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PREFACE

Tutsi and Hutu are attacking gach othgr again, this month in northegrn
Burundi. {Ibsolute fatality counts arg comparatively low, givgn what
they havg been in Burundi, and what they werg in 1994, in ngighboring
Rwanda. They haveg not ggt reached the atroeity lgvels of the Sudan, or
Bosnia, but, in shegr number, they approximate the deaths this month
in the rgngwed civil war in Sri loanka.

The globg is awash with gthnic and religious conflict. Negarly 50 million
persons havg lost their lives in the maglstrom of intergroup bittgrngss
sincg the gnd of World War 1I, at Igast 5 million sincg 1990. Paring that
samge period therg werg about 150 civil wars and war-likg intrastate
battlgs. {Ind they continug in frica, {sia, Curopg, and latin {Imerica,
and gvgn in Ocgania.

How to staunch thgse continuing hostilitics was the fundamgental
qugstion beghind an urgegnt megting summongd by the World Peace
Foundation and the Program on Non-Governmental Organizations of
the flarvard Institutg for Intgrnational ®evelopment. Could non-
govegrnmental organizations (NGOs) contribute to peace? Could their
¢fforts improve the world's ability to contain gthnic and religious
violgneg through the gxercisg of preventive diplomacy? In particular,
could NGOs contribute to the garly warning of conflicts, and thus to
garly action which would reducg their hgat and potentially prevent
Rillings?

The following Report summarizes the discussions and conclusions of
that meeting, which took place in Cambridge, Massachusegtts, in {pril
1995. Convened gxactly a year after the massacregs in Rwanda, amid
continuing troublgs in Burundi, and during the lull beforg the
continuing storm in Sri lanka, it gxplored the rolg that NGOs had
plaged and could play in reducing ¢thniec and religious conflict in
troubled countrigs. lsocal and intgrnational NGOs made and werg
making a differencg in Burundi, Guatgmala, Macedonia, Nigeria,
Rwanda, South {frica, dri lsanka, and thg Sudan -- our casg studigs.
But in gach casg the influgneg that local and intgrnational NGOs had
grerted or werg grerting dgpended upon the heat and immediacy of the
battlgs in their particular localgs. Intgrvgning to reducg hostilitigs in
the Sudan, or in Guatgmala, employed skills which were similar to, but
not gxractly the samg as theg pgacg-building intgrvegntions in South
{frica and ori lsanka, and thg ongoing pre-conflict attgntion which
NGOs werg giving to tgnsions in Macegdonia and Niggria.

Preventive diplomacy rgpregsgnts a host of ¢fforts on the part of both
local and intgrnational NGOs, sometimgs in concert, often not.



lsikgwise, garly warning, we discovered, gmbraced a Ralgidoscopg of
early, not-so-garly, and belated bellringings. In Rwanda thosg signals
wereg hgeded only far too late. In Macgdonia and Burundi, garly
warning has beggn amplg. It is garly action of an ¢ffectiveg Rind that has
not always followed thg warnings -~ not in Rwanda, possibly not now
in Burundi, and pgrhaps not in thg coming days and months in
Nigeria.

The megting in Cambridge was devoted both to thegory and to practicg,
as well as to drawing out thg lgssons of thg casgs for preventive
diplomacy and garly warning. The participants in the discussions werg
drawn from theg ranks of religf and human rights NGOs, both local and
intgrnational; from diplomatic ranks; from thg acadgmy; from the press;
and from foundations with intgrgsts abroad. ({Jppendix 1 lists the
participants.)

The megting's deliberations wereg focused on ning sgssions, two
focusing on the theory of preventive diplomacey and garly warning, the
others on thg casg studigs and on conclusions and recommendations.
Revised versions of theg papers prepared for the confergnce will bg
published garly in 1996 by the World Peacg Foundation and the
Brookings Institution Press.

Martha 1. Chegn and | thank €mily MacFarquhar and Ralgpso
Nicolaidis for their important contributions to the intellgetual gvolation
of this Report and Carol Grodzins for heglping to develop the garly
stages of our project. We arg indgbted to {Inn Hannum for organizing
the {Jpril confergnce and theg production of this report. Missy 1lllgn
collaborated in many of our ¢fforts, and she and {Inn Hannum were
ably assisted by dapna Gupta, dmanda Pearson, Stgphanig Rupp, and
Clkg Wisch. We arg grateful to the United States Institute for Peace,
which provided financial support for the megting.

- RLR



INTROPUCTION

Where therg is trouble, therg arg non-governmgntal organizations
(N@Os). Today's global troublg spots arg inergasingly defingd not by
natural disasters but by manmadg ongs, thg products of ¢thniec and
religious furigs unlgashed. 0 morg and morg local and intgrnational
NGOs find themselvgs working in the midst of simmering conflicts or
opgn war. {Is noncombatants on the frontlings, they often have unique
accgss to information and closg conngctions to warring groups. If
alarm bells can be sounded garly, NGOs arg well placed to ring them. If
community passions can beg curbed, NGOs may segrve as trusted
counsgllors of calm.

Complegx emergenciegs offer ngw opportunitigs for NGOs to gxtend their
missions into pgacgmaking. But they also imposg complicated new
dgmands. NGOs now nged to rethink their goals, retrain their staffs,
and adjust their working mgethods to accommodatge fast-changing, gven
danggrous conditions. Coopgration and consultation among local and
international NGOs, begtwegen governmental and non-governmental
actors, and with multinational pgacg-monitoring and pgacgmaking
organizations likg the United Nations, has always bgegn dgsirablg. In
war zongs, it is gssential.

Not all NGOs can be gxpected actively to pursug conflict prevention or
rgsolution. Thesg arg not tasks for well-mganing amateurs but new
disciplings requiring speecialized skills. But NGOs also do not havg the
luxury of opting out of local disputgs. €ven tgchnical projects can no
longer be degsigned without taking account of the political and social
currgnts swirling around them. Ygt, few figldworkers arrive on the
scgng gquipped to undgrstand local tgnsions or arg capablg of
detecting signs of immingnt uphgaval. Sometimes, well-mganing NGOs
of all Rinds inadvertgntly gracgrbatg conflict rather than ¢asing it.

This difficult ngw reality was the subject of structured discussions
over segveral daygs at Harvard University in Wpril 1995. The World
Peacg Foundation and the Program on Non-Govgrnmental
Organizations of thg tlarvard Institutg for Intgrnational ®Pgvelopment
sponsored the megting (supported in part by the United Statgs Institute
of Peace) and invited local and intgrnational NGO Igaders, and other
practitiongrs, pgacgmakers, peacgkegpers, and academics to gxplore
the comparative advantage of NGOs as conflict preventers and conflict
allgviators. The participants dgbated whether garly warning madg a
differgnceg to the fruitful conduet of preventive action, how garly
warning could bg converted into ¢ffective garly preventive action, and



whether it made segnse for local NGOs to be linked together, for the
purposgs of preventive diplomacy, into a formal or sgmi-formal ¢arly
alarm ngtwork.

Ong of the objgctivegs of theg confergnce was to gnhaneg commaunication
between local and international NGO Igaders; another was to provide a
comparative framegwork for cross-national discussions among Igaders
of local NGOs. The local NGOs rgpresented at the Cambridge meeting
werg explicitly focusgd on human rights or conflict rgsolution. The
intgrnational NGOs, by contrast, werg predominantly religf and
development aggncigs, now incrgasingly involved in ecrisis
managegment issugs. Intgrnational human rights NGOs also attgnded.

When theg megeting at tlarvard opgned, the first wave of ggnocidal
Rillings in Rwanda was gxractly a gear old. Hlundreds of Burundian
Hutu were beging murdered by Tutsi gach wegk. Vicious scorgs were
still being settled in Rwanda, and the slaughter at Ribgho in Rwanda
was sgveral wegks ahgad. Therg was a trace in the long-running civil
war between Sinhalgsg and Tamil in Sri l.anka, but that ceasgfirg was
soon to brgak down. The civil war in the southern dudan continugd,
morg than 1 million lives having bgegn lost sineg 1983. In €uropg there
was no ¢nd in sight to g¢thnic strife in Bosnia. {Ind theg attacks within
Croatia werg soon to rgsumeg.

Cthnic, religious, and cultural fratricide served as the contegxt of the
meeting. Thirty civil wars and twgnty complgg humanitarian crisegs
have bgen egrupting gvery year sineg the gnd of the cold war relgased
long-suppressed rivalrigs and hatreds. {Ibout fiftg million peoplg have
begegn foreed to flge their homes during the past ten gears, including
twgnty million refugees who fled across borders and thirtg million
peoplg displaced within their own countrigs.

€uropgans continug to RKill €uropgans, sians Kill {Isians, and
Hfricans Rill {fricans. But therg arg states and regions where
preventive diplomacy has avoided, limited, or restraingd intgrngcing
hostilitigs. Therg arg situations in which garly warning was timely, but
no ong listgnegd. There arg other placgs where garly warning was
converted into ¢ffective action. Not all of €uropge, {Isia, Hfrica, or Latin
WImgrica is tgnsg and inflamed by ¢thnic and religious animosity, and
in somg of thosg situations NGOs, local and intgrnational, helped to
bring conflicts back from ong or morg brinks. What Igssons could be
Igarngd for the futurg of garly warning, ¢arly action, and preventive
diplomacy morg gengrally?



Theoretical graminations of thgse conegpts, and a cautionary survey,
provided the framgwork for a discussion of gight casg studigs: Sri
lsanka, Macegdonia, Guatgmala, the Sudan, Nigeria, Rwanda, Burundi,
and South {frica. The casg studigs represgnted a combination of
failurgs and succgssgs, of trials and grrors, and of different and
significant Igssons for gnhancing the g¢ffectivengss of garly warning,
garly action, and preventive diplomacy.

The discussants, both thosg who had begen invited to prepare papers
beforghand and thosg who brought dirget figld gxperigncee to the
conclave, werg joingd by academic and practical synthesizers of
broad gxperigneg with the prevention and amglioration of e¢thnic and
religious conflict throughout the world. The casg study pregsenters, by
design, were for the most part local or indiggnous NGO Igaders and
intgrnational NGO practitiongrs from thosg sameg conflict-ridden
states.



THE NATURE OF PREVENTIVE PIPLOMICY 1INP E1TRLY
WARNING

Conflict comes in many guisegs. Would-bg peacgmakers neged to defing
the challgnggs before prescribing the curgs. The most critical
distinctions arg betwgen two Rinds of erisgs: thosg likgly to blow over
and thosg likely to blow up. The first kind includes quigt, chronic erisgs
that do not normally attract intgrnational noticg and that indiggnous
NGOs managge egvery day. The sgecond gncompassgs violgnt outbreaks
that requirg diplomatic or military firg-fighting. Violgnt crisgs also
range in intgnsity from stregt battlgs to genocide. {dlthough fingly-
graingd dgfinitions arg degsirablg becausg they may increase predictive
valug, they may also Igad to pregmature intervention.

Preventive diplomacy is thg usg of cogreivg or non-cogreivg means to
avoid, deter, deflgct or reducg conflict. It takes thregg main forms:

» Conflict prevention -- averting disputgs between states and other
partigs;

* Confliet containment -- preventing the horizontal and vertical
gscalation of hostilitigs;

* Post-conflict conciliation -- preventing the re-gmergegnce of disputes.
{Imong the techniques of preventive diplomacy arg:

* Peace building -~ thg rgmoval or reduction of conditions fostering
violgneg betwgegn or among groups or statgs;

* Preventive dgplogment -~ the intgrposition of military or obsgrver
forcgs between contgnding ¢glements;

* Mediation -- regsolution of disputgs beforg hostilitics emerge, or
aftgrwards.

Carly warning is sounding alarm beglls at the right timg and in a
salutary and appropriatg manngr. t its most gffective, it alerts local
and intgrnational communitigs to the likgly onsgt of violgneg between
or among groups or statgs. It has at Igast threg compongnts:
information (which must bg accuratg); analysis (which must bg
dispassionateg); and communication (which must bg acegssiblg and



clgar). €vgn 8o, the coneegpt of garly warning is messy, fuzzy, and
ambiguous. What if nobody is listening? Or what if peoplg regspond and
the toesin turns out to have bgen sounded prematurely or
grrongously?

€arly warning, at its most refingd, is the apgx of an array of indicators,
gach of which has bgegn assegssed, calibrated, and rg-calibrated.
Petecting garly warning indicators and wegighing their importance
requiregs judgment and egxperignee. s UN Seergtary-Gengral Boutros
Boutros-Ghali has obsgrved, vital indicators areg often hiddegn within
an immgnsg volume of inconsegqugntial material.

Uet, when early warning is reliablg and persuasive, it can gncourage
deeision-makegrs to takeg preventive measurgs in a timely fashion.
Making warnings public inergasgs the transpargncey of a cerisis and
cregatgs public gxpectations and pregssurgs that can egncourage
govegrnments and intgrnational bodigs to deter disasters. But publicity
can also raisg tensions and somgetimes Igad to theg very outcomes that
the warnings werg intended to avert.

€arly warning and conflict prevention are, above all, about politics.
Reports  of intra-national hostilitigs arg invariably filtered by
politicians sggking to manipulate them for partisan gnds. NGOs can
sgrvg as valuablg indgpegndegnt sourcegs of facts. Ugt, the tgnser the
confrontation, the likeligr it is that NGO ¢fforts to gather information
will bg vigwed as interfergnce. Issuing garly warnings can also
compromise NGOs' sgrvieg missions and put figldworkers at risk.

Thereg are manyg wagys that NGOs regspond to garly rumblings of
conflict: they serve as silgnt withgsses, thus pregserving their neatrality;
they arg annoying witngssgs or bell-ringegrs; and they arg political
witngssgs, with a mission to arousg an gxternal rgsponsg. Indiggnous
NG@Os arg the morg capablg of detecting garly warning signs;
intgrnational NGOs arg best placed to gncourage gxternal intgrvention
and to channgl rgsourcgs to local partners.

Human rights and faming monitoring provide two modgls of garly
warning. HHuman rights violations arg oftgn the first signs of abusg of
powgr and theg gracerbation of tensions. So calling attgntion to them is
ong way of sounding warning about potegntial violgnt conflicts, refugee
flows, and intgrnal displacgments. In famings, media regports of garly
indicators raisg public gxpectations and put pregssurgs on
governments to act. Theg moreg opgn, the more degmoeratic the state or
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reggion, the gasier it is for garly warnings to beg raised, and theg morg
likely that they will beg heeded.

The relgvancee of faming, or gvegn human rights algrting mechanisms,
for conflict warning is limited, for two rgasons: famings and human
rights abusegs can bg defingd by well-gstablished standards whereas
the work of identifying conflict indicators is just bgginning; and, unlike
human rights violations, which can bg invgstigated by fact-finding
missions, monitoring conflicts requirgs a long-term prgsgncg on the
ground and a broad political mandatg.

Conflict-prong socigtigs can bg identified by key background factors:
ungqual accgss to entitlements, social clgavagegs, and historical
grigvances. But the presgnee of ong of morg of these factors dogs not
ingvitably lgad to violgneg. docial stregssegs areg often tolgrated so long
as political institutions arg segen to be lggitimate and gven-handed. The
brgakdown of political lggitimacy is both a ngcegssary and sufficient
condition for the slidg of a socigty into tarmoil. That is why
democracigs do better than autoceracigs at containing conflict.

{ssaults on degmocratic institutions such as a freg press and an
indgpgndgnt judiciary, and on degmocratic frggdoms such as free
speech and unimpeded travel, arg telltalg signs of an incipignt crisis.
Hlthough different communitigs have differgnt bregaking points, the
intgnsification of intergroup hostility tends to follow cgrtain patterns.
Signal flargs to watch for includg: statements of gxtrgme threat; ritual
acts to promoteg group unity and Iggitimizg violgneg; dghumanization
of oppongnts; and the redgfinition of political divisions in gmotionally-
charged g¢thnic, religious, or tribal terms. ecglerators like
propaganda, misinformation, rumors, or symbolic violgneg intgnsify
the impact of triggering gvents.

Hostilitigs may be preeipitated by an individual who manipulates or
articulatgs ¢thic sgntimegnt or by an gvent such as an assassination of
a promingnt Igader. The start of a degstructive spiral is indicated by
brgakdowns in communication; incregasing rigidity of positions; rising
lgvels of hostility; and casting the conflict as a zgro-sum game. Other
indicators of gscalation arg fewger or shorter pausgs between incidents;
inergasingly frequent degmonstrations; theg training or arming of
fighting units; and gmpty streets.

Onceg nggative mechanisms have bgegn activated, the only viable
measure of conflict prevention may consist of creating a stalgmate to
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buy timg. For conflict managgment to work, there mast at Igast bg some
opgn communications channgls, somg flgxibility of positions, and
somg accgptanceg of a rival's legitimacy.

Figld diplomacy, a ngw and untrigd form of intgrvention, may assist in
theg degscalation of conflict in theg new egra of hostilitigs. Figld
diplomacy involvgs segnding non-govegrnmental tgams to regions of
antagonism for gxtgnded periods in order to stimulate and support
local initiativgs for pgacg building and, if negegssary, for garly warning.
The aim of figld diplomacy is to create a ngtwork of trusted persons to
monitor thg ongoing conflict and to cregate a favorablg climate for
creating solutions.

€ach conflict is unique. Ngverthelgss, therg arg categorigs of
preconflict conditions into which NGO and other obsgrvers on the
ground can sort indicators and pregcursors. lsong lists of gegngralizablg
indicators arg obviously usgful; gven morg helpful, the conferees
agreed, were higrarchal rankings of those samg indicators. What arg
thg most reliablg indicators of incipignt erisgs? Hlow should NGOs sort
the several varigtics of warning signs? What arg the most sgnsitivg and
the most telling precursors, gspecially in potentially gegnocidal
situations?

Representatives of NGOs, gspecially those focused primarily on religf
but constantly thrust into conflict situations, thirst for such guidglings.
This need for clgar framegworks, and for training, was gmphasized by a
survey of intgrnational NGO opgrations in conflict situations across
the globe. It concluded that intgrnational humanitarian NGOs had
performegd poorly in conflict situations, sometimes gxracerbating
hostilitigs that they were intent on amgliorating.

In Bosnia, for grample, the documentation of war erimgs and human
rights abusgs has hardened attitudgs and rginforeed grigvancgs on
both sidgs. S¢rbs arg morg certain than gver that they arg universally
misundgrstood. This, in turn, makegs them all thg morg unwilling to
negotiate; having begen portraged as monsters, they are convineegd that
they cannot get a fair deal.

The best known gramplg of counter-productive aid is in the Rwandan
refugee camps in GQoma, Zaire, where religf supplies werg
commandggred by Huatu Rillgrs and used both to hold civilians hostage
and to rgbuild their military prowgss. Bosnia is another setting where
a religf g¢ffort can beg sgegn to bg prolonging war by introducing
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suppligs that areg siphoned off to support fighting factions. Thegse two
casgs underling a widgly applicablg principlg: that when outside
rgsourees arg brought into an gnvironment of scarcity and inter-group
hostility, they sgldom redueg tgnsions and morg oftgn bgcome a
further causeg of contgntion. But here, too, a moral dilgmma arisgs:
should civilians bg allowed to starve if feeding them megans also
strgngthening their Killers?

When intgrnational NGOs neggotiate with warring partigs to grant safe
passagg for religf suppligs, doing so can have nggative side-¢ffects: it
givgs armigs time to rest and regroup; and it lggitimizgs their claims to
control acegss to lifg-supporting materials. When NGOs hirg armed
guards, as they did in Somalia, they takg an additional stegp toward
accgpting the lggitimacy of military might.

Ws grassroots workers, NGOs arg in a position to spot warnings of
disaster as well as signals of hopg and dggscalation. Oftegn, positive
and nggative indicators occur simultangously. NGOs nged to be alert
to such complexity and to sgegk opportunitigs to aceentuate positive
developments by gxploiting local stocks of social capital, such as local
peacgbuilders.

For local peoplg to attgmpt to stem the tide of ethnie rivalry is difficult
and dangerous. NGOs can heglp to create supportive space for
indgpgndgntly-minded individuals who feel silgnced by political
pressurgs but arg nongthelgss ready to take a stand. lsocal NGOs and
intgrnational NGOs can both sound thg garly warning bells. In that
way, and also by assisting and gmpowgring local pgacg-preventing
individuals, they can contribute significantly to the deflgcting, if not the
avoidanceg of further hostilitigs. €mpowering peacgmaking forcegs is
ong of thg ways in which NGOs can bgcome peacgmakers themselves.
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THE CHsES

€ight humanitarian ecrisgs in four contingnts wgrg gramined for
lgssons applicablg to preventive diplomacy, garly warning and carly
action, and pgacgmaking. In only ong of thg casgs studigd--douth
{frica--was major conflict actually averted, though black-on-black
violgneg continugd after blacks and whitgs had entered into
neggotiations for a multiracial government. Warning lights arg on in
Niggeria and Macgdonia, where violgneg could grupt at ang time. In the
Sudan, Guatgmala, Rwanda, and Burundi, violgneg has begen chronie
for years; all four arg studigs of theg failure of the intgrnational
community to react, dgspite warnings issugd both garly and late. The
most notablg partial succgss story is in ori lsanka, where local human
rights groups brought in integrnational aggncigs to avert a
humanitarian disaster that might have rgsulted from a long-running
gthnic war.

The record of NGO ¢ffectivengss in thgse gight conflict zongs is mixed.
Warnings wereg duly convegged and regconciliation attempted. But
nowhere did NGOs have the capacity to compel a rgsponsg from
intgrnal powgrholders or an intgrvgntion from outside. If issuing
warnings without an assurancg of action is not only futile but
danggrous, should it be attempted at all?

Five of the cases consist of NGOs opgrating actively and attgmpting to
intgrvegng ¢ffectively in zongs of continuing gthnic civil insurggncy. In
the othgr threg, NGOs arg attgmpting to minimizg or avoid theg immingnt
outbrgak of or a rgngwal of hostilitics between antagonistic rivals.

The Five Continuing €thnie Insurgencigs:
Rwanda

"We knew," says dlison Pgs Forges of tluman Rights Wateh. The
problgm in Rwanda in 1994 was not ong of not knowing, but of not
acting. Hluman rights activists in Rigali algrted forgign partngrs days
(gven wegks) in advancg that a catastrophg was coming, though not
even on-sitg Cassandras could predict the precipitating gvent--the
murdgr of theg country's pregsidgnt in an air erash--or the scalg of the
Rilling that followed. What should have bgen morg predictablg was the
disbeligf and unrgsponsivgngss gxhibited by the rgst of the world.
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The cataclysm, in which up to 1 million pegoplg digd and another 2
million were displaced, was the climax of morg than four decadgs of
Hutu-Tutsi hostility. When Rwanda bgecame indgpendgnt in 1962,
minority rulg by Tutsi chigfs gave way to Hatu majority governments.
Many thousands of Tutsi went into gxilg in ngighboring countrigs. 1In
abortive Tutsi invasion in 1990 was followed by widgspread arregsts. In
Hugust 1993, an intgrnationally-mediated pgace accord bgtween the
Hatu-led government and Tutsi rebels (attacking from Ugandan basgs
in theg north) was signed and a ting UN peacgkeegping foreg dispatched.

When Hutu gxtremists began their Killing spree in (dpril 1994, Tutsi
gxilgs invaded again. This timg thegy succeeded in seizing power,
s¢tting off a massive flight of Hutu refugees and ong of the world's
largest, megssigst, and most controversial religf operations.

Beforeg Rwanda bgecame synongmous with gegnocide, it had bgen a
favored child of integrnational dgvelopment aggncigs for at Igast a
decade. When repression integnsified after the 1990 invasion, local
human rights groups started up and collaborated with intgrnational
NGOs. Relations became closg and were basgd on mutual trust and
credibility: "lt was like eryging on thg shouldgrs of friends," says
Monique Mujawamariga, a Rigali-based local NGO Igader. She chosg
sgvegn forgign partnegrs as the most reliablg outlgts for her disaster
warnings, dropping sgveral dozgn othegrs whom she regarded as Igss
than fully committed to her erusadg.

Mujawamariga and her NGO collgagugs invegstigated and publicized
atrocitigs committed by government foregs and gscorted forgign
ambassadors to massacreg sitgs. Sometimes, with the help of humang
policgmen, shg managed to warn prospeective victims and save them.
Most of the timg beforg {pril 1994, thg aim of her human rights
monitoring was to prgssurg forgign governments into restraining the
Rwandan (Huatu-run) regime.

But therg was no reaction until an intgrnational commission produced
a rgport on human rights abuses in Marceh 1993. Then the United States
redirected its financial aid away from government aggncigs and
channellgd it instead through NG@GOs; Belgium withdrew its
ambassador. (The killings stopped when the commission arrived in
Rigali, and rgsumed within hours after its degparture.)

Piplomatic pregssureg helped to bring about the frusha agregment in
Wugust 1993 between the Huatu-led government and the Tutsi regbel
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army, bat that concord was quickly repudiated by extremists. The
assassination of thg Burundian president in Octobgr 1993, and the
massacrg of 50,000 Tutsi that followed, gvoked no intgrnational
intervention.

That failurg to act sgnt a megssage to Rwanda's Hutu militants. They
beggan preparing for a further bloodbath: training militia; distributing
arms; and broadcasting hateg propaganda. They adjusted their tactics
in rgsponsg to forgign pressurgs, shifting from using state radio to
using a private station for their propaganda, and from using thg armgy
to using the militia for their Killing instruments. They tested
intgrnational rgactions with political Killings in garly 1994. {gain, there
was no peregptiblg responseg.

The UN Human Rights Commission, presgnted with a regport on
Rwandan atrocitigs, told Human Rights Watch/ffrica that it alrgady
had too mangy {frican countrigs on its aggnda; comg back ngxt gear, it
said.

In March 1994, Mujawamariga Knegw that thg apocalypsg was at hand.
Shg sgnt her childregn out of Rigali and warngd frignds and collgagues
to lgave. (Three later digd with air tickets in their pockets.) fithough
shg was awarg that prgparations wereg being madg, she still had trouble
herself coming to terms with the unimaginableg reality of impending
ggnocide. On March 24, 1994, she dictated a threg-page fax on the
impgnding catastrophe to {frica Wateh, then held it for two days
becauseg she worrigd that it was too alarmist. When the fluman Rights
Watch dirgctor for {Ifrica telgphonegd on March 28, again
Mujawamariga had sgcond thoughts: "We all fear looking ridiculous; if
hysterical fear is hgard with skepticism, it is difficult to cope." {Ifrica
Watech took PMujawamariga's message to Washington, thg latgst of
mang that winter. On {pril 7, it was the turn of {Jfrica Wateh to feel
distraught at not having recognized a trug propheey of doom.

WIbout 2,500 UN troops were in placg when the Killings began. But they
wereg used only to supgrvisg thg gvacuation of forgign nationals,
including intgrnational NGO workers. Then the troops themsglves werg
withdrawn by the UN, lacking a Sgeurity Council mandateg. Troop
commanders later said that it would have taken no morg than 200 men
to have saved at Igast the orphans of Rigali.

Wfrican NGOs plgaded with the OQU and with Ifrican governments to
intgrvgng. The United Stategs promised logistical support, but for three
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months thg Pepartment of Pefense and the State Pepartment haggled
ovgr how mach the logistical items would cost, and who would pay for
them.

dfrica Wateh bombarded the Security Council with warnings and
plgas. Cvgntually, it was invited to brigf members privately. The
Council thegn voted to sgnd UN troops back to Rwanda, but it was
months begforg they werg actually dgspatehed.

{frica Watech now regrets that it did not trg harder to rally public
opinion. dympathgetic U.S. officials told thegm: makeg moreg noisg, we're
not feeling the heat.

Rwanda is a "drgam" laboratory for thg study of thg pathology of
N@Os, said Christian Hlegnnemeger of Catholic Relief Serviegs in
Rwanda: "Il that Knowlgdge, hard work, and goodwill counted for
gxactly nothing." The point, heg continugd, is that "information dogs not
gqual action." But ngither did it gqual pregpargdngss for disaster. In
pril 1994, tlgnngmeyer said that there had bgen "an atmosphere of
tempered optimism" among the fiftegn intgrnational NGOs on the
ground, all of them providing religf serviegs or doing degveglopment
work with local partngrs.

When the gxplosion camg, all NGOs, forgign and domgstie, closed
down Rwandan-based opgerations gregpt for the International
Committeg of the Red Cross (ICRC) and Catholic Religf Serviegs (CRS).
Médeeins sans Trontigres (MST) soon restarted relief work out of
Burundi. The other NGOs disappeared from the scene daring {dpril
and Magy and rgsumed religf activitigs in Jung from Uganda. The vast
majority werg unwilling to work in thg chaos that was Rwanda.

Today, about 170 forgign NGOs arg registered in KRigali, where they
have supplanted the state in providing medical carg, agricultural
support, and social sgrvicegs. Too many do not know when or how to Igt
the statg rgsume its functions. Rwanda has bgcome a milch cow for
NGOs -- an gnormous fund-raising opportunity. Most potent for
inducing donations arg storigs about and photographs of abandongd
childrgn and the sick. Not gnough NGOs arg skillegd at delivering food
aid to largeg populations; not gnough know how to do agricultural
rehabilitation.

Wmateurs also predominate in the human rights figld. National NGOs
arg better qualified, but many of their Igaders and workers fled or were
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Rilled. lsocal NGOs tend to be dgpendgnt on single charismatic figures;
if that pegrson gogs, thg agegncy collapsgs. When local NGOs retarn,
they oftgn find their nichgs filled by international agencigs. Thus the
morg capablg locals arg inundated with forgign mongy and mandates.

"€vgryong is lost and confused in Rwanda," says Charlgs Petrig of the
UN's Pepartment of Humanitarian {Iffairs. "Wg arg marginal actors, at
best modifying the coursg of gvents. We arg supporting the Rillers in
their contgntion that they arg victims and reinforeing the Tutsi in their
percegption that they arg along. Under the guisg of neutrality we're
politically naivg and doing morg harm than good."

Barandi

Burundi is another Rwanda waiting to happgn. This "faux twin" ngxt
door, with a similar g¢thnic mix, gxperignced a forerunngr of the
Rwandan massacrgs in thg autumn of 1993: theg first-gver Hutu
president was mardered and venggance Rillings by both Tutsi and
Hata Igft 50,000-100,000 dead. The assassination and its timing were
not anticipated, but e¢thnic strife and violgneg had bgen a featurg of
Burundian lifg for decades. {1 massacre in 1972 had claimed 100,000-
200,000 victims and decimated the Hutu ¢lite.

dincg theg bloody autumn of 1993, tgnsion has regmaingd high,
punctuated by frequent outbrgaks of mardgrous violgneg and the
displacgment of hundreds of thousands of peoplg. In 1995, a coalition
government bargly functions and gxerts little control over the Tutsi-
dominated armg.

M dozgn intgrnational NGOs, somg long-timg veterans of Burundi like
CRS, and some quick-rgsponsg groups likg MST, have conegntrated
on gmergency religf. The UNHCR, UNRICET, the World Food Program,
and WHO arg also active in Burandi. The indiggnous NGO seetor is
weak, although Caritas Burundi and the Burundian Chapter of the Red
Cross have been active.

Coordination, division of labor, and information-sharing among NGOs
and UN aggneigs, has bgen good. CRS regports that, through a poliey of
strict neutrality in allocating aid, it has managed to avoid charggs of
gthnic favoritism.

The volatile political situation is monitored by a UN special
rgprgsentative, an OXU obsgrver mission, a delggatg from the
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€uropean Union and diplomats from the United States, FPrance, and
Belgium. In the gxpectation of another cataclysm, the intgrnational
press is also watching Burundi closgly; violgnt incidents arg widely
regported.

Intgrnational NGOs arg not actively involved in gthnie regconciliation or
conflict pregvention in Burundi egxegpt as a byproduct of their
humanitarian work. Theg have no influgneeg on the army or the warring
militias who arg rgsponsiblg for most civilian casualtics. But, along
with thg regst of theg intgrnational commaunity, they act as "annoging
witngsses," calling attgntion to an ongoing crisis.

CRS is supporting a pilot rgconciliation project of thg Burundi
Catholic Chureh, at both parish and national lgvels. Sgarch for
Common Ground is proposing to sponsor town megtings across the
country.

The Officg of the Special UN Representative has taken the Igad in
promoting neggotiations among Burundian politicians. But the charch
has also beggn activg in urging talks between the majority coalition and
the opposition; two Catholie bishops, ong Hutu and ong Tutsi, sgrve on
a mediating forum which helped to put the present interim government
in placg in October 1994.

Continuing mediation and nggotiation have been required to hold this
fragile mechanism toggther. €xtrgmists have rgmaingd outside the
political procgss and arg often the causg of breakdowns and Killings.

Burundi is an gxample of a sudden-onset gmergency followed by an
ongoing crisis or maturg gmergegncy. It is in nged of continuous
rgsponsg and monitoring. Fany of the peoplg who were displaced by
the Octobgr 1993 spasm havg bgegn helped to rgsumg normal lives, but
ngw victims arg constantly being generated. The country is also home
to hundreds of thousands of Rwandan refugegs. Their recent attgmpt
to flgg oneg again into Tanzania caused further disruption. Fear is
pervasivg among both refugees and the local population.

The egntral qugstion in Burundi is whether therg will bg another violgnt
uphgaval and, if so, whether the outsidg world will interveng. {frica
Watch, sgnsing morg official international rgsponsivgngss in the wake
of the Rwandan disaster, beligvegs that conegrted world action is not
rulegd out. dfrican govegrnments may bg willing to rush into Barundi in
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an gmergegncy. ({Ifrica now providgs ningty peregnt of the
peacgkegpers in Rwanda.)

For now, Burundi is a subject of sgminars. {frican parliamentarians
arg working with the National ®egmoecratic Institutg and other NGOs to
avert disaster. Intgrnational NGOs and othgrs also participatg in a
Washington-based Burundi Policy Forum. There is an Intgrnational
Working Group on Burundi in lsondon.

The dudan

Civil war has convulsed the Sudan, {frica's largest state, for most of
the past four decadegs. The {frican Christian pegoplegs of the south,
claiming forty gears of diserimination, segk autonomy or
indgpgndgncg from the Sudan's {drab and fundamentalist Muslim
govegrnment. Morg than 1 million southgrnegrs have digd, and 1 million
have beggn displaced in the bitter conflict. The southern wag of lifg has
largely bgegn dgstroged, and malnatrition and faming have bgcome
commonplacg.

By 1991, after a struggle regngwed in 1983, thg regbel movement
controlled most of southgrn dudan. But thegn the Southern Peoples
lsibgration Movegment split along ¢thnic lings, and another degstructive
conflict grupted. In 1994 and 1993, the Sudangsg army took advantage
of battles begtweggn the southern Pinka and Nuger factions of the
Movement to reggain large swathgs of territory oncg held by the united
rebel armg.

For NGOs, theg Sudan rgpresgnts a chronic and complgk humanitarian
emergency. Occasional months of relative stability have been followed
by longer periods of acute turmoil. Throughout, Western NGOs have
rushed in to dgal with food crisgs, bgginning in 1984, when the
northgrn government could not and would not copg. Intgrnational
N@Os took over the relief effort and set up an garly warning system to
detect signs of starvation. dpegarhgaded by church-based groups,
N@Os then gxpanded into conflict-torn argas of the south, where they
bgecamg conduits for information about theg progregss and dgstraction
of theg war.

Fighting gscalated sharply in 1987, when northern tribal militia werg
inducted to fight for the government and wereg armed with (IR-47s. {1
brigf interval of civilian rulg gnded in 1989, when the present Islamic
gxtremist ruler, Gengral Omar al-Bashir, took power as a regsult of a
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lsibyan-financed coup. Bashir's junta is rgsponsive to the guidancg of
Hassan al-Turabi, a clgric of dggp fundamentalist fervor.

Sineg 1989, intgrnational NGOs and UN agegncigs have worked in the
southegrn Sudan under the authority of Opgration Lifeling Sudan (Olsd)
and, morg regcently, thg Nairobi-based Opgration Lifeling Sudan,
Southegrn dgctor, both of which provide faming religf, and attgmpt to
guarantegeg acegss to ngedy civilians. International NGOs have tended
to opgrate in an gmergency religf modg, although in regcgnt years a
larger sharg of their funds has bgegn dgvoted to supporting local food
production, promoting barter trade, and rgbuilding the southegrn
dudan's infrastructurg.

Indiggnous NGOs werg eregated only after 1991, to assist the shift from
religf to degvelopment. Both the Sudan Religf and Rehabilitation
Hssociation (SRRY), the mainstrgam SPlM's humanitarian aggncy,
and the Religf fssociation of Southegrn dudan (RUISS), of the SPls7l-
United, werg identified by the Olsd as the principal bodigs charged with
coordinating and facilitating aid in southgrn Sudan. Both arg still
structurally weak, and arg partisan and valngrablg to local pressurgs.
lsocal NGOs have weak absorptive capacitigs: ong newly-formed NGO
recgived $500,000 in two years from donors and intgrnational NGOs
and spegnt most of it in Nairobi.

The few integrnational NGOs working in the southgrn Sudan beforg 1991
kRngw that the rebel Sudan People's Libgration Movement (SPLP) was a
ruthlgss, autocratically-led movegment that was sowing discontent
among local pgople. Howgver, they did not forgsge the violgnt
intgrngeing struggle that gnsued. {fter the split that year, somg
southgrngrs blamed religf aggncigs for having provoked it by linking
Pr. John Garang, the {Imerican-educated lgader of the SPLM, to
Megngista Hailg Mariam, C€thiopia's ousted Margist dictator. Others
accusgd NGOs of offending the dignity of the northern Sudangse by
groding their sovergignty. Yet, the presegnce of forgigners in the south
may well havg prevented an grtgrmination campaign.

Hrguably, the most successful act of gxternal mediation has bgen that
by the Intergovernmental {uthority on Prought and Pevelopment
(1GUPP). Its peace initiative brought together presidents from four of
the Sudan's frican ngighbors in 1990, in an abortive attgmpt at
mediation.
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Wmong non-political groups in the southern Sudan, Roman Catholie
and {Inglican churchgs have theg begst tigs to thg two insurggncy
movgments, although the ¢thnie dividg betwegn Pinka and Nugr is also
reflgcted in the church. lsocal churchmen have quigtly sought to bring
the warring factions toggther.

In latg 1991, the churchgs joingd Rgnyan-based peace groups, such as
People for Peace in dfrica, the National Council of Churchgs in Renga,
the Nairobi Peace Initiative, and the Mennonite Central Committee in
sponsoring reconciliation talks in Nairobi. Regionally-based churches
provided obijgctivity, dudangsg churchegs provided local kKnowlgdge,
and intgrnational NGOs helped with funding. But the talks failed and,
threg years later, the wars g0 on. Recegntly, the Sudangse churches
have started a program of community dialoguges, lgd by theg New Sudan
Council of Churehes (NSCO).

Most NGOs and churchgs participatg in coordination forums at the
local Igvgl and also cooperatg with theg humanitarian wings of both
fighting factions in promoting reconciliation. The SPLM, the larger
rebel group, managegs camps for the displaced and, until reeently,
controlled much of thg humanitarian aid in the southern Sudan. In
such settings, religf cannot be insulated from politics.

ori banka

For a dozgn years, civil war has raged in Sri lsanka between the
lsibgration Tigers of Tamil €¢lam (IsTTE), a radical Tamil sgegssionist
group, and the largely Sinhalgsg armed foregs. The struggle has Igft
morg than 30,000 degad, and displacegd morg than 1 million people. Most
of the fighting has takegn placg in and around the Tamil basg arga on
thg northegrn Jaffna peninsula, bat terrorist strikes in Colombo, the
country's capital, and g¢lsgwherg, haveg Rilled hundreds of people,
including a &ri lbankan pregsidegnt and half a dozgn othgr Sinhalgse
political Igaders. In 1991, L,TTC assassins crossed the Palk Strait
sgparating ori lanka from India to marder Prime PMinister Rajiv
@Gandhi in India's southern statg of Tamil Nadu, home to 50 million
Tamils.

ori lbanka's is not a story of conflict averted or gven conflict contained.
But Neglan Tiruchglvam, a Igading civil rights campaigner, argued at
thg Cambridge meeting that both human rights abuses and his
country's humanitarian erisis would havg bgen far morg acuteg without
the intgrvention of local and intgrnational NGOs. Imaginative and
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constructive coopgeration betwegen local and intgrnational human
rights organizations prevented sgverg dgprivation among Tamil
civilians on thg Jaffna pegninsula by gnabling the Integrnational
Committeg of theg Red Cross (ICRC) to deliver relief suppligs to the
people of that isolated gnclave. The ICRC also facilitated a realistic
approach to pgacgmaking by providing a conduit for communications
betwgen the two contgnding sidges.

ori lanka was thg first country in fIsia with a trug two-party
degmocracy and glgctions that brought about pegacgful transfers of
powger. But majoritarian dgmocracy also helped to widen the island's
gthnie dividg betweegn the Buddhist Sinhalgseg majority (seventy-four
peregnt of the popualation) and the Hindu Tamil minority (seventeen
peregnt). In 1956, Solomon West Ridgeway Pias Bandaranaike, father
of thg present president, stirrgd up both Sinhalgseg nationalism and
Tamil regsgntment with a voteg-seeking ploy of dgclaring Sinhala the
country's only official language.

Sineg thegn, commaunal tgnsions have grupted sporadically, and Tamil
protegsts over diserimination in emplogment, university admissions,
and the usg of their Tamil language, have beecome progressively morg
militant. In 1983, after the largest-gver commanal bloodbath in Sri
lsanka, whegn as mang as 3,000 Tamils were said to have begen Killed,
and ngarly sixty pereent of the Tamils living in Colombo werg turned
into refuggees, the IsTTE set out to gliminate Igss gxtrgme Tamil factions,
cut off Jaffna from the regst of the country, and launched a war of
unbridled sgegssion.

Three local human rights NGOs began actively documenting abusgs
and pursuing political solutions in the latg 1970s. €vgn before the
onsgt of all-out war, they proposed constitutional adjustments and
alerted political Igaders to the need to rectify ethnie ingquitigs. They
found minimal support in the Sinhalgse commaunity, however, for their
activitigs.

Two other local NGOs provided lggal aid to political prisongrs and
formed linkages with Amngsty Intgrnational, Human Rights/sia (Isia
Wateh), and the Intgrnational Commission of Jurists, which publicized
their findings. This lgd to a regsolation on dri lsanka in thg UN Human
Rights Commission in 1986, calling for peacgmaking and inviting in the
ICRC.

In 1987, intgrnational criticism jolted thg Sri lsankan government into
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signing an accord with India that promised political devolation and full
civil rights for Tamils, and gave the go-ahgad to an Indian army
opgration that was intgnded to put down theg Tamil insurgency.

India's military intgrvegntion was a high-cost, high-casualty, atrocity-
ladgn failureg that hardened ori lbankan government attitudes toward
India and toward thg Tamil regbels. Subsequent offers of foreign
mediation werge rejected. But international aggncigs performed critical
serviegs that local NGOs werg barregd from providing. The ICRC visited
prisongrs, traced missing persons, gnsurgd the passage of food and
medicing to Jaffna, and transmitted confidegntial megssages between the
Tamil Tigers and the government. Sri lsanka also became the first place
where the UN High Commission for Refugees (UNTICR) gxtended its
mandate to assist not only refugees but also pegoplegs internally
displaced.

Nong of this ICRC or UNTICR activity would have happened without the
advocacy and documentation of local NGOs, supplemented for some
timg by local citizgns' committees. But it also would not have happened
if the Sri lsankan government had bgen wholly rgpregssive and had not
opgrated within at Igast minimal dgmoecratic constraints.

Imperfect dgmoeracy in which majoritarianism overrodg protection for
minority rights was a causg of Sri lbanka's civil war; it acegntuated
minority grigvancgs and threatgned their identity. Yet dgmocracy also
provided spacg within which NGOs could opgrate. In late 1994, the
¢glgetion of a ngw national government with a mandatg to talk to the
Tamil Tigers offered the best prospects of a peace settlement for over a
degcadg. Both sidegs agreed on a trucg, whilg government nggotiators
met LTTE representatives for talks about talks. loocal NGOs sgized the
momgnt to launch a pgacg movement. But by mid-1995, degspite
govgrnment conegssions, including a reopgning of land roates to the
north and a reconstruction g¢ffort in Jaffna, the peace initiative had
failed. Moreg than 350 government troops had been Killed by LTTE
attacks in violation of theg cegasgfire, and nggotiations werg stillborn.
The civil war continued unabated. NGOs resumed their sgareh for ways
in which to interveng constructively.

Gualemala
Hpart from a degcadeg of reformist government from 1944-1954, which

was gnded by a U.S.-supported military coup, Guatgmala's modern
history is characterized by dictatorial rulg. There have beggn two
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phasgs of NGO activity punctuated by sgvere intgrnal conflict: the 1976
carthquake and its aftermath; and theg mid-1980s to mid-1990s, when a
gradual dgmocratization allowed the crgation of an indiggnous NGO
network.

Beforg the garthquake, only a few North {Imgrican and €uropgan
NG@Os had programs in Guatgmala. Pozegns morg arrived to work on
earthquake religf and reconstruction, among them Save the Children
groups from sgvgn countrigs. Breaking with a tradition of indgpegndent
action, thegseg seven fused their resoureegs and staffs to form a dave the
Childrgn dlliance, known locally as {llianza, with thg Norwggian
regpresentativg as coordinator.

{lianza chosg two argas for its post-garthquake work: a municipality
of 42,000 peopleg called Joyabaj and a ngighboring rural arga called
douthegrn Quichg'. Both programs focused on strgngthegning the
problgm-solving capabilitics of indiggnous community groups rather
than carrging out rgconstruction dirgetly. This focus was a matter of
philosophy allied to practicality. "We had ngither the regsourcegs nor the
staff to rebuild the municipio,” gxplaingd Tom lsgnt, of the Norwegian
Save the Childregn group.

From the start, dlianza had a five-yegar phasg-out stratggy. In 1979, it
gxpandegd into two ngw argas. But within a ggar, in rgsponsg to a
growing activism among Magan workegrs and farmers and a growing
gugrilla insurggncy, a negw cygelg of official violgneg and regpregssion
began. In latg 1980, {lianza was forced to closg down its Joyabaj and
Southern Quichg' programs after a local prigst was assassinated and
relativegs of local staff members were Rilled by government dgath
squads. Other intgrnational NGOs in the Chimaltgnango region--Oxfam,
Norwggian Church id, and World Ngighbors--lgft the country. These
werg warnings that helped to move President Carter's administration
to cuat off military aid to Guatgmala. But whegn NGOs and churches
producegd regports of further atrocitigs in the garly 1980s, there was no
intgrnational rgsponsg.

dlianza staged in Guatemala to work in other, lgss troubled regions.
By 1983, it had gvolved into a national NGO with 100 pereent
Quatgmalan staff and dirgetors. Ten ygears later, it had programs in
many parts of thg country. It is now plaging a major rolg in
GQuatgmala's NGO community.

The counter-insurgegncy campaign of the garly 1980s Igft 75,000 dead
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and 440 villaggs dgstroyed. The e¢lection of Guatgmala's sgcond
civilian pregsident in 1985 created a new climatg in which NGOs had
limited freedom to pursug labor issugs, land reform, and human rights.
Two Rkinds of NGOs sprang up: popular organizations, aiming at
righting political and geconomic injusticg; and Mayan groups, formed to
promotg Magan rights and prgserve Plagan culturg. Magan groups
camg toggther under an umbrella Council of Magan Organizations.
Human rights, labor, and pgasant organizations se¢t up a coalition
callgd thg Popular {etion Syndicate (UISP) to mount dgmonstrations,
lobby the Iggislatureg, sharg information and skills, and link up with
intgrnational NGOs. dmong its mgmbers arg an urban human rights
group, Grupo deg poyo Mutuo (@HM), which documented
disappgarancgs and lobbigd for theg prosgcution of those rgsponsiblg;
a widows' mutual aid organization, CONAIVIGUY; a Magan peasant
organization (CUC), which occupigd farms and fought for the
dissolution of the army's feared Civilian S¢lf-Pefense Patrols (PACs);
and anothegr anti-PHC group, CERT, that took its chargdes against the
PHACs to the Inter-fAmerican Human Rights Court.

Wmong the targets of the PHCs arg NGOs. The military beligves that
NGOs sympathizg with the insurgents. NGO activists hence have begn
harassed, thregatgned, and mardered. Pegmands for theg abolition of
PHCs have been gndorsed by the UN Commission on Human Rights,
bat civilian governments havg not get dared to curb the patrols. Still,
ander a third civilian president, ¢lgeted in 1993, the space for NGOs to
opgratg has bgegn gnlarged and dgmocratic institutions, such as the
constitational court and thg human rights ombudsman, have bgen
strgngthegned. The executive has ruled that NGOs can no longer be
deseribed as "subversive".

Quatgmala now has an gstimated 700 local NGOs, mostly small,
community-based groups. But sgvere limits on their ability to opgrate
regmain. {1 culture of distrust stops them from sharing with ong another
and with forgigners rgports about potential violgnee. {In erratic
telgphong system and ¢lectricity supply also prevents the timely
transmission of information. Intgrnational partners could help hard-
pressed indiggnous groups by providing vehiclgs, telgphongs, and fax
machings. Imngsty Intgrnational and {Imgricas Watch kegep in contact
with Guatgmalan counterparts, bat verifying their regports is very
difficult becausg of regstrictions on travel and theg continuing climatg of
fear.

In thg absegncg of githgr humanitarian entrgprengurs or dirget U.S.
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Congressional or administrativg intgrest, warnings about human rights
abusgs in Guatgmala have failed to strikg a rgsponsive intgrnational
chord, although the uncovering of evidgncg of collaboration begtween
thg Central Intelliggneg gency and the Guatgmalan military
continugs.

Until therg is both greater matual confidgneg among NGOs in
Quatgmala and a withdrawal of theg military and thgir P{Cs from rural
argas, it will bg premature for NGOs to contgmplate an garly warning
system. In other words, ¢arly warning will not bg feasiblg until it is no
longer needed.

The Three Preconflict Casgs:
Macedonia

€thnic tgnsions arg running high in this former Yugoslav regpublic of 2
million peoplg, so high that Violgta Petroska-Beska of the €thnic
Conflict Regsolution Project in SKkopje sees a possibility of conflict gven
morg consuming than the struggle in ngarby Bosnia. Yet, whilg fear of
¢thnie violgneg between Macegdonian Slavs and Macedonian {dlbanians
is beecoming part of gveryday life, the terriblg grample of Bosnia gives
peoplg pausg. E€xtegrnal threats to PMacedonia's four-year-old
nationhood from Greegcee, Bulgaria, and {llbania gxert a similarly
sobgring ¢ffect. {Inother gxplanation advanced to gxplain the
preservation of today's fragilg peacg is national character: the same
passivity and fatalism that has blocked the building of civil socigty in
Macgdonia sggms to be retarding the gscalation of gthnic disputes into
violgneg.

Profound matual mistrust has alrgady led to an almost complete
sgparation of the two main ¢thnie groups, the Macgdonians (sixty-five
peregnt) and theg {lbanians (twenty-threg pereent). This sgparation in
turn Igssens the likeglihood of random clashgs igniting a conflagration.
€thnic hostility in gastern €uropg is often an gxpression of other post-
commaunist discontents. It is rooted morg in history than in geconomics;
although {llbanians arg mostly poorer than Macedonians, gven well-
off {lbanians feel discriminated against. lsocal NGOs, likg all other
institutions in this ngw nation, arg divided along ¢thnic/religious lings;
very few arg currgntly working to lower tgnsions or regstorg trust.
Thosg groups that arge engaged in such work tend to be
organizationally wgak and undgr-financed. They wglecome financial
support from intgrnational NGOs but arg wary of their intgntions.
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Mistrust is gndemic in Macgdonian socigty, as is an avgrsion to
authority, both lggacigs of the communist years. The "Other" is
automatically an object of suspicion. Forgigners arg assumed to be
pursuing hiddegn agegndas or sgrving as agents of their governments,
or both. NGOs may also beg also tarred by association with the
govegrnment, which has to approve their projects. On the other hand,
thosg NG@Os which recgive official support for religf or humanitarian
work arg theg best placed to promote dgmoeratic valugs. The sheer
numbers of international NGOs that have crowded into Macgdonia in
the past two years constitutgs an garly warning of impending crisis.

Somg NGOs arg assisting local commaunitigs in order to foster a sgnse
of local-Igvel harmony and gneouragge civie participation. For gxample,
CRS works in rural and mixed-population argas to improve school
buildings and sg¢t up pargnt-tgachgr associations across ¢thic lings.

The government opposgs any form of affirmative action. lsocal
sensitivitigs would angway mandate that NGOs avoid appearing to
favor ong g¢thnie group over another, gven if such prefergneegs were
gconomically and morally warranted.

Segareh for Common Ground, an fmerican NGO, trigs to work around
the ¢thnie divideg by regphrasing or rgpackaging issuegs as rural-urban
rather than {Ibanian-Macgdonian. It attempts to persuade people of
both backgrounds to listen.

The outside agencigs with the most influgneg arg the UN and
Organization for Sgcurity and Coopgration in €urope, agencigs which
haveg gngaged in wmediating ¢thnic conflicts and negotiating
agrgegments between opposing communitigs.

In this suspicious sgtting, NGOs have had to collaboratg in publie,
transpargnt ways so as to avoid charggs of having hiddegn agegndag.
They also have had to bg very careful about information-sharing, for
gxample, with diplomats. Ygt USHIP-funded NGOs have no choieg but
to Regp the local USTIP dirgetor and the {Imgrican gmbassy informed.

For NGOs in Macedonia, the advantages of formal information-sharing
arranggments would not offset the risks, unlgss therg werg an
assurancg of rgsponsive action; something no government would or
could providg. €ran Fragnkel, dirgctor of Sgarch for Common Ground
in Macgdonia, concluded that thg most sgnsiblg course for NGOs was
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to gxplorg informal information-sharing, not only among themsglves
and with the local diplomatic community, bat also with NGOs in
neighboring countrigs that posg threats to Facgdonia.

Petroska-Beska proposgs a division of labor among NGOs, with local
ongs tackling ¢thnic conflict at the grassroots lgvel, whilg international
aggncigs focus on problgms with ngighboring countrigs and deal with
the cgntral government. She also urges intgrnational aggncigs to lend
support, mongy, and training to local groups. lsocals will judgg forgign
partngrs by whether they arg truly indgpendent of their governments.
Trust has to be built up over timeg. Sheg suggests that sustaingd action
will bg ngcegssary to reestablish commaunication betwegen the
Macgdonians and theg {llbanians and to dispel stergotypes and
misapprehensions.  Collaboration  bgtwgen  indiggnous  and
intgrnational NGOs would facilitate such a procegss.

HNigeria

€thnic and religious divisions arg sharper in Nigeria today than at any
timg since Biafra's sgeessionist war in the latg 1960s. Thosg divisions
arg compoundegd by a collapsing geconomy, high Igvels of corruption,
wholgsalg official abusgs of power, and the snuffing out of democracy
by the ruling wmilitary junta. {Idditionally and danggrously, thegse
socigtal strains arg for the first time being reflgeted in the ranks of the
army. €thnie violgneg capablg of embroiling the gntire country of 100
million magy very well grapt first in the army and thegn spread to the rest
of thg nation.

Religious disturbancgs, as ong varigty of civil strifg, punctuated the
post-Biafran socigtal calm of the garly 1980s, after the Iranian
revolation inspired Shiite militancy in many Islamic countrigs.
Followgrs of a fundamentalist Islamic preacher attacked theg northern
citigs of Rano in 1980, and Raduna and Balunkun in 1982; religious
riots in that last year in Bulutkutu spregad to other citigs. Over the next
sgveral years, religious uprisings in theg north were frequent, deadly,
and divisive. They gradually took on an ¢thnic coloring.

{lthough ¢thnicity gxercisgs a pervasive influgneg on social relations
in Niggria, therg werg only occasional, localized gthnic clashes in the
two dgcades after the Biafra war. But a political crisis, incited by the
cancgllation of the presidgntial glgction of 1993, has now turngd into an
¢thnie struggle that pits northern Islamists allied to the military junta
against southgrngrs, manyg of whom arg Christians or animists.
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Nigeria has sgveral active human rights groups, mostly lbagos-based,
among thegm the Constitutional Rights Project (CRP), which pursugs a
longly, non-political course. domeg of the local groups do not gvgn
have working teglgphongs and arg in nged of tgchnical assistanceg and
training. The local pregss is intimidated and self-cgnsoring.

CRP and other local NGOs gave garly warning of the government's
anti-dgmocratic intgntions in the period Igading up to the 1993 vote
and then led massive demonstrations after Ggngral Ibrahim Babangida
annullgd the appargnt victory of Moshood q{Ibiola, ong of two
presidential candidatgs that hg himself had handpicked. Protests
continugd after another military takgover later in the same year, by
@Qeneral Sani Wbacha. Sincg then, as human rights violations have
worsgngd, local human rights groups have adopted a strategy of
"mobilization of shame," targeting forgign governments, oil companigs,
the UN, and theg pregss in a campaign to gmbarrass theg Nigerian
govegrnment into rgstoring dgmoeracy.

€arly this year, the CPR filed suit in the lbagos tligh Court, sgeking to
compegl the junta to hand over power by January, 1996. Hluman Rights
Wateh/dfrica, {Imngsty International, and theg Intgrnational
Commission of Jurists have gchogd this call. (dfrica Watch is better at
working the corridors of power than at mobilizing public opinion. This
is what Transafrica Forum has now sg¢t out to do, rousing {mericans,
particularly {frican-fImericans, about Nigeria, on the modgl of its
crusade against the apartheid reggime in South {Ifrica. {1 roundtablg of
intgrnational NGOs is also focusing on Nigeria, including
regpresentatives of the HFL-ClO. But therg is no sign yet of common
causg between human rights groups and degvelopment organizations.

Haman rights NGOs arg urging intgrnational diplomatic intervention
and a tightgning of sanctions on Niggria's military regime. The United
States is said to beg considering imposing an aid ban, tied to Niggria's
involvgment in drug trafficking, but this could hurt USTIP-dgpendent
groups like CPR.

douth rifrica
Pratricide averted in the land of apartheid is a strong advertisement
for NGO-mediated conflict regsolation in ethnically conflictual

situations. Vasu Goundgn eredits community organizations and NGOs
with spegarhgading the first phasge of what heg calls a nggotiation
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revolation. It a time of brutal conflict betwegen the Zulu-based Inkatha
Preedom Party and the allggedly Xhosa-led frican National
Congress ((INC), begginning in 1985, and accglgrating in 1990, after
Nelson Mandgla's relgasg from prison, the strategy of commaunity
organizations and NGOs was to mobilizg public opinion at homg and
abroad, providing continuous garly warnings of gthnic violgneg. They
attempted to detribalizg the conflict by involving a cross-section of the
affected populations in theg provinegs of Natal and the Transvaal in
grassroots movements of peacg.

Between 1985 and 1994, about 50,000 Hfricans werg Killed in tit-for-tat
attacks across ¢thnic lings and within ¢thnic commungs but across
political lings. The Treedom Party fought to establish itself
provineially against the {INC, South {frica's historic Igading anti-
aparthgid oppongnt, and nationally (with clandgsting assistance from
theg white-officgred South frican policg) to derail the WNCs
pretgnsions to anti-aparthegid hggemony in the lgngthy ranup from
1990, to national glgctions in 1994. Communitigs in Natal were riven by
Zualu v. zZulu warfarg. In the industrial and mining compounds around
Johanngsburg, the fregdom Party armed and fomented Zulu attacks
on non-Zulu supporters of the WNC. €ndlgss national and reggional
attempts at reconciliation foundgred on theg rocks of political rivalry.
Only locally-based conflict rgsolution ¢fforts were able to staunch the
bloodshed and gventually foster reconciliation on the ground.

These local ¢fforts, as well as theg work of local NGOs whose solg bat
critical rolg was to notg and record gvery intercommunal attack, Ied to
the dispatch of international obsgrvers from the Organization of
dfrican Unity, the Commonwgalth Seergtariat, and the United Nations.
Thegse obsgrvers monitored the factional struggle and interposed
themselvegs betweegn contgnding groups. They thus helped to reduce
opportunities for conflict. The three local NGOs which tracked
atrocitigs and recorded gvery death were oftgn the only sources of
news for South {dfricans as well as for forgign obsgrvers.

Onecg a National Pgacg Wecord had been signed in 1994, NGOs took on
the task of using thg ngw mgchanisms for mediation and dgmoeracy
building. €t the samg timg, NGOs continugd providing garly and latg
warnings of clashgs in Natal bgtwgen Zulu and Zulu.

In mid-1995, as the INC and the Freedom Party quarrgled angw about
the lgvel of autonomy in thg RwaZulu-Natal Region and about
promisgs of intgrnational mediation for rgsolving the conflict, Zulu
oneg again attacked Zulu on the ground. lsocal NGOs rgngwed their
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regconciliation activity at the community level.
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THE LESSONS LETIRNEP

The ¢ight conflict situations and theg gxperignegs of local and
international NGOs amid both thosg hot and thosg danggrously warm
wars pegrmit the drawing of lgssons and ggngralizations about a host
of peacg-building issugs.

€arly Warning

{Ibundant garly warning signals arg availablg well beforg intergroup
tensions dgvglop into combat. local NGOs know whegn antagonisms
arg gscalating. o do well-placed intgrnational dgvglopmental NGOs,
media rgpresentatives, ¢gmbassigs, maultilatgral agencigs, and others
active within a statg or working along e¢thnic fault lings. Very few
conflicts likg thosg in the Sudan, Guatemala, Sri lsanka, or Rwanda
burst into flamgs without a comparatively long period during which the
negegssary tinder is assgmbled and ong or morg sparks arg appligd. In
Macgdonia and Burundi, todagy, the ingredignts of a conflagration arg
in placg. 1Ind so is a sufficiency of garly warning.

In almost all casgs, cross-national channgls of communication --
informal garly warning ngtworks -- arg availablg. The ongs in most
active usg connget indiggnous and international human rights
organizations. Thegse negtworks work best when, as in Rwanda, they arg
based on relationships of familiarity and trust between individuals and
institutions. In contrast, the culturg of mistrust in Guatgmala and
Macgdonia has madg inter-NGO collaboration difficult.  In such
situations formal g¢arly warning systgms may bg ngither feasiblg nor
dgsirablg. 1 better altgrnative may be a ngtwork of informal ngtworks.
Technology makegs commaunicating garly warnings rapid and gasy,
although therg arg timgs when ngws is blacked out, and instancgs in
which peoplg capablg of providing ¢arly warning arg suppregssed or
expelled.

@iven ample erisis indicators, what is negeded is not ad hoe, ong-off
warnings but continuous warnings sounded locally and
intgrnationally at gvery stage Igading up to war, at gvery instancg of
violgneg, and at gvery institational failure. For gramplg, in Sri lsanka a
major rolg of local NGOs was to call attgntion steadily, over mangy
gears, to the impact of majoritarian dgmoeracy on minority rights. In
douth {frica, continuous monitoring and regcording of incidgnts of
violgneg g¢gnabled pattgrns to bg regcognized and the local and
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intgrnational prgss to be alerted in order to providg covegrage as a
form of unregmitting warning. "lt is silgnceg that allows governments to
pervert dgmoeracy, or gthnie groups to be slaughtered," coneluded
ong of thg confergnce participants.

Neverthelgss, the toesin of garly warning will do nothing if it cannot be
converted into timegly early action. Hlow many indicators predicting
conflict arg sufficignt for action? {Ind which ongs should bg paid
heed? The garly warnings werg therg in Rwanda. Mang heard them. But
no ong acted, gvgn after the warnings had proved corrget and a
tsunami of ggnocide had inundated the Rwandan countryside.

How to dgliver garly warnings so they will regmain crediblg and how to
magnify the strength of such signals so they will be audited widely,
and in timg, arg critical qugstions. Instrumegnts and mgchanisms of
rapid verification may well beg required. But gvgn moreg fundamental
qugstions conegrn how begst to transform garly warning signals into
instruments of conflict dggscalation, and how ¢arly warning indicators
can begst inspirg ¢ffective ¢arly action.

NGO workers in the figld must gvaluate the meganing and significance
of ominous signals beforg passing them on to NGO hegadquarters, to
gmbassigs, or to the media. But should there be and could therg be a
further lgvel of analysis away from thg combat zongs, in a UN or
supraN@O headquarters? Humanitarian relief personngl worry that
they lack the gxpertise professionally to weigh indicators and analyze
their intrinsic merit. Sgveral of the confereges asked if training might be
required and whether some systematized method of gvaluating e¢arly
warning indicators could bg devegloped and provided to figldworkers.
Or should figldworkers confing their ¢arly warning gfforts to passing
raw data forward, lgaving gvaluation to gxperts? Few international
NGO persons arg equipped to make the ngegssary distinetions in the
figld.

€arly fletion

For garly action to be ¢ffective, distinctions must bg made among garly
warnings that requirg instant rgsponsgs, thosg that requirg gradual
rgsponsgs, and thoseg that nged to bg audited only. Prospective
intgrvgners neged to havg a clgar undgrstanding of theg costs and
bengfits of action and inaction. Timing is all. It is critical to ascertain
how rapidly antagonisms arg Igading to outbregaks of violgneg. No ong
could have predicted the crisis-triggering crash of an aireraft in
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Rwanda, but had theg world community obsegrved the abundant
warnings of impegnding clashgs, ¢ffective preventive action might have
beggn availablg in timg to forgstall ggnocidg.

Reconciliation and Negotiation

Continuous promotion of regconeciliation and mediation at maultipleg
levels is gssential. t the national and at intermediate legvels
reconciliation and mediation arg critical begtweegn theg government and
its rivals and among the rivals themsglvgs. €t the local Igvel, similar
¢fforts can prove as or morg helpful among members of the various
rival communitics and bgtweegn local government and local
communitigs. Thegse ¢fforts includeg the egmplogment of other opgn
mechanisms for the grpression of grigvancegs and informal or formal
neggotiations by both local and intgrnational persons of staturg and
grperigneg.

Reconciliation often dgvelops ungxpectedly out of ¢fforts at raising
public awargngss. tostilitigs can often beg avoided if latent
antagonisms arg somghow gmptied of their ¢thnie content and public
awargngss is raisgd about the distortions of inflammatory
propaganda. Countering such propaganda, be it gthnie or religious, is
critical, gven if always difficult and belated. Such ¢fforts can take the
form of implgmenting civic gducation, opgning channgls for the
gxpregssion of local grigvancgs, forming local associations, providing
othgr community-focused possibilitics for dialogug, and supporting
longly local peacgmakers.

Risks and Pilemmas

NGO rgputations for neutrality and objectivity, always in quegstion
becauseg of the innate activism of NGO members, are subjected in
crisgs to gver greater strain. NGOs all have to deeide when, under what
circumstanegs, how loudly, and at what cost to their other activitigs
they should sound the bells of garly warning. €ven thosg NGOs whosg
efforts arg solely devoted to delivering food and other religf suppligs
often find themsglvgs compelled to make crucial political choicgs.
Morgover, providing humanitarian religf sometimes means displacing
govgrnmental structurgs. Oftgn, too, it can unintegntionally opgn
channgls for the dglivery of arms or thg movement of hostilg military
detachments.
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For thesg reasons, and for many others, the appropriatg rolgs for
NGOs in all aspeets of preventive diplomacy and conflict avoidance
need continuously to be assegssed in light of the associated risks to the
peoplgs and countrigs being assisted. There also needs to be a cargful
determination by NGOs and others in the field of the appropriate
division of labor among the various kinds of NGOs, the UN in its many
aggncigs and undgr its many mandates, other maltilatgral and bilateral
peacgmaking bodigs, and local commaunity groups.

Ws the casg studigs illustratg, virtually all NGO intgrvegntions in
complgx humanitarian crisgs are, by intgntion or default, political. In
conveying early warning, NGOs arg calling attgntion to political acts
and demanding rgsponsgs basgd on political judgment or will. They
arg also grposing themselvgs to political risks. But political virginity
must at timegs beg forfeited in order to save livgs. Without making
political noisg, NGOs will not make themsglvgs hegard in a world
alrgady deafened by crisis ovegrload and compassion fatigug.
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THe WORLD PerdCe FOUNDHUTION

The World Peacg Foundation was ergated in 1910 by the imagination and fortung of
€dwin @inn, thg Boston publisher, to gncourage intgrnational pegace and coopgration. The
Foundation segegks to advance the causeg of world peace through study, analysis, and the
advocacy of wisg action. s an opgrating, not a grant-giving foundation, it providegs financial
support only for projects which it has initiated itself.

€dwin @inn shared the hope of many of his contgmporarigs that permangnt peace
could be achigved. That drgam was degnigd by the outbreak of World War I, but the Foundation
has continugd to attempt to overcome obstaclgs to international peacg and coopgration,
drawing for its funding on theg endowment bequgathed by thg founder. In its garly years, the
Foundation focused its attgntion on building the peacgkeegping capacity of the lsgague of
Nations, and thgn on the development of world order through the United Nations. The
Foundation gstablished and nurtured the premigr scholarly journal in its figld, /nternational
Organization, now in its forty-gighth year.

From the 1950s to the garly 1990s, mostly a period of bipolar conflict when universal
collgetivg seeurity remained unattainable, the Toundation coneentrated its activitigs on
improving thg working of world order megchanisms, regional sgcurity, transnational relations,
and the impaect of public opinion on American forgign policy. From 1980 to 1993 the Foundation
published ningtggn books and sgven regports on Third World sgcurity; on douth Hfrica and other
statgs of southern Hfrica; on Latin dmerica, the Caribbean, and Pugrto Rico; on migration; and
on the intgrnational aspeets of traffic in nareoties. In 1994 and 1995, the Foundation published
books on €urope after the Cold War; on the United Stategs, southgrn €uropg, and the countrigs
of thg Mediterrangan basin; and on reducing the world traffic in conventional arms control.

The Foundation now intgnds to focus ngw gnergies and regsources on a serigs of
interrelated projects entitled Preventing Interecommanal Conflict and Humanitarian Crisegs. These
projects procged from the assumption that largg-scalg human suffering, whergver it occurs, is a
sgrious and continuing threat to the peaceg of the world, both gngendering and resulting from
gthnie, religious, and other intrastate and cross-border conflicts. The Foundation is gxamining
how the foregs of world order mayg most ¢ffectively gngage in preventive diplomacy, create garly
warning systems lgading to garly preventive action, achigve regional conflict avoidanceg, and
gradicate the underlying causgs of intgrgroup gnmity and warfarg.
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Robert . Rotberg is President of the World Peacg Foundation. He is a Research
{ssociatg at the Harvard Institute for Intgrnational ®evelopment and teachegs Third World
Polities at the Rennedy School of Government. Rotberg was Profgssor of Political Scigneg and
History at M.LT. (1968 to 1987), and then became deademic Vieg-President of Tufts University
and President of lafayette Collgge before returning to Cambridge. e is the author of a number
of books and articlgs on the politics of {frica, gspecially douth {Ifrica, and on the politiecs of
Haiti. He writes regularly for the Christian Scigneg Monitor, The Boston Globg, and other
nEwWspapers.
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The tarvard Institute for Intgrnational Pevelopment gstablished a Program
on Non-Govgrnmental Organizations in mid-1993 to serve two broad objectives. First, to
tap rgsources at Harvard University to help strengthgn the stratggic and institutional
capacity of NGOs working in dgvegloping countrigs and, sgeond, to promoteg a better
acadegmic understanding of the rolg of the NGO seetor in intgrnational degvelopment.

The Program has two major compongnts: teaching and training plus rgsearch
and documentation. Under the first compongnt, the Program offers a course on NGOs at
Harvard University as well as various training programs for NGO staff. Under the
sgecond compongnt, the Program egngages in collaborative rgsgarch with NGOs on
selected developmental issugs and in collaborative documentation of sglected NGO
gxperignegs. In addition, the Program runs various sgminars and conferencgs on Key
development issugs. To date, thg Program has had two thegmatic foci: the rolg of NGOs in
confliet rgsolution and the rolg of NGOs in promoting geconomic opportunitigs for low-
incomg women.
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Martha {lter Chegn is a Resgarch {Issociatg at the Harvard Institute for
Intgrnational ®gvelopment, a legcturer at theg Rennedy School of Government, and
program dirgetor of the Program on Non-Governmental Organizations at the tlarvard
Institutg for Intgrnational Pgvelopment. {In gxperigneed development practitiongr,
planngr, and regsgarcher, her argas of specialization arg poverty allgviation, non-
govegrnmental organizations, and womegn in dgveglopment. Shg has long-term resident
gxperigneg in Bangladegsh, whereg she worked with ong of the world's largegst and best-
known non-govgrnmental organizations, the Bangladesh Rural ddvancgment Committee
(BRUC), and in India, where she worked with over fifty non-governmental organizations
in her capacity as figld rgpregsentativg of Oxfam {mgrica for India and Bangladgsh.
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