."

Consequently,
assumption 2 was complemented with two additions that express the most important

characteristics of the organisational and context determinants.

In the course of the interview and documentation phase, the author decided to drop
the examination of the effects of external assistance (assumption 3)." Instead, the
viewpoints of the third-party interview partners were used to complement the perspec-

tives presented by the other interview partners.'”

10 Almost all interviews were recorded with the consent of the interviewee.

" While the assumptions about the context-related determinants were established already during the

initial literature review and preparation of interviews, the internal characteristics became manifest during
the initial pilot and test interviews.

"2 This happened in light of the interviewees’ avoidance of effectiveness questions and the general reluc-

tance to expose details of external assistance in the light of a generally critical discourse on the ‘over-
internationalised’ peace process. In addition, the issue of capacity building to the LTTE was considered
too contentious to be discussed openly, and, given allegations and criticism regarding governance and
accountability issues at the Muslim peace secretariat, interview data regarding external assistance and its
relevance appeared problematic.

"3 In this sense, the third-party views contribute to the multiple ‘realities’ (Druckman 2005, p.7) ex-

pressed by the conflict parties. This multiplicity creates a tension between the positivist aspiration for va-
lidity in research and the constructivist acceptance of the different voices and views that do not allow for
one absolute truth (Charmaz 2006). Following the latter view, this author tends towards an emic ap-

proach giving space to the self-reported senses of meaning.
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Consequently, the initial three assumptions of the author were refined in formulation

as well as depth of understanding and are presented here as revised:

Peace secretariats have the potential to be change agents for conflict trans-

formation.

2. Peace secretariats hold a particular position within and between the negotiat-

ing parties that implies a potentially significant influence on the negotiation

process as well as on conflict transformation.

The mandate of peace secretariats as support structures for negotiations is de-
fined by the negotiators based on their respective strategies and on third-party

advice, and is interpreted and implemented by the peace secretariats.

Both external context-related factors and internal organisational characteristics

determine the organisation’s contributions to conflict transformation.

4a. Context-related factors encompass the form of government, the type of vio-

lent conflict and the conflict phase.

4b. Internal characteristics are expressed in the organisation’s identity with
traits such as proximity to the principal, political alignment/identification, pro-

fessionalism and access to resources.

As the theory chapters evolved, their development followed the outline of the assump-

tions. The assumptions are therefore presented in the course of the theory chapters

despite having been established prior to the theory research. Therefore, the assump-

tions are not formulated according to agency theoretical phraseology." The terminol-

ogy instead roots them in the early explorative phase of research design and framing

of research questions.

114

Had the assumptions been developed from the theoretical literature following a deductive approach,

they would translate as:

4.

Structure and identity of the agent determine agency.

4a. Relevant aspects of structure encompass the form of government, the type of violent conflict and the

conflict phase.

4b. The agent’s identity can be described with traits such as proximity to the principal, political align-

ment/identification, professionalism and access to resources.
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The research approach, however, remained an inductive one: the theoretical literature
served the author to understand and explain the findings. Thus, the reviewed literature
on agency was selected with a view to explaining findings. Stewardship theory was
introduced (in chapter 3.2.2) since the case studies showed fulfiiment of mandate and
hardly any tendencies towards shirking behaviour. Likewise, the selection of the iden-
tity traits of agents (in chapter 3.4.3) is based on observations from the empirical re-
search. To emphasise the inductive approach, the titles of the sections in chapter 3

paraphrase empirical findings.

Feedback

After generating findings and writing of the dissertation the question of feedback to the
interview partners arises. Ethical rules of good practice in social research as much as
the author’s desire to share her thoughts with the people who helped in the research
process ask for a forum to provide insights into the research and also to discuss the
findings in their ‘packaging’ of a conceptual framework that builds on the experiences
of the interview partners. Such a feedback is not only beneficial to the research pro-
cess when mirroring back the author’s ‘proposals of reality’ (Fendt & Sachs 2008), but
might also serve the interviewees in their reflection of past experiences and future ac-

tivities.

1.4.3 Self-reflection and situational analysis

While earlier sections dealt with concerns for confidentiality and data security as well
as with the biases in data access, here a reflection on the author’s personal bias is
added. The different strands of critical appreciation are summarised in a situational
analysis that serves as an exercise of reflexivity of the researcher and helps the
reader to understand the situation of research and researcher. Reflexivity enables the
researcher and the research community “to detect the biases that creep into our re-
search — biases which constitute likely threats to the validity of our knowledge claims —
and hopefully try to overcome them next time we engage in research” (Tsoukas &
Knudsen 2005, p.6-7).

The discussion of personal bias is particularly relevant given methodological con-

siderations in grounded theory that the researcher should be ‘neutral’ towards the re-
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search question (Clarke 2005a). This presents a problematic demand in light of any
author’s personal interest and motivation for research (Fendt & Sachs 2008). Re-
searchers are both participants in the field and observers of their action. While reflex-
ivity might help to realise the social relationship between the research object and the
researcher (Weber 1993), the researcher is nevertheless implicated in the research in
ways that she or he only becomes aware of through an active process of reflection or

feedback from other researchers (Tsoukas & Knudsen 2005).

This particular author carries her past work experience into the research. At the same
time, interviewees might have interpreted the previous occupation as a tendency to-
wards specific concerns and beliefs regarding negotiations and conflict transformation,
which in turn led to interviewee assumptions regarding the desirability of their answers

(social desirability bias).'"®

Other interview partners might not measure their own an-
swers but contest the findings of the research altogether. This is just one example of
how the researcher’'s person potentially affects the interview process and its out-
comes. As Weick (2002, p.895) adds, “culture, ideology, race, gender, class, lan-
guage, advocacy, and assumed basis of authority limit, if not destroy, any claim [a re-

searcher’s] work has to validity in some interpretive community”.""®

One ‘tool’ or practical approach towards this reflection, or an "interpretation of interpre-
tation” (Alvesson & Skdéldberg 2000, p.6) is the use of a research journal or diary dur-
ing the research process.""” The author used a journal during parts of the preparation
of interviews and interviewing phase as well as during parts of the analysis and writing
phase. The purpose of the journal is similar to that of so-called memos in grounded

theory and thus was at times replaced by the memo writing process.

"% The work of the Berghof Foundation for Conflict Studies is widely known among the interview partners

for conflict transformation work that included engagement with the LTTE. Being aware of this influence,
the author at times tried to ‘broaden her profile’ through explaining her personal relationship with the
country (living in Sri Lanka since 2005; married to a Sri Lankan citizen with two children) or through high-
lighting personal understanding of bureaucratic organisations (as a German civil servant).

"® The term ‘interpretive community’ was coined by Stanley E. Fish referring to the reader’s subjective

interpretations of a text depending on his/her membership in various communities with distinct episte-
mologies (Fish 1976, 1980).

" Eliciting assumptions or questioning findings in empirical research are processes within the research

process that do not find their space in the final text of the dissertation but nevertheless require attention;
and their formulation, the very act of writing them down, is helpful for bringing questions and concerns to

awareness and for integrating them into the research (Nadin & Cassell 2006).
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One concern of these reflections deals with the before-mentioned sense of ‘failure’ of
the collective field on conflict transformation in light of the military end of war and how
this notion affects interpretation of data."® In this context, critical remarks of interview
partners regarding the contributions of peace secretariats to conflict transformation
have to be read cautiously. A second issue was the security and visa situation of the
author in Sri Lanka, which required consideration of sensitivities towards the research
topic and subiject, in particular towards the case study on the LTTE peace secre-

tariat."®

A third concern relates to the post-war situation and its psychological effects on the
interview results. As mentioned above, the author realised during interviews that many
interview partners showed emotional reactions to questions regarding their role during
the peace process and when describing particular situations that they considered im-
portant to explain their organisations’ contributions and limitations. This is not surpris-
ing since in a post-war situation any in-depth discussion with individuals involved in
peaceful efforts to end the violent conflict will reflect their respective trauma, fear,
frustration, defiance, or assertiveness and triumphal feelings over the outcome of the
peace process.'® While some interviewees intellectualised the discussion, others de-

monised their antagonists or appeared sad."” This may point to different strategies of

"8 See also the adjustment of the first research assumption discussed above.

"9 Since the closure of the previous employer’s office in Sri Lanka can be described as a complicated

and politicised process and given the increasingly strict handling and cancellation of visa for expat staff of
NGO and donor organisations, the author was careful not to wrongfully appear as investigating the failure
or misconduct of authorities or as defending a failed peace process and the assumptions on which the
process was based, e.g., parity of the negotiating parties.

'20 The latter did not necessarily relate to the government’s victorious end of the war but rather to the

interviewee’s perception that they had known earlier that the peace process was doomed to fail and that
they had realised that one or the other actor was not genuine about the negotiations (e.g. the LTTE), did
not do it the right way (e.g., the previous government), had other hidden interests in Sri Lanka (e.g. the
Norwegian facilitator), etc. Consequently, these interview partners at times disowned their own efforts
and role in the peace process, either ignoring it or explaining that they had been cheated, pressurised or
otherwise manipulated.

2! Intellectualisation as a defence mechanism to stressful situations can be described as a 'flight into

reason', where the individual avoids uncomfortable feelings by focusing on facts and logic only (Skynner
& Cleese 1994, p. 54).
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coping with disappointment and stress but also to other psychological concepts useful

to explain some of the interview findings.'?

While this discussion goes beyond the research topic, it seems highly relevant to
understand the psychological dynamics of qualitative research in a post-war situation.
Additional research might be required to shed more light and inform future research
design. Such research would also benefit the field of conflict transformation when as-

sisting third-party practitioners with debriefing and dealing with their own experiences.

Bringing together the different concerns, ethical considerations and challenges that
the researcher confronted during the different phases of the research project, a situ-
ational analysis of the research provides a good overview in which to contextualise the
findings and the (co-) construction process of knowledge between interview partners
and researcher (Clarke & Friese 2007). A situational analysis helps to "deeply situate
research projects individually, collectively, organizationally, institutionally, temporally,
geographically, materially, discursively, culturally, symbolically, visually and histori-
cally” (Clarke 2005a, p.xxii).

Inspired by Clarke’s techniques that are understood as a supplement to grounded
theory methodologies, this researcher developed a situational map to visualise her
situation of research.' This can be considered as analytic exercise and “on-going re-
search ‘workout’ of sorts” (Clarke & Friese 2007, p.371). In line with Clarke’s intention
to provoke the researcher to analyse more deeply, the instrument is adapted here to

suit the purpose of reflection on the methodological challenges of the research.

The leading question for a situational map is what is present in the research situation
but remains so far unarticulated? While some aspects were predominant in the re-

searcher’'s mind, e.g., the political sensitivity of the topic, other concerns ‘surfaced’ as

122 For example, emotions were often not related directly to the description of a particular task of the

peace secretariats but to the perceptions of others, or the interviewee’s perceptions of other actors’ activi-
ties and how these had influenced their own role. This can be explained with psychological concepts as
the ‘fundamental attribution error’ that says that people tend to explain other people’s mistakes, or ag-
gressive behaviour, in dispositional terms and their own behaviour in situational terms (Ross 1977). Peo-
ple tend to believe that while their own behaviour is necessitated by the circumstances, and probably the
enemy’s actions, the enemy just follows his devious nature — which resonates well with concepts of
enemy demonisation in violent conflict situations mentioned earlier.

123 The form of visualisation as a mind map follows the example of Larsen (2010). The situational map is

one of three exercises of situational analysis; the other two concern the mapping of social worlds and
discourse arenas in which the research is located and the mapping of positions that are taken in the data
(Clarke 2005a, p.86).
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situational aspects only in the course of the mapping process. Examples are the influ-
ence of the scholarly and practitioner discourse, or problems with literature access.
Moreover, the understanding of the relatively conscious aspects gained complexity;
the political sensitivity, for example, is linked to both the critical discourse on the ‘over-
internationalisation’ of the peace process as well as to the ‘war-on-terrorism’ dis-

course.

Figure 1.1 below shows an already ordered situational map in which the at-first unor-
dered thoughts and concerns of an initial mind map are organised in clusters. Central
to its interpretation is the positioning of the researcher as part of the map, as part of
the research project and process. The researcher does not stand outside the project
as an observer but relates both to the human elements or actors in the research as

well as to non-human elements and discourses.

In addition, the map includes relational connections indicated by the arrows between
the situational aspects.'™ Thus, the exercise also shows how situational aspects are
connected and possibly perturb, i.e., reinforce or neutralise, each other in the sense of
systemic or cybernetic thinking. This could for example be the case with the lack of
access to LTTE-related data. While some aspects may be countered, e.g. through tri-
angulation of data, others have to be acknowledged and accepted as limitations of the
research and its findings. Future efforts to further investigate aspects of the research

guestions can consider these limitations.

Since the situational aspects are partly elaborated in this sub-chapter or appear self-
explanatory, the elements of the map will not be discussed in more detail. Reflecting
on the map as a whole and its complexities, the researcher sees three themes emer-
ging that accompany the research process, especially the early phases of design and
interviewing, and implicate its findings. The themes can be named silence, blame and

mistrust.

24 The arrows indicate relational connections; however, in order to keep the map readable, not all pos-

sible links are visualised by arrows.
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Silence can be found already in the academic literature and material on Sri Lanka re-
garding the ‘unusual’ topic of the peace secretariats and influenced the research from
the outset. Silence is also experienced in the interviews regarding questions on activi-
ties, impact and effectiveness; it may be caused by weak memory, lost archives and
closed offices. Silence also relates on a more profound level to people’s choices not
to talk about the past and what in Sri Lanka today is largely seen as a flawed and
pointless peace process. Lastly, it points to the situation of those without a choice and

without a voice: who are not able or do not dare to be interviewed anymore.

Blame can be found mutually among the conflict parties for the failed peace process.
It can also be found among some interviewees regarding other stakeholders or third
parties that should have done more or done it differently. In the middle of this, the
author finds herself with a concern not to insinuate the blame of anybody. On the con-
trary, there is the more reflective position that nobody is to blame for the turns and

tides of a systemic change process.

Mistrust confronts many research projects and investigations about the peace process
in general and this researcher takes extra measures to explain her effort. Some actors
might feel mistrust regarding the researcher’s past and future intentions, and even the
researcher at times experiences the feeling of mistrust and avoids sharing her re-
search endeavour in wide circles in case the topic might appear too contentious to
some audiences. In addition, the interview findings often require extra vetting: why did

someone not remember, or tell the story this way?

The challenge is to overcome the limitations that are expressed in these themes
through engaging the interviewees, through contributing to an emerging field of litera-
ture on peace infrastructure, and through encouraging joint learning on similar case

studies.

With this reflection ends the first, introductory chapter and leads to the development of
the conceptual framework. The second part of the dissertation consists of three chap-
ters. Two chapters develop the conceptual framework and one summarises and oper-

ationalises it for the analysis of the empirical material.
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Part Il: Theoretical and Conceptual Framework
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Chapter 2 Conflict Transformation and Peace Secretariats

My staff in SCOPP teased me over the frequency with which | quoted the Chinese proverb
“The more you sweat in peace; the less you bleed in war”. Today, however, what Elie Wiesel —
novelist, holocaust survivor and Nobel Peace Prize laureate — has said is more appropriate to
our times. “Peace is not God’s gift but our gift to ourselves”. Are we, as Sri Lankans, capable
of giving ourselves and succeeding generations this precious gift?'?°

The above comment serves well to introduce central elements of this research’s
understanding of peace processes and conflict transformation. The quoted Chinese
proverb expresses the purpose, role and dedication of the government’s peace secre-
tariat and its counterparts from the other conflict parties. The work of the peace secre-
tariats aimed at helping the negotiating parties in their effort to bring about a peace
agreement and went beyond this service in a wide area of tasks that related to moni-
toring, facilitation, capacity building and communication. The tasks thus reflected func-
tions that are often part of external assistance for conflict transformation. Through the
establishment of the peace secretariats, they are placed in the hands of the conflict
parties. This is expressed the quote by Wiesel that peace is “our gift to ourselves”. It is
a central assumption of many people engaged in conflict transformation and also a
core belief of this author: despite complex challenges in ownership and domestic re-

sponsibilities, peace lies, foremost, in the hands of the conflict parties.

It is important to state this belief clearly since there is a tendency in the peacebuilding
discourse, and especially the discourse on liberal peacebuilding, “to underestimate
the importance of domestic political processes and the agency of individual actors
who are either importers or resisters” (Goodhand & Walton 2009, p.307) of the offered

support.'®

This research finds itself in the context of a highly critical and controversial
debate on just these issues. In the aftermath of Sri Lanka’s highly internationalised,
failed peace process (Sriskandarajah 2003; Burke & Mulakala 2011), an analysis of a
particular aspect of this peace effort cannot ignore the wider debate. The research

itself, however, will only touch upon the interaction between international assistance

125 Jayantha Dhanapala, a former secretary general of SCOPP, on SCOPP’s tasks; see Dhanapala

(2007b, p.5).

126 During recent years, the discussion has taken a more critical turn (discussing the case of Sri Lanka

Goodhand et al. (eds.) 2011; Stokke & Uyangoda (eds.) 2011) and suggests, for example, that under-
standing the complexity of interactions between intervention and domestic actors is a negotiation process
in itself (Bonacker et al. 2010).
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and domestic actors where necessary, and focuses on a more internal, or domestic,
perspective: understanding the peace secretariats’ contributions to conflict transfor-

mation as endeavours owned by the conflict parties.

The aim of this chapter is to introduce and connect the key terms of the research
qguestion: peace secretariats and conflict transformation. As the first chapter of this
research has shown, scholarly literature is neither concerned much with organisations
in support of peace negotiations in general, or with peace secretariats in particular;
nor does it link these support mechanisms to conflict transformation. This chapter will
therefore review the existing literature on conflict transformation and on negotiations
in order to first clarify what is known already, and second to help develop a conceptual
framework to explain the organisations’ contributions to negotiations in peace pro-
cesses and to conflict transformation. This conceptual framework will build on both
theoretical chapters of the dissertation: this chapter explains the context — violent con-
flict and peace processes, and the function of the organisations — assisting negotia-
tions and furthering the conflict parties’ efforts in making peace. The third chapter will
discuss insights from organisation theory that help understand the organisations’ per-
formance, or, rather, in order to avoid the connotation of evaluation, their behaviour in

the specific situation of the peace secretariats.

Chapter 2 starts with a ‘rough guide’ of this research’s understanding of peace, peace
processes and the different types, or generations, of interventions to end conflict. This
part can only offer a brief glimpse into the vast existing literature; its purpose is to lo-
cate and contextualise conflict transformation within the vast landscape of interven-
tions and clarify its specific character in comparison to other kinds of interventions.
The more detailed discussion of conflict transformation in section 2.2 is presented with
a view to the nature of conflict that is relevant to this research: protracted, ethno-
political conflict between conflict parties in an asymmetric power relation. Here, spe-
cific approaches that have significant influence on the understanding of conflict trans-

formation, as for example the one of ‘multi-track diplomacy’, will be introduced as well.
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2.1 From War to Peace — Peace Processes and Interventions to End
Violent Conflict

While embarking on the exploration of definitions and terminology used in conflict and
peace-related work, the pitfalls and inconveniences of this journey need to be ac-
knowledged; this research does not discuss abstract ideas but takes place in a post-
war setting where all the incompatibilities and contestations that made the conflict an
intractable one in the first place are still valid. Where possible, examples and illustra-
tions from the Sri Lankan context will be given; at the same time, many of these ex-

amples might be contested according to different perspectives.

2.1.1 Introduction to terminology of peace and peace process

Describing organisational behaviour with regards to ending violence and building
peace suffers from a problem: despite much research and literature on it, peace re-
mains a “vague and much debated concept” (Campbell 2010, p.5). Oftentimes,
authors do not define their own understanding of peace, in contrast to elaborate defi-
nitions of the various forms of interventions to achieve it (see for example the termi-
nology section in Ramsbotham et al. 2005, p.27-30). Richmond in his critical analysis
of peace research in the study of international relations suggests that there is often a
mistaken assumption “that the project of peace is so apparent as not to require de-
tailed explanation” (Richmond 2008, p.16). But this is not the case. As an example of
research on civil society involvement in peacebuilding in Sri Lanka shows, the very
definition of peace is contested among conflict parties and their constituencies. The
perception among interview partners was that “while Sinhalese want an end to the vio-
lence, Tamils want justice — not ‘peace’ with continued oppression (Orjuela 2003,
p.200).

Thus, when attempting to end violent conflict and to bring about peace, it is important
to ask who defines that peace and which peace is spoken about - both with a view to
the differences between external and domestic actors and to differences between and
within the domestic parties (Lidén 2006; with a view to Sri Lanka and the LTTE Philip-
son 2011). While this problem is increasingly recognised in scholarly literature and
practitioner debate, especially when it comes to measuring success in peacebuilding

(Call 2008), there are frequently “silences and assumptions” where there should be
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definitions and explicit conceptions (Richmond 2007, p.6). These silences can be ex-
plained by four interrelated problems confronted in the scholarly and practical study of

conflict and peace:

First, conceptions are based on conflicting paradigms in international relations theo-
ries that represent the varying perspectives on real life dealings with violent conflict
and peace. As Sandole notes, such “different mappings of the ‘same thing’ mean dif-
ferent realities” (Sandole 1999, p.111)."* Following these different perspectives as
reflected in the above example of Sinhalese versus Tamil perspectives on peace, vio-
lent conflict either needs to be contained as a threat, or offers the opportunity for

emancipation and justice.

Second, any attempt to define peace for research or practical intervention has to con-
front the dilemma that the conflict parties themselves by nature cannot agree on one
conception of peace, and that attempts to define it by a third party from the outside,
although perhaps of benevolent nature, run into the legitimate criticism of imposing a

foreign, often western conception of peace.'®

Third, within practitioner circles there is a focus on feasibility in the light of difficulties
to measure impact of peace interventions and the infinite process character of peace.
'?% Rather than failing to address the tension, definitions and measures are kept on a

‘tangible’ level of project goals and outcome (e.g., Smith 2004).

Fourth and closely related to the previous one, scholars and practitioners in the disci-
plines of peace and conflict studies often work closely together and mutually influence
each other’s work (Paffenholz 2010). While this is in principle a welcome exchange, it
is argued by some authors that this has led to an overly pragmatic approach towards
building peace at the expense of critical, academic reflection (Paffenholz 2010;
Bonacker 2011). While moderate criticism is taken into consideration (Heathershaw
2008), literature mostly sidelines the ‘bigger questions’ of “ideology, hegemony, divid-

ing practices and marginalisation” (Richmond 2008, p.3).

27 Sandole (1999) differentiates four paradigms that influence the conception of conflict and conflict regu-

lation: political realism (realpolitik), political idealism (idealpolitik), Marxism/structuralism, and non-Marxist
radical thought/post-structuralism. For a similar differentiation of international relations perspectives see

Richmond (2008) and Paffenholz (2010).

'28 For a discussion of the criticism of the liberal peacebuilding concept see Paris (2010). For a reflection

on postmodern influences on peace research see Weller (2003).

2% The author is grateful to Beatrix Austin for pointing out this aspect, personal communication, June 1,

2011.
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This situation leads to the paradox that while many are working towards peace, most
find it difficult, or inconvenient, to say what it is. This consequently leaves room for
one predominant notion: “liberal peace has become a hegemonic concept” (Richmond
2008, p.17)."* While predominant in practice and sometimes regarded as a panacea,
the concept of liberal peace faces increasing criticism in scholarly discourse. Sum-
ming it up in a nutshell, there are two strands of criticism that are already reflected in
the above problematisation.131 First, liberal peace is a political project that is con-
cerned with building peace through liberalisation and modernisation without suffi-
ciently realising the risks and social tensions that these processes impose on divided
and fragile societies. Second, the approach to building liberal peace is seen as a tool-
kit or “composite of neoliberal problem-solving strategies — a form of practice rather
than a theory or concept” (Heathershaw 2008, p.599). Some authors argue in addition
that the concept is too focused on efficiency and in its template-like application ig-
nores the realities of the ground situation and thus may recreate the conditions of con-
flict (Barnett 2006)."*

Why is this criticism and the idea of liberal peace relevant to this research? The sub-
jects of this research are organisations that were established with external assistance
as part of donor support to a peace process, and more concretely to the negotiating
(or aspiring-to-negotiating) parties. The peace secretariats could thus be seen as part
of a liberal peacebuilding package that ignores local approaches towards ending the
armed conflict (Mac Ginty 2006) and is part of the over-internationalisation of the
peace process (Goodhand & Walton 2009). Moreover, the establishment of the secre-
tariats played into the conflicting statebuilding projects of the main adversaries, the
government and the LTTE (Uyangoda 2011). It is therefore important to display the

critical distance of this research towards liberal peace. At the same time, this research

30 |iberal peacebuilding suggests rebuilding of states after violent conflict based on the ideas of Kantian

democratic peace theory and Adam Smith’s economic liberalisation, assuming that high levels of both
increase the chances for peace. While comprising a combination of democratisation, economic liberalisa-
tion, neoliberal development, human rights and the rule of law (Richmond 2007), the focus in practice is
often on post-war statebuilding and with that on institution building and governance (Paris 2004; Heather-

shaw 2008).

31 A more thorough discussion of the concept and its criticism cannot be included in this research. The

dominance of the concept in international peacebuilding is documented in Barnett et al. (2007). An over-
view of the relevant critical literature is offered in Lidén (2006).

132 Alternatives to the concept are being sought and discussed in a growing body of post-structuralised,

emancipatory literature that is denominated as the fourth generation of peacebuilding (Ramsbotham et al.
2005; Richmond 2010b).
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requires a conception of peace that is both open to the different paradigms inspiring
the discourse on peace (Sandole 1999, p.112) and can serve as an inclusive starting
point for the discussion of a still highly contentious topic in the Sri Lankan polity and

society.

For the purpose of breaking with the cycle of silent assumptions and to avoid ‘getting
caught in the liberal peace trap’, the core concepts underlying this research need to
be defined. For an understanding of peace in this research, three aspects of the dis-

course are relevant.

First, it is important to bear in mind Galtung’s distinction of ‘negative’ and ‘positive’
peace, one of the most commonly agreed upon notions of peace (Richmond 2008,
p.11). Positive peace goes beyond the absence of personal, physical violence (nega-
tive peace) and includes the absence of structural violence, inequality and injustice.™
This notion of positive peace includes ideas of social progress and social develop-

ment (Mac Ginty 2008).

This research follows a positive understanding of peace and defines, according to
Mac Ginty peace as “the facilitation of non-exploitative, sustainable and inclusive rela-
tionships free from direct and indirect violence and the threat of such violence” (ibid.,
p.32). At the same time, the research remains sensitive to the fact that the conflict
parties, and also the interview partners in the empirical research, understand peace in
their own particular and often contradictory ways that differ from the language of re-
search.” This points to the fact that peace and the process of achieving peace are
social constructs that reflect the prevailing political, economic and social power rela-

tions (ibid., p.15) as well as the cultural context of society (Avruch 1998).

Second, peace can be seen both as a goal and as a process of endless search, since
positive peace is never fully achieved (Aggestam & Jénsson 1997). Thus, peace is
“forever ‘becoming’ (Richmond 2008, p.18). In this sense, peace remains a utopian

aspiration for most societies that have to be satisfied with a lesser, and often negative,

133 Galtung in his later work importantly includes a third form of violence: cultural violence comprises all

those “aspects of culture, the symbolic sphere of our existence — exemplified by religion and ideology,
language and art, empirical science and formal science (logic, mathematics) — that can be used to justify
or legitimize direct or structural violence” (Galtung 1990, p.291). Accordingly, positive peace can only be

reached by overcoming both structural and cultural violence.

3% For a discussion of differences in insider versus researcher peace definitions see Funk and Said

(2010) who draw on the anthropologist distinction of emic versus etic behaviour description.
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peace (Mac Ginty 2008)." This is particularly relevant if violent conflicts are termi-
nated through a victor's peace that does not deal with the needs and grievances of
the defeated, or those represented by them (Aggestam & Jénsson 1997; for Sri Lanka
Orjuela 2010; Héglund & Orjuela 2011).

This leads to the third aspect to be highlighted when defining peace. It concerns the
sustainability of peace. Given the fact that peace agreements are mostly fragile and
peace processes relapse into violent conflict with a significant probability'*® within the
first five years after a peace agreement, there is generally a strong focus on making
peace last, to attain sustainable peace.”™ This means that efforts towards building
peace cannot stop with a peace agreement; rather, society needs to be empowered in
order to create a peace process that sustains, or has the capacity to regenerate, itself
over time (Lederach 1997, p.75). This implies transformation of the existing societal

structures that so far have contributed to violent conflict.

Reflecting the complexity and dynamics of violent conflict, conflicts are often de-
scribed as conflict systems.”® This is especially the case when social conflicts are
considered to be intractable, i.e., if three interdependent dimensions apply: conflicts
persist for a long time and are protracted (Azar 1990); they are waged in destructive

ways; and attempts to end or transform them, for example through intermediary inter-

138 Uyangoda in his discussion of the trajectories of the ethno-political conflict in Sri Lanka distinguishes

accordingly between a ‘possible peace’ as compromise and one step on the road towards the ultimate
goal that is not achievable since the conflict parties express their respective ‘desired peace’ in non-
negotiable terms. The author thus argues for a “protracted process of incomplete, transformative peace”
(2007, p.3).

13 Estimates vary according to samples and timeframes from between 20 and 50%; for a critical discus-

sion see Suhrke & Samset (2007).

137 Boulding (1964) addresses the problem of instability and returns to violence with his early concept of

‘stable peace’ that is based on interdependence, multiplicity of integrative relationships, tabooing of vio-
lence and other factors. This conception, however, does not receive the same attention in literature as
Galtung’s definition and seems to be replaced mostly by the term ‘sustainable peace’. This understand-
ing, that lasting peace is based on the capacity of a society to resolve conflict by non-violent means, goes

back to Lederach (1997).

38 The term ‘conflict system’ was used in early organisation literature to describe conflict in organisa-

tions, see March’s seminal work on business organisations as political systems (1962; Cyert & March
1963). Around the same time, it appears in early literature on interpersonal conflict, describing the dyadic
relationship between the conflict parties (Aubert 1963, p.38), but is applied more frequently only much
later (e.g., Bercovitch 1991; Mitchell 1991). For a discussion of the state-of-research on systemic conflict

analysis and transformation see Wils et al. (2006) and Kérppen et al. (2011).
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ventions, fail (Kriesberg 2003a, 2005). Violent conflict then is considered chronic; it is
embedded in the social, political and economic systems, and it infects all strata of life
and human psyche.

Analogously to the protracted character of conflict, peace efforts have to be protracted

and should be seen as a process (Uyangoda 2007)."*

Consequently, ending violent
conflict requires systemic change and transformation towards an alternative system
that can be seen as a ‘peace system’ (Ropers 2011a). In such a wide sense, a peace
process is the process of change in a society and polity from violent conflict towards
positive peace among and within all communities. It entails efforts of a broad variety
addressing and transforming the manifestations and root causes of differences that
have led to dispute or conflict in order to achieve and sustain peace (Ramcharan
2009). While these diverse efforts ultimately aim at reducing violence and bringing
peace, the underlying assumptions of how to reach that aim differ and the overall pro-

cess of transformation is not always peaceful but rather violent (Mitchell 2011).

As a result, there are wide-ranging perspectives and definitions in a conflict-ridden
society. A public opinion poll on peace related issues in Sri Lanka, the Peace Confi-
dence Index, does not provide a fixed definition in its polls, understands the peace
process in such broad terms as “a process to cease conflict amongst the ethnic com-

»140

munities by addressing the causes of conflict”*” and is not considered to be finished

yet.

In a narrower sense, a peace process defines a phase of concrete efforts between the
conflict parties to end violence and achieve a non-violent solution, e.g., through a
ceasefire and negotiations or peace talks."' Following Darby and Mac Ginty (2000,
pp.7-8) a peace process is understood as a process of engagement between conflict

parties which fulfils the following criteria:

1) parties are willing to negotiate in good faith;

2) the key actors are included in the process;

3) negotiations address one or multiple of the central issues in dispute;
4) negotiators do not use force to achieve their objectives; and

139 See also similarly the call for ‘sustained mediation’ in Cousens (2008).

140 Quoted from email communication on April 4, 2011 with Pradeep Peiris, unit head of Social Indicator,

the survey research unit at the Centre for Policy Alternatives, Colombo, which conducts the opinion poll.
For a detailed discussion of public views on the peace process see Peiris and Stokke (2011).

"1 This process can aim at a comprehensive or gradual step-by-step peace agreement (Aggestam &

Bjérkdahl 2011).
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5) they are committed to a sustained process.

These are relatively strict criteria that already point to the conditions of success. With
a view to the Sri Lankan peace process of 2002, many observers would state with
hindsight that several of the criteria do not apply. A more relaxed interpretation main-
tains the focus on concrete engagement between the parties, which begins with an
official and mutually agreed starting point. After preparatory, prenegotiation phases,
peace processes usually officially begin with a public announcement and often with a
ceasefire, and their progress is halted, at times, by periods of stalemate or ‘no-war-no-
peace’ (Mac Ginty 2006). Although it is characteristic of a peace process that fighting
is at least stalled, low-scale violence in most cases continues (Darby & Mac Ginty
2000).

While the narrower reading of peace processes provides a clear understanding about
the beginning of a peace process, there are different views on its end; neither is there
agreement on how far a peace process includes the post-agreement peacebuilding
phase (Ramcharan 2009, p.231), nor at which point a return to violence by the main
parties marks the end of a peace process (Dudouet 2006, p.64). While the threshold
between a holding agreement, i.e., the termination of conflict, and revived violent con-
flict is commonly defined with 25 battle-related deaths per year, the conflict parties
often do not admit the collapse of a peace process until a later point with much higher
numbers of casualties."” The reasons can be found both in domestic and international

politics as well as in the tactics and interests of the conflict parties.

In a less conceptualised and more pragmatic way, Bell therefore argues to follow the
conflict parties’ narrative, since the use of the term ‘peace process’ by conflict parties
signifies a “value judgement attached to efforts to resolve a conflict at a particular
time”, thus a peace process takes place “whenever [and for as long as; UHN] it suits
one of the parties to describe it so” (Bell 2000, p.16). This is the case in the Sri
Lankan peace process. As will be shown in the discussion of the empirical findings, it
was therefore part of the parties’ narrative, or propaganda, to maintain the peace

secretariats as a token for their commitment to peace.

Consequently, the peace process under discussion begins with the declaration of the

ceasefire in February 2002, includes the prenegotiations phase in 2002, the peace

"2 This follows the definition of low-intensity conflict of the Uppsala Conflict Data Program, see

http://www.pcr.uu.se/research/ucdp/definitions/#Battle-related_deaths.
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talks during 2002 and 2003, and the efforts to revitalise the talks during 2003 to 2005.
The election of President Rajapaksa in November 2005 made such efforts more diffi-
cult since the president’s programme and approach towards peace, as well as his
coalition partners’ political interests, de facto ruled out the power-sharing solution pro-
posed during the talks of 2002/3 and questioned other agreements and the Norwegian
facilitation (Manoharan 2005). The renewed but eventually failed talks during 2006
were aimed at a cessation of fighting and a reform of the ceasefire agreement, but

excluded substantive topics of the peace talks.

The peace process of 2002 could therefore be described with hindsight as ending in
2005 (see for example Liyanage 2008; Goodhand et al. 2011). Formally, however, the
negotiating and later warring parties did not declare an end to the peace process, and
the official unilateral abrogation of the ceasefire by the government at the beginning of
2008 officially marked the return to a so far ‘undeclared war’ on both sides (Manikka-
lingam 2008).

As in the case of Sri Lanka, the efforts of conflict parties towards peace are in almost
all cases assisted or accompanied by third-party interventions. The peace process of
2002-2008 saw a multitude of activities, from the international monitoring mission,
which was established in the context of the ceasefire agreement, to the Norwegian
facilitation of the peace talks accompanied by three international donor co-chairs (US,
EU and Japan), to various dialogue activities on official, semi-official and grassroots
levels, to reconstruction in the war-affected areas and reconciliation efforts between
all communities (Burke & Mulakala 2011). In fact, the peace process of Sri Lanka pro-
vides a showcase for international peacebuilding efforts, described as a “veritable
‘peace rush™ in 2002 and 2003 (Goodhand & Walton 2009, p.314). The next section
takes a closer look at the different approaches that these interventions take and iden-

tifies the distinct features of conflict transformation.

2.1.2 Interventions in peace processes

Interventions in peace processes are based on the experience that the capacities of
conflict parties are often too limited to arrive at a settlement of the violent conduct as
well as of the underlying incompatibilities and causes of the conflict (Crocker 2001;
Burgess 2004). This realisation has led to a great variety of concepts and models that

can be categorised into several intervention types or, as Paffenholz (2010, p.50) re-
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fers to them, middle-level theories of peacebuilding. They are often presented in form
of generations of peacebuilding discourses since the early schools inspired the devel-
opment of the later ones (Ramsbotham et al. 2005; Richmond 2007; for the develop-
ment of the field of conflict resolution see Kriesberg 2007). Consequently, conflict
transformation is seen by many authors “not as a wholly new approach, but rather as
a re-conceptualisation of the field in order to make it more relevant to contemporary
conflicts” (Miall 2004, p.69).

Third-party interventions aim at ending violence and warfare as well as at promoting
non-violent solutions to the conflict. While the latter are by nature non-violent, the first
kind of interventions comprises military intervention. Conflict and peace interventions
relate to the above differentiated understanding of violence and peace. While some
interventions address direct violence and lead to a negative peace, others concern
structural and cultural aspects. Only a combination considers the full multi-

dimensionality of violent conflict and can lead to positive peace.

While Galtung (1969, 1996) developed the well-known triangle in order to distinguish
between peacemaking, peacebuilding and peacekeeping and relates these to the
three types of cultural, structural and direct violence, today there exists a multiplicity of
terms and concepts differentiating the complementary and overlapping types of inter-
ventions."® Early models of timing interventions often use a typical linear curve of es-
calation and de-escalation of violent conflict and consider sequenced interventions
along the presumed life cycle of conflict (see for example Lund 1996)."** Recently,
peacekeeping interventions have been conceptualised in ‘packages’ with humanitar-
ian peacebuilding activities; and the lines between military and civilian actors become

increasingly blurred (Fetherston 2000; Ramsbotham et al. 2005).

This section focuses on forms of non-violent intervention, since the concern of this
research is conflict transformation and since the Sri Lankan peace process of 2002

and the following years did not see any direct military intervention by third parties."*

%3 For a differentiation between peacekeeping and peace enforcement see Boulden (2001) and Coleman

(2007).

" The visualisation usually resembles a wave or an inverted V-shape inviting overly optimistic linear

interpretation; it has to be noted, however, that most models mention the frequent re-escalation, relapse
into violence or collapse of agreements (for a discussion see Dudouet 2006, pp.6-8).

45 While the first phase of the violent conflict between the government and the LTTE, Eelam War |, was

ended in 1987 with the deployment of an Indian Peacekeeping Force, there was no direct military inter-
vention afterwards. During the war years of 2006-2009 the Sri Lankan Armed Forces received indirect

support through intelligence, training and equipment from various external actors (Sengupta 2008).
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In this research, terminology with regards to the regulation of conflict rather than
peace-related terminology (i.e., peacebuilding, peacemaking) will be applied since it
contextualises the concept of conflict transformation. The relevant terms include con-
flict management, conflict settlement, conflict resolution and conflict transformation,
which are seen in some literature as a continuum of conflict regulation (as in Lund’s
concept of preventive diplomacy that links interventions to certain stages and levels of
conflict intensity) (Lund 1996; similar also Glasl 1980), and by other authors as com-
plementary (for example Diamond & McDonald 1996; for a discussion see also Botes
2003).™°

The focus here is on conflict management, settlement, resolution and transformation
and leaves out prevention and post-conflict interventions. The often generically used
term conflict management signifies for the purpose of this research all “activities
undertaken to limit, mitigate and contain open conflict” (Berghof Foundation 2009,

p.1), including military interventions.™’

In contrast, conflict settlement refers to the “achievement of an agreement between
the conflict parties on a political level which enables them to end an armed conflict but
which does not necessarily fundamentally alter the underlying causes of the conflict. It
is usually content orientated and restricted to the Track 1 level” (Berghof Foundation
2009, p.3). The latter is often analogously used with peacemaking, which refers to any
“Track 1 intervention consisting mainly of negotiation and mediation ... It is a process
that is usually striving for a political settlement ... It is normally result orientated but

may also seek to change the attitudes of the main protagonists” (ibid., p.6)."*

The process of negotiation, often with support through mediation, is then a conflict
settlement, or peacemaking, activity. It can include aspects of conflict resolution

(Ramsbotham et al. 2005, p.29). Mediation can take different forms with varying levels

'%® One model that combines both perspectives is Fisher and Keashly’s (1991) contingency approach: it

discusses the influence of interventions along stages of conflict escalation and at the same time argues

for complementarity, especially between mediation and consultation during negotiations.

7 As mentioned before, there is no consistent use of terminology in literature. Other authors offer a very

different understanding. For Bloomfield and Reilly, “conflict management is the positive and constructive
handling of difference and divergence. Rather than advocating methods for removing conflict, (it) ad-
dresses the more realistic question of managing conflict: how to deal with it in a constructive way, how to
bring opposing sides together in a cooperative process, how to design a practical, achievable, coopera-
tive system for the constructive management of difference” (1998, p.18). In this research, such an under-
standing is closer to the concept of conflict transformation.

48 Track 1 refers here to the official negotiation level; for a distinction of tracks see section 2.2.2.
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of substantive involvement and authority; examples range from offering good services

to facilitation of talks to power mediation.

Conflict resolution concerns “activities undertaken over the short term and medium
term dealing with, and aiming at overcoming, the deep-rooted causes of conflict, in-
cluding the structural, behavioural, or attitudinal aspects of the conflict. [The process
focuses] more on the relationships between the parties than the content of a specific
outcome” (Berghof Foundation 2009, p.2). Dialogue workshops that involve represen-
tatives of the conflict parties are often part of conflict resolution activities.

Conflict transformation goes beyond the activities of conflict settlement and includes
conflict resolution, or “represents its deepest level” (Ramsbotham et al. 2005, p.29).'*
It refers to “actions and processes seeking to alter the various characteristics and
manifestations of conflict by addressing the root causes of a particular conflict over
the long term. It aims to transform negative destructive conflict into positive construc-
tive conflict and deals with structural, behavioural and attitudinal aspects of conflict’
(Berghof Foundation 2009, p.3). The focus here is on the notion of transformation of
overall societies, or systems, in order to arrive at lasting peaceful arrangements.
Moreover, it has to be noted that conflict is not avoided; rather conflict transformation
is conceptualised to aim at the constructive and non-violent conduct of conflict (Kries-

berg 2007)." The concept is discussed in detail in the following section.

While some authors prefer to call such multidimensional approaches ‘peacebuilding’
rather than conflict transformation (Richmond 2007, 2008), others consider peace-
building an umbrella term that comprises the above triad of conflict settlement, resolu-
tion and transformation (Paffenholz 2010). Similar to the confusion regarding the indi-
vidual concepts, there are also various suggestions regarding a generic or umbrella
term. Thus, while some use peacebuilding, others prefer the term conflict manage-
ment as an umbrella term that embraces the same triad (Reimann 2004, p.41), or

suggest conflict resolution to embrace both resolution and the more recent concept of

49 Some authors believe conflict transformation to be different from conflict resolution for various rea-

sons, they particularly welcome the stronger focus on relationships (Kriesberg et al. 1989) and structures
in transformative efforts as well as the rejected notion of a ‘solution’ to the conflict in the term ‘resolution’.
For example see Lederach (1995b); for a detailed discussion see Botes (2003). An initially critical view of
the concept is expressed by Mitchell (2002) who is later more open towards transformative concepts (see

Mitchell 2006).

%0 This interpretation points to the mostly normative application of the concept where transformation is

for the better. Naturally, transformation can also happen in a pejorative way (Siedschlag 2000, p.20) or

have destructive, violent consequences (Mitchell 2011).
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conflict transformation (Ramsbotham et al. 2005, p.9; indirectly also Kriesberg
2007).™"

Peacebuilding is generally defined as effort “to create the conditions for durable peace
and human development in countries that are just emerging from war” (Paris & Sisk
2007, p.1). More concretely, it means “a generic term to cover all medium-to-long term
activities intended to encourage and promote peaceful relations and overcome vio-
lence. A long-term process seeking to positively alter structural contradictions, im-
prove relations between conflict parties and facilitate overall constructive changes in
attitudes. It also may refer to activities that create framework conditions suitable for
peaceful and equitable development” and “applies to all stages and levels of conflict,
but mainly operates at Tracks 2 and 3 levels” (Berghof Foundation 2009, pp.5-6). An
overview of practical peacebuilding activities is given in Smith’s synthesis report of a
donor survey on peacebuilding experiences: his ‘peacebuilding palette’ shows a wide
array of areas that encompass projects dealing with structural conditions for violent

conflict and “diplomatic initiatives as well as military operations” (2004, p.27).

This research is concerned with conflict transformation, and not with peacebuilding,
for several reasons.”® First, since it actively embraces work on all tracks, conflict
transformation is the more appropriate concept to understand the contributions of the
peace secretariats that were part of the official representation of the conflict parties in
the peace process. Second, there is a strong focus in conflict transformation on work-
ing during phases of escalation while peacebuilding is — originating in the United Na-
tion‘s early interpretation in the 1994 Agenda for Development (UN 1994) — often con-
ceptualised by practitioners as post-war or even post-conflict intervention (Tschirgi
2004). Third, as discussed earlier the term peacebuilding carries the problematic con-
notation of the concept of liberal peacebuilding. And fourth, conflict transformation
guided the author’'s own professional involvement in the peace process through the

Berghof Foundation‘s work with the peace secretariats.

One of the biggest contributions of the conflict transformation school, as is discussed

in the following section in more detail, is the shift of focus from international to local

* Note that scholarly and practical literature offers various combinations and interpretations of the used

terms, often without explaining the deviation from other interpretations (Reimann 2004, p.41). For the
purpose of this research the above-offered definitions are sufficient. Literature references to other con-
cepts such as peacebuilding will be ‘translated’ into the above-proposed terminology if the authors sug-
gest the same meaning.

%2 The author acknowledges, however, that many aspects of the following chapter apply to the concept

of peacebuilding as well.
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actors and to building their capacities to end violence and promote peace (Lederach
1997). While in most conflict resolution concepts local actors, although viewed with
much differentiation, are objects of outsider intervention, conflict transformation puts
them into the driver's seat of transformative activities (Lederach 1995a 1997, 2005;
Paffenholz 2010). As also expressed in Bush and Folger's (1994) transformative
model of mediation, people have the capacity to empower themselves. Identifying ac-
tors that can promote transformation and strengthening their agency is one of the core

activities of third parties in the conflict transformation school.

2.2 Conflict Transformation as a Process of Systemic Change

The earlier brief definition of conflict transformation downplays to a certain extent the
truly challenging nature of the concept that is expressed in this quote: “To reach an
agreement between officials, or to win a war, is one thing, but to change a social, po-
litical, and economic landscape is another” (Richmond 2007, p.206). The latter is the
aim of conflict transformation, and it resembles the broad objectives of sustainable
development with their focus on change in structures and institutions, as well as the
wide aims of social change processes with their focus on attitudes, relationships and
power. Conflict transformation, in fact, goes beyond the existing conflict and aims for a
different, new scenario of social relations and structures — that of peace. Similar to
other concepts of social change, conflict transformation can be described as a com-
plex non-linear, or systemic, process that embraces conflict as a manifestation of dis-
senting interests and needs, includes all relevant actors, and changes their relation-

ships as well as the substance of dissent.

Before going into detail, a closer look at the characteristics of conflict is necessary in

order to fully understand the concept of conflict transformation.

2.2.1 Intractable conflict and systemic processes of conflict transfor-

mation

Conflict transformation commonly addresses ‘protracted social conflict’, a concept

shaped by Edward Azar (1986, 1990) that is widely used to describe long enduring
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ethno-political conflicts such as the one in Sri Lanka.”™ Their protractedness, which
today is often referred to as intractability, is determined by “multi-ethnic and com-
munal cleavages and disintegrations, underdevelopment and distributive injustice”
(Azar 1986, p.29). Summing up the complexity of intractability, such conflicts com-

monly share “four key characteristics:

they are conflicts between identity groups, of which at least one feels that their

basic needs for equality, security and political participation are not respected;

— they are essentially about access to state related power, often in the form of

an asymmetric conflict between a government and an insurgent party;

— they cannot be understood without various types of international linkages af-

fecting the course of events (kinstates, diasporas, international interference);

— they are often based on deeply rooted antagonistic group histories” (Fischer &
Ropers 2004, p.13).

These characteristics comprise the preconditions or sources for violent conflict. Iden-
tity plays a crucial role in protracted conflict and is discussed below in more detail
(Gurr 1993, 2000; Saxton 2005). It is important to note that protracted or intractable
conflicts are not ‘just’ about the identity dimension, as the nomination of ethno-political
conflict might indicate. The political aspect of the violent conflict is also related to the

deprivation of security, development and political access (Azar 1990, p.155).

Identity can be understood broadly as the “subjective, symbolic, or emblematic use by
a group of people of any aspect of culture in order to create internal cohesion and dif-
ferentiate themselves from other groups” (Brass 1991, p.19, quoted in Bush 2003,
p.10). As Bush notes, central to this understanding of identity is a “shared belief in
common descent, birth or kinship which may be (but usually is not) based on biologi-
cal fact” (ibid.). Ethnic identity is regarded as “nominal membership in an ascriptive
category, including race, language, caste, or religion”, often as a combination of sev-
eral categories (Chandra 2005, p.236).

Two aspects need to be highlighted in order to understand identity-based conflicts:
first, human attachment to a certain identity is an expression of personal dignity, pride

and honour (Fearon 1999; Volkan 1997). Second, identity refers to membership in a

153 Considering conflict typologies, these kinds of violent conflict concern Holsti’s category of “state-nation

wars including armed resistance by ethnic, language and/or religious groups, often with the purpose of

secession or separation from the state” (Holsti 1996, p.21 quoted in Ramsbotham et al. 2005, p.65).
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social category that can be radicalised, politicised and used for mobilisation for soli-
darity among one’s own group and against the ‘other’ (Enns 2007; Gurr 1993, 2000;
Ropers 1995). Therefore, such conflicts tend to be particularly intractable, as each
identity appears to the respective holders as non-negotiable human need (Burton
1990; see also chapter 3 for a discussion of the effects of identity-based conflict and

violence on agency)."™

When describing a conflict as ethno-political, not only the identity-based mobilisation
of communal groups is highlighted but also the relevance of political use and misuse
of governmentality in the struggle over identity rights and power. This is the case in
intra-state conflict where different groups struggle over control of the government or
where governments are set against one group (Gurr 1993; Fischer & Ropers 2004). In
the context of Sri Lanka, this differentiation is relevant since the conflict is character-
ised by an ethnicisation of political violence, in which the state is involved on one side,
rather than communal violence between population groups (Tambiah 1986; Pfaffen-
berger 1994)."° It is also important to note that such conflicts are characterised by in-
tra-group power dynamics and violent practices that instigate inter-group tension and
guarantee intra-group cohesion at the same time (DeVotta 2002; Bouffard & Carment
2006). This is achieved among other factors by symbolic politics that drive hostile

popular emotions towards the out-groups (Kaufman 2001, 2006a, 2006b).

Since violence features much in the description of intractable conflict, it is important to
note that conflict transformation does not consider conflict to be negative. Rather, con-
flict of interests is required as a natural aspect of social change. The negative aspect
is the violent conduct of conflict (Francis 2002). Thus, conflict transformation em-
braces methods to contain and to stop violence, often by integrating approaches of
short-term conflict management. At the same time, however, it aims at working with
the underlying interests. Vayrynen identifies violence "as a means of political collec-
tivities to defend or expand their interests in a given social structure" (1991, p.3). Vio-
lence serves a purpose; it needs to be understood in its function and thus it is not suf-
ficient to deal with the tactics of violence but to understand the strategy that employs
it.

% For a wider discussion of conditions that lead to insurgency and violent conflict, see for example

Fearon and Laitin (2003).

'%% For a more detailed discussion of ethnic and nationalist violence as well as the ethnicisation of political

violence see Brubaker and Laitin (1998).
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While much of violent conflict, especially the aspect of protracted suffering, appears to
be ‘irrational’ to outside observers, the actors themselves follow rational strategies to
achieve their objectives. Thus, it needs to be understood that “people rarely regard
the resort to violence as the worst possible means of struggle. People often assert
that there are some goals for which it is worth both dying and killing to advance” (Kri-
esberg & Millar 2009, p.28)."*° Kriesberg and Millar analyse the factors contributing to
the strategic choice of protagonists; they identify both the conflict circumstances and
organisational characteristics as relevant.” This finding will inspire the discussion of

agency in chapter 3 as well as the assumptions formulated there.

The above reading of violence as a manifestation of interests and strategic choice
does not mean that conflict transformation does not engage with it. In distinction to
interventions in negotiation that are concerned with ripeness of the conflict and readi-
ness of its protagonists (see discussion in section 2.3.1), conflict transformation can
and must happen throughout the cycle of violent conflict. For this research, it is rel-
evant to note that conflict transformation may also take place during the stages of “hot
conflict” (Lederach 1997)."® In fact, according to Curle, who can be considered as one
of the ‘founding fathers’ of conflict transformation, the relationship between the conflict
parties can only be transformed when moving through instability of overt conflict,
which comes with conscientisation and confrontation between the parties, towards
conciliation and peaceful development (Curle 1971). This is certainly an ideal typical
description of the transformative process and, as the peace process in Sri Lanka

shows, it does not always happen this way."

Closer to the Sri Lankan case is Francis who develops a more detailed understanding.
Her model realistically includes stages of stagnation and return to confrontation, for
example in case of unjust conflict settlement (Francis 2002). In such a situation, trans-

formation has not been completed. Building on this more complex approach, Dudouet

156 Reassuringly, the authors go on to state, “in retrospect, however, after periods of extreme violence,

many people come to believe they were mistaken” (Kriesberg & Millar 2009, p. 28).

157 Analysis of these strategic deliberations is complicated by the fact that the actors often give mislead-

ing explanations and ex-post reformulations for the purpose of justification or claiming success.

'%8 |n contrast, the following section on negotiation discusses the concept of ripeness.

% The difficulties of working on transformation during the ‘hot’ phases of conflict are reflected in such

toolkit approaches as that of Lund (2001, 2005, p.304), which recommend practitioners to avoid working

on structural causes during that time and to focus on ending the violence instead.
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(2006) suggests picturing the process of conflict transformation not along a linear

model of conflict stages, but as a cycle in the literary sense:
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Figure 2.1: Conflict transformation cycle160

The circular diagram offers a sequential view on conflict (and conflict transformation)
stages but in a multi-directional and not necessarily sequential order. The conflict can
move forward or relapse, it can “jump stages altogether” (Dudouet 2006, p.20). This is
certainly a systemic reading. Lederach suggests seeing peace processes not as a line
in time where the peace agreement marks the end of efforts and afterwards starts
automatically the period of ‘posts’ — the post-agreement, post-war, post-conflict (2005,
p.43). Rather, the process should be read as a constant flow towards violence or to-

wards proactive engagement, either the wheel turns one way or the other.™"

'%0 This graph was adapted by Dudouet (2006, p.21 from Ramsbotham et al. 1999, p.16).

'8" Lederach builds his metaphor of flows from a continental divide towards two shores on Boulding’s

distinction between fear — “defined by recrimination and blame, self-justification and protection, violence
and the desire of victory over the other” — and love — “defined by openness and accountability, self-
reflection and vulnerability, mutual respect, dignity and the proactive engagement of the other” (Lederach
2005, p.42 referring to Boulding 1985 and 1989); the concept, however, can be traced back to Boulding’s

text ‘Economy of Love and Fear’ (1973).
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Bringing together both readings of a cycle and of a constant flow, Dudouet’s wheel
should perhaps be opened towards a series of multiple cycles, wheels or a never-
ending spiral along which the system can move forwards and backwards in loops of
systemic feedback and learning, transforming as new actors engage or issues

change.'®

Accordingly, Ropers suggests reading peace processes as corridors for (potential)
systemic change, which consider the following four characteristics (Ropers 2011a,
p.153):

1. “that peace efforts to transform protracted conflicts might take years, if

not decades or generations before they lead to sustainable peace

2. that this long process will most likely face various hurdles, setbacks
and resistances and might go through phases of re- and de-escalation,

i.e. that it will be non-linear

3. that it comprises a multiplicity of actors, initiatives and relationships (of-

ten de-scribed as multi-track diplomacy)

4. that eventually the process has to lead to some kind of change in the
pattern of relationship and interaction between the conflict parties, here

described as systemic change to achieve sustainable peace”.

As cautioned before, this brief section cannot go into detail of the systemic discourse
on conflict transformation. So far, this section introduces conflict transformation as a
complex non-linear, systemic process that embraces conflict as manifestation of dis-
senting interests and needs, includes all relevant actors, and changes their relation-
ships as well as the substance of dissent. The following sections therefore concen-

trates on two central questions: Who transforms? And, what is being transformed?

2.2.2 Conflict actors as transformative agents

In line with the focus on conflict parties and their relationships in the analysis of intrac-

table conflict, conflict transformation places the focus on actors as the unit of analysis

'%2 The author is grateful to Norbert Ropers for this suggestion (personal email communication, May 18,

2011).
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and of intervention (Azar 1986; Dudouet 2006, p.25). Two assumptions guide the
work with the conflict parties and stakeholders': first, all parties have to be part of the
transformation process; second, the parties are heterogeneous entities and within

these sub-systems change agents can be identified who promote transformation.

As mentioned before, all stakeholders need to be included in and contribute to the
process of transformation. As case studies show, often the transformation of one actor
is a condition for the transformation of others and vice versa (Orjuela 2009). Only the
system as a whole can transform and find a new balance. Since one transformation
process is related to the others, the connections and relationships are at the core of
transformation. Again, this core element of transformative understanding goes back to
Curle (1971) who considers transformation processes as the process from unbal-
anced to balanced relationships in order to deal with the incompatibilities of the par-

ties’ interests.

While all stakeholders need to be engaged, they are not equal in terms of power. This
is true both for relationships between conflict parties as well as within parties. The first
is captured in the concept of asymmetric relationships between the conflict parties that
will be elaborated in the next section on peace negotiations.”™ Second, the conflict
parties do no represent homogeneous monolithic blocks but consist of sub-units with
heterogeneous interests, needs and beliefs that can be engaged in processes of
change (Bush 2003; Lederach 1997; Wils et al. 2006). While intervention and cooper-

183 \While Azar (1986) speaks of identity groups, this research uses the terms conflict parties and stake-
holders. The latter are all groups that have an interest in the conflict and its transformation, while the con-
flict parties are those actors among the stakeholders that have incompatible interests.

184 With a view to its relevance to conflict transformation, it suffices here to state that one central realisa-

tion in many intractable conflicts concerns the fact that the asymmetrical power balance between the ac-
tors is a hindrance to successful peacemaking (Zartman 1989a; Bercovitch et al. 1991; Kleiboer 1996).
Thus, transformative efforts often aim at creating conditions of power parity in order to support peace
negotiations (Dudouet 2006, p.16 and p.41). The challenge, however, lies in the fact that “asymmetry is a
more complex conception than a simple matter of power imbalance” (Mitchell 1991, p.23). Besides legal
and structural aspects, it has to be acknowledged that, particularly in ethno-political conflict, asymmetry is
closely linked to identity (Francis 2004; Sen 2008). This makes transformative interventions in the power

balance of the conflicting parties extremely difficult.

The discussion of the empirical findings later shows that both negotiating parties refuse with different
arguments to acknowledge that the establishment of the peace secretariats was linked to efforts in this
regard; the incumbent claims that such efforts would neither be feasible nor acceptable, and the insur-
gent insists that symmetry or any kind of parity with the ‘oppressive regime’ would not be desirable any-
way. Only the Muslim peace secretariat regarded the peace secretariats as a contribution to parity, which

is consistent with its constituencies’ interests.
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ation is relatively easy with those actors that are ‘pro-peace’ and are considered mod-
erate in their expression of interests and needs (see the discussion of peace constitu-
encies below), engagement with hardliners is important as well. Whereas the warring
parties are officially acknowledged through their participation in a negotiation process
where they can veto developments, other stakeholders exercise their veto power in
less formal, official ways. This realisation has introduced the concept of ‘spoilers’
(Stedman 1997).

In a systemic transformative understanding, however, there should be no ‘spoilers’ as
a specific type of actor to be ‘chastised’ with normative judgment for their spoiling be-
haviour in covert or open opposition to the peace process (Newman & Richmond
2006). Rather, they should be considered as actors that choose a destructive violent
strategy in a specific situation (Greenhill & Mayor 2006; several contributions in
Korppen et al. (eds.) 2008; Schneckener 2009). As Kelman points out, “even doves
harbor ‘little hawks’ that can be aroused by the experience of threat, frustration, or
humiliation” (Kelman 1993, p.242).'%®

While these recent concepts of engagement with so-called spoilers focus on those
stakeholders that oppose a peace process, much of conflict transformation literature
concerns the identification and promotion of actor groups that ‘are pro-peace’. Trans-
formative engagement with these groups is deemed to be successful since they pro-
mote transformation processes in their own interest and with non-violent means and
thus can serve as multipliers. This notion is captured mostly in practitioner concepts of

analysing and engaging with stakeholders that developed during the past decades.

In search of peace protagonists, transformation practice considers all levels of society.
The realisation that transformation needs to take place on all levels of society and
does not become obsolete with an officially signed peace agreement led to the devel-
opment of multi-track approaches that complement and go beyond the efforts of offi-

cial diplomacy (McDonald & Bendahmane 1987).

Building on the distinction of originally two tracks in diplomatic engagement — the offi-
cial diplomatic and a second unofficial one for professional actors engaged in conflict
resolution (Davidson & Montville 1981) — today literature commonly distinguishes

three tracks: top-, middle, and bottom or grassroots levels.'® The latter are depicted in

%% For a similarly differentiated view on victims and perpetrators that recognises the victim’s destructive

role in order to undo what was done to them, see Enns (2007).

166 According to Austin et al. (2004, pp.464-466) Track 1 refers to “activities on the stratum of high-level

leaders, primarily in the form of conflict settlement. Track 2 means “activities in parallel with the formal
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a hierarchical triangle or pyramid (Lederach 1997) as in figure 2.2, while other models

also differentiate between societal groups at the same leve

Types of Actors

Level 1: Top Leadership

Military/politicalfreligious
leaders with high visibility

Level 2: Middle-Range Leadership

Leaders respected in sectors
Ethnic/religious leaders
Academicsfintellectuals

I 167

Approaches to
Building Peace

Focus on high-level negotiations
Emphasizes cease-fire

Led by highly visible,

single mediator

Problem-solving workshops
Training in conflict resolution
Peace commissions

Hurmanitarian leaders (NGOs) Insider-partial teams

Level 3: Grassroots Leadership

Local leaders Local peace commissions
Leaders of indigenous NGO=s Grassroots training
Community developers Prejudice reduction

Local health officials Psychosocial work
Refugee camp leaders in postwar trauma

Figure 2.2: Peacebuilding pyramid168

processes of communication and negotiation that are designed to open up dialogue and understanding
between parties in conflict and encourage new thinking about future relationships after the conflict ...
They do not normally involve the top leadership of the parties in conflict as they are not able to enter into
the kind of open discussion implied by Track 2 processes, but they often involve influential second level
leaders and civil society actors who can interact more freely but at the same time have influence back in
their own communities”. Track 3 concerns “the grass roots level. It encourages interaction and under-
standing between formerly hostile local communities and involves awareness raising and empowerment

within those communities”.

'8’ Diamond and McDonald (1996) develop a model of nine tracks with the idea that conflict transforma-

tion efforts need to engage all tracks, or strata, of society in the process of change. This differentiation
goes beyond a vertical distinction of top-level decision makers to grassroots communities and aims to
overcome a rigid and hierarchical understanding of society (McDonald 2003). It adds a horizontal seg-
mentation of society that highlights influential societal sectors such as the business sector or religious
groups, but also includes areas of conflict transformation work, e.g., education and research, or funding,

which are not actually levels of society.

'%8 This figure depicts Lederach’s triangle (1997, p.39).
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Some authors in addition distinguish between Track 2 and Track 1.5, which “com-
prises public or private interaction between official representatives of conflicting actors
mediated by a third party not representing a political institution” (Béhmelt 2009,
p.167). While this intermediate or ‘mezzanine track’ involves Track 1 actors, it works
with Track 2 methods (Debiel et al. 2011; Wolleh 2007).

This research applies the three-track differentiation with the well-known pyramid visu-
alisation since representatives of the peace secretariats themselves use the terminol-
ogy to describe their organisations and often highlight their place and role in a hier-
archy. The peace secretariats are placed on Track 1 for being a part of the official ne-

gotiations effort." Their position within the conflict parties can be visualised accord-

ingly:

peace secretariat

Track 1

Track 2

Track 3

Figure 2.3: Peace secretariat within the peacebuilding triangle

With a view to overall society and its levels and tracks, the question for conflict trans-
formation is now with which actors to engage? Most conflict transformation literature
shares the realisation that no track on its own can build lasting peace (Diamond &
McDonald 1996; McDonald 2003). Thus the idea of multi-track diplomacy is widely
applied in various concepts such as Berghof's multi-track approach, which “simulta-
neously operates on several tracks and attempts to combine these different activities

for a broader synergistic effect” (Berghof Foundation 2009, p.4). Individual conflict

"% The secretariats also participate in Track 1.5 dialogue and problem-solving endeavours (Siebert

2007).
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transformation interventions, however, cannot cover all tracks at the same time; often
the choice is then to conduct activities, particularly conflict transformation workshops
and training on Track 2 in parallel to official peace negotiations. This focus is famously

expressed in Lederach’s ‘middle-out approach’ (1997, 2001).

The idea behind this approach is to identify and involve those individuals and groups
within the conflict parties and overall society that are accessible and can affect
change. This notion is captured more generally, and beyond Lederach’s particular ap-
proach, with the concept of change agents who champion change processes in or-
ganisations, societies, or more generally systems (Beckhard 1969; Schaller 1972)."°
Change agents can be described as persons, small groups of individuals or organisa-
tions, who initiate change and influence events in their environment. While these can
be domestic as well as external actors (Mitchell 2006), the focus here is on domestic
players. While change agents may be able to initiate change processes, they need
followers and a critical mass in order to consolidate and maintain the transformation
(Gladwell 2000) — and, as Mitchell critically notes, individual change agents might not
have the capacity to initiate change given the complexity of social processes. Rather
than burdening them with the notion of being ‘drivers’ of change, they can take differ-

ent roles in order to enable change (Mitchell 2006).""

In adopting the idea of change agents, one central concept in conflict transformation
literature emphasises the need to strengthen ‘peace constituencies’ (Lederach 1997;
similarly Garcia 2006) in civil society, e.g., within the business community, which help
create networks countering those actors that profit from violent conflict. Starting with
these middle-level opinion leaders, top-level decision-making can be influenced and

support for peace garnered within the wider public.

% This is not a concern of conflict transformation literature specifically, thus concepts from other arenas

of social change are of relevance here. The idea to introduce change in larger social systems with and
through such change agents was first embraced in organisation development studies and applied for
example in educational sector reform (McLaughlin 1990), but is today widely applied in social sciences.
Different conceptions frame the idea as ‘drivers of change’, ‘champions’ in change management (Kotter
1995; Eisenbach et al. 1999), ‘social entrepreneurs’ (Leadbeater 1997; Martin & Osberg 2007), or in col-
loquial language as ‘movers and shakers’.

" In conflict transformation, Lederach emphasises the motivational, catalytic capacity of change agents

with his concept of ‘critical yeast’ (2005, p.91). Rather than focusing on creating a critical mass of follow-
ers, Lederach uses the metaphor of yeast to elaborate the idea of a specific ‘mediative capacity’ that ob-
serves relationships and introduces a transformative quality into them in order to promote constructive
change (ibid., p. 97).
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The network that these actors, individuals and organisations, create among them-
selves can be considered as a peace infrastructure (Lederach 1997). As mentioned
before in section 1.2, a peace infrastructure is part of a comprehensive peacebuilding
framework and can be seen as a sub-system within the conflict system that helps sus-
tain transformation (ibid., p.117). A peace infrastructure encompasses the historically
evolved landscape of peace organisations, but commonly points to organisations es-
tablished in an orchestrated effort towards peacebuilding. The latter usually sees the
establishment of a coordinating national body in form of a ministry, secretariat or
presidential office (GPPAC 2010)."

Part of this infrastructure can also be change agents who are explicitly part of the con-
flict party itself. If these ‘insider-partial’ actors can be engaged in transformative pro-
cesses, or mediation efforts, they often add credibility to the process and contribute
significantly to its success, since they are more invested, knowledgeable and often
are more trusted by the parties than outsiders (Lederach 1989; Wehr & Lederach
1991; McCarthy 1994). Highlighting their trusted intermediary position, Miall speaks of
“embedded third-parties’ who emerge out of conflict parties and play a significant role

in opening channels of dialogue and opening political space” (Miall 2004, p.83)."

It is important to note, however, that although change agents might present specific
communicative skills and social competencies, they usually do not represent a fixed
set of individuals in a particular part of society. Just as different groups can be spoilers
in different situations, many individuals or groups with certain capacities may be
change agents in a specific situation.” The research discusses determinants of indi-

vidual and organisational agency in the following chapter.

2 This coordination, however, cannot replace a bottom-up grown landscape of peace actors and move-

ments that leads to development of a peace-oriented, democratic political culture (Hemmer et al. 2006;
more generally also Carothers 1999).

173 Similarly, ‘insider mediators’ take up a third-party role when they step between the parties, thus differ-

entiating between their person and their relational partiality, and their role as an even-handed mediator
that is impartial with regards to process and outcome (Mason 2009, p.4 referring to Elgstrom 2003;
Kumar 2011). The most noteworthy aspect of their nature is, however, their trustworthiness with all par-
ties, both their own party as well as their opponent (Mason 2009). This particularity enables them to es-
tablish a connection between the conflict parties that complements the mediation effort of external third
parties and thus strengthens the wider transformative process.

74 Individuals with change agent qualities usually are considered as charismatic, of energetic demeanour

and skilled in communications and leadership.
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For now, it suffices to acknowledge that there exist various concepts within conflict
transformation literature that consider the potential of transformational actors within
the conflict system. Such an understanding of transformational actors moves beyond
a black-and-white categorisation that distinguishes between a few key individuals
such as the Track 1 negotiators and a mostly passive mass of bystanders within the

conflict parties.

This proposition leads to the first assumption of this research that, whereas the peace
secretariats’ performance is certainly not sufficient for explaining the course of the
peace process, they can contribute to conflict transformation; in fact, they may be

change agents within their own or between the conflict parties:

Peace secretariats have the potential to be change agents for conflict trans-

formation. (Assumption 1)

This assumption might face resistance or scepticism based both on experiences and
beliefs: how can actors within the conflict parties that are so deeply involved in vio-

lence and mistrust be agents for peaceful change?

Given the involvement in violent conflict of both government and armed groups, early
concepts of conflict transformation focus on working with non-violent actors. Many
practitioners consequently concentrate on civil society actors although there is an in-
creasing realisation that not every civil society actor is peaceful and benevolent.'”
Civil society — just like society altogether — consists of heterogeneous groups with di-
verse loyalties and identities (Pouligny 2004), among which peaceful change agents
can be identified (Belloni 2008; Orjuela 2003). This implies that they can be found

among the conflict parties as well.

Another aspect of scepticism might concern the different nature and background of
the conflict parties as armed group or government. This author argues that change
agents can be found on both sides. As mentioned before, responsibility for the conflict
and the necessity for transformation lie in the hands of all parties of the conflict. Re-
cent literature shows a particular interest in non-state armed groups, their intransi-

gence and need to engage, as well as their possible transition towards democracy

'7® For a critical discussion of the role of civil society in peacebuilding see Barnes (2006), Fischer (2006,

2011) and Paffenholz (2010).
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(Lyons 2009; Dudouet 2009)."® As some authors argue, however, this trend neglects
at times the role of the state (Herbst 2000; Sobek 2010).

Explaining the nature of protracted social conflicts, Azar highlights the role of "incom-
petent, parochial, fragile, and authoritarian governments that fail to satisfy basic hu-
man needs" (1990, p.10). It is argued that governments, expected to be unbiased and
impartial, tend to be dominated in such conflicts by the leading identity groups or
those groups that have been able to monopolise power within a country or territorial
entity."” This creates a "crisis of legitimacy” (ibid.) in the governance of these count-
ries (similarly Gurr 1970; Skocpol 1979). Thus, the structure of the government needs
to be changed so that all citizens are equally cared for and equally represented with-

out bias or corruption.

Similarly, on the other side of the coin, the armed groups have to undergo a transfor-
mation from non-legitimised, violent and often likewise discriminatory actors to politi-
cal, peaceful representatives of interests (Sdéderberg-Kovacs 2007). A more detailed
discussion of the vast literature on the antagonists and their roles in violent conflict
and civil war is beyond the scope of this research; the Sri Lankan government as well
as the LTTE will be introduced in chapters 5 and 6. The argument here is that all ac-
tors have to undergo transformation and that according to an active understanding of

agency all conflict actors can and must contribute to conflict transformation.

The focus in this research is thus on these primary actors of conflict transformation,
the conflict parties, while being aware that their efforts are supported by secondary,
outside actors.'” Section 2.2.5 discusses the role of peace secretariats as transforma-
tive actors in more detail and for this purpose returns to the notion of ‘insider change
agents’. Before that, the following section briefly introduces the dimensions of trans-

formation.

% This is encouraged by the security policy-inspired discourse on extremist violence and terrorism

(Hirschmann 2000; Kydd & Walter 2002;) as well as critical reflections on the root causes of violent con-
flict and the ‘greed versus grievance’ debate (Collier 2000; Collier & Hoeffler 2004; Schneider 2009).

" More recent texts emphasise the role of state capacity as a multi-dimensional concept that encom-

passes military as well as administrative capacity and political institutional coherence (Sobek 2010).
Weak state capacity is seen as creating political opportunity structures for civil violence (Gleditsch &

Ruggeri 2010).

'8 While most literature acknowledges the need for external support in complex transformation pro-

cesses, the domestic actors are considered the primary actors; see for example the critical discussion

about external and internal actors in Bloomfield et al. (2005).
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2.2.3 Dimensions and types of conflict transformation

Regarding the question what needs to be transformed, literature offers two broad
categories, or dimensions. The structural conditions of violent conflict, which need to
be transformed, have two dimensions: the substantive dimension encompasses all
forms of actual discrimination against or among the conflict parties, while the relational
dimension consists of the perceptions and expectations of the conflict parties with re-
gards to each other’s behaviour resulting from current and past interactions (Goet-
schel 2009, p.94)." This interaction leads to an escalatory, self-perpetuating dynamic
(Kelman 2007, p.64).

Systemic transformation literature regards both the substantive and relational dimen-
sions as intertwined (Dudouet 2006), and most literature considers the resulting ra-
tional and psychological approaches of transformation as complementary (Kelman
2007). In combination, they help to understand why conflict parties, despite their ac-
knowledgement that negotiations are in their own best interest, still undermine the
process, cause delays and failure. Both approaches in combination also bring to-
gether micro- and macro-level analysis and contribute to understanding violent conflict

from the perspective of the individual and the structural levels simultaneously.

The rational, or realpolitik, approaches assume that decision-making in conflict set-
tings takes place according to rational choice theory. Leaders simply make strategic
decisions that suit their interests best; thus, in order to create opportunities for trans-
formation, for example in a post-settlement situation, incentives need to be estab-
lished and institutional reforms conducted in order to lower barriers for democratic
participation of armed groups (Shugart 1992, referred to in Lyons 2009, pp.94-95).
Accordingly, a ‘change of hearts’ in individual leaders or their constituencies is not re-
quired; transformation happens through institution building in support of democratic

regimes. This strong focus on institution building and governance mechanisms is a

179 Kriesberg (2005) further distinguishes between internal and external factors within the substantive

dimension: while the internal ones are situated within the conflict parties, e.g., disparities in socio-
economic development, the external factors are located in the wider societal, regional or international

context.

'8 For a more detailed discussion of rational choice and strategic decisions see chapter 3.
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trademark of liberal peacebuilding approaches discussed earlier (e.g., Fukuyama
2004).

As mentioned earlier as well, many authors note that this approach falls short of
understanding the comprehensive nature of transformation (Paris 2004), which en-
compasses a deeper structural change in society (Mitchell 2002) and the overall con-
flict system towards demilitarisation and non-violent conduct of conflict and political
contest (Lyons 2009). Psychological concepts need to be taken into consideration in
order to grasp the complexity of transformation of the conflict system towards “new

social relations, institutions, and visions” (Vayrynen 1999, p.151).

What then entails a psychological approach towards transformation, what is meant by
a ‘change of heart'? Kelman (2007) develops an understanding of violent conflict as a
societal process driven by collective needs and fears rather than entirely a product of
rational calculation on the part of decision makers. These collective needs and fears
do not relate to material aspects only, but also to psychological needs such as iden-
tity, recognition and autonomy (Burton 1990). They involve both objective and subjec-
tive factors; and the latter play an important role in conflict escalation and perpetuation
and explain the perceived intractability of the conflict — and its ‘irrationality’ from an

outsider’s viewpoint.'’

Of special relevance for this research are conflict norms, i.e., norms on how to con-
duct conflict and how to engage with the adversary, and enemy images that are
rooted in collective needs and fears and deeply entrenched in the conflict parties’ per-
spectives on history and justice. They govern leadership action since leaders assume
that their constituencies’ evaluation of them depends on adherence to these conflict
norms."® Thus, these norms are reflected in the ‘rational’ realm of tactical and stra-
tegic choices, negotiation approaches or also in public communication of peace ef-
forts, which is often perceived as propaganda on the side of the conflict parties, vilify-
ing the other side as well as intermediaries. One example for this phenomenon is the
vicious cycle of ‘ethnic outbidding’ in Sri Lanka where the majority community’s politi-
cal leaders strive to outdo each other in communalism in order to gain politically
(Horowitz 1985; DeVotta 2002; Chandra 2005).

'®1 For a discussion of theoretical explanations of ethno-political violence that show that this kind of con-

flict is not so irrational after all, see Brubaker and Laitin (1998).

'82 | jterature, however, also offers other, perhaps complementary explanations, for example that of con-

venience of voter mobilisation along ethnic lines in patronage systems (Chandra 2004).
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On the part of the public, adherence to conflict norms is relevant in order to qualify as
loyal to their own group; deviation from the norms, e.g., in the form of acknowledging
the other side’s cause, is seen as treason (Kelman 2007, pp.79 and 86). The silencing
of dissent leads to further conformity of views and thus the reduction of options for
conflict transformation. As will be shown later, this element of violent conflict strat-

egies is of crucial relevance in the Sri Lankan context.

Bringing together the substantive/rational and subjective/psychological factors that
need to be considered for transformation, literature offers different comprehensive
categorisations that cut across the above two dimensions (Goetschel 2009). Some
authors speak of objects (ibid.), some of transformers (Miall 2004; Ramsbotham et al.
2005, p.163). Altogether, the categories or types — based on the founding work of Gal-
tung (1969, 1990), Curle (1971), Burton (1990), Azar (1990), Vayrynen (1991) — high-
light that transformation is required with regards to the context, the relationship be-
tween the conflict parties, the issues at stake, and to the actors on an organisational
and an individual, personal level. This combination makes it clear that both the inter-

group and intra-group relations are addressed.

In the following, the types of transformation are elaborated along Miall’s model of
transformers of conflict (Miall 2004), which distinguishes between context, structure,

actor, issue, and personal/elite transformation as shown in the figure below:

Box 3: Transformers of Conflict

1. context transformations change in the international or regional environment

change from asymmetric to symmetric relations
2. structure transformations change in power structures
changes of markets of violence

changes of leadership

changes of goals

3. actor transformations intra-party change

change in party's constituencies
changing actors

transcendence of contested issues
constructive compromise
changing issues

de-linking or re-linking issues

4. issue transformations

changes of perspective
changes of heart
changes of will
gestures of conciliation

5. personal/elite transformations
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Figure 2.4: Types of conflict transformation (derived from Miall 2004, p.78)

It has to be noted that the types should be seen in a complementary manner; none of
them alone is sufficient to transform a conflict system. Also, the reader needs to be
cautious not to interpret the transformers in a language of intervention, of ‘what needs
to be done’." Conflict transformation is essentially an incremental and complex soci-
etal process that can only be guided or supported in a very limited way; the examples
below include both transformative interventions by secondary actors as well as trans-
formations that happen through the hands of the primary conflict actors. It has to be
remembered that transformation is not a ‘one-way road’ and can take place in amelio-
rative and pejorative ways. While amelioration is desired, destructive strategies of
conflict actors as well as unintended effects of well-meant efforts might contribute to a
pejorative transformation and thus increase the intractability of the conflict. The follow-

ing examples will illustrate this understanding.

Transformations of context happen in the regional or international context and affect
the conflict parties’ “perception of the conflict situation, as well as their motives” (Miall
2004, p.77). This occurs for example when funding sources of the warring parties are
cut off, e.g., through freezing of international bank accounts of armed groups. Such
transformation also concerns changing alliances among hegemonic powers in the re-

gion that support the conflict parties.

Transformation of structure refers to the structure of the conflict, i.e., the number of
parties involved and their relative power balance and relationship, and their sources of
power. This is often related to the structural aspects of violence, if for example the
source of power of one conflict party over the other is based on political exclusion,
e.g., from access to public office, and marginalisation of parts of the population (Gurr
1993). Institutional and state reform measures have a particular role in this type of
transformation while relating to issue transformation at the same time. An example for
a structure transformation without implications regarding the conflict issue is the split

in an armed group, as in the case of the Karuna faction in Sri Lanka in March 2004.

Actor transformation relates to strategic choices in the organisation and general ap-
proach of the parties to conflict. Of particular relevance here are changes in leader-

ship or constituency of the conflict party; both aspects provide opportunities of en-

183 See for example Mitchell’s enumeration of “basic methods for bringing about change” that resembles

the types of transformation discussed here: changing leaders; changing leaders’ and followers’ minds;

changing strategies, policies and behaviour; and changing parties’ environments (Mitchell 2006, p.28).
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gagement with and through insider change agents (ibid.). This can occur in the case
of a regime change after elections as well as through awareness and capacity building

of constituencies by means of political education and information programmes.

Issue transformation concerns the parties’ positions towards the conflict issues, the
substantive matter. Reframing of positions might lead to constructive compromise, as
(at least initially) in the instance of the agreement on exploring a federal solution in the
third round of talks between the government and the LTTE in 2002. Likewise, posi-
tions can harden around contested issues, often as a result of crisis and violent esca-

lation without new substantive insights.

Lastly, personal or elite transformation refers to changes in individuals’ perceptions,
attitudes and values. These can take place in manifold ways, often inspired through
personal insights at critical moments. These insights concern the adversary and inter-
group relationships as well as their own identity and intra-group dynamics. While
some interventions aim at creating conditions for such transformations, for example
through workshops and peace camps, it is obvious that they can only reach a limited
circle of people. Often, they focus on a selection of elite, or potential change agents,
albeit at all levels of society. In order to affect a wider circle, personal transformation
requires a combination with actor transformation. Another challenge lies in the transla-
tion of personal changes reached under artificial workshop conditions into action in

real life situations (Malhotra & Liyanage 2005).

The illustrations show that the categories overlap at times and transformative events
or interventions can be interpreted as various types, as in the case of the 2004 tsu-
nami that hit the Sri Lankan coast and affected the military power balance of the LTTE
and government forces. While the natural disaster led to a structure transformation
between the parties (mostly by weakening the LTTE’s military power), it also affected
the international context in terms of external humanitarian assistance and availability
of financial and material resources and thus contributed to a context transformation.
At the same time, the ensuing negotiations of a post-tsunami relief operations mecha-
nism, the P-TOMS, offered an opportunity for experiencing power sharing among the

conflict parties and thus an opportunity for issue transformation.

Miall’s types of conflict transformation will guide the analysis of transformative contri-
butions of the three peace secretariats in chapters 5, 6 and 7. With their introduction,

the part on conflict transformation of this chapter is complete.

Before turning towards a discussion of peace negotiations, however, a short caveat

on conflict transformation interventions is in order. The following section, however,
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does not intend to offer a comprehensive overview of methods and approaches but
will only highlight some critical issues with relevance for this research, since the peace
secretariats received assistance from third parties and also partnered with external
third parties in their efforts to bring about conflict transformation. Most important to
understand for the purpose of this research are the wide range of conflict transforma-

tion interventions and the question of effectiveness of the measures.

2.2.4 Conflict transformation interventions and their effectiveness

Conflict transformation is primarily in the hands of the conflict actors; and ideally, third
parties or external, secondary actors would not be required. Due to the nature of pro-
tracted conflict, however, direct cooperation between the parties without facilitation is
often difficult.

The range of possible facilitating interventions is often presented according to a tem-
poral order, or according to levels of escalation along which the interveners take dif-
ferent roles ranging from monitor to convener, facilitator, guarantor or verifier of
agreements (Mitchell 2006) and applies a repertoire of approaches and methods to
assist transformation (Dudouet 2006). Lund (2001) offers one of the most comprehen-
sive overviews with his ‘toolbox’ for responding to conflict and building peace, albeit

going beyond conflict transformation measures.

Which kind of activities can then be considered as specifically dedicated to conflict
transformation? As said before, the focus of conflict transformation interventions is on
the relationships between the conflict parties (Mitchell 2002). Often, the relational and
substantive dimensions of transformation are combined in external intervention activi-
ties, e.g., when a dialogue workshop deals with relationship building while discussing
power-sharing options (Fisher & Keashly 1991). Transformative activities also have a
strong aspect of conscientisation (Freire 1972), raising self-awareness or enlight-
enment (Lederach 2005), since conflict transformation aims at “transformative human

construction and reconstruction of social organization and realities” (Lederach 1995a,
p.17).

While relationships are commonly addressed in form of dialogue and problem solving
workshops, reflection and capacity building takes place in activities of self-reflection,
education, training and research (see for example the definition of conflict transforma-

tion by the Alliance for Conflict Transformation cited in Goetschel (2009, p. 96); the
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range of methods discussed in Austin et al. (2004); and also Francis (2002) on conflict

transformation workshops).

Lederach in his overview of ‘middle-range’ activities (1997) considers three classical
approaches: problem-solving workshops with participation from conflict parties; con-
flict resolution training in order to raise awareness and impart skills; and the formation
of peace commissions as a way to create — together with the other two approaches —
an infrastructure to support official peace efforts through networking, communication
and provision of insider-partial mediation.” This last approach is of specific relevance

here.

The creation of peace commissions has a strong element of institution building, since
such commissions, committees or councils, as they are often named, mostly do not
exist beforehand. While Lederach refers to examples in Nicaragua and South Africa
(ibid., pp.50-51), today there are many other examples to be found not only at the
middle and grassroots level but on all tracks (Hopp-Nishanka 2012; van Tongeren
2011a, 2011b; Zelizer 2008). While the earlier examples relate to government-
sponsored organisations, there are also examples of bipartisan structures, encom-
passing representation from all conflict parties, or civil society-sponsored organisa-
tions (Hopp-Nishanka 2012). As said before, the peace secretariats of this research

can also be considered to be part of such a peace infrastructure.

Support for these organisations can be considered as support to conflict transforma-
tion in a two-fold way (see figure 2.5): The peace secretariats at the same time are
subject of (third party) intervention (through institution building) as well as agent of
(their own) conflict transformation interventions, which can be further supported by

third parties through capacity building or funding.

First, the support in institution building helps directly with the establishment of the or-
ganisation as a potential ‘insider-partial’ actor and in doing so strengthens the conflict
parties’ capacities in dealing with conflict and working towards peace, e.g., through
intra-party consensus building or relationship building (Mason 2009; Ropers 2011b).
The aim of such support, as will be seen later with regards to the peace secretariats of
this research, is to encourage the organisation in its capacity as a transformational

change agent.

'8 These activities are included in Figure 2.2, which depicts not only the tracks or levels of activity but

also examples used in Lederach’s approach (1997).
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Second, third parties often offer indirect support for conflict transformation interven-
tions to and through the peace infrastructure, for example when funding their activities
or when offering capacity building in facilitation skills (Hopp-Nishanka 2012; Kumar
2011). Often, these interventions enable the organisation to conduct activities that
otherwise would not be feasible or would not take place in the same manner. Through

this support, the organisation itself conducts interventions for conflict transformation.

Institution building subject

Peace Secretariat Conflict Transformation

Change agent

Figure 2.5: Peace-infrastructure organisation as subject and agent in conflict transformation

The distinction is relevant since the newly created organisation is an agent in its own
right and with its own agenda. Its establishment, although perhaps funded by external
secondary actors, depends on primary conflict actors and their interests. Likewise, the
organisation’s activities depend on the agenda of the respective conflict party. The
third chapter of this research discusses in detail how the agency of organisations such

as peace secretariats can be explained.

Before that, this section offers a brief glimpse into the current discourse on effective-
ness, since interventions in support of conflict transformation in their different forms
cannot be discussed without addressing the question: how do we know that an inter-

vention will contribute to transformation?

In short, the causal argument between an intervention and the expected transforma-
tive change is expressed in underlying assumptions, or theories of change (Church &
Shouldice 2003; OECD 2008)."* With regards to relationship building, the underlying

'8 For a general discussion on whether transformative interventions can be connected in a linear fashion

to impact, see Neufeldt (2011).
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assumption is that in intractable conflict, the cooperative elements of relationships
have been reduced to the greatest extent and the relationship is thus merely competi-
tive and destructive. Accordingly, the cooperative element needs to be restored
through transformative measures and relationship building (Kelman 1996, p.100).
Moreover, direct contact, exchange and cooperation between groups may lead under
certain conditions to reduced prejudice and bias (Allport 1954; Pettigrew & Tropp
2006)." Thus, capacity building measures that deal with issue transformation, for ex-
ample education on contentious topics, may contribute to restoring relationships if
conducted in a way to create opportunities for cooperation.” As a result, the impact of
conflict transformation interventions not only depends on their objective, e.g., issue

transformation, but also on the manner in which they are conducted.'®®

How do interveners know if they have any impact? As some critical voices argue,
intervention strategies “more often than not reflect unexamined assumptions and
deeply rooted organisational mandates rather than ‘best practices’ born from empirical
analysis” (Barnett et al. 2007, p.53 quoted in Campbell 2008, p.23). Many authors ar-
gue that despite considerable efforts in developing methodology and analysing good
practice, interveners find it difficult to demonstrate results of their work and to meas-
ure their success, or effectiveness (for an overview see Schmelzle 2005; Paffenholz &
Reychler 2007; Campbell 2008)."® This critical assessment is based on various argu-

ments that range from substantive to methodological.

On the substantive side, problems begin with the before-mentioned blurred definitions
and concepts that guide interventions (OECD 2007). Some authors argue that there is
a mismatch between the aspired change and interventions, and that methods such as
training and problem-solving workshops fall short of the challenges addressed by con-
flict transformation. Complex social and institutional change requires reform of public
policy and institution building in the economic, social and political realms (Clements

1997). Conflict transformation should thus build more on methods and approaches

'8 \While the original contact hypothesis of Allport (1954) has been refined over the years and remains

valid under specific conditions, further research shows that inter-group work needs to be complemented
or precedented by intra-group work, e.g., Church et al. (2004) and for Sri Lanka also Bush (2003).

"®7 The text will later return to the theories of change that guide support to the peace secretariats in this

research.

'88 This goes beyond conflict sensitivity, a concept that will not be discussed within the scope of this re-

search. For a detailed discussion see Barbolet et al. (2005).

'8 For a differentiation between success and effectiveness see Henderson (1996).
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dealing with structural transformation and systemic change, which are common in
areas of nation building or development (Diamond 1994; van der Merwe 1989)."®
Others point out that there is still too limited an understanding about how different
interventions add up, for example on how the effects of interventions on different
tracks cumulate (Miall 2004; CDA 2008; Ricigliano 2011).

Goodhand and Walton (2009, p.314) summarise the situation of international assist-

ance to the Sri Lankan peace process:

Just because international actors failed to ‘bring peace’ does not necessarily
mean that international intervention was ill-conceived or a failure. ... the met-
rics of success are contested and their measurement is difficult because of the

problems of data, counterfactuals, attribution and variance in time frames.

Two core problems will be highlighted here: the attribution gap and the question of
perspective. The ‘attribution gap’ concerns the common problem of all kinds of impact
assessment; it cannot be known for sure how far a certain intervention has contributed
to a specific change in its environment (Rossi et al. 1999). Thus, methods for assess-
ing the impact suggest constructing result chains between intervention and intended
societal effect; so far, however, these remain largely unfeasible (Korppen 2007)."" As
a practical step, assessments distinguish between outcomes and impact, the first re-
ferring to “the changes an intervention has initiated within its immediate environment.
The impacts are determined by examining the larger changes an intervention has in-
itiated within the general context, which often occur only after a longer time” (Paffen-
holz 2004, p.11). Impact measurement also considers unintended and sometimes

counterproductive effects of interventions.

Since in many situations both the outcome and the impact are difficult to measure,
e.g., the change of identity concepts in workshop participants, interveners often resort
to assessing the output (Church & Shouldice 2002) instead, i.e., measuring the
achievements of the workshop in numbers of participants and publications of work-
shop results. At times, this is also related to confusion between assessing effective-

ness and impact. While impact concerns the effects of the intervention on the larger

%0 This aspect also receives counter-criticism; it has to be noted that the downside of such a wider

understanding runs the risk of losing focus and “of becoming a movement for the general improvement of
society rather than just mitigating and redefining the conflict” (Vayrynen 1999, p.151 cited in Botes 2003,
p.9).

91 For a similar discussion regarding the limitations of assessing organisational performance see March

and Sutton (1997).
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context, effectiveness asks for the extent to which an intervention has attained its ob-
jectives that are made measurable through indicators; and these often detail just the
numbers of workshops and participants (Paffenholz 2004) while other effects might be

less tangible.

In addition to these methodological concerns there is a second problem: who decides
on the objectives of interventions and whose perspective determines effectiveness?
This connects to the earlier question regarding definitions of peace and who is defin-
ing peace (Lidén 2006; Barnett et al. 2007). On the one hand, definitions and thus in-
dicators and measurements differ among interveners; on the other hand, these views

are not necessarily consistent with the beneficiaries’ or target groups’ ideas.

To make things more complicated, consistency between the conflict parties regarding
their objectives and strategies for change cannot be assumed. Thus, it is no surprise if
one conflict party applauds an intervention, e.g., capacity building on power sharing,
whereas its adversaries reject such intervention. These perspectives might change in
the course of time as conflict dynamics change (for a similar discussion regarding
mediation effectiveness see Bercovitch (2006)). As will be explained in the section on
negotiation in more detail, actors who find themselves bound by conflicting expecta-
tions of different audiences and stakeholders will find it difficult to deal with the ensu-

ing dilemmas.

While practitioners’ literature commonly suggests to engage all stakeholders in inter-
vention planning and thus to involve different perspectives in the preparation for as-
sessment (Paffenholz 2004), this does not solve the dilemma of power differences
among the parties and their consequently differing relative influence on interventions,
which essentially aim at empowerment of actors in order to make transformation pos-
sible (Fetherston 2000; Schwerin 1995). Moreover, it does not address the power dif-
ferences between the conflict parties and the interveners and the resulting moral and
ethical questions related to transformative intervention in general (Botes 2003;
Koérppen 2007). The empirical discussion will show how the peace secretariats as ob-

jects and potential agents of conflict transformation have dealt with these challenges.

While it is important to keep the critical concerns regarding conflict transformation
interventions and their evaluation in mind, the focus of this research will remain with
the perspective of the conflict parties as the primary actors of transformation. Although
the discussion will later return to the assistance offered to the peace secretariats and
the underlying theories of change, the perspective of this research is about under-

standing the potential and limitation of agency: the peace secretariats are agents
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within their conflict parties and were established by the respective decision makers for

various purposes during the course of the peace process.

While one of these purposes is to contribute to conflict transformation, the necessity
for the establishment of the secretariats arose in the context of preparations for nego-
tiations. Section 2.3 will therefore turn to negotiations. Before this, the following sec-

tion briefly summarises the discussion on conflict transformation.

2.2.5 Peace secretariats as agents of conflict transformation

This chapter so far has introduced the author’s understanding of peace and peace
processes as well as the various types of interventions to help the primary conflict ac-
tors end violence and achieve peace. Conflict transformation is one of them, address-
ing the root causes of a particular conflict over the long term through actions and pro-
cesses that seek to alter the various characteristics and manifestations of conflict. It
aims to transform negative destructive conflict into positive constructive conflict, or the

system of violent conflict into a peace system.

The primary actors, or agents, of such a complex transformation process are the con-
flict parties and stakeholders in the conflict. While the conflict parties receive support
from third parties, the latter remain secondary actors that cannot bring about trans-
formation on their own. When analysing the conflict parties’ positions and actions, it is
important to acknowledge that they represent heterogeneous sub-systems within the
conflict system and are often categorised according to societal level and influence
(Tracks 1 to 3). The peace secretariats are placed within Track 1 as depicted in above
graph 2.3. The following sections discuss in more detail the role of the peace secre-
tariats as a negotiation support organisation and their connections to other actors in a

peace process.

A second categorisation of actors, besides their location on tracks or levels, concerns
their willingness and ability to engage constructively towards transformational change
(e.g., drivers of change, peace constituencies, or spoilers). A specific category is that
of change agents who are seen as champions and multipliers of transformational
change (DFID 2004, 2005). Such change agents can be found on all levels or tracks
as well as among all conflict parties, within the state and within non-state armed

groups. None of them, however, can affect transformational change on their own.
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Consequently, it can be argued that while the peace secretariats are not sufficient for
explaining the course and eventual failure of the peace process, they can contribute to

conflict transformation.

In order to analyse the secretariats’ contributions, the above dimensions and types of
conflict transformation will be used. Conflict transformation is understood here to have
two dimensions; cutting across the relational and substantive dimension are five types
of transformation. Following Miall (2004), they relate to context, relationships, issues,

actors and personal transformation (see figure 2.4).

Since the peace secretariats’ original purpose and tasks related to the negotiations
and their mandates are formulated in the context of the negotiation strategies of the
parties, the next section takes a closer look at negotiation processes and the support
for the negotiation parties of which the peace secretariats are part. In section 2.4 the
literature on peace secretariats as negotiation support organisations and on peace
secretariats as potential agents of conflict transformation will be brought together, ser-
ving as a summary of the assumptions and the first part of the conceptual research

framework.

2.3 Peace Secretariats as Negotiation Support Organisations

The previous section on conflict transformation highlighted the complexities of the
transformational challenges of large systems and social change. As this part will
show, negotiations, or the accompanying efforts in peacemaking and conflict settle-
ment, are by no means simple endeavours either. As Zartman (1995, p.3) points out,

intra-state conflicts — or civil wars — “are the most difficult of conflicts to negotiate”.'*

How painfully and tragically difficult they can be becomes obvious in the context of the
Sri Lankan negotiations between the government and the LTTE. The last five decades
since 1957 have seen several attempts to negotiate a political settlement, or at least a
ceasefire between the warring parties (for an overview see Bouffard & Carment 2006;
Tilakaratne 2006). While some negotiations were assisted by third parties (India and

Norway), others were of a bilateral character between government representatives

'92 This is an introduction and discussion of basic terms and concepts with a view to negotiations in intra-

state or internal conflict. This literature is commonly subsumed under international negotiation since it
usually involves various collective actors with different cultural backgrounds as well as representatives

and third parties from the international community (Babbitt 1999).
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and Tamil groups, or of multilateral character, e.g., the All-Party Conferences of 1984
and 2006. The last negotiation at the centre of the peace process of 2002 is described
in detail in chapter 1. The theoretical discussion here will be illustrated with examples

from this effort.

What matters here is to show and explain the different mindsets and perspectives that
guide negotiators (Pruitt 1983) in comparison to conflict transformation practitioners,
since these differences will be relevant to understand the research question: how can
peace secretariats that are bodies of a negotiation framework contribute to conflict

transformation?

Negotiation is “a process by which contending parties come to an agreement” (Zart-
man 2002, p.71). The official Track 1 representatives enter negotiations with their re-
spective party interests and goals in mind and try to pursue these mostly through what
Lax and Sebenius describe as “potentially opportunistic interaction [of the parties in
order to; UHN] do better through jointly decided action than [they] could otherwise”
(1986, p.11)."" Whereas there is a general understanding of interdependency be-
tween the parties and their respective interests and desired outcomes, the parties can
be guided by varying mindsets, or negotiation strategies. These are informed by a
dual concern for one’s own and the other party’s outcomes (Pruitt & Rubin 1986) and
lead to a distinction of two main strategic directions: distributive bargaining versus
integrative negotiation. In other words: the parties choose between competition or co-
operation; they can be guided by their interest to achieve the utmost for themselves
while trying to get the other party to yield or concede, or by the realisation that they
can achieve more in a joint problem-solving approach (Fisher & Ury 1981; Lax & Se-
benius 1986; Pruitt 1983).

While negotiations go in parallel with conflict transformation efforts, there is not much
connection in literature.” Conflict transformation necessitates an integrative approach
of the actors whereas a hardliner’s negotiation approach to maximising his/her own

outcome against the interests of the other party excludes compromise and transfor-

% This is certainly a simplification and exaggeration since negotiations today see increasing influence

from a multiplicity of actors and approaches that regard negotiations as joint problem solving or joint con-
struction of the future rather than bargaining (Sergeev 2002). For this research, however, the traditional
view on negotiations (Fisher, R. 1986; Kremenyuk 2002) is still relevant in order to understand the conflict
parties’ perspectives on the process.

"% Note exceptions such as Saunders (2001) that are discussed in detail below.
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mation. The following section refers to the two basic negotiation strategies at several

points (for a comprehensive overview see Lewicki et al. (2004, 2010)).

This section of the research faces a challenge: the central concern of negotiation lit-
erature is to explain the outcome of the negotiation process. This, however, goes be-
yond the purpose of this research, which does not ask for the reasons of the failed
peace negotiations in Sri Lanka. The author therefore presents only selected aspects
from a vast body of negotiation literature, which appear relevant to explain the peace

secretariats’ roles.

In the following, a brief overview of basic terms and concepts with a view to intra-state
negotiation and its structure and process is given; it places the peace secretariats in
the context of prenegotiation and negotiation functions and it will deal with the influ-
ence of asymmetry in negotiations. The next section 2.3.2 turns to the actors, their
roles and relationships in negotiations. Specific attention is paid to role conflicts and
concepts that deal with the balancing of intra-party and inter-party processes. Section
2.3.3 looks at the delegated tasks of peace secretariats, and section 2.3.4 relates to
other support mechanisms and structures for negotiation of peace agreements, such

as sub-committees and interim administrations.

Altogether, the chapter will lead to a proposed preliminary working definition of peace

secretariats:

A peace secretariat is a unit within a larger organisation or an independent or-
ganisation that has been established, is mandated by and closely affiliated
with at least one of the conflict parties with the purpose of supporting the party
with services relating to the negotiation, dialogue or mediation process or the

implementation of process results before, during or after official peace talks.

As will be developed in the following, this preliminary definition focuses on the aspect
of delegation: the peace secretariat is part of a larger organisation and recipient of a
mandate. This understanding, and consequently the definition, will be refined in chap-
ter 3. There, peace secretariats are considered as organisations that enact agency on
their own and thus might transcend the delegated functions described in the definition

so far.
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2.3.1 Understanding negotiation process and structure in intra-state

conflict

Negotiations can be analysed on different levels, concerning different issues and
areas of application. The levels of analysis concern the system, the process, the
structure, the actors, strategies and metaphors, as well as the outcome of negotiation
(see for example the overview in Kremenyuk (2002). Earlier literature distinguishes
between process and conditions, preconditions and background factors as well as
outcome and implementation (Saywer & Guetzkow 1965). While few authors attempt
to establish a comprehensive framework, most prefer a partial analysis that identifies

determining key factors for aspects of the overall process (Dupont & Faure 2002).

In this section, the focus is on process and structure.’® These aspects are relevant in
order to understand the relationship of the parties and the factors that determine three
aspects: first, their negotiation strategy and behaviour including the mandate for the
peace secretariats; second, the resulting functions, role and the role conflicts of the
peace secretariats within the setting of the actors in the negotiations; and third, the
phases of negotiation and the establishment and mandating of peace secretariats as

part of prenegotiation preparation.’®

The negotiation process — while being at the centre of the definition of negotiation it-
self — has not received much scholarly attention compared to the inputs and outcomes
of negotiation (Weingart & Olekalns 2004). Process is often observed and defined
along stages with definite functions.'’ Descriptions resemble the earlier discussion of
conflict and peace process stages in which the negotiation process is embedded
(Saunders 2001) and which it influences at the same time; hence “the process may be
fuzzy, the phases may be of different duration, they may overlap or backtrack, and
confusion may appear in the succession of events. Nevertheless, looking at the whole
sequence, one sees the process as distinctive and original” within the larger peace

process (Dupont & Faure 2002, p.42).

Negotiations take place, as Lax and Sebenius pointed out in the earlier quoted defini-

tion, when the contending parties prefer to talk, and thus to cooperate, rather than

"% This overview leans heavily on an excellent overview on structure in negotiation by Zartman (2002).

1% As will be seen, this is more an ideal case scenario since not all of the secretariats were set up during

the prenegotiation period.

7 Other approaches distinguish phases according to strategic orientation; see for an overview Dupont

and Faure (2002).
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continue to fight.”® The intention to cooperate, however, is not always paired with a
preparedness to genuinely compromise. Fighting parties use negotiation periods also
for strengthening their position, rearming and other purposes. At least for a limited
time, however, de-escalation is intended (Giessmann & Wils 2009). Thus, negotia-

tions might lead to settlement but also simply to a pause and later re-escalation.

This moment of change in strategy is described in literature as a moment of ‘ripeness’
(Zartman 1989a, 2001)."° It occurs after fighting has reached a ‘hurting stalemate’
that is considered by all parties as detrimental to their interests. At the same time and
usually in the context of a crisis, the parties realise that the situation will only get
worse. An ‘unacceptable plateau’ as well as a ‘threatening precipice’ have been
reached. Hence, the current strategy is considered not feasible and motivation to es-
cape the conflict sets in (Pruitt 1983). If negotiations occur to the parties as a ‘way

out’, then the moment is ripe for negotiation (Zartman 2001).

The concept of ripeness brings attention to the timing of negotiations and the right
moment to start them. Ripeness, however, is not derived from a chronology of inci-
dents; it is based on the parties’ perceptions. Recent additions to the concept em-
phasise factors that might hinder negotiations despite perceived stalemate and crisis
(for an overview see Pruitt 2005b). Similar concepts such as that of ‘readiness’, which
looks at the conflict parties’ perceptions separately (Pruitt 2005a, 2005 b), or the idea
of ‘willingness’ (Kleiboer 1994) underline the psychological, communicative and ulti-
mately subjective aspects of the concept. While third parties can assist the conflict
parties with their assessment and may influence their decision, it ultimately depends

on the conflict parties to agree to negotiate.

Kriesberg (1998, p.274) describes the process of negotiation along the following gen-
eral stages: preparing to de-escalate; initiating negotiations; conducting negotiations;
and implementing agreements. While peace secretariats often accompany the whole
process, their establishment and mandate is part of the preparation for negotiation.
Thus the preparation, or prenegotiation stage, is of particular interest. Prenegotiation
concerns de-escalation, redefinition of relationships, re-evaluation of strategies, as

well as consideration of third-party roles (Kriesberg & Thorson 1991). Zartman and

% The willingness to cooperate requires a minimum of trust, as Bloomfield and Reilly point out (1998);

similarly argue for the situation in Sri Lanka Hoglund and Svensson (2003).

% Haass (1990) and Stedman (1991) also develop conceptions of ripeness, although literature predomi-

nantly refers to Zartman; for a discussion see Kleiboer (1994).
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Berman (1982) highlight the diagnostic aspect of these activities: the parties consider

negotiation as one strategic option.

The phase before actual negotiations begin is crucial in order to prepare for negotia-
tions, and to consolidate the conditions of ripeness. This often takes place in the form
of negotiations that serve as a prelude to the ‘real’ negotiations on substance (Zart-
man 1989b, p.1) or, as Bloomfield et al. refer to an Irish conception, as the “talks
about talks” (1998, p.66). Saunders (1985) points to three phases of the preparations:
definition of the problem, commitment to negotiate, and arrangement of the negotia-
tion. Similarly, Rothman (1989) finds three stages serving diagnostic, procedural and
agenda-setting purposes.”® Establishing peace secretariats is part of the procedural

arrangements of negotiations.

While literature distinguishes the tasks and the prenegotiation phase from the sub-
stantial negotiations, real life situations are often more blurred and rushed as stages
overlap, leapfrog or recede back (Zartman & Berman 1982). This was also the case in
the 2002 negotiations in Sri Lanka where, for example, preparation for substantial ne-
gotiations happened at the same time as the implementation of ceasefire conditions,
which served as consolidation of ripeness, and attention was divided between these

different and competing tasks.*"

Insufficient preparation has a significant detrimental effect on the overall negotiation.
As Saunders points out, the prenegotiation phase links the negotiation process to the
wider peace process: “in many cases [this stage; UHN] is even more complicated,
time-consuming, and difficult than reaching agreement in negotiations ... Human be-
ings do not negotiate about their identities, fears, suspicions, anger, historic griev-
ances, security, dignity, honor, justice, rejection, or acceptance” (2001, pp. 483-484).
This illustrates the difficulties of prenegotiations; it also resonates well with the notion
of conflict transformation that concentrates on the conflict parties’ relationships and
hence argues for complementarity between the fields of conflict settlement and trans-

formation (similar also Fisher 2005, 2006). Some authors, such as Saunders (2001),

20 Zartman identifies more broadly seven functions: identifying and lowering the risk of cooperation; as-

sessing the costs of agreement; assurance of reciprocity; consolidating internal support; developing al-
ternative solutions; selecting participants; building bridges from conflict to conciliation; and preparing for

transition (1989). For a detailed discussion of different prenegotiation concepts see Pantev (2000).

201 As will be seen later, this situation led in the eyes of many observers to insufficient attention to prepa-

rations although there was sufficient time available.
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argue consequently that prenegotiation must not refer to a limited period in time but to

a level of preparedness that the parties need to achieve.””

Which procedural considerations are relevant during the ‘negotiation over process’?

Bloomfield et al. present the following list (1998, p.69):

— agreeing on the basic rules and procedures;

— participation in the process, and methods of representation;

— dealing with preconditions for negotiation and barriers to dialogue;
— creating a level playing-field for the parties;

— resourcing the negotiations;

— the form of negotiations;

— venue and location;

— communication and information exchange;

— discussing and agreeing upon some broad principles with regard to outcomes;
— managing the proceedings;

— timeframes;

— decision-making procedures;

— process tools to facilitate negotiations and break deadlocks;

— the possible assistance of a third party.

As stated earlier, literature rarely mentions secretariats or support staff when discuss-
ing prenegotiations. It is therefore noteworthy that this comprehensive and practical
outline mentions the establishment of “secretarial backup” (ibid., p.78) as one aspect
of resourcing the negotiations. In other parts of the handbook, the authors refer to
secretariats for information sharing and communication as well as for a potential
backchannel in case of negotiation deadlocks (ibid., pp.86 and 100). Backchannels
are considered as unofficial or indirect communication between official representatives
in prenegotiation or crisis moments of negotiation (Pruitt 2008, 2011), but these do not

necessarily have to be the negotiation leaders.

Likewise, it appears that many of the other tasks and their implementation are not per-

formed by the negotiators themselves and can be delegated to support structures.

22 saunders (2001) argues consequently that prenegotiation paves the way for negotiations as well as

accompanies them throughout the non-linear peace process and should thus be described as ‘circum-
negotiation’. In this wider understanding, the author elaborates a multi-level peace process that encom-
passes official negotiations as one of four arenas (besides the quasi-official Track 1.5/2 process, the pub-
lic peace process and civil society engagement). Within the official process, however, Saunders does not

identify different roles of the ‘officials’ and there is little discussion regarding the actors.
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The potential functions of secretariats are dealt with in a later section. For now, it suf-
fices to note that secretariats are rarely mentioned but do play a role in the prepara-
tion and accompaniment of negotiations. Before going into further detail, one central

element in the list above is key, the levelling of the playing field of the parties.

While the concept of asymmetric power relations between the conflict parties plays a
great role in determining the negotiation structure and the potential outcome of nego-
tiations, the focus here is on levelling the negotiation terrain for the duration of talks so
that all parties consider the process as legitimate. While the mutual acceptance of the
parties already confers a certain level of recognition, the design of the negotiation
process and the provision of equal resources to the parties can contribute further to
creating equality, at least at the table (Bloomfield et al. 1998, p.77). Resources con-
cern here both material resources in terms of financial means, equipment and meeting
facilities, and human resources in trained staff, secretarial support and capacity build-
ing for the negotiation teams. In the case of the Sri Lankan peace secretariats, some
of the donors explained their support with the intention of levelling the playing field,
and as described by above authors, this intention was impossible to acknowledge by

the conflict parties.*

This can be explained by the power asymmetry between the conflict parties, which
defines their relationship but also the identity construction and rationale of the respec-
tive parties. This might create a dilemma that can be explained by the contradictory
character of power equality.*® While in the situation of a fighting stalemate or negotia-
tion deadlock, power equality occurs momentarily, the parties arrive at this situation
with structurally different power resources. They may attempt to overcome the per-
ceived deadlock through escalation in an effort to disprove the momentary equality
(ibid., p.73). At the same time, both parties expect dynamic equality, or reciprocity, as
a behavioural norm: concessions are expected to be reciprocal, not necessarily at
every turn or step but in the overall process. This procedural fairness (Deutsch 1973)
is expected between the negotiators, whereas their constituencies do not wish to ac-
knowledge and refuse equality — which leads to a dilemma for the negotiators

(Druckman 1977). The argument returns to this in the next section.

203 The original text refers particularly to the more powerful party; in this research, however, both main

contending parties refuse the notion of equality for different reasons, as will be discussed later.

204 Academic literature uses the terms power symmetry and equality as synonyms (see e.g. Zartman

2002), while in the Sri Lankan context the term equality is highly contentious for obvious reasons. Apply-
ing the term here follows scholarly usage and does not imply a characterisation of conflict parties in the

Sri Lankan context.
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The following section takes a closer look at who actually holds and represents the

power of the conflict parties at the table.

2.3.2 Actors and roles in negotiations

Negotiation analysis is often based on the assumption of bilateralism. This is a matter
of analytical convenience but of course not true in most situations. In fact, it could be
argued that bilateral negotiations do not exist since each side is always a composite
(Zartman 2002). This section will briefly introduce the different actors and their roles.
This is helpful in order to understand the position of the peace secretariats within the
actor setting of the negotiation as well as within the wider landscape of actors in the

peace process.

With a view to the Sri Lankan peace talks of 2002 and 2003, three additions to a ste-
reotypically bilateral set of actors have to be made: they concern the intra-party com-
position of the negotiating parties; third party actors at the table such as mediators;
and conflict parties that consider themselves not represented at the table. Each addi-
tion will be briefly explained and then visualised, building on the system of multi-track

diplomacy (see section 2.2.2 and figures 2.2 and 2.3).

The first addition concerns the intra-party composition of the negotiating parties at the
table. This refers to factions or stakeholders within each conflict party’s constituency
as well as to the composition of negotiation teams or delegations that represent each
party. In both cases, views and opinions are not homogenous and need to be con-
sidered in strategic decision-making, especially if in-group factions have veto power

and thus potentially request compensation (Kremenyuk 2002).

With a view to party representation at the table, the negotiator is usually not a single
person but a small team that is part of a bigger organisational setting, e.g., a gov-
ernment or an armed group or social movement. How are these teams composed?
Saunders (2001) in his discussion of negotiation tasks refers to leaders, officials and
policy makers. In more detail, the team consists of a team leader; a spokesperson;
representatives from different intra-party stakeholders, e.g., political party leaders or

ministers; representatives of the military; experts on specific negotiation topics; and
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support staff (Babbitt 1999). It is noteworthy that academic literature is little concerned

with staffing of negotiation teams, their composition and division of labour.*®

The previous section has positioned the peace secretariats within Lederach’s peace-
building triangle (see figure 2.3). The additions here lead to a refined triangle that styl-
ises the fragmentation of the conflict party and the position of the peace secretariat as

part of a negotiation team:

negotiation team

Track 1 peace secretariat

Track 2 intra-party fragmentation

Track 3

Figure 2.6: Peace secretariat within negotiation team and in context of intra-party fragmenta-
tion

This is a simplified visualisation that neither considers inter-party variations nor details
of fragmentation within negotiating teams. The figure, however, indicates that the

peace secretariat reaches out to various stakeholders at different tracks.

The second addition to the bilateral negotiation model concerns other actors at the
table. While two conflict parties negotiate, often a third-party facilitator or mediator is
at the table as well, “occupying a variety of positions ranging from the neutral conduit
or catalyst for the interaction to the central party who negotiates with both parties”

(Zartman 2002, p.78). Scholarly literature and observers of the Sri Lankan process

205 While for example Harris & Reilly (eds.) in their practitioner handbook (1998) repeatedly mention the

issue of equal and representative staffing of post-agreement organisations such as truth and reconcili-
ation commissions and election bodies, the staffing of negotiation secretariats is not discussed. Literature
on negotiators concerns mainly research on leadership and personality traits and the question as to how

far negotiation skills can be trained (for an overview see Rubin (2002)).
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argue about whether mediators are a party to the conflict or whether they can be im-
partial (Bercovitch 1991; Bercovitch et al. 1991; for the Sri Lankan discussion see
Hoglund & Svensson 2008). It is assumed here following Zartman (2002, p.79) that

they are “part of the interaction but not parties to the conflict or the solution”.

In general, mediators take on different roles such as that of a translator, educator, re-
source-expander, but also scapegoat for difficulties in the negotiation process (Baech-
ler 2007; Bercovitch 2002 referring e.g., to Stulberg 1987; Mitchell 2006). Often, the
position and influence of mediators is contested. In the case of the Norwegian role in
Sri Lanka, the denomination of ‘facilitator’ was chosen over the term ‘mediator’ due to
Sinhalese fears of foreign power intervention. The weaker term highlighted that the
Norwegian team concentrated on facilitating communication, serving as a ‘go-
between’ rather than mediating and possibly imposing a solution (Uyangoda 2006,
p.260).

The mediator builds relationships with all negotiating parties and moreover with a
multiplicity of actors within the parties.”®® Often times, the mediating team is not only in
touch with the negotiators, and here again different members of the teams, but also
regularly communicate with other stakeholders in order to consider their views
(Crocker et al. 2004). As will be seen in the empirical discussion below, the Norwe-
gian facilitator was in regular contact with the peace secretariats and in fact substan-

tively contributed to their establishment. The aspect is resumed in section 2.3.3.

The figure below depicts — again in a technical simplification of the multiple relation-
ships that exist in reality — the interaction between two negotiating parties, repre-
sented by the peace secretariats, and the facilitator (F). Leaving aside the details in
figure 2.6, this figure presents the direct interaction between the peace secretariats of
two conflict parties, the indirect, facilitated interaction between the peace secretariats
through the facilitator. While the negotiators entertain separate interactions with the

facilitators and their counterparts, these are not included in the visualisation.

The presence of the facilitator allows for an indirect interaction where the facilitator is
passing the messages between both parties. Moreover, both peace secretariats inter-

act with the facilitator in order to conduct their various secretarial support functions.

206 Moreover, in most cases the mediator consists of a team, often representing different states or inter-

national bodies and seeing similar fragmentation as the negotiating teams.
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Figure 2.7: Peace secretariats in trilateral relationship with facilitator

The third addition to the set of actors refers to those not represented at the table. Be-
sides stakeholder groups that consider themselves represented at the table through
one negotiating party and communicate their interests and needs to the negotiators,
there are stakeholders to the conflict that do not consider themselves represented. In
the Sri Lankan case this is true regarding Tamil groups that opposed the LTTE but did
not align with the government, and the Muslim communities that asked to be given a
separate seat at the negotiation table and eventually established their own peace

secretariat. The focus here is on the second group.

The two negotiating parties maintained relationships with Muslim stakeholders either
through political representatives or through their respective peace secretariats. The
Muslim peace secretariat to a certain extent acted as a representative in the peace
process, albeit not at the negotiation table. It maintained close relationships with the

facilitator. Consequently, the figure above can be elaborated further:
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Figure 2.8: Interactions between three peace secretariats and facilitator

The multiplicity of relationships between the peace secretariats and other actors at, or
behind, the table is increased in this visualisation by adding the interactions of the
peace secretariats with audiences within their party, as introduced in figure 2.6, as

well as with stakeholders outside.

This multiplicity requires more consideration since it presents to the peace secretari-
ats a potential for role conflicts. The peace secretariats as members of the negotiation
teams act on behalf of their parties within delegated mandates. They do not decide
the negotiation strategy on their own and their principals are hardly part of the nego-
tiation team.?” Often, they are ‘actors’ in the true sense of the word: they enact a

script written by others rather than speaking for themselves (Rubin 2002, p.101).

At the same time, their negotiation behaviour is determined by a number of other fac-
tors: the organisational environment and its standards and ethics, e.g., in the case of
career diplomats; the power of intra-party constituencies that influence the negotiation

strategy decided by the principal; the immediate contact and relationship with the ne-

207 Principals such as state leaders commonly join the negotiations only at the concluding stage for prac-

tical and tactical reasons, e.g., in order to reduce the risk of being pressured into agreement (Babbitt
1999; Rubin 2002).
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gotiation opponents at the table; and personal determinants such as negotiation style,
values and culture. If these determinants contradict each other and require differing

negotiation behaviour, a role conflict arises.

A typical role conflict for negotiators arises from contradictory expectations that are
related to the roles of representation (of their own party) and of negotiation (with the
other party) as described by Walton and McKersie (1965) and later in Druckman’s
model of negotiation as dual responsiveness (1977). Negotiators are obliged to be

responsive to the competing claims of both their party and of the other side.

Similarly, Putnam (1988) speaks of a two-level game that is played simultaneously in
diplomacy and in domestic politics. Putnam describes the situation of the negotiators
as playing on two different game boards on an international table in front of him as
well as on a domestic one behind him. This model helps to understand the complex
dynamics between inter- and intra-party consensus building: it is essentially about
politics in the domestic arena that negotiators have to be concerned about since these
constitute the power base (ibid., p.457). Bush (2003) and DeVotta (2004) highlight the
importance of the intra-party processes for a negotiated settlement in Sri Lanka; eth-

nic outbidding within the Sinhalese majority obstructs negotiations with the ‘other’.*®

The complexity of the situation arises from the fact that the moves on the game
boards have to be consistent in both sets and the different audiences tolerate only a
small divergence in rhetoric; the negotiating parties observe how their counterparts
‘sell’ the negotiations to their constituencies, and each negotiation agreement be-
tween the conflict parties will need to undergo ‘ratification’ by their respective con-
stituencies (Putnam 1988, pp.434-436). An example for the ensuing role conflicts is
the development of ‘working trust’ between the negotiating parties that will have to
form an uneasy coalition (Kelman 1993; Mitchell 2000). While it is essential to develop
a trustful working relationship that might involve simple things such as handshakes
and shared meals, the negotiators often face allegations of treason from their con-
stituencies for becoming ‘friendly’ with the adversaries (Babbitt 1999). This is further
complicated by factional conflicts within the constituencies (Walton & McKersie 1965).
Thus, it is not only the tension between the bureaucratic government politics and the

inter-party negotiations, as modelled in Putnam’s game, which the negotiator has to

28 This is described in more detail in section 1.3, see also the systemic explanation of ethnic outbidding

via archetypes in Ropers (2008).
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balance. He has to incorporate opposition claims and the strategies of so-called spoil-

ers in the polity in order to survive the political competition.?*

How does this discussion of negotiator roles apply to peace secretariats? This re-
search will show that role conflicts have a significant effect on the organisations’ trans-
formative contributions. As said earlier, ‘the negotiator’ is in reality a team that finds
itself spanning the boundaries between the different roles.?’ In the case of the gov-
ernment peace secretariat and that of the LTTE, their heads were part of the negotia-
tion team and experienced role conflict in the various functions delegated to them.
This matches the description of Putnam who sees the chief negotiator at the centre of
the table and “at his elbow” diplomats and advisors (Putham 1988, p.434). While ne-
gotiation literature does not discuss in detail the role behaviour of officials other than
negotiators, it is argued here that theoretical explanations for the behaviour of official
negotiators can be used to explain official behaviour in support of the negotiators, too.
The empirical analysis will discuss in more detail how the peace secretariats’ staff ex-

perienced the role conflicts and which coping strategies they developed.

One example of such a coping strategy is discussed in organisation studies; here the
response to the problem of boundary spanning between the different role expectations
lies in a differentiation of functions. These consist of two sets: information processing
functions and external representation functions (Aldrich & Herker 1977). This cate-
gorisation — more technical functions that help monitor, filter and facilitate information
flows on the one hand, and the communication and representation of decisions taken
by the leadership of organisations on the other — invites for a division of labour within
negotiating teams. Both functions are performed in collaboration with different parts of
the organisation, or here the negotiating party, but are always supposed to coherently

reflect the policy decisions of the leading negotiators (Friedman & Podolny 1992).

Summarising the argument above, the peace secretariats are — unlike third parties or
civil society organisations engaged in conflict transformation and accompaniment of
negotiations — integral part of the representation of the negotiating parties and thus
are hypothetically in a strong position to influence the negotiation outcome. This ar-
gument was introduced in the discussion of change agents in conflict transformation

processes; it is argued here that it is also true for the negotiation process. The role

209 additional complications can be expected if the relationships and role expectations from mediators or

other, regional stakeholders are included in the model.

219 Similar observations are made in organisation studies for negotiators outside the context of interna-

tional negotiations (Friedman & Podolny 1992; Kahn et al. 1964).
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conflicts that peace secretariats face, however, can limit this potential. The effective-
ness of the peace secretariats will depend on, among other factors, the strategies de-
veloped in order to deal with boundary spanning between intra- and inter-party expec-

tations.

Altogether, the argument is posited here as a second assumption as follows:

Peace secretariats hold a particular position within and between the negotiat-
ing parties that implies a potentially significant influence on the negotiation

process as well as on conflict transformation. (Assumption 2)

It has to be kept in mind, however, that decisions about the mandate of the peace
secretariats are part of the strategic choices of the negotiating parties, and that the
peace secretariats fulfil specific functions within a negotiation strategy not decided by
them on their own. The following section discusses the functions of the peace secre-
tariats from the perspective of literature and then develops a working definition of

peace secretariats.

2.3.3. Support for negotiations through peace secretariats

Establishing a peace secretariat is first of all a strategic choice of the conflict party in
order to strengthen its capacities with a view to the negotiation process. It can also be
part of the negotiation approach of the mediator or other third parties that wish to sup-
port the conflict parties by establishing a negotiation support organisation (see earlier
figure 2.5). While some of the reviewed literature is written for third-party audiences

(PILPG 2006), the focus here is on the negotiation strategies of the primary parties.

Most negotiation literature, as mentioned earlier, distinguishes between the two main
strategies of distributive bargaining and integrative negotiation (Lewicki et al. 2004).
As Pruitt (1983) and Pruitt and Rubin (1986) develop in more detail, five basic nego-
tiation strategies can be identified: problem solving; contending or distributive bargain-

ing; yielding and reduction of one’s own aspirations; inaction; and withdrawal.?'' The

2 In later publications, Pruitt (2002) discards the last two options and speaks of three strategies. While

Pruitt and Rubin (1986) are often cited in recent literature as reference for a distinction of negotiation

strategies, there exist several models for the distinction of individual conflict styles, e.g., the Thomas-
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establishment of a peace secretariat can contribute to both the strategy of problem
solving and of bargaining, and to a limited extent to the one of yielding. While not be-
ing compatible with inaction or withdrawal, the establishment of a peace secretariat

could be therefore either part of an integrative or a distributive approach.

The negotiation strategy is embedded in the wider conflict strategy of the respective
parties that is defined by the relationship and form of engagement with the adversary,
as well as such as other factors as mobilisation of resources, intra-party representa-
tion and regional and international linkages. One example from Kriesberg and Millar's
discussion of strategic choices shows how tactics of dealing with intra-party dissent
affect the negotiation strategy and consequently the establishment of the peace
secretariats: the authors refer to the LTTE’s factional elimination of rival Tamil militant
groups, critical Tamil intellectuals and politicians as a limiting factor for the conflict
parties’ human and intellectual resources (Kriesberg & Millar 2009, p.20). The resul-

ting limitations affected the resources available for the party’s peace secretariat.?'

The functions of peace secretariats can be understood on two levels. The peace
secretariat fulfils specific operational functions and tasks within the negotiation pro-
cess that will be outlined below. Moreover, its very establishment and existence
serves a signalling or symbolic function (Mitchell 2000).*® In this understanding, es-
tablishing a peace secretariat is part of a de-escalation strategy and signals the readi-
ness to de-escalate and invest in a negotiation process towards different domestic
and international audiences (Kriesberg & Millar 2009, p.23). In the Sri Lankan case,

the creation of peace secretariats increases transparency and trustworthiness of the

Kilmann Conflict Mode instrument or the Kraybill Conflict Style Inventory. Most of them go back to Blake
& Mouton (1964) and their Managerial Grid Model. The model serves to distinguish managerial leader-
ship behaviour along two axes, concern for people versus concern for production, and develops five
management styles. The Thomas-Kilmann diagnosis instrument distinguishes five conflict styles along
the axes of assertiveness and cooperativeness (Kilmann & Thomas 1975). Similarly, Pruitt and Rubin

(1986) develop a dual concern for one’s own outcome versus the other party’s outcome in a negotiation.

In addition to negotiation strategies, more short-term, adaptive tactics can be distinguished that are sub-
ordinate to strategies (ibid., p.27).

%12 The assassination and repression of Tamil dissent also affected other aspects of the LTTE’s strategy

and ultimately, in combination with other factors, the outcome of the war; the focus here, however, is on
resources for knowledge and negotiation support.

234 for example a negotiating party yields initially and then enters an integrative problem-solving ap-

proach, the establishment of a peace secretariat has initially a signal function of recognition and later

contributes in operational terms.
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process from the point of view of the respective parties and of the public and the

international community (Héglund & Svensson 2003, pp.15-16; similar 2006, p.378).

Another example of the signalling function of a peace secretariat lies in the recognition
of the ‘other side’: the establishment of a government peace secretariat implies for the
LTTE that the government is taking the process seriously and through setting up a
qualified negotiating team signals recognition and acceptance of equality in the pro-
cess. Hoglund and Svensson (2003, pp.10-11; similar 2006, p.374) note that,

the striving for parity and recognition of the LTTE as a legitimate negotiating
partner is reflected in the composition of the negotiation teams. Wickremas-
inghe’s government delegation is made up of high-level politicians, in the inner
circle of the government, with substantial power and close relations to the
Prime Minister. Furthermore, the leadership of the Sri Lankan Government’s
Secretariat for Coordinating the Peace Process (SCOPP) is drawn from the
foreign services, which imply that they have competence to handle negotia-

tions with equal parties.

This research will discuss the various messages to different audiences in more detail
in the empirical chapter. As will be seen, both the establishment and the different
‘fates’ and endings of the peace secretariats can be read as symbols of commitment
to the negotiation and peace process. Nevertheless, as this research will show, the
peace secretariats in the Sri Lankan context also had a symbolic role in the later

phase of escalation of the violent conflict.

Returning to the operational functions of peace secretariats, the question concerns
which activities support the selected negotiation strategy of the conflict party. Given
the fact that literature does not offer any theoretical explanation of secretarial support
tasks, these need to be developed for the purpose of this research. Two approaches
can be followed: a deduction of functions from conceptual negotiation literature, or the

enumeration of functions found in case studies of negotiation support organisations.

Negotiation literature does not offer a concept for support structures; nevertheless
functions can be deducted from the stage of negotiation in which the support is of-
fered as well as from the negotiation strategy. As mentioned earlier, peace secretari-
ats are established during the prenegotiation stage, which allows them to support the

preparations for negotiations as outlined in section 2.3.1.

According to the list of Bloomfield et al. (1998, p.69), preparation functions include:
development of the basic negotiation rules and procedures; preparation of representa-

tion; creating a level playing field for the parties; resourcing the negotiations; consid-
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erations regarding venue and location; communication and information exchange;
managing the proceedings; timeframes; decision-making procedures; and the en-

gagement with possible assistance of a third party.

Operational activities during the conduct of negotiations will follow the selected strat-
egy. Consequently, this list grows beyond a feasible overview. For one example, Le-
wicki et al. (2004, p.229) outline several strategic approaches to support negotiations

in a difficult situation in order to resolve impasse. They mention,

reducing tension and synchronizing the de-escalation of hostility; improving the
accuracy of communication, particularly improving each party’s understanding
of the other’s perspective; controlling the number and size of issues in the dis-
cussion; establishing a common ground on which the parties can find a basis
for agreement; enhancing the desirability of the options and alternatives that

each party presents to each other.

Peace secretariats can be seen as supporting any of these approaches but they might
just as well do the opposite if their respective party considers an escalatory tactic
within a distributive bargaining strategy. In such a scenario, a secretariat might con-
tribute to blur communication messages intentionally, or assist in analysis of the op-

ponent’s position without helping them to understand it's own party’s position.

Looking at case study material on negotiation support, the functions can be elabo-
rated without strategic direction. According to PILPG’s overview (2006, p.2) they en-

compass

facilitating communication between conflicting groups; coordinating relation-
ships with the media; promoting human rights; implementing negotiated set-
tlements; supporting new or amended legislation; and organizing resettlement,

reconstruction, and rehabilitation efforts.

Individual case studies and literature on management of peace processes (e.g., Harris
& Reilly 1998; Mac Ginty 2008; Marks 2000; Ministry for Peace and Reconstruction of
the Government of Nepal n.d.; Schlotter 2002; Secretaria de la Paz n.d.; Zelizer 2008)
offer similar accounts that complement the PILPG overview and can be summarised
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in the following lis While included in the list as a specific item, confidence building

214 Zelizer (2008) in his overview also refers to organisations that are established outside conflict con-

texts, e.g., in countries that act as third parties; here an additional function of advocating and lobbying for
an enhanced engagement of government and society in conflict transformation efforts (within and outside

the home country) can be identified.
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plays a particular role among the functions since it reflects in the mode of conducting

functions in general.*®

Operational functions of peace secretariats can be grouped in five categories and en-

tail the following options:
Secretarial functions:

— providing accompanying secretarial, administrative, logistical and other sup-

portive services during peace negotiations;
Capacity building functions:

— providing information (e.g., on other peace processes), advisory services and
building individual and collective capacities of the conflict party representatives

relevant to the overall peace process;

— initiating or preparing political proposals for negotiations for individual parties
or joint proposals for further discussion, e.g., constitutional drafts (often in col-

laboration with other agencies of the negotiating party);
Communication and consultation functions:
— information sharing and communication strategy during negotiations;

— coordination and consultation with other stakeholders and civil society, building
of intra-party consensus; encouraging public participation in the peace pro-

cess;
Facilitation functions:

— confidence building between the parties on procedural matters related to the

peace talks, or on special issues (e.g. reduction of violence);

— supporting formal or informal communication between parties (also in support

of crisis management), e.g., serving as a backchannel,
Implementation functions:

— facilitating, steering or guiding particular political and societal processes as

part of the overall peace process (during and after negotiations), e.g., truth and

215 | jterature on the South African National Peace Accord structures highlight their role in confidence

building between the parties and crisis management (Gastrow 1995; Marks 2000); these contributions
are also particularly relevant in such international negotiation support structures as the OSCE (e.g.,
OSCE 1990).
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reconciliation, human rights documentation, compensation of victims, demobi-

lisation, disarmament and reintegration processes; and

— monitoring the implementation of negotiation results (e.g., on reduction of vio-

lence, arms control, disarmament, resettlement of IDPs, etc.).

This outline illustrates that peace secretariats are tasked with services during various
stages of a violent conflict: they assist in the prevention and de-escalation of violence
as well as in the implementation of peace agreements. Not all functions may be rel-
evant at all times of a peace process; at the same time, timing of functions is not ac-

curate.

Functions are defined in a mandate or job description for a peace secretariat more or
less clearly, as can be seen in some of the earlier mentioned case studies. This often
goes beyond the acute moment of prenegotiation and already anticipates later stages
of the process; or the mandate is adjusted at later points according to changes in con-
text or strategy. This gives flexibility for negotiation tactics and strategic direction.
While the mandate decides the secretariat’'s operational functions, the overall strategy
explains the symbolic function of the secretariat. The negotiation strategy serves as

the foundation for the mandate of the peace secretariat.

It has to be remembered, however, that neither the peace secretariat nor the negotiat-
ing party decide about the mandate on their own. The PILPG Quick Guide on peace
secretariats mentions in its executive summary: “Peace secretariats receive financial
and technical assistance from government institutions, foreign states, and interna-
tional organizations. This assistance may take the form of direct funding or a partner-
ship to carry out specific projects” (PILPG 2006, n.pag.). As described in section
1.3.3, third-party actors and donors assisted the establishment of peace secretariats

in Sri Lanka.

If such support is offered, the third party might advise the recipient party with a view to
the mandate or other strategic aspects concerning the establishment of the peace
secretariat; the PILPG guide, however, does not specify this kind of support and other
cases studies remain equally silent about third-party assistance in this regard. It will
therefore be a matter of the empirical analysis to consider the possible influence of

third parties on peace secretariat mandates.

Summing up, it is assumed that mandate and strategy are relevant in order to under-

stand the organisation’s potential contribution to conflict transformation. Besides the
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negotiators, other actors might influence this process of definition. It is posited in the
third assumption that:*'

The mandate of peace secretariats as support structures for negotiations is
defined by the negotiators and is based on their respective strategies as well

as on third party advice. (Assumption 3)

The following working definition of peace secretariats sums up the key characterist-

ics:2"

A peace secretariat is a unit within a larger organisation or an independent or-
ganisation that has been established, is mandated by and closely affiliated
with at least one of the conflict parties with the purpose of supporting the party
with services relating to the official negotiation or mediation process or the im-

plementation of process results before, during or after official peace talks.

The next section takes a closer look at the first part of the definition in reference to the
environment of the peace secretariats: either they are part of a ‘larger organisation’ or,
if independent, they are surrounded by and consequently engage with other support

organisations.

2.3.4 Coordination, cooperation and joint structures for negotiation

support

As seen in section 1.3.3, the peace secretariats in Sri Lank were not the only organi-
sations to support the negotiation process. In general, negotiation teams and support
staff will liaise with other parts of the peace infrastructure of the parties, e.g., political

party committees, government bodies, representatives and committees within an

215 Note that assumption 3 will be reframed in chapter 4 in light of agency theory. Thus, the wording here

deviates from the wording in section 1.1, which presented the full set of final assumptions.

217 Note that the working definition is refined in the fourth chapter in light of agency theory.
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armed group, and with the wider landscape of peacebuilding organisations. This sec-

tion discusses the coordination of these diverse support organisations.

While being a relevant topic in the peacebuilding and conflict transformation discourse
regarding effectiveness, networking and creating synergies, negotiation literature pays
less attention to coordination. As Hemmer et al. note in their critique of the study of
peace negotiations, it is “dominated by a relatively simple, socially disembodied model
of negotiation, focused on formal negotiation between high-level political or military
leaders” (2006, p.130). An Internet literature search reveals that coordination is mostly
of concern in international and transnational negotiation teams that have to deal with
inter-cultural and team building issues. Regarding intra-state conflict, the focus of co-
ordination is often on exchange and cooperation between the tracks (Fisher 2006;
Smith & Smock 2008) or between multiple official and unofficial mediators (Fisher
2006; Strimling 2006).

Moreover, whereas intra-party coordination is a topic in negotiation training and simu-
lation (e.g., Winham 2002), there is not much discussion about who should coordi-
nate. This is perhaps due to the tension between international mediation roles and
national ownership (Cousens 2008). From the constituency’s perspective, one can
speculate, coordinating is assumed to be a natural task of the team leader due to

hierarchy and therefore does not merit much discussion.

Considering the case study material, coordination appears to be part of the mandate
of peace secretariats with a view to horizontal and vertical connections, i.e., within one
track and between tracks (Hoglund & Svensson 2006, p.15; PILPG 2006, p.6). While
much of the above-mentioned functions of peace secretariats relate to the official ne-
gotiations on Track 1, peace secretariats can also reach out to the other tracks and,
for example, support peacebuilding efforts at the provincial or local levels. In such
cases, the national-level peace secretariats establish representative committees that

involve the key stakeholders to the conflict (Spies 2002).

If part of the government, they usually are mandated the task of coordinating compre-
hensive government strategies, albeit not always with sufficient clout to overrule such
powerful government bodies as ministries of defence or foreign affairs (PILPG 2006,
p.7). Nevertheless, such an arrangement can be beneficial since civilian involvement
in monitoring or coordinating military activities contributes to de-escalation (Grist
2001). As will be seen in the cases of this research, the secretariat smoothed the fa-
cilitation of the monitoring of the ceasefire and the collaboration with the respective

domestic bodies and the international monitoring mission.
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The challenge of coordination becomes more imminent when parts of the negotiation
agenda are delegated to subgroups or sub-committees, as was the case in the Sri
Lankan negotiations of 2002.*"®* Sub-committees are often introduced in order to pre-
pare fresh ideas and proposals or to resolve factional disputes outside the main nego-
tiation agenda (Harris & Reilly 1998; Smith & Smock 2008). Similar to peace secre-
tariats, sub-committees can also serve other operational support functions, e.g., in

monitoring and implementation.

The difference between peace secretariats and sub-committees with similar functions
lies in their composition of governance and staff members. Sub-committees represent
joint staff and multi-partisan members, while peace secretariats can be either shared
structures or organisations serving just one conflict party (and here, some or all of its
intra-party fractions). A joint structure offers the opportunity for relationship building
and cooperation between the parties, which is desirable in order to consolidate confi-
dence in the negotiation effort (Mitchell 2000). In such situations, however, party rep-
resentation in staff and an organisational structure that reflects impartiality is deemed
crucial (PILPG 2006, p.5). Only then does the support structure reflect fairness of the
negotiation process and that ‘procedural justice’ has been achieved (Kelman 1996,
p.106).

Like peace secretariats, sub-committees convey symbolic meaning. In the Sri Lankan
case they present a step towards a pre-interim administration which the government
had agreed upon with the LTTE but could not deliver in the political context. The sub-
committee dealing with humanitarian issues provided an alternative to meet the
LTTE’s required empowerment (Rainford & Satkunanathan 2009, p.24 and p.38).
Going beyond the symbolic function, a shared structure generates a precedent for in-
stitutionalising joint problem-solving processes that might lead towards a self-
reinforcing cycle of cooperation and send strong signals to both the moderate and
confident constituencies and to possible spoilers (Fortna 2004; Dayton & Kriesberg
(eds.) 2009).

The example shows that coordination concerns intra-party information and consen-
sus-building as well as the facilitation of inter-party contact, e.g., through supporting

dialogue and mediation or through conducting or steering of joint committees and

218 As described in section 1.3.3, altogether four sub-committees were formed in order to deal with hu-

manitarian issues and de-escalation as well as with political concerns and gender issues.
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working groups of the parties that complement the Track 1 negotiations and thus

strengthen the cooperative aspect of the parties’ relationship.*®

Interestingly, this form of inter-party cooperation is hardly mentioned in scholarly lit-
erature concerning interactive problem-solving or negotiation. For example, Kelman
suggests creating specific arenas that provide opportunity for joint problem analysis
and solving among officials, negotiators and unofficial representatives before or
alongside the official negotiations, but does not refer to peace secretariats or similar
support structures (Kelman 1996). Exceptions are found in practitioners’ literature,
e.g., Bloomfield et al. (1998, p.100) suggest that secretarial units can be used in dif-
ferent ways beyond their original functions, e.g., serving as a backchannel for unoffi-
cial communication. The authors also suggest establishing a central, joint secretariat
that can disseminate information between the parties, develop position papers or

handle media communication (ibid, p.86).

Since the idea of a shared secretariat inspired some of the initial efforts of establishing
the peace secretariats in Sri Lanka, the suggestion merits a more detailed reflection.
With regards to sharing secretarial services between the conflict parties, it appears
important to understand the wider context of the negotiation process. These contex-
tual factors of strategic decisions concern negotiation circumstances such as asym-
metry and resources of the party; organisational characteristics such as relationships
to other organisations and ideologies; and the negotiation strategy (Kriesberg & Millar
2009).

The level of escalation, or respectively trust between the parties, seems of particular
relevance. Joint secretariats are not feasible in a prenegotiation phase while the con-
flict parties are still at war and mutual trust is particularly low. At a later stage, espe-
cially after negotiated agreements, a joint structure, e.g., for local-level monitoring and
implementation of the agreement, is possible. In this regard, it is remarkable that the
government and the LTTE in 2005 achieved agreement over the establishment of a

joint post-tsunami relief structure while the official negotiations were stalled.*

Much of this discussion regarding coordination and cooperation between the negotiat-

ing parties and their support organisations relates to the nature of intractable conflict

#19 The Sub-committee on Immediate Humanitarian and Rehabilitation Needs (SIHRN) was chaired by

the respective heads of the government and LTTE peace secretariats.

20 The argument of mutual trust as a prerequisite for such structure nevertheless holds true. The joint

structure never became operational due to mistrust and blockade on the side of Sinhalese nationalist

forces.
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and avenues for its transformation: confidence and trust need to be built in order to
develop working relationships; crisis and escalation in violent conflict ask for specific
arrangements such as backchannels that can help overcome deadlock; and concerns
regarding equality at the negotiation table are entangled with aspects of identity of the

conflict parties.

While literature at first sight does not offer many cross-references between negotiation
studies and conflict transformation concepts, this discussion reveals the connections
and the potential for synergy. The following section tries to connect the ‘dotted lines’

and place the peace secretariats within both fields.

2.4 Peace Secretariats between Negotiation Support and Conflict

Transformation — Connecting the Dots

Resuming the argument of section 2.3, peace secretariats are essentially organisa-
tions dedicated to supporting the negotiation process. The working definition devel-
oped earlier describes them as units within a larger organisation or an independent
organisation that have been established, are mandated by and closely affiliated with
at least one of the conflict parties with the purpose of supporting the parties with ser-
vices relating to the negotiation, dialogue or mediation process or the implementation

of process results before, during or after official peace talks.

The discussion in this chapter brings forward three assumptions that underlie the re-

search question:

- The section on conflict transformation shows that peace secretariats have a

potential to be change agents for conflict transformation (assumption 1).

- The section on negotiations and particularly the presentation of actors leads to
the position that peace secretariats hold a particular position within and be-
tween the negotiating parties that implies a potentially significant influence on

the negotiation process as well as on conflict transformation (assumption 2).

- The exploration of prenegotiation and the conditions under which negotiation
begin shows that the mandate of peace secretariats as support structures for
negotiations is defined by the negotiators and is based on their respective

strategies as well as on third-party advice (assumption 3).
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Reviewing these assumptions, two variables of peace secretariats can be hypothes-
ised to determine whether the secretariats contribute to conflict transformation: one
are the interactions of peace secretariats within and between the negotiating parties

and their conditions; and the second are the functions that the mandate prescribes.

The peace secretariats take a particular position in the setting of the negotiation
teams, the wider negotiation context as well as the landscape of actors involved in the
peace process. This position influences their interactions and can empower them to
coordinate the negotiation effort as well as to become a transformative agent within a
peace infrastructure. Section 2.2 discussed the characteristics of such agents and es-
pecially those that can be considered insider mediators or embedded third parties.
While some of the tasks and characteristics of peace secretariats encourage the ob-
server to understand these organisations by means of these concepts, there are re-
strictions to such a role. Being part of the negotiating team, the peace secretariat’s
role in the negotiation context is restricted through role conflict as described in section
2.3; and this reflects on their role behaviour in general and inform their potential for

conflict transformation.

The complexity of interactions and relationships and the resulting restrictions become
obvious in the earlier developed figures, especially figure 2.8. As described in Put-
nam'’s two-level game, the peace secretariats interact with the other parties, and here
with both their counterpart secretariats and stakeholders in opponent parties. They
also interact with stakeholders in their own party, e.g., when receiving input for nego-
tiations during consultation or when communicating negotiation outcomes. The peace
secretariats in these multiple interactions suffer from similar role conflicts as negotia-
tors, which present dilemmas and restrict their interactions. While inter-party relation-
ship building and the problem-solving role require trust of the opponent and impar-
tiality towards the outcome of the process, these are characteristics that their own

constituency may find hard to accept in their negotiation representatives.

The second variable that connects conflict transformation and negotiation support are
the functions of peace secretariats. Looking at the list of negotiation support functions
in section 2.3.3 and the earlier overview of types of conflict transformation in figure
2.4, connections and overlap can be identified. Throughout the text, reference was
made to examples of such connections, e.g., when the establishment of the Muslim
peace secretariat contributed to the recognition of the Muslim communities as a
stakeholder to the conflict and hence to structure transformation. The following visual-

isation shows some of the possible connections between the secretariats’ functions

155



(on the left side) and the types of conflict transformation (on the right side). Many

more are possible, depending on the details of tasks entailed in the functions:

Context transformation

Secretarial services \ Structure transformation
Capacity building

Actor transformation
Communication and
consultation Issue transformation

Facilitation Personal/elite transfor-
. // .
Implementation ————— mation

Figure 2.9: Connections between peace secretariat functions and conflict transformation

The following examples explains some the connections. It needs to be noted that what
matters is not the factual activity but the manner in which the activity is conducted. As
said before, secretarial functions can be part of various negotiation strategies and can
serve cooperative, integrative or competitive, distributive approaches. Depending on
the strategic direction, a function can thus contribute to ameliorative or pejorative con-

flict transformation.

Thus, capacity building can contribute to issue transformation if it is conducted in a
way that the concerned party realises alternative options in dealing with contested is-
sues. Likewise, capacity building can help level the playing field at negotiations, de-
crease symmetric power relations and thus improve conditions for a negotiated set-
tlement — if conducted in a way that different needs are considered and integrative
problem solving is at the core of the training rather than positional bargaining. Simi-
larly, the coordination of ceasefire monitoring can lead to personal transformation if
gestures of de-escalation and good will take place and affect the attitudes of person-

nel involved.

Looking at the picture from the other direction, one can see that conflict transformation
contributes to negotiation conduct and outcome as well. The example of more sym-
metric relations as a precondition for a negotiated settlement has been mentioned be-
fore. Other examples can be derived when going back into the earlier discussion
about roles and relationships. If actor transformation leads to intra-party change, this

will ease the role conflicts experienced by the negotiators and peace secretariats. If
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constructive compromise between the parties arises as an option through issue trans-
formation, then direct contact and cooperation between the peace secretariats might

become feasible.

It can then be argued that the peace secretariats can be transformative agents if their
functions are conducted in an integrative manner that is oriented towards problem
solving rather than contention and bargaining. This argument was introduced in sec-
tion 2.3, which presented negotiation and conflict transformation literature as being

determined by different mindsets and perspectives, respectively.

The question is, then, how and by whom is the manner of conducting the secretariat’s
functions decided? It was posited earlier that the negotiation strategy presents the
foundation for the mandate of the secretariat and that the negotiators decide on the
mandate. It appears thus that to only a limited extent at best can the peace secretari-

ats determine how to conduct their work.

If the delegated mandate is dominated by a bargaining mindset, only limited transfor-
mative agency is possible. If the mandate is formulated with an integrative perspec-
tive, it will encourage the organisation to expand the secretarial tasks and conduct the
other operational functions with a transformative mindset. If the mandate is formulated
in a vague manner, kept flexible or is based on an ambivalent strategy, the secretariat
will have to interpret the mandate according to its own understanding of functions, its
reading of the negotiation strategy and other factors. Similar to the negotiation strat-
egies discussed earlier, the mandate and its interpretation often will not be black-or-

white only, neither completely integrative nor fully distributive.

The next chapter turns to the factors determining the interpretation of the mandate,
and how the peace secretariats deal with potential flexibility, ambivalence or vague-
ness. How closely do they follow formal prescriptions? On which criteria is such a de-
cision based? Do all peace secretariats behave in the same way; if not, how can dif-

ferences be explained?

The next chapter introduces principal-agent theory as a central element of a possible
explanation. The two elements of interactions and functions, which characterise peace
secretariats’ contribution to conflict transformation, will be integrated into the concep-

tual framework of this research.
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Chapter 3 Mandate and Identity, Agency and Structure — Organisation

Theory Explanations of Peace Secretariat Behaviour

To understand organizations is to understand our world.*"

This chapter will introduce the reader to those parts of the complex world of organisa-
tion theories that are relevant to understand peace secretariats and their contribution
to conflict transformation. The focus of this chapter lies on concepts and theories that
inform an organisational framework explaining peace secretariat behaviour. The cent-
ral theories are the principal-agent theory and its applications in Moe’s theory of public
bureaucracy and in stewardship theory. In order to understand the agency of political
actors involved in violent conflict, this chapter will borrow from structuration theory,

social movement theory and from concepts of identity.

At the centre of these theories and concepts are humans, their actions, beliefs and
values. While this theoretical chapter with its focus on organisations at times may
sound technical, it essentially explains human behaviour in organised environments.
This human behaviour is mostly of a collective nature, since it is the purpose of or-
ganisations to structure and ‘organise’ human action. Between the lines, and more
explicitly at the end of the chapter, the individual is nevertheless present. It is always

an individual human decision to comply with organisational rules and routines.

As in chapter 2, the theoretical discussion will be connected with the research ques-
tions and assumptions. The assumptions that guide the empirical research will be
introduced together with reviewed literature. Step by step, the conceptual framework
initiated in chapter 2 will be expanded. In chapter 4, the reader will be presented with
the complete framework including all assumptions that underlie the research ques-

tions.

Before beginning to assemble the building blocks of the conceptual framework, a

short introduction to organisation theory is in order.

2! Quoted from Baum and Rowley (2002, p.1).
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3.1 Introduction to Organisation Theory: Definitions, Perspectives

and Dilemmas

Organisation theory, it must be noted, does not represent a unified set of knowledge
(Scherer 2003). Thus, some authors prefer the term ‘organisation studies’ as it indi-
cates multiple perspectives (Clegg et al. (eds.) 1996).>> There is no single common
paradigm guiding research; rather, different theoretical approaches compete with and
complement each other (Schreyoegg 2008, p.27). Since a specific theoretical discus-
sion in most cases only describes one aspect of an organisation, a combination of
theories, or organisational images, needs to be applied in order to acknowledge the
complexity of organisational life, or to capture the full picture of an organisation (Mor-
gan 2006). Accordingly, this research will draw on several theoretical approaches:
while the central theory is represented in more depth, secondary ones with a rel-
evance to understanding the overall framework are discussed in lesser detail. Baum

and Rowley (2002, p.22) capture this research’s approach well:

Research is not directly concerned with reducing the number of perspectives,
either through integration or competing tests. Instead, emphasis is placed on
corroboration and development of individual perspectives and conditional ana-

lyses at the boundaries of adjacent perspectives.

This section provides an overview of basic definitions and perspectives required for
this research. These will help to develop an organisational profile of the case study
subjects. Furthermore, it will illustrate some of the conceptual dilemmas in organisa-

tion studies that this research confronts.

3.1.1. Basic definitions and perspectives of organisation theory

An organisation in the widest possible sense and without predetermination of a spe-
cific theoretical approach is a social arrangement or group that pursues collective

goals and interests and has a boundary, or membership rules, separating it from its
environment and non-members (based on Parsons 1960; Etzioni 1964). Some

authors argue, however, that there cannot be a ‘general’ definition (Eldridge & Crom-

222 This author prefers the term ‘theory’ in order to stress the theoretical character of the presented litera-

ture that informs the conceptual deliberations and empirical study.

160



bie 1974) and any comprehensive definition is usually specified according to the theo-

retical approach and purpose of research.

Organisation studies concern various levels of analysis. Depending on whether theo-
ries deal with individual behaviour in organisations (and society), with the behaviour of
a whole organisation or with relationships among organisations, they can be distin-
guished into micro-, meso- and macro-level theories of organisation dealing with
intraorganisational, organisational or interorganisational issues respectively (Hage
1980 in Scherer 2003; Baum & Rowley 2002). While this differentiation is useful as an
analytical convenience and helps to reflect on the complexity of the field, research and
resulting theory regularly span several levels. Conclusions conceived at one level are

commonly applied at multiple levels (Baum & Rowley 2002; Whetten et al. 2009).

Likewise, the central theoretical building block of this research, the principal-agent
theory or simply agency theory, can be applied at all levels, as it is used to explain
relationships between individuals within an organisation (the classical model of em-
ployer-employee), the contract behaviour of a whole organisation, or the relationship
between organisations that supervise or control and report to each other (Morgeson &
Hofmann 1999).

Organisation theory also offers several perspectives of analysis, some of which are
compatible and overlapping. German organisational management literature, however,
distinguishes between institutional and instrumental perspectives (Schreyoegg
2008).** The instrumental perspective can be further differentiated in firstly a configu-
rative, or process-related perspective where the organisation is viewed as an entity
that is being organised, and the focus is on the organisation as a set of tasks or ac-
tions that have to be structured and implemented in a certain order (Gutenberg 1983).
Second, the functional perspective focuses on the services that entities such as busi-
nesses or state authorities provide for their environment (Katz & Kahn 1978). From an
institutional perspective, an organisation is viewed as a purposeful structure within a
social context. The focus here is on the organisation as a system itself within a wider
system, and its interactions with the environment, as well as the interactions within the
organisation in order to fulfil its purpose (March & Simon 1958). This later institutional

understanding of organisations will guide this research.

22 ps a third perspective organisation ecology could be added. Here the focus is on adaptation of organi-

sations to their environment, the organisational struggle to survive and on the mortality of organisations
(for example Aldrich 1979; Hannan & Freeman 1989).
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According to this variety of theoretical approaches and purposes of research, there
exists a multitude of terminology and definitions of organisation, and it can be argued
that, whereas “the range of definitions can create confusion, together, they also pro-
vide a means of capturing the full breadth of organizational life” (Baum & Rowley
2002, p.2).

According to Scott (2002), the variety of definitions can be distinguished in three cate-
gories that each highlight different features of organisations and carry different as-
sumptions.?* Historically, they evolved to a certain extent out of another but still do all

exist today and inform present-day organisation theory:

1. The rational systems views focus on organisations as highly formalised social
structures that pursue specific goals (for example Weber’'s understanding of
bureaucracy which is often considered as one of the cornerstones of organisa-
tion theory (1972). The attention here is often on the cognitive function of goals
(Simon 1957, 1958).

2. Natural systems views regard organisations as collectivities with a common in-
terest in system survival and high adaptability and informality (e.g., Selznick’s
(1957) understanding of organisations as adaptive organisms that take on a
life of their own and become institutionalised), but also in the motivational
properties of organisational goals, for example through identification (Whetten
& Godfrey 1998) or through the symbolic significance of goals and other or-
ganisational structures (Weick 1993).

3. Open systems views regard organisations as entities with less distinct bounda-
ries and continuous exchange of interactions with their environment (as in
Lawrence and Lorsch’s ‘contingency theory’ (1967) that tries to identify best

fits of organisations under certain environment conditions).

Most contemporary theoretical perspectives encompass elements of rational, natural
or open systems definitions.”® For example, Morgan (2006) speaks of images of or-
ganisations and develops metaphors such as the ‘organisation as a machine’ or as

‘an organism’. Each metaphor contains various theoretical approaches to understand-

24 The categories display a certain similarity to the perspectives of analysis, but they are not identical.

Rational systems approaches can be found in instrumental and institutional perspectives, e.g., March and

Simon’s theory of decision-making (1958).

22 Only economic approaches, as agency, transaction cost or game theories, rely strongly on rational

system thinking and are consequently viewed with great criticism, which is discussed below.
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ing organisational life. Similarly, this research will draw on literature from different

views.

Returning to the basic definition of organisation above, it can be noted that this defini-
tion highlighted two aspects of organisation: purpose/goal and membership/distinction
from environment. In a more differentiated form, and with a more obvious institution-
alist perspective, three central defining elements of an organisation can be identified
(adapted from Schreyoegg 2008, p.9 following March & Simon 1958 and Mayntz
1963):

* one or several specific purposes, which do not have to be identical with the
goals of members and do not have to be consistent with each other;

* adivision of labour among members of the organization along rules that create
regulatory patterns which make up the structure of the organisation and that
are the basis condition for membership in the organisation;

* persisting but variable borders that help to differentiate between organisation

and environment.

Based on these three elements of definition, the peace secretariats can be described
with the following features of commonalities and differences. This explains the choice

of theoretical approaches in this research.

3.1.2. Organisational features of the peace secretariats and ex-

planation of choice of organisation theories

While chapter 2 introduced the peace secretariats through their functions as support
structures in the negotiation process, the organisational perspective complements this

view and gives ‘more flesh’ to the functional skeleton.

First, the peace secretariats serve specific functions according to the mandates given
to them by the heads, or leaders, of their respective conflict parties. The secretariats
also serve other purposes than those listed in the mandate, e.g., they symbolise a
certain political position and commitment towards the peace process. However, the
goals of the organisations are not identical with those of the members. Whether the
members agree with the goals seems not to be an issue: agreement and alignment is
simply assumed. The manner of delegation of tasks thus is crucial to understand the

secretariats.
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Second, all secretariats follow bureaucratic rules in structure and processes of their
organisations. While staff recruitment is based on alignment and identification with the
leadership, the rules of conduct are of an administrative and technocratic character.
On a deeper level, however, the nature of the three organisations is different, since
one presents a government body, one a social movement organisation that sub-
scribes to armed violence, and the last a political party affiliate organisation. These
conditional differences lead to variations and deformations in the common bureau-
cratic rules and structures since they are based in what Albert and Whetten (1985;

Whetten 2006) refer to as organisational identity.

Last, the secretariats consist of identifiable organisational units with clear borders to-
wards their respective environments and distinct resources. While the size of the three
cases varies, all of them represent relatively small organisation units within a much
larger organisational environment. Nevertheless, individual membership of staff, phys-
ical location, financial resources as well as products of the organisations, e.g., in form
of publications, are clearly identifiable. Moreover, although the secretariats’ existence
is linked to the peace process, the temporary character is not clearly defined. The
secretariats are therefore considered as distinct and persistent organisations rather

than as temporary project task forces or informal networks.

Within the vast body of organisation theory, an explanation of the secretariats’ behav-
iour is sought that focuses on the organisation as the level of analysis, embraces an
institutional perspective and is open to both rational and natural systems views. Ag-
ency theory, or more precisely principal-agent theory, offers these qualities and fo-
cuses on the core question of mandating, or contracting, the specific behaviour of an

organisation according to non-members’ preferences.

Agency, however, cannot be understood without acknowledging the duality of agency
and structure (Giddens 1984; Reed 2005) and this chapter will give both aspects due

attention.

While the focus of the research is on the meso-level, the organisational behaviour, it
also is necessary to understand the structural conditions that lead to this behaviour.
The macro-political context has to be considered in the analysis as it concerns organi-
sational behaviour in the context of ethno-political conflict: it provides the framework
conditions for the three organisations’ activities and interaction. Considering the inter-
play between agency and structure will help to identify “the conditions under which
agents have greater degrees of freedom or, conversely, work under a considerable

stringency of constraint” (Archer 2000, p.6).
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Moreover, since the three organisations are positioned in different organisational con-
texts, structure will play a role with regards to the organisational level — the enabling
or hindering conditions for peace secretariats in their respective organisational envi-

ronments: a government, a non-state armed group and a political party environment.

As will be seen, this distinction of levels of analysis is not an easy one in agency
theory since the levels mutually determine each other. For example, bureaucracy will
appear in the political, non-profit context of the government secretariat as well as a

trait of its identity.

3.1.3 Difficulties and dilemmas in building a conceptual framework

The attempt to establish a comprehensive conceptual framework that explains organi-
sational behaviour over time is confronted with several theoretical problems and di-

lemmas.

First, the above agency-structure dilemma requires an analytical framework that co-
herently links structure and agency and influences the conception and as well as the
efforts to change organisational practice. This author is certainly not the only one to
address this “central theoretical task facing contemporary social and organization
theory” (Reed 2005, p.291 referring to Archer 2000, n.p.). However, the effort to es-
tablish a conceptual framework to explain the peace secretariats’ agency will contri-

bute to the search for adequate modelling.?*

Dealing with complexity poses the second problem. While a conceptual framework,
especially one of a visualised nature, attempts to detail relationships, interdependen-
ces and disconnects, it is automatically confronted with human and technical limita-
tions in processing complex information. Systemic thinking has to a great extent “infil-
trated the study of organisations” and dominates the language used to describe or-
ganisations (Millett 1998, p.3). For example, feedback loops come to mind when de-
scribing interdependent effects, but an organisation in an open systems perspective
resembles more a number of “systems of interdependent activities linking shifting coa-
litions of participants; the systems are embedded in — dependent on continuing ex-

changes with and constituted by — the environments in which they operate” (Scott

% Giddens, the founding father of structuration theory, is himself reluctant to apply the idea of structura-

tion to concrete empirical research (Giddens 1983, pp.75-77 quoted in Dessler 1989, p.442).
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2002, p.25). Naturally, the capacity of humans to perceive, analyse and describe such
complexity remains limited and, while drawing on systemic thinking, simplification

must be a dominant feature of this conceptual framework.

The tension between rationality and uncertainty poses a third dilemma. These are the
two core concepts that form the backbone of organisation theory (Shenav 2005).
While most of the economic approaches that dominate a great part of organisation
literature are based on rational choice theory, it has to be understood that rationality is
bounded in the sense that people only possess a limited cognitive ability to process
information. Thus, rather than the rational choice assumption of utility maximisation,
‘satisficing’ under conditions of uncertainty is the rule (Cyert & March 1963) — even
more so in situations of violent conflict where uncertainty about functioning institutions
and contracts is the rule (Korf 2007). This conceptual framework, while theoretically
being based on rationality assumptions, applies to real-life situations and has to ex-
plain how agents and principals cope with the uncertainties of political contention and
violent conflict. It thus has to be complemented with insights from other disciplines, as

will be shown in this chapter.?”’

The practice of “theory borrowing” from such underlying disciplines as psychology and
sociology is commonplace in organisation studies, argue Whetten et al. (2009). The
challenge, however, lies in reviewing literature in a sufficient manner without exces-
sively extending the theoretical capacities of this thesis. For example, this research
draws on concepts and theories that complement the framework: identity and social
movement. By treating the organisations of peace secretariats as social actors in a
way that is sensitive to context and organisational level, this literatur can help explain
the organisations’ behaviour. While organisational behaviour on a superficial level
seems to follow similar rules of bureaucracy, for example, it is rooted in different iden-
tities. Doing things in a similar way then does not imply ‘to be the same’. While agency
is similarly enacted, there might be different reasons considered in organisational

choice to do so.

This leads to a last concern: perspective matters. Without going into detail on subjec-
tivism, constructivism and postmodernism, it can be accepted that the world and peo-

ple’s world views are socially constructed and what people "see” or believe depends

227 For a comprehensive critique of rational-choice-based, econometric approaches towards explaining

violent conflict see Korf (2006).
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on their social situation (Scott 2002).??® As such, equivocality in interpretation of or-
ganisational behaviour has to be accepted and dissent in explanation has to be ex-
plained. Following Weick’s reading, organisations are “puzzling terrains because they
lend themselves to multiple, conflicting interpretations, all of which are plausible”
(Weick 1993). The organisation will engage in reduction of equivocality in order to ar-
rive at a shared justification of behaviour that is in line with its identity. Outsiders,
however, might not share this specific justification — which does not mean that it does
not hold valid for members of the organisation. This research on a contentious topic,
situated in a sensitive environment, respects the different perspectives while trying to

‘make sense’ of them in response to the research question.

Of special relevance are symbolic elements in organisational behaviour, which are
enacted in order to be interpreted by outsiders in a specific way without bearing on
any other purpose for the organisation. In order to achieve legitimacy with their con-
stituents, organisations are prone to construct stories about their actions that corres-
pond to social expectations about what they should do. These stories are used as
forms of symbolic reassurance (Meyer & Rowan 1977). In other examples, a whole
organisation’s existence can be understood as a symbol. McNamara (2002) discusses
the symbolic relevance of independent central banks that are established by gov-
ernments in order to symbolise stability and respectability to foreign investors. Simi-
larly, companies create independent governance structures that symbolise scrutiny
(Bednar 2008). The challenge for conceptualisation lies in the mismatch between or-

ganisational functions and meaning.

With this, the discussion of conceptual and theoretical difficulties of modelling a con-
ceptual framework ends. Bearing these challenges in mind, the building blocks of the
conceptual framework have to be assembled. The following sections do so in review-
ing the literature on principal-agent models, agency, structure and organisational iden-

tity.

2 For a discussion of postmodern influence on organisation theory and the issue of organisational per-

spectives in particular see Willmott (1995).
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3.2 ‘That’s What We Were Told to Do’: The Mandate as the Defining

Element of Peace Secretariats’ Agency””

While preparing this research and during first test-interviews, the author was almost
always confronted with statements concerning the peace secretariats’ mandates, their
limitations and the secretariats’ strong dependence on them. Official text documents
from the peace secretariats describing their work in different contexts do not use one
term consistently to describe their tasks and goals; instead they speak of objectives,
aims, goals, missions, tasks and roles. However, conversations with former staff of
peace secretariats confirmed the relevance of a mandate rather than objectives de-
cided by the organisation itself. The mandate was important in order to understand the
organisation’s work as commissioned by their leaders and decision makers. Thus, the

third of the research assumptions takes up this notion and posits:

The mandate of peace secretariats as support structures for negotiations is
defined by the negotiators and is based on their strategy as well as on third

party advice. (Assumption 3)

While the previous chapter already discussed some of the elements of this assump-
tion, this section will look into the mandate of organisations. Where do the peace sec-
retariats’ mandates come from? Who are the parties involved in the assignment, and
how is their relationship relevant to understanding the organisation’s performance and
potential? Agency theory — and the complementary stewardship theory — will be at the

centre of this exploration.

As a first step, the term mandate will be briefly introduced. The word mandate has dif-
ferent meanings in different contexts; often it is used in legal terminology where it sig-
nifies a commission or an order to perform a service on someone else’s account. As a
political term, it refers to the authority granted by a constituency to an elected person
to act as its representative and to carry out a policy or a specific course of action.
More generally speaking and in the sense of the original Latin meaning of the verb

mandare, a mandate means the authority to act in a certain way following an assign-

2 The following section headings present paraphrases of interview statements in order to link the theory

chapter to the empirical research and express the inductive character of this research. Instead of quotes
the author uses paraphrases that synthesise findings from several interviews without exposing a single

interviewee’s wording.
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ment or a command.” In this sense it is also applied in negotiation studies where ne-

gotiators receive a mandate to negotiate on behalf of their parties (Babbitt 1999).

In the context of organisation theory, however, the term mandate is hardly used. The
following elaborations on principal-agent theory refer to the term ‘contract’, which sig-
nifies the mutual agreement of both parties to enter an agreement. As will be seen
later, in the context of public service and politics, agency is more often agreed upon in
the form of delegation by the principal, whereas the public servant agent is under-
stood to enact whatever mandate he/she is endowed with. While not all of the case
studies of this research refer to public service, all of them received a task and role de-
scription that can be called a mandate in the negotiation context.?' Thus, the term
‘mandate’ will be applied for the case studies while the following literature review will

use the term ‘contract’ dominant in organisation theory.

3.2.1 Understanding the mandate as a principal-agent contract

The mandate is the unit of analysis of principal-agent theory. It concerns the contract
between a principal who delegates work and an agent that performs the task (Jensen
& Meckling 1976). The participants of this contract relationship can be individuals or
organisations, and the principal engages the agent since the principal cannot or will
not carry out a task him/herself. Principal-agent models in general describe the prob-
lems of risk sharing in relationships of cooperation and delegation where the parties
have different goals and assessments of risk as well as different information (Ross
1973). This contract relationship leads to various problems, which are commonly dis-

tinguished in:

20 quoted from New Oxford American Dictionary, ond edition, Oxford: Oxford University Press.

B 1tis noteworthy, however, that the peace secretariats themselves used different terms. The three

peace secretariats have no common format for self-description and used different forms of documents to
outline their tasks and roles for different audiences. Closest to a comparable document are the organisa-
tions’ websites that refer to their respective authorised tasks: the government's SCOPP uses the terms
‘vision’, ‘mission’ and ‘strategy’, the LTTE PS speaks of an ‘aim’ (www.ltteps.org/list-27881.Itte.html), and

the PSM website uses the term ‘objective’

(http://www.peacemuslims.org/Objective-3.html).
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1. agency problems which occur when the principal’s and agent’s interests or
goals differ and control is difficult for the principal, and
2. the problem of risk sharing when principals and agents have different atti-

tudes towards risk.

The first category, agency problems, can further be differentiated into two constituting
characteristics: information asymmetry problems (also referred to as adverse selec-
tion, where the principal cannot completely verify the agent’s skills or abilities when
she is contracted) (Arrow 1985) and the problem of moral hazard, which occurs since
the agent’s goals and interests differ from the principal and thus her actions deviate
from the principal’s goal. The main attention of agency literature is on this divergence
of interests and the motivational problems of agents related to the conflict of interest.
Other possible reasons for failure of agents to achieve their principal’s objectives

(e.g., lack of capacity, knowledge or poor information) are of less concern.

The relationship between principal and agent is visualised below:

self-interest — delegation

asymmetric
information

performs mandates +
+ informs controls

U self-interest — interpretation

232

Figure 3.1: Principal-agent relationship

The term ‘objective’ means “a thing aimed at or sought”, or a goal, which again stands for the “object of a
person’s ambition or effort”. An ‘aim’ refers to “a purpose or intention, a desired outcome ... or also a
target against which a weapon directed”. Terms like ‘mission’ and ‘vision’ have a more inspiring connota-

tion: a ‘mission’ means an “important assignment carried out for political, religious, or commercial pur-
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The objective of the theory is to reduce the agency costs incurred by principals when
imposing internal, and if that fails external, monitoring in order to assess and control
the agent’s behaviour (Jensen & Meckling 1976). At the same time, efforts towards
aligning the interests of principal and agent, e.g., through financial compensation
schemes, can be undertaken with the same intention. Consequently, principal-agent
theory prescribes two mechanisms: governance structures and financial incentives in
order to deal with and reduce the potential conflicts between the two actors (e.g., Laf-
font & Martimort 2002; Williamson 1975). These control mechanisms are of intermedi-
ate character since the principal cannot avoid delegation of authority to the agent to
act on her behalf altogether. Total control of the agent would imply no discretion for

the agent but also no advantage for the principal to use the capacities of the agent.

Initially principal-agent theory was introduced with the classic example of stockholders
(principals) and managers (agents) paid to act on their behalf. The theory originally
dealt with the problem of business owners who in the context of growing enterprises
during industrialisation hired managers to run the business.”® Later, principal-agent
models were applied to other kinds of economic contract relationships (for an over-
view see Eisenhardt 1989) and consequently found resonance in other fields of social

sciences, most notably in political science and sociology.**

poses, typically involving travel” and a ‘vision’ refers among other meaning to “the ability to think about or
plan the future with imagination or wisdom” (New Oxford American Dictionary, 2nd edition, Oxford: Ox-
ford University Press).

%2 These terms are regularly used in organisation design and management literature glossaries to em-

phasise the actor’'s own future aspirations and their importance to all members of the organisation as
shared beliefs and values (for example Daft 2009, p.618).

232 Adapted from Wikipedia Commons under

http://upload.wikimedia.org/wikipedia/commons/a/ac/Principal_agent.png.

233 \While often seen as rooted in the 1970s with publications by Ross (1973) and Jensen & Meckling

(1976), the origins of principal-agent theory can be traced back to Weber’s sociological deliberations on
bureaucracy in the 1930s (Zajac & Westphal 2002). Parallel to the development of the economic model
presented here, agency theory emerged in political studies in the 1970s (Mitnick 1973), too, but only de-
veloped later and with strong borrowing from economic theories (Moe 1984; Shapiro 2005).

%4 n sociology, the focus widened from the narrow question of the most efficient governing contract be-

tween the agent and the principal to broader concerns of individuals, or human agents, engaging in their

social context. This shift of attention towards the relationship between agent and structure, rather than
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Since this part of organisation theory originates in economic thought, it is referred to
as ‘theory of the firm’, or ‘economics of organisation’ (Moe 1984; Petersen 1993).%%
Accordingly, the assumptions are based on neoclassic modelling and are considered
by many authors to be simplistic and unrealistic (Jensen & Meckling 1994). These as-
sumptions concern the character of information, organisation and the human being
(Eisenhardt 1989, p.59). Of particular interest in the scholarly and critical discourse on
agency theory are the assumptions of rationality of the actors and self-interest, which
lead to goal conflicts, as well as the assumption of information asymmetry between

agent and principal.

First, agency theory is based on the assumption of rational behaviour.”® Rationality is
here understood in an instrumental way and implies that the individual always acts as
if balancing costs against benefits in order to arrive at action that maximizes personal
advantage.®’ Rational choice implies that individuals have perfect information about
all possible choices as well as the cognitive ability to weigh all choices against each
other. Individual behaviour, it is then assumed, is driven by universalistic rules of ra-
tional calculation of maximal individual utility without reflection on the worthiness of
the goal. Moreover, collective behaviour is simply an aggregated form of individual
choices. Both the assumption and the behavioural predictions of rational choice have
sparked criticism from various camps in the social sciences (for an overview see Don-
aldson (1990); Shapiro (2005)); this has inspired further theoretical development.
Identity, for example, is believed to explain irrational behaviour and thus critically af-
fects economic behaviour modelling; Akerlof and Kranton (2000), however, show that

the psychological and social effects of identification with different social categories

between agent and principal, is also expressed in shifting terminology. While the economic concepts use
both the terms ‘principal-agent theory’ and the shorter ‘agency theory’ as synonyms (see for example
Eisenhardt 1989; Waterman & Meier 1998), sociological research refers to ‘agency theory’ only and nar-
rows its concern to the agent-structure relationship. The main quest of this discourse within organisa-
tional sociology is to establish the primacy of social structure vs. individual agency. Since this research is
concerned with agents’ interactions with their context, or social structure, this understanding will be dis-
cussed in more detail in section 3.3.

235 |t can be characterised by three elements: a contractual perspective on organizational relationships, a

theoretical focus on hierarchical control, and formal analysis via principal-agent models.

2% Rational choice theory became one central, or perhaps the leading, microeconomic paradigm. It also

entered political science (for example Olson 1965) and to a more limited extent also sociology (Coleman
1990).

%7 Note that this instrumental rationality does not judge the rationality of the goals in an ethical, social or

human sense.
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can be integrated into economic models. Other authors have developed models of
bounded rationality (e.g., Kahneman 2003; Simon 1957), i.e., a more limited capacity
of receiving and assessing information as well as of ranking preferences. The idea is
to be more psychologically plausible without completely abandoning the notion that

reason underlies decision-making processes.

Second, agency theory is based on the assumption of self-interest: a shirking agent
maximises his own interests and pursues the logic of exit in order to try alternative
better options when, for example, working conditions in the organisation decline
(Hirschman 1970). In reality, that is not always the case: human action is understood
to be more complex than the singular motivation of self-interest suggests. Alterna-
tively, based on Hirschman’s logic of commitment, the agent might also be motivated
to stay engaged and fulfil the contract with the principal despite less than maximal ful-
filment of his own interests (Ellerman 2005). This can be explained through various
concepts; the most relevant one is that of organisational identification (Simon 1991).
Following such logic of long-term commitment to the organisation, the agent contri-
butes to the transformation of the organisation rather than leaving it. This is possible
since the agent and the principal have a trust-based relationship that allows the agent
a voice that might also include concerns or criticism (Hirschman 1970). This resonates
well with literature on management and leadership that prioritises non-material as-

pects of motivation over material ones.

Self-interest and rational actors are depicted in the concept of the Homo economicus,
or ‘economic man’. As argued in literature, economic approaches to organisational life
with their singular view of human nature as that of self-interest need to be comple-
mented with other theories in order to yield a more realistic view of organisations
(Donaldson 1990; Hirsch et al. 1987; Sen 1977; for a discussion of the concept in the

context of violent conflict see Cramer 2002).

The third assumption, which is fundamental to principal-agent theory and perhaps less
controversial, is that of information asymmetry. Depending on the model setting and
properties of the actors, principals are characterised by varying levels of information
asymmetry and uncertainty about the agent’s fulfiiment of the contract. Thus, the prin-
cipal needs to find mechanisms to control the agent’s tendency towards shirking be-
haviour. At the same time, however, the principal will try to avoid costs incurred from
monitoring and policing the agent as much as possible; this situation poses a dilemma
for the principal (Mitnick 1973).
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This assumption appears to be of less relevance for this research (for a discussion of
different cases in administration see Waterman & Meier (1998)). Due to the political
importance of the peace process and the existence of interest groups, information
asymmetry between principals and agents is reduced and the respective principals
are highly involved in their agents’ activities. At the same time, risk aversion, i.e., the
need to find assurance that the agent does exactly as told, is not so important to the
principals in the three cases, since they have ensured contract fulfilment by other

means, particularly that of identification.

Whereas the assumptions of the principal-agent theory are under criticism and have
led to further development of theory in order to improve the assumptions, scholars
also offer alternative models on which to build an understanding of agency altogether.
One of these is described in stewardship theory: under which circumstances do
agents choose to comply with their principal’s wishes? As before, the peace secretari-
ats actually behaved according to their mandates and their principals’ interests. This

seems at first glance to contradict principal-agent theory.

3.2.2 Explaining agent compliance with mandates

The previous presentation of agency theory highlighted that self-interest of the actors
is the main motivation of agents and thus conflicts of interest between principal and
agent are unavoidable. This does not apply to all situations and all agents — as will be
seen in this research. While several former staff and other interview partners stated
that they would have preferred the peace secretariats to act differently, they complied

with their mandates. How can this be explained?

If interests of principal and agent are identical, there is of course no agency problem
(Donaldson 1990). But even if there is no alignment, some agents will place organisa-
tional interests above their own. This behaviour is explained by stewardship theory.
This relatively recent theory is still evolving and assumes that the agent’s behaviour
adheres to the principal’s interests even if these differ from the agent’s own inter-

ests.”® To mark the difference, agents are here called stewards in reference to the

238 Common areas of application are research on family businesses, public infrastructure and ecological

sustainability, as well as value-based management and leadership literature.
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biblical parable where the steward is entrusted with a valuable asset and is obligated

to improve the asset (Luke 16: 1-13).

Stewardship theory is built on concepts from psychology and sociology that can fill the

explanatory gaps in principal-agent models. As Davis et al. (1997, p.24) state;

The model of man is based on a steward whose behavior is ordered such that
pro-organizational, collectivistic behaviors have higher utility than individu-
alistic, self-serving behaviors. ... Thus, even where the interests of the steward
and the principal are not aligned, the steward places higher value on cooper-
ation than defection (terms found in game theory). Because the steward per-
ceives greater utility in cooperative behavior and behaves accordingly, his or

her behavior can be considered rational.

It is important to note that in this explanation the agent — or steward — still maximises
his utility function as also posited in agency theory. The difference is that the steward
finds the pursuit of collective interests more satisfying than self-interest. Similarly to
negotiation literature that suggests that negotiators should be given discretion in order
to ensure the success of negotiations (Babbitt 1999), Donaldson and Davis (1991)
argue that a steward should be given high autonomy and discretion since he can be
trusted to pursue the organisation’s interests. Accordingly, stewardship theory focuses
on creating enabling structures that facilitate and empower rather than control and

monitor, as agency theory suggests.

Since prescriptions in agency theory and stewardship theory are contradictory, it is
important to identify the factors that help to differentiate the underlying assumptions.
According to Davis et al. (1997), they can be distinguished in psychological and situ-

ational factors.

The psychological factors go back to the above-mentioned model of man that under-
lies theory. Stewardship theory is based on a more complex view of humanity, as is
expressed in Argyris’ “self-actualizing man” (Argyris 1973). Based on Maslow’s work
(1970), this model of man expresses the human need to grow beyond a person’s cur-
rent state and aspire to higher levels of achievement. Three aspects of this model of
man are relevant to stewardship behaviour (Davis et al. 1997, pp.27-32): motivation,
identification and the use of power in the context of hierarchy. In contrast to agents,
stewards are motivated by higher order needs in Maslow’s pyramid of needs as well
as by intrinsic, non-material factors that create feelings of self-determination and of
purpose. Accordingly, institutional power that is vested in the hierarchical position of

principals and involves rewards or coercive power plays a lesser role in influencing
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stewards than agents. Between principal and steward, personal relationships and the
inherent personal and referent power matter (for an introduction to categories of
power see French & Raven (1959); Gibson et al. (1991)). This is strongly related to
the third psychological factor: identification of stewards with their organisation. Identi-
fication means that stewards define themselves in terms of their membership in the
principal’s, or rather ‘their own’, organisation by accepting the organisation’s mission,
vision and objectives (Kelman 1958). Success and failure of the organisation be-
comes the steward’s success or failure and contribute to the steward’s self-concept
(Katz & Kahn 1978; Kelman 1961).

The situational factors that help explain stewardship behaviour concern the organisa-
tion’s management philosophy and the cultural orientation in the organisation’s envi-
ronment towards individualism or collectivism (Hofstede 1980). The argument is that
these factors create enabling conditions to develop stewardship or agency-oriented
attitudes. Management can focus on involvement or on control and thus create more
or less intrinsic commitment to achieve the organisation’s objectives (Lawler 1986). A
more distant influence is culture, and the extent of its influence varies among individu-
als. While other experiences might affect individual orientation more strongly, how-
ever, collective orientation in a society is argued to increase the tendency towards
stewardship. Contrarily, the relative acceptance of power inequality in societies and
organisations, referred to as power distance (Hofstede 1980), indicates a tendency

towards agency behaviour.

Stewardship theory does not suggest that the validity of agency theory as such is put
into question in principle. Rather, authors argue that agency theory is complemented
by stewardship theory under certain conditions and individual predispositions (Davis
et al. 1997). Stewardship theory goes beyond agency theory in its effort to identify
reasons for the behaviour of the contracted person in both psychological and situ-

ational factors.

In light of the criticism of agency theory’s assumptions and the brief discussion of
stewardship theory, the context in which agency takes place appears to matter more
than acknowledged in the original principal-agent model. As mentioned before,
agency theory initially focused on managerial relationships in private businesses. De-
spite, or perhaps because of, its economic background, simple model character and
basic assumptions, the theory found a broad spectrum of application in the social sci-
ences beyond managerial concerns (Kiser 1999). It is relevant to basically any kind of
delegation of tasks to another person or organisation. Consequently, scholars have

adapted agency theory to various other contexts, for example to that of bureaucracy
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or social movements. Below, relevant literature on agency in a political context is re-

viewed.

3.2.3 Putting agency into political context

In political sciences agency is relevant to understand the two central relationships —

between voters and politicians and between politicians as legislators and the bureauc-
racy.” Delegation through principal-agent contracts is a central concept in political
studies since governments use delegation in order to provide services and to manage
public goods (Lupia 2001). While only one of the case studies in this research repre-
sents a government agent, this chapter first introduces the literature on bureaucracy
and later discusses the differences concerning the other cases. As the empirical re-
search will show, the overall attention given to political context and bureaucratic or-
ganisations proves partly valid even for the two other cases although they are not part

of government administration.

Public choice theory studies the behaviour of politicians and government officials who
serve as agents of the public and underlie the same assumptions as the managers in

240

agency theory (Tullock 2008).* Consequently, the theory claims that the principal is
confronted with the possibility of ‘agency loss’, or, in political science jargon, slippage,
bureaucratic drift or slack (Shapiro 2005), that occurs when the agent does not com-
ply with the principal’'s preferences.”' Non-compliance of bureaucrats can become
manifest in several ways: “shirking by undersupplying policy outcomes; pursuing pol-

icy objectives that are inconsistent with the preferences of elected political officials; or

239 For an overview of areas of application in political studies see Shapiro (2005).

240 Similarly to the concerns of economic scholars, which assume self-interest of the agent and informa-

tion asymmetry on the side of the principal, the early literature on bureaucracy and delegation in politics
is sceptical about the management of agency problems (Niskanen 1971; Weber 1972). Likewise, politi-
cians’ actions in political decision-making can be critically viewed as conflicting with the preferences of

the electorate and the general public (Buchanan & Tullock 1962; Buchanan 2003).

241 ‘Agency loss’ is a common metric that describes the difference between “the consequences of delega-
tion for the principal and the best possible consequence” (Lupia 2001 p.3376; Lupia 2003). While the
term describes the problem of divergence between the principal’s interests and agent’s behaviour in gen-
eral, it is mostly found in literature concerning agency in public administration and politics (as an excep-
tion see Donaldson 1990). Economic models of agency mostly refer to agency costs and differentiate

according to causes.
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creating new, organized political interests that are a political threat to political overse-
ers” (McCubbins et al.1987, p.273).**

McCubbins et al. (1987) argue in their seminal work about agency control in bureau-
cracy that not only are incentives and performance monitoring required, but that ad-
ministrative procedures and organisational design in general serve the purpose of po-
litical control over bureaucracy. The foremost reason is that the principal cannot pass
on a part of the generated profit as economic incentives (Moe 1984). Moreover, the
situation of the political principal is more complicated: whereas the principal in the
classic model of a private business — at least in theory - has the authority to take deci-
sions regarding his enterprise on his own, this is not the case in political settings.
Since the conditions of political systems differ from economic systems, control
mechanisms have to be different. Of particular relevance in political contexts are find-
ings on institutional design that involve opposing interest groups in policy design and
implementation, and on selection of agency staff that share political interests of the

legislator (for an overview see Lupia 2001; Shapiro 2005).

However, agency loss and its reduction is not always the guiding perspective of politi-
cal decision makers. On the contrary, their ability to control agency is often limited, for
example due to poor information, as is their willingness to invest in control mecha-
nisms. Under such conditions, the question is often rather how much agency discre-
tion can be allowed before political intervention is required. As Calvert et al. (1989,
p.589) note, “agency discretion consists of the departure of agency decisions from the
positions agreed upon by the executive and legislature at the time of delegation and
appointment”. As these authors’ analysis shows, bureaucratic choice is determined by
the initial appointment power of the executive and legislature together with the threat
of sanctions. What matters is not only its real implementation but also the avoidance
of expected sanctions by the bureaucrat. Thus, political control not only works actively
if sanctions are implemented, but also in its latent form if sanctions are anticipated
and therefore keep the agent ‘in line’ with political preferences. This latent control is,
by definition, never observed but Calvert et al. (1989) argue that it is as important as

active control.

242 Agency problems in bureaucracies are often modelled as arising from information asymmetry between

principals and agents; however, bureaucratic agents also have political power if they take collective ac-
tion in elections (Moe 2005). This behaviour then alters the model since politicians might opt not to con-
trol agents as much as they could. Since this situation is not relevant for the case studies of this research,

the variation of the model will not be discussed further.
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Moreover, not only sanctions, or their anticipation, guide agency behaviour. The ap-
pointment power of politicians concerns the initial design of the agency: organisational
structure, procedures, jurisdiction and personnel. Following this, researchers should,
for example, ask, “why particular leaders are in office at any given time” (ibid., p.606).
Literature also shows that the more important a policy area is to politicians, the more
they invest in reducing uncertainty in the initial and appointment stage, thus reducing

the opportunity for agency discretion.

The above sample of literature points to the relevance of the specific context of ag-
ency. As will be seen in this research as well, agency cannot be explained without the
political process that accompanies the agent’s establishment and activity. The condi-
tions of contracting between principal and agent depend on context. Moe argues con-
sequently that a distinguished theory is required to explain agency in the context of
public bureaucracy, since the economic school in organisation theory is “not built to
capture the distinctive features of politics that shape public bureaucracy, and (there-
fore) a successful political theory is likely to be different in its fundamentals rather than
in a simple extension of the economic theory”. Thus, a dedicated theory of public bu-
reaucracy “owes its logic and substance to the fundamentals of politics” (Moe 1995,
p.117).

While this theory concerns bureaucracy in the sense of formalised, long-term gov-
ernment agencies, it also has relevance for executive agents with a mandate of lim-
ited duration as long as they act in the political and bureaucratic environment de-
scribed by the theory.?”® Following Moe’s theory of public bureaucracy, agency in po-
litical settings is based on four essential features (Moe 1995) that demarcate the dif-

ferences between economic and public non-profit agency: **

1. Public Authority: Whereas the contract between principal and agent in eco-
nomic contexts is based on the principal’s authority through her property rights
and both parties’ self-interest to enter into the agreement, such an authority of
the parties does not exist in politics.**® Here, the principal’s authority is at-

tached to her political role, i.e., the public office held by a politician. The politi-

243 For an overview of public sector agents see for example Horn (1995).

244 Earlier attempts of Moe involve five, slightly different elements, see for example Moe (1991).

25 This is a simplification of political processes in order to highlight that design and performance of bu-

reaucratic agency are not voluntary acts like economic contracts where the contracting parties theoreti-
cally can walk away in dissent. Likewise, it is a simplification to assume security for private property

rights; for a critique see Williamson (1990).
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cal role contains rights and resources that are granted only for a certain period
until the next elections and the role holders cannot sell them while being in
possession of them.

2. Political Contract**: Following the different source of authority, the contract in
a political setting has to be understood on two levels accordingly. First, there is
a political contract between the politician and the social actors who voice de-
mands and hold stakes in the agency issue. These can be described as inter-
est groups and via their contract with the politician they influence the rules and
regulations set up for the public agency’s behaviour. While literature mostly
discusses the case of a new public agency created on the basis of the con-
tract, agency tasks can also be delegated to an existing agent. In any case,
the result is a “two-tiered hierarchy: one tier is the internal hierarchy of the
agency, the other is the political control structure linking it to politicians and
groups” (Moe 1995, p.122).

3. Political Uncertainty: The fact that politicians hold office for only a limited time
and cannot be sure of re-election, or even have to fear an earlier loss of office
through changes in government, implies that their political property rights and
the resources bestowed on them are not guaranteed. Similarly, the political in-
fluence of interest groups is not a stable force but might change over time.
This uncertainty results in extra precaution taken on the side of the interest
groups as well as politicians to design policies and structures — the public
agency — in such a way that it is protected from political opposition and per-
sists in case of regime change.*”’

4. Political Compromise: Both the economic and the political actors involved in
agency pursue interests that are assumed to conflict with each other. In both
cases, compromise needs to be reached in order to arrive at the establishment
of agency. However, economic agency is based on a mutually beneficial com-
promise between principal and agent since the actors otherwise would not en-
ter the contract. In contrast, political contracts often involve zero-sum situa-
tions in which minority interest groups or politicians that are opposed to the
agency’s mandate will lose, e.g., entrepreneurs in the case of regulating busi-
ness or radical militant groups in the case of conducting peace negotiations.

Although these actors oppose the contract, they need to be involved in the

246 Moe calls this feature the “political firm” using the analogy of the business firm (Moe 1995).

247 For a similar description of the problem with different terms see Horn (1995), and Huber and Shipan

(2002).
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agency'’s design because of a politically uncertain future that might bring these
actors into a dominant position at a later point (McCubbins et al. 1987). In or-
der to avoid these actors obstructing or destroying the agency, they are invited
in the design from the beginning.**® Consequently, public bureaucracy essen-
tially is a structure of coercion of which the design is not based on achieving
the most efficient structural design as in the case of economic agency. Rather,
“public bureaucracies are designed in no small measure by participants who
explicitly want them to fail” (Moe 1995, p.127).

In order to understand the political nature of the agency model, Moe argues that the
perspective on agency has to be moved from the principal/politician to those actors
that truly determine delegated agency: interest groups. An interest group is any or-
ganisation that aims to influence public policy through public opinion and/or policy-
making; common examples are labour unions, faith-based advocacy organisations
and environmental protection groups.*® Through their political influence and expertise
with a view to the agency issue, they constitute the public authority that empowers the
politician during time in office to delegate tasks to agents in alignment with their inter-
ests.”® While some interest groups support the contract between principal and agent,

others might oppose certain arrangements or even the fact of establishing agency on

248 Moe (1995) explains this compromise through separation of powers in the American political system;
however, the argument is valid outside this particular system in any not-stable power situation in which

political parties or groups might enter changing alliances in order to gain power.

29 nterest group’ is a term regularly used in literature describing the particularities of the US political
system (for example Salisbury 1969) but by definition has a more general meaning. Literature on other
political contexts, for example on negotiations and violent conflict, commonly employs the terms ‘stake-
holder’ with a similar meaning but lesser level of organisation and professionalisation: groups or organi-
sations that hold an interest in a conflict issue or the process of dealing with the conflict and that will be
affected by its outcome (e.g., definition of the Conflict Research Consortium of the University of Colorado,
accessible underhttp://www.colorado.edu/conflict/peace/glossary.htm). For a similar definition in organi-

sation theories see Rowley (1997).

For the sake of theoretical clarity, this text applies Moe’s terminology in the introduction of his theory,
although his practical examples from the US legislature and administration are not relevant here. This
research will later apply the term stakeholder for the conceptual framework.

20 Authority is given to politicians through the voting process. Moe (1995), however, argues that individ-

ual or even the mass of voters do not influence structural decisions of politicians.

181



the issue itself. Thus, interest groups are often considered as a plurality of actors, un-

like the agent and the principal .?'

The interest group perspective is relevant to modelling agency in the context of ethno-
political violent conflict since it explains how agency is affected by diverse, and often
conflicting, interests. Politics is a process of conflict; if groups compete for authority
and the control of scarce resources, tension between interests arises. If political sys-

tems fail to manage conflicting interests, conflict may express itself violently.

As discussed above, this management of conflicting interests, their non-violent ex-
pression and the transformation of political systems that fail to provide the required
conditions to do so is of central concern in conflict transformation literature and prac-
tice. The constitution and implementation of agency as a process of managing con-
flicting interests is therefore a relevant addition to the assumptions of this research.
The focus here, however, is not on the diverse instruments that the legislature can
apply in order to define agency accordingly,”®® but rather on the interplay between con-
text and agency. Before elaborating the assumptions and discussing the relevance of
violent conflict as context for agency, other aspects of the extended agency model

need to be briefly introduced.

In the above theoretical model, both the principal and agent as politician and bureau-
cracy are given specific characteristics that distinguish them from the earlier introduc-
tion of the principal and agent roles in the beginning of the chapter. Two aspects need
to be noted to appreciate the model. The principal has to take into consideration di-
verse group interests given the condition of political uncertainty. At the same time, the
political principal is not merely a conduit for the interest groups’ pressures and con-
cerns about the issue at hand, for example peace negotiations, but follows other con-
cerns and agendas that are relevant for the principal’s main objective: maintaining
power and securing re-election.?® This relatively singular interest of the politician is

true for various constitutional arrangements and principal arrangements.?*

B n reality, neither the principal nor the agent in a political contract consists of one individual; these are

simplifications for modelling purposes.

%2 gee for example Huber and Shipan (2002) for a comparative discussion of designing legislative stat-

utes.

23 This is a simplification for modelling purpose; see for example Moe’s sceptical stance towards political

agendas and interests and his discussion on American positive political theory in Fiorina (1990). Whereas
politicians certainly also follow other agendas than personal interest, the point to note is that agency

mandates might be informed by other interests that do not automatically support agency but might side-
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The bureaucracy as the agent has a dual character: on the one hand the agent needs
to be treated as an actor with delegated objectives, strategies and resources as well
as its own career and institutional interests which make the bureaucratic agent a
“player in politics, just as interest groups and politicians are”; however, bureaucracies
are “structured, staffed, and overseen by their creators, interest groups and politi-
cians”, which makes them “creatures of the other participants’ designs. Both sides of

bureaucracy need to be recognized” (Moe 1995, p.131).2*®°

The latter perspective, bureaucracy as a creature of its political masters, is of great
benefit to the principal and a deviation from the original principal-agent model. It helps
ensure that the principal’s interests are appreciated and thus reduces agency prob-
lems significantly. Principals can design the agent in a way that it identifies with the
principal’s interest. It will be seen in the empirical research how this applies to the

peace secretariats.

3.2.4 Developing a conceptual framework for agency of the peace

secretariats

Summing up the discussion of this section, agency theory helps explain the contract,
or the mandate, of the peace secretariats in this research. Agency theory identifies the

agent and the principal as key actors who define the mandate.

line or even contradict it, as discussed for example in McNamara (2002). This aspect will be revisited

later under the notion of symbolic agency.

24 |iterature differentiates between, for example, individual politicians and committees as principals.

Also, presidential and legislative principals are discussed (Huber & Shipan 2002; Moe & Caldwell 1994).
Moe’s theory is based on the US presidential system; however, the general idea of differentiation be-
tween president and legislators is relevant to the Sri Lankan context where the government’s peace
secretariat was under control of the prime minister's and later the president’s office.

25 While agency mandates might be adapted over time according to the changing dominance of interest

groups, or agents might win or lose influence over their mandate and enact changing interests, the crucial
moment of structural choice that defines agency usually happens in the beginning when the agency is
designed and empowered with a mandate. This base is often protected by legislation as well as by politi-
cal clout of the designers and “most of the pushing and hauling in subsequent years is likely to produce

only incremental change” in agency (Moe 1995, p.146).
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The theory of public bureaucracy — based on the more general agency theory —
underlines the relevance of the organisational mandate and describes factors that ex-
plain the secretariat's behaviour. Different from an economic model, the political cir-
cumstances lead to a situation in which two rational actors do not by default end up
with the most effective contract; rather, as Moe points out, the political environment
creates — at least in many cases — a situation in which “agencies are not built to do
well” (Moe 1995, p.148). In addition, the theory of public bureaucracy offers two rel-

evant additions to the understanding of agency developed above.

First, Moe’s theory as well as similar literature discussing agency in other forms of
government point to the relevance of the political context. The political context influen-
ces the organisation’s behaviour since it informs the key features of public authority,
political contract, uncertainty and compromise. The particularity of Moe’s interest
groups underlines this relevance, especially since they might change and form differ-

ent alliances in varying political situations.

Second, the addition of bureaucracy as a characterising element of the agent’s iden-
tity and behaviour points to the relevance of goal alignment between principal and
agent as well as to psychological features of agents, such as loyalty or identification
with the principal. As introduced regarding stewardship theory, the characteristic fea-
tures of the agent play an important role in understanding agency behaviour. It is
therefore relevant to ‘look inside the agent’ in more detail than the original principal-

agent model suggests.

The two additions to agency, interest groups as part of a defining political context and
bureaucracy as a defining element of agency behaviour, explain the fourth assump-

tion of this research:%®

Both external context-related factors and internal organisational characteristics
determine the organisation’s contributions to conflict transformation (Assump-
tion 4).

%6 Note that the terminology of the assumption is not consistent with the terminology of the theoretical

explanation of agency in this chapter. As explained in the methodological chapter, the assumptions were
developed before the theory chapters. In order to keep the inductive character of the research in mind,

the assumption is not formulated as if deducted from theory alone.
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Figure 3.1 depicting the relationship between principal and agent can be modified in
order to incorporate the additions. The principal and the agent are identified as politi-
cian and bureaucracy with particular characteristics that affect agency. In addition, a
second loop is added in order to depict the political control structure and agency be-
tween interest groups and principal. This leads to a two-tiered hierarchy of mandate
and agency between interest groups and principal as well as between principal and
agent. The relationships and the performance of the agent are determined by the po-

litical context as shown in figure 3.2.

interest
groups

political &ontrol structure

influence : political

i context

=% bureaucracy |

Figure 3.2: Principal-agent relationship in political context

The following two sections consider in more detail how the context of violent conflict
and organisational characteristics of armed groups and political parties determine ag-

ency; this will add to the conceptual framework under construction.
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3.3 ‘There Was Nothing We Could Do about It’: Contextualising Ag-

ency in Violent Conflict

While the previous section explained principal-agent relationships in the context of

political systems, the following section focuses on the context of violent conflict.

Literature, especially that in organisation theory, rarely discusses principal-agent
theory and violent conflict. Most research in this field with an economic perspective
assumes the relatively stable contracting conditions of western democracies.”” Even
politically sensitive approaches such as Moe’s theory do not capture the volatility of
political decision-making in crisis situations and the effects of violence on politics and
its actors. The following section will therefore first review some of the literature on ag-
ency in this specific context and then, arguing that agency theory needs to pay more
attention to context, discuss the duality of agency and structure. This will lead to a
stronger emphasis on structure, or rather — as will be elaborated — the political oppor-

tunities and restraining factors in modelling agency.

This section will contribute to appreciating the case studies’ context and different
characteristics: the specific conditions and experiences of violent conflict affect all
forms of agency independently of the principal’s and agent’s characteristics, or prop-
erties. Nevertheless, agency as in the enactment of violence, or of peaceful conflict

transformation, depends on specific constellations of opportunities and constraints.

3.3.1 Agency in the context of violent conflict — insights from structu-

ration theory

Agency in the context of violent conflict is not as easily accessible in literature as ag-
ency in political systems, since the literature is based on different disciplines in the

social sciences as well as different schools within, for example, the discipline of politi-

%7 The fact, however, that literature presents such an assumption points to the relevance of environment

and, for example, political conditions such as the rule of law in order to make the theory with its assump-

tions work.
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cal studies (Hall & Taylor 1996).*® The various perspectives on the topic show little

interchange.?®

Following the tradition of applying rationalist economic theory of behaviour to interna-
tional relations and foreign policy research, principal-agent theory relates to situations
of violent conflict in various regards, or areas of application.*®® These deal mostly with

the problems of information asymmetry, self-interest and role conflicts.

The first one concerns decision-making in violent conflict, war or crisis situations.”’
Here, the politician is modelled as basing her decisions on information delivered by
the agent, the government bureaucracy or advisors. The focus of this model is on the
transactions costs of delegation and information asymmetries between principal and
agent. The model can describe various constellations in this relationship; most com-
monly it refers to the voter constituency as principal and the politician, or the executive
leader, as agent. For example, Downs and Rocke (1994) discuss how voters can en-
sure that leaders do not go to war against their will and how they can prevent the prin-
cipal from “gambling for resurrection” in a situation where the principal’'s advanced in-
formation indicates that the war cannot be won. One recent contribution with refer-
ence to politicians as principals applies the principal-agent model to delegation in po-
litical decision-making in war (Kher 2008). Here, political decision makers are con-
fronted with agency problems that concern the reliability of information from gov-
ernment agencies regarding the cost of war. Similarly based on empirical material and
politically relevant events of the time, Allison in his seminal work discusses decision-
making in the context of the Cuban missile crisis (Allison 1971). Both texts, as exam-
ples for this area of research, show the relevance of the model for explaining principal

strategies in light of information asymmetry.

28 Hall & Taylor (1996) and in response Hay & Wincott (1998) discuss — albeit without reference to vio-
lent conflict — different schools within the so-called new institutionalism that resemble the different ap-
proaches discussed here.

%9 For one exception see Carlsnaes’ effort to conceptualise the interplay of agency and structure in for-

eign policy analysis (1992).

20 This chapter cannot provide a general overview of the rich economic literature that studies civil war

and violent conflict. For an overview of recent political economic approaches to intra-state conflict see
Korf (2007). For an application of the economic theory of behaviour with its assumption of utility maximi-
sation on violent conflict and war see the seminal work of Bueno de Mesquita (1981).

%1 While the examples cited here refer to political and governmental settings, there is increasing applica-

tion of agency theory to armed groups and terrorism, see for example Shapiro (2007) and Schneider
(2009).
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On a different note, principal-agent theory serves as a foundation for the analysis of
civil-military relationships. Here, soldier behaviour — the agent’s actions — underlies
civil control — enacted through civilian political structures that represent public auth-
ority. Feaver (2003) discusses different conceptions of the military as agents (Hunting-
ton 1957; Janowitz 1960) and finds that — similar to the discussion above on bureau-
cracy and stewardship theory — the military does not act under any circumstances ac-
cording to its self-interests but is motivated by collective values as well as professional
ethics of obedience and honour that lead to subordination as preferred behaviour.
Moreover, Baker (2007) argues that such an explanation is valuable even outside
western democracies and their respective cultures of military submission to civilian

rule.

Third, principal-agent theory has been applied to model international negotiations
(Cross 2002). The understanding of international negotiations and also intra-state ne-
gotiations in the context of civil war is that the principals do not negotiate directly with
each other but use agents that represent their interests and negotiate on their behalf.
As discussed earlier in the chapter on negotiation, this application helps to understand
role conflicts of negotiators as well as the common agency problems that stem from
the diverging interests of agents and information asymmetry and lead to negotiators’
‘shirking’ behaviour. Mostly applied with regards to international negotiation, for ex-
ample on trade agreement or environmental issues, this literature provides relevant
insights for negotiations in peace processes as well (see for example the understand-
ing of negotiation as a balancing act between finding intra- and inter-party consensus
in Putnam (1988)). Assuming rational choice and self-interest, this literature neglects
for the purpose of simplicity, however, the additional complications of controversial
negotiations in a climate of long-term and often intractable violent conflict. Here, the
behaviour, attitudes and values of principals and agents are influenced by their social
and public identities.*® Moreover, principal-agent modelling of negotiations often neg-

lects the influence of power (Zartman & Aurik 1991).

All three areas of application as well as general criticism in literature point to problems

with the different assumptions of the economic theory of behaviour, particularly re-

%2 The rich body of literature discussing role and identity in negotiation cannot be reviewed here; for an

overview see Donohue and Taylor (2007) and Pruitt (2001). Druckman (2006) discusses the influence of
nationalist or patriotic group attachments that lead negotiators to act in favour of in-group preferences.
For a discussion of different processes of influence that lead to attitude change see Kelman (1958): iden-
tification with a certain group is one of them, another relevant one is compliance with expected punish-

ment or incentives from a dominating group.
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garding rational choice. While acknowledging the value of the theory and the potential
of increased analytical understanding through modelling an actor’s behaviour accord-
ing to the economic tradition (e.g. Cross 2002), critics argue that a significant aspect
of reality in violent conflict is neglected to such an extent that analysis remains incon-
clusive and does not capture the complexities of social life (Jabri 1996). This argu-
ment is often introduced by researchers from other disciplines of the social sciences,
namely, sociology and psychology. These disciplines have developed a different per-

spective on agency and violent conflict. Two differences have to be noted.

Other than in political studies, the discourse on agency in violent conflict predomi-
nantly refers to the individual and its agency in vulnerable situations. One popular
subject of research concerns women and their suffering and/or support of violence,
regularly discussed as the dichotomy of victimhood and/or agency (see for example
Gjelsvik 2010; Kelly 2000; Manchanda (ed.) 2001; for the example of agency of child
soldiers in armed groups see Maclure & Denov 2006).>® The perspective of this con-
ceptualisation of agency is one of empowerment of the individual to change her life
and living conditions, as found commonly in the emancipating discourse of develop-

ment studies and development assistance (for example Sen 1985; Narayan 2005).

Second and as a consequence of the choice of the research subject, this literature is
not concerned with the contractual relationship between principal and agent (except
for the aspect of power and exploitation); rather the relationship between the individ-
ual human and society matters. As Jabri notes, human agency is “always located in a
mutually constitutive relationship with the structural continuities of social and political
life” (Jabri 2006, p.74). While agency in this context refers to the capacity of individu-
als to act independently and to make their own free choices, structure refers to the
arrangements of social, political, economic or cultural life, which inform the opportuni-
ties and choices of the individuals.*® This understanding is based on the mostly socio-

logical literature regarding the ‘duality of human agency and social structure’, an ex-

%63 This literature and the discourse on gender and agency are often informed by feminist theory and ac-

tivism that adopt the concept of agency in an emancipating, liberating sense, see for example the various
viewpoints presented in Gardiner (1995).

%4 Note that this addition complicates the use of the principal-agent terminology. In a ‘sociological con-

ception’ both the agent and the principal have agency and enact structure, either as individuals or groups.
This research focuses on the agency of the agent, here the peace secretariats, and will continue to use

the terms ‘principal’ and ‘agent’ in order to distinguish the different roles in the contractual relationship.
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pression first coined by Anthony Giddens in his theory of structuration (Giddens 1979,

1984; for a discussion also Sewell 1992).2%

In brief, Giddens argues that social structure — rules and institutions, cultural traditions
and moral codes — inform social action and that at the same time social action cre-
ates, i.e., either reproduces or changes, this very structure. It is important to note that
while a repetition of acts of individual agents will perpetuate the structure, change is
also possible, since agents have a reflexive capacity and can influence the rules and

resources that constitute structure (Giddens 1984; Giddens & Pierson 1998).7%

While ‘rules’ can be interpreted as schemas and general procedures for the enact-
ment of social life, ‘resources’ are human and non-human — material — sources of
authoritative or allocative power in social interactions (Sewell 1992). Similar to the
interplay of agency and structure, rules and resources are interdependent as well. The
value of resources is determined by the rules over resources that inform their social
use and, at the same time, the power that establishes rules. As such, structures and
agencies are determined by differences in power. But only if both — agency and struc-
ture — are mutually sustaining each other, is structure constituted. This constitution,

however, is not indefinite.

Since agents have knowledge of the schemas that perpetuate patterns in social life,
they are capable of applying them in different contexts or to change ‘the rules of the
game’ so that transformation is feasible. This is possible since neither agency nor
structure is monolithic in society: individuals bring different sets of structure to play
depending on their respective socialisation and identity; structure is historically and
culturally determined (Sewell 1992, p. 20). The argument is continued in the next sec-

tion on inter-agency differences based on identity.

285 With concern to the quest of agency vs. structure primacy, this theory occupies the middle ground

between agent and structure determinist approaches. See Archer (1995) for a distinction of the ap-
proaches based on conflation, which denies one of the two sides of the duality autonomy.

%6 This also excludes a more deterministic conceptualisation of structure, which treats the individual as a

victim of its circumstances and sees structure as determining agency. In its strictest determinist under-
standing, structural approaches reduce agency to zero, thus “the only agent of social action is structure
itself” (Walsh 1998, p.11). Such strict concepts of structure determinism encompass the structural contin-
gency theory of Donaldson (1985), the evolutionism of Hannan and Freeman (1989) and Aldrich (1979)
or the radical structuralism of Burrell and Morgan (1979). They have in common that agency is deter-
mined by structure and that these social and organisational structures “work behind people’s backs’ ac-
cording to an immanent logic of emergence, elaboration, and change that the latter are unlikely to com-

prehend much less influence or direct” (Reed 2005, p.297).
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Before that, the discussion returns to the question of how structuration theory is rel-
evant to understand agency in the context of violent conflict. Bearing in mind the
earlier overview of the Sri Lankan conflict and the discussion on conflict transforma-
tion in intractable situations, structuration theory offers a framework to understand
both the conditions of human agency restricted through violent conflict as well as the

potential of human agency to overcome the restrictions and induce transformation.

While literature on civil war and accounts of conflict transformation practitioners and
civilians trapped in civil war remind of the intractability of the situation, it is noteworthy
to remember that this is a condition created by human action and difficult but not im-
possible to resolve. Jabri (1996, 2006) in her development of a structurationist theory
of conflict argues to “understand war or violent conflict as a form of human action cen-
trally implicated in the relationship between self and society” (Jabri 1996, p.55). While
her discussion of war is not relevant here in detail, what matters is her explanation of
human agency in interplay with structure. Drawing on Jabri’'s rich and discursive
theory development, the following elements — key in Giddens’ structuration theory as

well — appear of relevance for this research:

First, the specific experience of violence informs agency. While violence in one aca-
demic school is considered a rational strategy to influence the rules of political compe-
tition and the power balance in peace processes (for an overview see Darby & Mac
Ginty 2000), others such as Jabri argue that the human cannot be conceived as a ra-
tional maximiser of utility under all circumstances. The latter suggest that rationality is
distorted by cognitions and other psychological mechanisms in order to deal with the
stress and complexity of violent conflict situations (Holsti 1990). Psychological and
organisation theory literature discusses in depth the effects, for example, of group
pressure or cognitive dissonance on individual and collective behaviour; much of the
literature informs the understanding of the creation of bedevilling enemy images, vio-
lent conflict and victimhood (Stein 1996). Korf (2007), for example, shows how mental
models are affected by violent conflict and thus affect the functioning of institutions
and organisations in society.

Going beyond the experience of acute violent conflict, some scholars note that violent

267

conflict affects agency by shaping collective identity (Volkan 1997, 1999).”*" As men-

%7 Much of what is said in this section, especially with regards to identity and experiences of violent con-

flict, seems to resonate with the notion of identity by birth. The author, however, in line with the immanent
meaning of agency as choice, considers identity to be both ascribed by birth as well as acquired through
choice (Kriesberg 2003). See also the earlier discussion of identity and ethno-political conflict in chapter
2.

191



tioned earlier, collective identity — as well as the view of other groups — is shaped by
collective experiences as a group as well as by adversary interactions with the ‘other’
(Kriesberg 2003b). Such experiences shape identity and contribute to the distortion of
rationality even at a stage of latent conflict: some scholars argue that if basic psy-
chological human needs are not met during childhood the resulting deprivation can
lead to frustration that increases the likelihood of aggression in the individual.”®® In the
same way, deprivation of basic social and economic human needs can increase the
violence of groups (Burton 1990; Staub 2003).** Without going into further detail with
regards to explaining the recourse to violent means as individual or group strategies, it
suffices here to note that the collective experience of violent conflict in a society af-
fects all human action, albeit in different ways and with different consequences. Con-

sequently, individuals experience and enact, or transform, structure differently.

Second, individual agency does not depend only on past experience but also on the
individual’s role in society and the expectations connected with that role (Jabri 1996,
p.64). Roles thus moderate the individuals’ interests and the norms and values that
individuals consider as guiding and legitimising their action.?”® Following Giddens’ idea
of structuration, this role, if institutionalised in societal rules or schemas, becomes a
part of structure and as such informs relationships between human actors. These con-
tinue to exist outside context, i.e., the time and space of the specific situation in which
they were established (Giddens 1984), and inform individual actions and relationships.
This resonates with theoretical and empirical literature on the manifestations of violent
conflict in group identity and inter-group relationships, as for example in the politicisa-
tion and mobilisation of ethnic identity in violent conflict (Brubaker & Laitin 1998). The
experience of violent conflict informs all parts of society and all aspects of social life,

albeit in different ways depending on the nature or type of conflict.

Furthermore, hand in hand with rules, structure also brings specific resources to the
individual to actually enact agency. While for some individuals or groups a specific
context might constrain their agency, for others the same context is an enabling one

that creates new opportunities. This difference can be explained through the influ-

%8 Collective trauma can be passed on to following generations, thus informing the formation of identity

even without direct experience of violence and deprivation (Volkan 2001).

%9 Jabri here points to the influence of objective conditions of social structure in the generation of conflict,

as in Galtung’s concept of ‘structural violence’ (Galtung 1969).

2% One example refers to bureaucratic organisational self-interests in warfare; as Sigal (1988 in King

1997) shows, the position in bureaucracy affects decision-making regarding the termination of war.
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ence, or power, that is bestowed on them in their role in society.”

While power is a
central component of all social systems and implicated in both conflictual as well as
cooperative relationships, it is of course — if distributed asymmetrically — of particular
relevance for the constitution of dominant structures and violent conflict (Jabri 1996).
The example of majoritarian rule and violation of minority rights in Sri Lanka’s ethno-

political conflict serves as illustration.

Last, while this brief and admittedly sketchy outline mostly presents elements that ap-
pear to reiterate the primacy of structural influence over human agency, the human in
Giddens’ theory not only perpetuates structure but is also capable of intentional deci-
sions to transform the patterns of life through knowledge and self-reflectivity. The
theory of structuration insists that although resources might be distributed asymmetri-
cally, there remains agency and the potential to induce change — or at least to deny
compliance with the dominant structure: “So long as actors retain the capacity to re-
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fuse, even in suicide, they remain agents” (Whittington 1992, p.696).

Transformation, however, happens only if deliberation dominates agency and thus
does not contribute to perpetuating patterns of domination and violence, as the sui-
cide bombers of the LTTE did. Rather, the individual may resist the hegemonic dis-
course and develop a critical and emancipating perspective on structure surrounding
agency — and through this transform structure (Sewell 1992). Examples for such ag-
ency can be found in the manifold efforts of peace and human rights activism and also
in efforts of the ‘regular’ civilian population, or even individuals such as government

servants otherwise implicated in the dominant structure, who ‘make a difference’.

This sounds relatively easy but, of course, is not. As manifold as efforts are to break
the vicious cycle of violent conflict, e.g., through the establishment of ‘peace zones’,
so are experiences of failure and relapse into violence. Returning to theory, some
authors therefore contradict Giddens and argue that change cannot happen ‘out of the
blue’. They posit that agency happens in the context of pre-existing structural condi-
tions and relations that in turn establish the institutional and material conditions for

social interaction. A generally supportive context needs to exist in order to allow the

1 This aspect reminds of the earlier criticism of agency theory and the elaboration of stewardship theory

with the difference that role here applies to society as a whole and not to organisations.

22 For a different interpretation see Foucault’s discussion of power and knowledge, which according to

Korf (2007, p.691) considers people only appearing to have agency but rather being trapped in the struc-

ture of dominant discourse that informs violent conflict.
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creative and transformative potential of agency to be enacted (Reed 2005, p.302).7"
Only then can agents create new roles and transform their social relations as well as
the very structures that condition them. In other words: agency underlies constraints,

but is also offered opportunities for transformation, through structure.

Before turning to this argument in more detail, one conclusion should be drawn from
Jabri’s elaboration: all the aspects discussed above point implicitly to the relevance of
the specific nature of the violent conflict in question, or the conflict type. Whether con-
cerned with experiences of violence, the impact of violent conflict on role manifesta-
tions and identity, the asymmetry of resource allocation or deprivation between
groups, the nature or type of violent conflict seems to be a determining element of ag-
ency. The conflict type thus will be considered as one of the context-related aspects

mentioned in the fourth assumption of this research.

The following will illuminate how structure — beyond the brief remarks on Giddens’
theory and beyond Jabri’s discussion of agency as violent conflict — can be framed in
a more differentiated manner highlighting the emergence of opportunities and con-
straints in the political process as well as the necessity of mobilising resources for
change. This is of particular relevance in order to understand the context of these

peace secretariats in this research that are not part of the government bureaucracy.

3.3.2 Political opportunities and resources as social movement struc-

ture

The study of social movements is concerned with the processes and conditions under
which groups can mobilise support for a social or political issue that in their view

needs reconsideration and change.”* Social movements are defined broadly as “col-

3 Reed (2005) offers an overview of realist perspectives on agency that argue for a more nuanced

understanding of agency and structure with distinct properties. This perspective resonates well with the
understanding of conditions for conflict transformation or negotiations; see for example the concept of
ripeness (Zartman 1989a) or readiness for negotiations (Pruitt 2005a, 2005b). The realist discourse on

agency, however, is too rich to be added to here.

2% 5ocial movements are studied and explained in various sociological theoretical approaches that dis-

cuss the emergence of movements, the political process and the resource mobilisation required for the
organisation of collective action, as well as the framing of issues based on collective identities. The inten-
tion of this chapter is not a general discussion of social movements but the extraction of a small segment

of relevant findings for the further development of this research. In line with the argument so far, these
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lective challenges, based on common purposes and social solidarities, in sustained
interaction with elites, opponents, and authorities” (Tarrow 1998, p.4; for a discussion
of definitions see Diani 1992). A differentiation of types of social movement considers

scope, type and target of intended change as well as method and tactics.

Of concern in this research are social movements that mobilise on the basis of ethnic
and political identity and that address violations of minority rights with the intention of
political reform. While political parties classically are not seen as social movements,
they can be understood in the context of this research — and particularly the case of
the Muslim political parties in Sri Lanka — as movement-related organisations based
on common identity and shared grievances that are engaged in political representa-
tion of their constituency to the majoritarian authorities (Haniffa 2007; Kriesi 1996;

Mayilvaganan 2008).

Likewise, social movement organisations may encompass armed groups that include
violent means in their tactical repertoire while aiming at radical change (della Porta
1995). In such understanding, armed groups such as the LTTE are seen as “violent
challengers to the state’s monopoly of legitimate coercive force” (Policzer 2005, p.8)

and are part of a wider ethnic or nationalist social movement (Olzak 2004).

Movement literature highlights three broad sets of factors influencing the emergence
and development of social movements: “(1) the structure of political opportunities and
constraints confronting the movement; (2) the forms of organization (informal as well
as formal), available to insurgents; and (3) the collective processes of interpretation,
attribution, and social construction that mediate between opportunity and action”
(McAdam et al. 1996, p.2). The three factors remind of the earlier discussion of the
mutually constituting processes between societal structure and agency. Here, the col-
lective framing processes interpret societal structure, and identify and act on oppor-
tunities and constraints based on the resources already existing in the collective or
generated through joint action. While agency per se is not directional, a social move-

ment’s agency induces transformation, albeit through various means and tactics.

Particular relevance is given to the organisational form of social movements as it pro-
vides the resources for transformation (Kriesi 1996). With a view to violent conflict, the
form or level of organisation of armed groups is relevant in various regards, most

prominently as an aspect of determining the asymmetry of relationships between the

segments complement economic behaviour explanations with social and psychological arguments. For
an overview of the rich field of social movement studies see McAdam et al. (eds.) (1996), Polletta and
Jasper (2001) and Tarrow (1998).

195



conflict parties (King 1997). While asymmetric relationships pose difficulties in negoti-
ated settlements (see the previous chapter), they provide opportunities for an insur-
gent movement that applies guerrilla tactics and secretive organisational structure.
Organisation is furthermore relevant when armed groups gain territorial control and
consequently need to enlarge and differentiate their organisation and its functions
(Schlichte 2009). Institutionalisation becomes then a requirement in order to maintain
power and mobilise continuous support of the dominated population.””® At the same
time, this process carries symbolic value, as can be understood from the LTTE’s effort

to signal an on-going state-building process through institutionalisation (Stokke 2006).

The main gist of the theory is in principle relevant for the study of the behaviour of all
conflict parties that wish to induce transformation, even if these are part of a gov-
ernment; nevertheless the theory refers to actors outside the state as the ‘movers’,
organising themselves in form of social movement in interaction — and often in conflict

— with ‘the state’. This can be explained with two arguments.

For one, social movements are regularly described as a reaction of the masses to in-
justice and as a challenge to authorities representing repression (Tarrow 1998).7° His-
torically concerned with left-wing movements, the government is considered to be the
antagonist. Rooted in the analysis of civil rights struggles in the United States, for ex-
ample, theory development on political process was motivated by concrete political
concerns to explain protest as a rational strategy to resolve legitimate grievances. It
therefore focuses on the interaction between movement attributes, such as organisa-
tional characteristics, and the broader economic and political context that triggered the

movement’s emergence (Caren 2007).

While economic or social conditions may be at the root of the grievances expressed
by social movements, it is generally the political system, or the ‘political opportunity
structure’, that leads to their emergence and development. Political opportunity mani-
fests itself in three sets of properties: “the formal institutional structure of a political
system, its informal procedures and prevailing strategies with regard to challengers,
and the configuration of power relevant for the confrontation with the challengers”
(Kriesi 1996, p.160). Different political systems vary in influential factors, such as the

relative openness of the institutionalised political system or the state’s capacity and

25 3chlichte (2009) distinguishes between formalisation, or bureaucratisation, and patrimonalisation

strategies that describe the decreasing personification of power within armed groups.

% Tarrow traces the lineage of studies on social movements back to Marx’s discussion of mass collec-

tive action as a response to structure in society (1998, p.11).
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propensity for repression (McAdam et al. 1996); and the manifestations are not static.
Political systems change, albeit often only marginally, and political tendencies change

due to various internal and external influences.

Second, political actors in government are in a different, and often more favourable,
position to induce change. In principle and with an undue extent of simplification, their
dominance in the legislature and in the executive provides them with ample opportuni-
ties to introduce policies according to their constituencies’ interests. Access to gov-
ernment administration guarantees resources to mobilise support for change. Of
course, there is a great body of literature that shows that things are not so easy in
politics (for a review of literature regarding multiple political principals and multiple ac-
tors within a government agent see Waterman & Meier 1998; Shapiro 2005). Some
authors thus expand social movement studies into studies of contentious politics that
include ‘challengers’ within governmental institutions (McAdam et al. 2001). In fact,
this research indicates that opportunities and resources in an organisation are rel-
evant conditions for government agency if it wishes to induce change.”” Nevertheless,
theory concerned with social movements clearly focuses on the constraints and op-

portunities of anti-authoritarian movements outside government power.

Altogether, the theory is relevant for this research since it sheds light on the question
of how agency is constituted in actors that do not underlie the conditions of public ag-
ency earlier outlined in the theory of public bureaucracy. Whereas social movements
and armed groups such as the LTTE often see in their life cycle phases of formalised
organisation, internal professionalisation, differentiation and bureaucratisation (Kriesi
1996), the theory does not fit well since these bureaucracies are not legitimised

democratically and their leadership does not contest elections.?”® Moe (1995) referred

2T A more recent strand of organisation studies applies social movement theory to explain change within

organisations, for example within bureaucracies. It can be argued, however, that movements by definition
are challengers outside the state and thus ‘inside challengers’ could only be described as movement-like
(Whetten et al. 2009).

Rootes (1999) points to a third explanation: especially the early literature on social movements displays
confusion between sociological and political application of the term ‘structure’. Whether slippage or delib-
erate use of the term in its denoted meaning, ‘structure’ both implies often long-standing formal gov-
ernment institutions and the contingencies and dynamics of structure in the sociological sense. In more
recent literature, political opportunities are understood more clearly as situational (Tarrow 1998, p.77).

18 Kriesi (1996) provides an overview of organisational forms of social movements in a political context,

which distinguishes between the social movement organisation and its wider infrastructure that provides

support, political representation and mobilisation carrying the movement.
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to the public authority of the principal/politician, the political contract, the political un-
certainty of the mandate and the political compromise that influences agency. These
features constrain the freedom of the principal’s contract with the agent as well as the
bureaucratic agent’s opportunity to defect from the contract. While these insights are
relevant for the study of a government agency, they are only applicable to a limited

extent to the armed group agency that is of concern in this research.

Social movement studies help to fill the gap in understanding legitimisation of the
movement’s organisation and representation of the collective interests of its constitu-
ency. For example and without going deeper into the study of armed groups, such an
organisation while not subject to the uncertainty of electoral defeat nevertheless
needs to ensure legitimisation of its contract with its constituency, since it needs to
mobilise resources for the sustenance of the organisation. This legitimisation might
not be based on persuasion only, since coercion is a regular part of the mobilisation
repertoire of armed groups. In most cases, however, coercive measures alone cannot
sustain the long-term support required for the establishment of an administrative or-
ganisation and especially for the conduct of continued civil war (Kalyvas 2006; for a

specific discussion of LTTE mobilisation of support see Lilja 2010).2"

Picking up the earlier argument of Moe, an additional actor has been introduced to the
bilateral contract between principal and agent: interest groups hold indirect influence
over the contract, and both the principal as well as the agent need to consider their
interests. In the context of social movements as well as violent conflict and peace ne-
gotiations, the term stakeholder is preferred and will be used consequently in order to
define groups and organisations that have an interest in and are affected by the out-

come of a conflict or peace process.

Section 3.4 will discuss in more detail differences and commonalities between the ag-
ency of armed groups and political and government actors as portrayed in the case
studies of this research. The above presents only short glimpses into a rich and com-

plex scholarly literature. Nevertheless, in the sense of a summary the literature find-

19 Some authors in political economy studies model ethnic groups as stakeholders of armed groups on

the basis of their “enduring common preferences over all public policies” (Fearon 2006, p.858). Com-
pared to Moe’s model these stakeholders, however, have only limited influence on the armed group’s
behaviour. Whereas armed groups depend on civilian support, the latter have only restricted options to
sanction the armed group’s behaviour, for example through withdrawal of support or defection to the op-
position. Civilian choice is regularly constrained by the armed group’s threat of violence ‘against their own
people’ (Horowitz 1985; Kalyvas 2000).
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ings so far will be integrated into the conceptual framework. The following will con-
sider how the perspective presented in section 3.3 translates into the model devel-

oped so far on the basis of principal-agent relationships.

3.3.3 Introducing structure to the conceptual framework

The discussion presented in section 3.3 confirms that the application of agency theory
in the conceptual research framework of this thesis will remain incomplete and un-
satisfying if not complemented by a conceptualisation of structure. Accordingly, ag-
ency has to be understood in the context of specific structure and specific character-
istics of the agent. This notion presents a relevant addition to the above understand-
ing of agency in this research, since it argues for the recognition of both the ‘context’

and the ‘individual characteristics’ as stated in assumption 4:

Both external context-related factors and internal organisational characteristics

determine the organisation’s contributions to conflict transformation.

Structuration theory explains how this ‘context’ understood as structure and the
agency of individual or group actors mutually constitute each other and how this proc-
ess is dependent on the continuities and interpretations of social life by the agent as
well as on the ‘characteristics’, or properties, of the agent, expressed in identity with

its embedded rules and resources.

The dynamic interplay between agency and structure leads to a different understand-
ing of the above assumption, which speaks of determination. Agency is not embedded
in determining factors; it is shaped by them but also influences them at the same time

to a certain extent. This relationship can be visualised as follows:

<:> AGENCY <:>
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Figure 3.3: Agency in interplay with context and organizational characteristics

Going back to Jabri’s application of structuration theory, it becomes clear that violent
conflict informs all aspects of the interplay of agency and structure that explains social
life, even if the respective agent might not be a perpetrator of violent acts. Implicit in
the explanation of violent conflict as discussed in earlier chapters is the differentiation
between demographic, economic or other framework conditions and structure as the
human-made rules and resources. This understanding of structure, however, is too
vague to be helpful for the development of a conceptual framework. Which aspects

could be more incisive?

As a first attempt of approximation, it is argued here that a further differentiation, along
the lines of aspects regarding agency in public bureaucracy as well as in the context
of violent conflict, might be useful. Such aspects might encompass such manifesta-

tions of structure as:

— the forms of government that result in exclusion or underrepresentation of
parts of the population in political decisions, political conflict and contesta-
tion as well as in a repressive state response to rebellion;

— the types of violent conflict ensuing from and leading to different griev-
ances of various groups within the population; and

— the phase of violent conflict with different levels of confrontation, atrocities,
mistrust, break-down of communication and isolation between and within
groups, but also with the opening of opportunities for (re-)engagement be-
tween the groups and transformation of the subject of dissent, or the struc-

ture altogether.

The form of government is the foundation of Moe’s characterisation of public bureauc-
racy and one of the key elements informing agency delegated to government bodies.
Literature in the field of conflict and peace research comes to similar conclusions re-
garding determining agency in violent conflict. As discussed in the previous chapter
on conflict transformation, the exclusion of minority groups from government policies
is one of the central grievances leading to armed struggle and violent conflict (Gurr
1993). Findings from social movement theory highlight the relevance of the political

context, or the political opportunities, for the organisational development of move-
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ments and their strategic choice of repertoires of contention, including the use of vio-
lent means, and the response to counterinsurgency. These together with the govern-

ment’s reactions, among other factors, inform the type of violent conflict.

As mentioned earlier, neither government policies nor movement strategies are static;
they are mutually dependent and develop over time in a complex conflict system. De-
scribing violent conflict in phases, or describing a movement along its life cycle, is an

effort to capture this dynamic development.

In summary, it is suggested here that the fourth assumption could be elaborated in

more detail as:

Context-related factors encompass the form of government, the type of violent

conflict and the conflict phase. (Assumption 4 a)

The figure above can be differentiated now as follows:

8 FORM OF

= GOVERNMENT
2 <:> AGENCY <:>

& CONFLICT TYPE
h'd

@)

CONFLICT PHASE

Figure 3.4: Agency in interplay with conflict phase, conflict type, form of government

This section has stressed the relevance of identity informing human agency in the
context of violent conflict. While the framework already recognises ‘organisational
characteristics’ as an intervening variable for agency, it seems useful to understand
what constitutes agency of an organisation. The following section takes a closer look

at the left side of the arrow.
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3.4 ‘We All Sat Together a lot and Spoke about Our Options Inter-
nally’: Inside the Agent

The previous sections on agency have pointed to the relevance of particular charac-
teristics of the agent. Moe’s theory of public bureaucracy, as the name indicates,
builds on the characteristics of bureaucratic agents in a political setting. Moreover,
agency in violent conflict was found to depend on both the context and the identity of
the agent as manifest in the rules and resources available to him. This points to the
relevance of identity in order to understand a particular organisation’s agency. How-
ever, since this research concerns delegated agency, it has to be kept in mind that
agency is not determined by the actors independently from the principal’s contract.
This aspect has already been discussed. It suffices to remember that the contract,
and with it the principal’s control and incentive mechanisms to avoid or reduce agency

loss, constitutes one defining, structural element of an organisation’s agency.

This section tries to look inside the agent. Picking up on the earlier-mentioned litera-
ture on bureaucracy is necessary; however, the perspective now changes from a
bird’s eye view considering bureaucracy mostly as a form of political context, or struc-
ture, to a frog’s perspective, from inside the agent. Bureaucracy in this discussion ap-

pears as both, or is represented on both sides of the Janus face of agency.?®

The focus here is on literature that helps to understand organisational agency behav-
iour and inter-agency differences in similar situations. One central notion in the inter-
views with former staff of the three peace secretariats was that they considered them-
selves fundamentally different from the other organisations despite finding themselves
in similar situations and fulfilling similar functions. The purpose of this section is there-
fore to provide the theoretical background for a causal explanation: why do agents
behave differently while having similar functions; or, why do they behave in the same

way while having such different backgrounds?

280 The effort of applying different perspectives on agency suffers from the inherent dilemma of agency

literature. Due to their fundamental interrelatedness, agency and structure appear like a Janus face: no
side can be presented without invoking the other one (Carlsnaes 1992, p.246). Thus, while trying to look
‘inside the agent’ in this section, references to structure, and thus to the previous section, cannot be

avoided.
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First of all, however, the argument will return to the definition of agency and establish
an understanding of organisational agency, given the fact that the most of the litera-
ture discusses individual agency and assumes collective agency to work in the same
way. Then, organisational identity will be introduced in order to help understand or-
ganisational agency; and lastly, the section will concretise the second part of assump-

tion 4 that was introduced earlier.

At the end of this section, an attempt will be made to describe the internal organisa-
tional characteristics more closely. This will complete the conceptual framework under

development in this chapter.

3.4.1 Understanding organisational agency as decision-making and

learning processes

Despite the wide range of application and interpretation, some authors argue that
most conceptions of agency remain vague and usually do not capture its complexity.
The conception of organisational agency suffers from two problems: understanding
agency as a process and differentiating between individual and organisational agency.
As the empirical findings show, agency is negotiated within the organisation, or — de-
pending on power relations within the organisation and their connection to the power
struggle between stakeholders within wider society — not negotiated since the actors
within the organisation are aware of stakeholder expectations and anticipate the out-

come of negotiation efforts.*"

First, and this is true for individual agency as well, agency needs to be disaggregated
as a process in time. Most authors highlight either aspects of routine, habitualisation
and perpetuation of structure, or of purpose, deliberation and emancipation. It remains

“e

unclear how the “doubly constituted’ interplay between social action and structural
constraint” (Reed 2005, p.290) actually takes place. While Giddens implies that ‘struc-
turation’ is a process rather than a steady state (Sewell 1992, p.4), the theory does
not shed light on how to understand this process and how to analytically distinguish

the relative influence of both factors on each other.

81 Waterman and Meier in an overview of internal goal conflicts between bureaucratic agency staff, for

example, mention that “groups of career bureaucrats [that] might see a change in political leadership as
an opportunity to reopen old bureaucratic disputes and gain the upper hand on their intra-agency rivals”;
they, however, do not consider political power struggle among agency staff in detail (1998, p.181 quoting
Pfiffner 1988).
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Due to these difficulties, agency remains “flat and impoverished” (Emirbayer & Mische
1998, p.963). The authors therefore suggest conceptualising human agency as “a
temporally embedded process of social engagement, informed by the past (in its hab-
itual aspect), but also oriented toward the future (as a capacity to imagine alternative
possibilities) and toward the present (as a capacity to contextualize past habits and
future projects within the contingencies of the moment)” (ibid., p.963). Agency can
then be imagined as a ‘chordal triad’ of iteration of past routines, projections of future

potential action and evaluation of the present practice (ibid., p.970).

The three elements — evaluation, iteration and projection — can be disaggregated into
sets of “internal structures” that translate in simpler language into a process of deci-
sion-making with distinct phases of goal or problem identification, information gather-
ing, identification and assessment of alternative options, decision, execution and re-
flection (Emirbayer & Mische 1998, pp.988-1002). The process ultimately leads to
choice; as Jasper in his effort to explain agency in social movements points out: “if

agency means anything, it would seem to involve choices” (Jasper 2002, p.2).

According to the theory of strategic choice (Child 1972, 1997), which essentially de-
scribes decision-making — and thus agency — as a political process within the organi-
sation, those members with decision-making power negotiate and perform choices
based on structural influences such as the expectations of principals, environmental,
or societal factors and their own preferences informed by identity.”®* Such a process
perspective helps to understand agency since it differentiates between the action in
decision-making and structural — either external or intra-organisational — influences on

the decision-making process.?®

The process of making strategic choices can also be understood as a “continuing ad-
aptive learning cycle ... within a theoretical framework that locates ‘organizational
learning’ within the context of organizations as socio-political systems” (Child 1997,
p.44). Such learning is based on the evaluation of feedback provided by the organisa-
tion’s environment on decisions taken at an earlier point in time. These feedback and

learning loops reach different levels; literature generally describes three forms of

%2 One relevant and, according to Jasper (2002), underutilised avenue to explain agency in social

movements is a stronger focus on micro-foundations of political action — in contrast to the dominating

focus on structure.

23 This understanding embraces the flow of time similar to Margaret Archer's approach of analytical

dualism. She proposes isolation of both the structural factors and the agent’s actions along temporal or-
dering and analysis of so-called morphogenetic sequences that constitute social processes (Archer 1995,
2000).
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learning, deepening the level of adjustment from ‘changing gears’ in the implementa-
tion of organisational functions (single loop, or first order learning) to changing the
functions and policies of the organisation (double loop, or second order learning) to
questioning and changing the underlying paradigm, i.e., the goals of strategy behind
the organisational functions and the ideas and principles guiding them (triple loop, or

third order learning).?*

Second, explaining organisational agency is problematic since human agency is usu-
ally conceptualised as the agency of individuals. The choices discussed above are
made by individuals within the organisation (Beckert 1999). Consequently, literature
about agency often does not distinguish between agents