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This report sets out the main findings and conclusions of a study conducted 
jointly by Policy Division, Asia Policy Division, and the Nepal country office. 
The study examines the challenge of maintaining services for poor people in 
conflict-affected areas of Nepal. The report describes the different approaches 
development agencies have taken to supporting service delivery and draws 
attention to key issues that should be considered for future support. The 
report should be of use to sectoral advisers and programme managers who 
are working to develop programmes in conflict affected areas.  
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Executive summary 
 
The purpose of this study was to learn lessons from conflict-affected areas of 
Nepal about the effectiveness1 of different approaches to the delivery of basic 
services to poor and vulnerable people. It is the product of a collaborative 
effort between the DFID Nepal office, Asia Regional Policy Unit, and DFID 
Policy Division (PD). The collaborative nature of the study is an excellent 
example of PD work feeding into, and being fed by, country programme 
thinking.  
 
The study focused on six service delivery initiatives drawn from across a 
range of sectors, supported by different funding agencies, but all financed to 
some degree by DFID. They were examined in order to understand what 
model of service delivery they were based on, and a comparison was made of 
the extent to which they were able to address issues of access, social 
inclusion, and sustainability. 
 
The key issues identified in this report are: 
 
Understanding the political and socio-economic context is crucial 
The conflict in Nepal varies tremendously across districts and within districts, 
and also changes dynamically over time. This affects people and groups of 
people in different ways, which in turn has implications for the type of service 
delivery programming that is appropriate. Consequently, agencies need to 
have access to excellent analysis of the political and socio-economic situation 
if they are to programme effectively. By beginning to decentralise its 
operations, DFID is able to understand, and respond to, the demands of 
communities much more quickly.  
 
It is essential to be flexible with respect to entry points and approaches   
As the context is so fluid, agencies need a diverse set of aid instruments and 
relationships, and the flexibility to shift emphasis quickly, as circumstances 
demand. DFID is currently working on service delivery initiatives that build the 
capacity of communities, providers and policy makers through a mix of 
methods (including umbrella grants, sectoral support, and support for non 
state providers). This mix gives it flexibility to respond if things should 
deteriorate further, or improve. The challenge is to maintain the right 
combination as circumstances evolve. 
 
It is essential to be flexible about the balance between developmental 
and humanitarian programming objectives  
In the present context, a move to humanitarian responses characterised by 
models of large-scale resource-led interventions would be inappropriate and 
would potentially undermine development, and increase the vulnerability of 
communities. Rather, approaches need to be able to operate in the grey area 
between relief and development. This has partly been achieved by reorienting 
                                            
1 We are defining ‘effectiveness’ as the extent to which the different approaches are able to 
impact on poor people (with respect to access and social inclusion), and also build 
sustainable service delivery structures. 
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programmes to respond to need, to focus on immediate, short term benefits 
for the poorest, and to be impartial with respect to the conflict. This allows 
agencies to continue development programmes even under very difficult 
circumstances.  
 
Continuing, chronic insecurity means making protection a priority 
The space for development activities has been reduced by the conflict and 
agencies are frequently ‘caught in the middle’ between the demands of the 
Maoists and the security forces. One response to this challenge has been the 
implementation of the international community’s Basic Operating Guidelines. 
These help to facilitate access to some of the worst affected areas. However, 
they protect programmes rather than communities. Other options may need to 
be explored if the situation deteriorates further, including structured dialogue 
with non state actors, the application of humanitarian law, and the 
assessment of protection needs, including threats of violence, coercion and 
deliberate deprivation. 
 
Finally, a comprehensive peace agreement is not likely to be achieved in the 
foreseeable future. In the medium term, we must redouble our strategic efforts 
towards peace-building: identifying and exploiting opportunities to promote a 
just and sustainable peace. Immediately, we might also gear up our 
preparedness for humanitarian response, should the situation markedly 
deteriorate. 
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Introduction 
 
This paper is intended to inform the work of the DFID Nepal office and Asia 
RPU, and also ongoing work in Policy Division into service delivery in difficult 
environments.2 The terms of reference for the study are included in Annex 1.  
 
Although the issues raised at the end of this paper focus on how to maintain 
service delivery in the face of a protracted crisis, they should not be taken in 
isolation from the wider political context in which development agencies are 
working. Unless democracy is restored and human rights protected, it is 
difficult to envisage the progression of development in Nepal. It is therefore 
essential that efforts towards bringing about peace remain central to the 
international community engagement in Nepal. 
 
The study was conducted in two phases. In the first phase, local consultants 
identified service delivery initiatives across a range of sectors for possible in-
depth study. These were subsequently scrutinised and a total of six initiatives 
were agreed as the focus for phase two. Aspects of these are summarised in 
Annex 2 of the report. They cover water and sanitation, education, health, and 
micro-enterprise sectors, and one is cross sectoral. 
 
In phase two of the study, a mixed team of DFID advisers (education, 
governance and conflict) visited Nepal for ten days in order to examine the six 
initiatives in detail and to conduct some broader contextual analysis. The 
team conducted a series of interviews with personnel from the six initiatives, 
with ministry officials, with representatives of Dalit and Janjati organisations, 
with other donors, and with DFID Nepal staff (see Annex 3 for a complete list 
of those agencies consulted).  
 
The length of time the team spent in the country inevitably limits the depth and 
coverage of the findings. Findings about individual providers and their 
capacity to deliver need to be treated with some caution, in part because of 
weak monitoring systems of most programmes and service institutions. Also 
because initiatives were only examined in some of the districts they operate 
in. 
 
The report is organised around a conceptual framework which was developed 
in Nepal (see Annex 4). It is divided into four sections. The first section 
outlines the background and dynamics to the conflict in Nepal. The second 
section looks at how conflict has affected the entry points for service delivery 
initiatives among communities, providers and policy makers. In Section three, 
we explore the fit between selected initiatives and these entry points, and 
consider the implications for service delivery outcomes in terms of access, 
inclusion, and sustainability. In Section 4 of the report, some of the key issues 
that emerge from the analysis with respect to aid programming in a situation 
of chronic crisis are highlighted.  
 
                                            
2 Defined as states that lack the capacity and/or the will to harness internal and external 
resources or poverty reduction – conflict affected environments are an important sub-set 
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Section 1: Background to the conflict in Nepal 
 
Democratic rule came to Nepal in 1990. Prior to this there was an absolute 
monarchy.  In February 1996 the Communist Party of Nepal (Maoist) declared 
a “People’s War”. Their political manifesto was set out in 40 social, political 
and economic demands.  Initially the insurgency was concentrated around a 
limited number of districts in the heartland areas of the mid and far west 
Nepal. Now all 75 districts of Nepal are affected – estimates place 
government control of the country between 10 and 20 per cent. Some 10,000 
people, many of them civilians, have been killed as a result of the conflict – of 
these, 5,000 were killed in 2002. The conflict has led to widespread human 
rights abuses by both parties, including the murder, rape and torture of 
civilians. Since 2002, Nepal has had the highest rate of unlawful 
disappearances in the world. 
 
To date there have been two attempts at a ceasefire and peace negotiations: 
in September-November 2001 and January-
August 2003. Following the collapse of both 
attempts the return to conflict has been 
characterised by an escalation in violence.  
 
During the first, mobilisation phase of the 
conflict, the Maoist strategy involved attacks 
on police posts and class enemies, 
awareness raising amongst the people and 
the establishment of base areas. Counter-
insurgency operations by the police were 
characterised by brutality and gross human 
rights abuses, which increased support for 
the Maoists.  
 
Following the breakdown of peace negotiations in November 2001 the 
government declared a state of emergency and deployed the Royal Nepal 
Army (RNA). The RNA had never before been deployed to maintain internal 
security, it was a ceremonial force which has now swelled to some 70,000 
troops.  In addition to the RNA the government formed an Armed Police Force 
from the core members of the regular police.  
 
Since the middle of 2002, there have been two significant developments. 
Democratic institutions have been suspended and human rights abuses have 
become more widespread. Elected bodies at district and national level have 
been allowed to lapse and the government bureaucracy has taken direct 
control.  There has been no elected government at the local level since July 
2002 or at the national level since October 2002. With no Parliament, 
important oversight and legislative functions have lapsed, reducing 
safeguards and hindering progress on reform. The absence of elected local 
government has hindered service delivery and development. It has also 
undermined decentralisation. 
 

Box 1: Maoist demands 
 
Maoist Political demands  
• Republic 
• Constitutional reform 
• Empowerment and equal rights for 

all ethnic groups 
• Anti-Indian and American 
• Secularism 
Maoist Socio-economic Demands 
• End of discrimination 
• Services for the poor 
• Land reform 
• Decentralisation 
• End to corruption 
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There has been a massive migration of government officers and staff to the 
District towns. In terms of security, the division between government-held 
towns and what is in effect anarchy in the rural areas is becoming more and 
more pronounced. But the greater effect, perhaps, is to further undermine the 
credibility of government. Apart from basic health and education, virtually no 
services are provided to rural people, and particularly in the most heavily 
affected areas, development projects have become more concentrated on the 
urban areas. 
 
Since the political changes of October 2002, there has been confrontation 
between the political parties and the King.  These tensions compound the 
difficulties of any moves towards peace. With the army deployed across the 
country, operating as the de facto power at the local level, there is a perceived 
risk of militarism. The political turmoil has distracted attention from 
development priorities and made implementation more difficult.  
 
The conflict is now in a phase of high intensity and may now have reached a 
point at which it becomes difficult to reverse. Many of those whose relatives 
have been tortured or killed by the security forces are unlikely to revert to 
being peaceful citizens. Underlying grievances have not been addressed, but 
even exacerbated. In the long-term, the terrain favours guerrilla activity. The 
danger is that vested interests may now begin to form around the conflict 
itself. Government officials may find it convenient to escape pressure to visit 
remote rural areas. They may even benefit from compensation and 
allowances. The military may come to enjoy their unrestricted power. 
 
On the Maoist side, there are signs that they are trying to consolidate their 
power base along ethnic lines. They have declared seven ethnic and two 
regional autonomous zones (see map in Annex 5). Increasingly, the Maoists 
are demanding written agreements with their shadow structure to allow 
access to their areas. To date, most agencies have not been prepared to 
enter into such agreements because of the risk of legitimating the Maoist 
structures and antagonising government forces. The division of the country 
along ethnic lines is potential a threat to the future of Nepal as a unified 
territory. 
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Section 2: Impact of the conflict on poor people, 
providers and policy makers 
  
This section considers how the conflict is determining available entry points 
for the international community to support service delivery to poor people. It 
examines the impact of the conflict on communities, service providers and 
policy makers; and on the links and relationships between these three groups. 
 
Poor people 
 
In the districts visited by the team (Surkhet, Dang, Kailali) the Maoists are 
able to exert control in all areas except close to the District headquarters, 
which are patrolled by the security forces. Anecdotal evidence suggests there 
has been an influx of people to district centres looking for a safe place to stay. 
 
In the areas surrounding and close to the district centres people are caught 
between the activities of the security forces and the Maoists. Whereas in 
Maoist controlled areas, where there is little security activity, communities are 
mainly affected by the actions of the Maoists. The boundaries between these 
areas are fluid. 
 
One effect of the conflict is that it tends to drain villages of the able bodied. 
Those who can afford to, are fleeing either across the border into India, or to 
urban centres. Informal reports suggest that as many as 4,000 people a day 
are crossing the border into India in the far west of the country. For those who 
remain, there is pressure to join Maoist forces. It is reported that families must 
offer up at least one able bodied male, otherwise they face large fines or 
being forced out of the village. There is also the option of joining the security 
forces, which seems attractive to many, in the absence of other livelihood 
opportunities. The effect of this is that communities are left with the elderly, 
the infirm, children, and women. These are also often the poorest segments of 
society who do not have the resources to leave, or the capacity to implement 
much themselves.   
 
A second consequence is that freedom of movement is curtailed. It is 
dangerous to travel at night, and in some cases both the security forces and 
the Maoists block the movement of people and goods during the day. This 
reduces opportunities for trade – a key livelihood opportunity for the rural 
poor. It also reduces access to these villages for those from outside. Some of 
the Maoist ‘base areas’, for example, are completely off limits. At the same 
time, the Maoists are said to be informally ‘taxing’ communities either in cash 
or in foodstuffs.  
 
Development activities are playing an important part in reducing vulnerability 
in a number of ways: 

• Providing support to communities under severe strain from the 
effects of conflict. Withdrawal of this support (eg food or cash, for 
work) could easily lead to people being forced to leave their land, 
triggering a humanitarian crisis and far greater suffering.  
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• Providing alternatives to violence (as joining the Maoists or the 
security forces provides a viable livelihood option). 

• Maintaining “connectors” – especially education, markets and basic 
health services that can help prevent increased polarisation. 

 
There is also evidence of some positive change arising from the conflict3 and 
this was confirmed by some of our informants. The conflict is bringing about 
social change in the rural areas. The Maoists are said to be forcing a more 
inclusive approach to some of the most marginalised groups in Nepal (such 
as Janjatis and Dalits). In some cases, the Maoists have reportedly begun to 
monitor projects to check that they are delivering a quality product and are 
including the poorest and most marginalised. However, the extent to which 
these gains will be maintained as the conflict evolves is open to question.4 
Maoist moves to use ethnicity as an organising principle of governance in 
their autonomous regions may actually entrench horizontal inequalities and 
exclusion in the longer term.  
 
On balance, poor people are probably worse off than they used to be before 
the conflict, especially those who remain in the disputed areas. For these 
communities, not only is vulnerability increasing, but also levels of insecurity 
are very high. There is a tendency for people to ‘get caught in the middle’ 
between the security forces and the Maoists. For example, Maoist may 
demand to be fed and the village has little choice but to comply. Security 
forces will then view this as being complicit with the Maoists and may arrest 
and interrogate villagers. In some cases there have been disappearances. 
Human rights abuses are increasing on the part of both the security and the 
Maoists. 
 
Providers 
 
Providers include both those who are working directly to get a service to 
people (doctors, nurses, teachers, water technicians etc) and also the 
organisations and institutions which support those frontline staff (including 
international agencies). 
 
Development agencies generally agree that the underlying causes of the 
conflict lie in deep-seated political, social and economic exclusion based on 
caste, class, ethnicity, religion, gender, and location. The elite (Brahmin, 
Chhetris and some Newar castes) have monopolised political power and 
resources, reinforcing and perpetuating the discrimination of other groups of 
society.   
 
Development and aid have become an issue in the conflict. Government 
programmes have failed to reach the poorest, often because of elite capture 
of services that have little interest in serving the poor. Successive 
                                            
3 Social change in conflict affected areas: assessment report, DFID, August 2003. 
4 The sustainability of current pro-poor change is influenced by many of the dynamics that 
condition the success, to date, of community development in Nepal. These dynamics are 
touched upon in the second paragraph on page 13, with reference to the DFID Community 
Support Programme. 
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governments have failed to tackle rampant corruption and bring in reforms to 
address the issues of exclusion and lack of delivery to poor people. In fact, 
one of the bases for the Maoists’ grievance is the amount of development 
money used on training, capacity building, consultancy fees and workshops in 
Kathmandu valley, while poor people in the periphery lacked basic services in 
health, water and education. 
 
The conflict has further undermined government access to rural areas. Some 
services, for example postal and telecommunications, have become almost 
completely dysfunctional. Others, such as health and education, still continue 
to function but often because the Maoists see some benefit from them. 
However, frontline workers are increasingly being intimidated by both the 
security forces and the Maoists. Maoists target schools, for example, as sites 
to transmit ideological messages, and they coerce teachers into working with 
them on this project. Maoists also target schools for recruitment of child 
soldiers. Security forces are sometimes liable to view the teachers as being 
complicit with the Maoists. Similarly, there have been cases of health staff 
who have treated Maoists being picked up by the security forces. All 
government workers are the target for Maoist extortion, with staff being taxed 
up to 30 per cent of their salaries.  
 
The structures that support government workers are almost completely 
dysfunctional. The smallest unit of governance in Nepal, the Village 
Development Committee (VDC) has ceased to function in most areas of the 
country and government staff have retreated to the district centres. The work 
of the Ministry of Local Development, which seeks to support community 
development through block grants, has been seriously affected by this loss of 
infrastructure. A ministry official reported that they have difficulty spending 
their budget as the structures no longer exist through which to work.  
 
The government’s capacity to monitor and support providers has also been 
seriously affected by the conflict. For example, according to the secretary of 
education, the Ministry has to rely on newspaper accounts of the situation 
because District Development Committees (DDCs) are no longer functioning 
well, or communicating well. There was a recent report of an attack on a 
vehicle carrying medical supplies to a health post. This is a worrying 
development, as up until recently the Maoists have allowed health workers to 
continue operating.  
 
As the conflict has intensified, many donors and their implementing partners 
have withdrawn from heavily affected areas and continue to work around the 
conflict. However, a number have endeavoured to continue development 
programmes in conflict-affected areas. There is evidence that many of them 
have recognised the problems of the past and the need to actually deliver 
something tangible, especially to the poorest and most marginalised groups.  
 
Most development agencies continue to work with a model of service delivery 
based on a community based participatory approach, with the assumption that 
local ownership will provide the basis for sustainability as well as for 
maintaining access. Community and beneficiaries, through various user 
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groups and community based organisations, are involved in the planning, 
implementation, monitoring and evaluation processes of these programmes. 
Despite the conflict development agencies have continued to try and operate 
according to this model. However, the intensification of the conflict has made 
it more difficult to operate according to these principles. The challenges 
include: 

• difficulties in accessing communities; 
• level of negotiation with parties to conflict; 
• restricted freedom of movement; 
• threat and intimidation of field staff; and 
• Increased project cycle time.5 

 
Programmes have continued that are not perceived to be a ‘threat’ by the 
Maoists or security forces. In response to the conflict, agencies and their 
partners have consciously adopted a number of approaches in order to 
protect their programmes and maintain access to communities. These include 
increasing transparency and accountability, lowering of profile, using staff 
from the region, delivering tangible outputs based on need, and targeting the 
poorest, most marginalised members of the community. International 
agencies have also adopted a code of conduct that sets out standards of 
development assistance and which provides a degree of protection to their 
programmes and staff (see Annex 6). 
 
In the areas and initiatives covered by the team, these approaches have to 
date been broadly successful in maintaining access to communities in conflict-
affected areas. Even where agencies have been asked to withdraw by the 
Maoists, there is evidence that the communities’ desire and willingness to 
engage with the programme has brought pressure to bear on the Maoists. 
Thus agencies have suffered more from frustrating delays than having to 
completely withdraw their programmes.    
 
Policy makers 
 
Policy makers are those who have a say in defining, designing, and 
implementing sectoral policies. In Nepal, the policy making function is 
contested by three main groups. The first is the King who currently has power 
and rules through a system of appointments and through government 
ministries and departments. The second are the political parties who were 
part of the democratic system and want to see a return to democratic rule. 
The third are the Maoists who are also seeking to challenge the regime’s 
authority with respect to policy-making functions. A fourth group of 
stakeholders are the civil society organisations that both seek to influence and 
to implement policy. 
 
The King influences policy through proclamations and through the system of 
appointees at central and local level. Recently, for example, the King visited 

                                            
5 For more detail on these areas see report for NORAD/Royal Norwegian Embassy, 
‘Challenges and opportunities to service delivery in Nepal in the current conflict situation’ by 
Organisation Development Centre (ODC), January 2004 
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some of the mid and far west regions and announced that there should be a 
road and hospital building programme. There are no clearly defined lines of 
accountability between the King and Nepali citizens. 
 
Government ministries continue to function and to formulate policy reforms. 
The education ministry, for example, is working with donors to design and 
implement an education for all programme that is worth approximately 
$814 million over the next five years. Policies include education in local 
languages (one of the Maoist demands) and a move towards more community 
control of schools. Similarly, the National Planning commission (NPC) is 
seeking to promote better information systems and the devolution of power 
and decision making to local structures. However, implementing these reform 
agendas in the current conflict scenario is a challenge and requires innovative 
approaches.  
 
The former political parties are seeking to get back around the table in order 
to reinstate democracy in Nepal. Several government officials were of the 
opinion that a quick return to democratic rule would be beneficial. They 
believed that this would remove blockages in the system by allowing 
government structures to function properly. There was another body of 
opinion that felt a return to democracy at this time would result in a bloodbath. 
A political settlement that leads to the reinstatement of true multi-party 
democracy seems unlikely unless the Maoists are included in the 
negotiations. It does not appear feasible that a free and fair election could be 
held in the current circumstances. This currently leaves the former political 
parties commenting on policy but unable to engage directly in policy 
development.  
 
The Maoists are also seeking to be recognised as an alternative government 
and to make and implement policy. As noted in the introduction, they have 
recently declared that the country is divided into seven ethnic and two 
regional autonomous regions (see map Annex 2). Within these regions there 
are several tiers of district and town-village local government units with their 
own people’s assemblies.6 They also have a clearly articulated manifesto. 
However, in practice, the Maoists appear limited in their efforts to translate 
their policy ambitions into practice. They are only able to deliver minimal 
services in some base areas where they have district budgets. In other areas, 
services are either sourced by the government (health and education, for 
example) or by non-governmental agencies. This may change, however, if 
they are able to consolidate their power base further and to develop a more 
reliable resource base.  
 
A range of representative organisations operates in Nepal. Many of these are 
advocacy groups mobilised around particular groups or grievances. These 
include the Dalit Federation and the Janjati Federation. These are rights 
based movements that are striving to improve the lot of marginalised groups. 
Some of the groups also have a political dimension. These groups continue to 

                                            
6 Nepal times, 5-11 March, 2004 
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work on the amplification their members’ voice, but it is unclear where claims 
for rights to services etc. can be channelled.  
 
Even though it is difficult to have progress on reform over the short-term, it is 
important to remain engaged with government as there are benefits, including 
maintaining leverage, providing information on poverty/poor people, and 
identifying opportunities – such as reformists or change agents. DFID Nepal is 
responding to the situation by maintaining a flexible portfolio of programming 
which puts it in a position to respond to changing circumstances and also by 
working with government and line ministries to develop and implement conflict 
sensitive approaches to development.  
 
With respect to the latter, DFID Nepal has identified and taken some steps 
with one line Ministry – Health. This Ministry has moved from 
acknowledgement of the conflict’s impact on health status and service 
delivery as well as the need to ensure the neutrality of health workers and 
commodities, to some tentative thinking of now to address the challenges. It is 
planned to match advocacy actions with offering some practical support. In 
the short term DFID Nepal is considering supporting a national agency to 
undertake a needs assessment followed by the provision of “working in 
conflict” training programme to civil servants.7  
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 

                                            
7 Personal communication, Susan Clapham, DFID Health Adviser, 11th June, 2004 
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Section 3: Impact of the conflict on service delivery 
initiatives and outcomes 
 
This section examines the fit between the six service delivery initiatives 
covered by this report and the entry points available for such work in the 
context of the conflict. The six initiatives are grouped according to the 
modality they deploy (community development; working through non-state 
actors; supporting government), and assessed by their outcomes, in terms of 
access, social inclusion and sustainability. 
  
Direct to community 
 
While all six of our initiatives operate within a community based development 
paradigm, in only one is the donor working directly with communities without 
any intermediary. This is the DFID-funded Community Support Programme 
(CSP).   
 
 CSP is a direct response to the conflict. DFID has set up a regional office in 
Nepalganj, western Nepal in order to meet community demand with respect to 
small-scale basic infrastructure, irrigation, income generation, education and 
health (the bulk of projects focus on the first two of these). The initiative 
operates through a range of funding modalities. These include working 
through INGOs and existing DFID programmes with established links in the 
region, and through direct contact between the Nepalganj office and 
communities.  
 
Increasingly, however, the prime modality focuses on six core districts that are 
served in situ by Community Support Officers (CSOs).8 The specific roles of 
these CSOs are to support and facilitate communities in: a) the identification 
of problems and priorities; b) the development of proposals; and c) project 
implementation and monitoring. Once a proposal has been accepted, funding 
and technical support are channelled into a community user group, and the 
community has prime responsibility for implementation. ‘Upward’ 
accountability to DFID is managed with reference to a set of ‘guiding 
principles’, specified project assessment criteria, memoranda of 
understanding and regular field visits. ‘Downward’ accountability from DFID’s 
intermediaries to communities is managed through public auditing and 
participatory monitoring/evaluation. Community contributions, in cash and in 
kind, are also encouraged, and are assumed to increase community 
‘ownership’ and ‘voice’.  
 
The CSP approach seems to offer opportunities for swiftly delivering tangible 
development benefits directly to communities in circumstances where the 
state is not able to perform its functions around service delivery. It has the 
advantage of meeting demand, as actually voiced by communities, across 
sectoral divisions. Evidence gathered to date also suggests that typically 
excluded groups are enjoying proportional benefits greater than is normally 
                                            
8 These CSOs mediated 37% of initiatives up to February 2004, including 75% of new 
initiatives in that month. 
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achieved through more indirect means of assistance, and at lower cost. 
Caution must be exercised, however, with respect: a) to the limits on 
community development in the current scenario, and b) to the potential for 
CSP-induced benefits to persist as conflict dynamics evolve. 
 
 With regard to the current scenario, the loss of local leadership and able-
bodied youth means that the capacity of communities to engage in 
development are more limited than they might be in times of peace. In 
addition, the influence and requirements of the Maoists, and their informal 
taxation of communities, means that development funds will be captured, at 
least at the margin, for purposes more complex than simple poverty reduction.  
While an approach like CSP can really respond to demand, moreover, there 
are challenges around operating to sufficient scale: CSP is only able to 
respond to a small fraction of the demand from communities. 
 
With regard to sustainability, there are a number of outstanding questions. On 
one hand, there are practical concerns around the degree to which immediate 
project gains can be maintained with the ‘light touch’ institutional and technical 
support offered by the CSP. On the other, we need to understand how far 
these gains are predicated on such factors as the Maoist’s current 
dependency on rural communities (for resources, security and legitimacy); on 
security forces’ perception that CSP initiatives are not unduly enhancing 
Maoist capabilities; on the ability of project staff and communities to effectively 
manage relations with the two sides; and on the absence from rural areas of 
elites who have typically captured available development resources.  Should 
dynamics shift on any of these dimensions, the current successes of the CSP 
could come under threat.   
   
Working with non state providers 
 
In the current situation, it is natural that donors look to strengthen their 
partnerships with non-state actors. They can offer a way around the difficulties 
of working through dysfunctional government structures and they are perhaps 
more flexible and responsive to what is happening on the ground than 
government. They also have the advantage of offering existing contacts with 
smaller organisations that have access to communities. Two initiatives are 
examples of non-state partners that are funded by donors in order to achieve 
service delivery outcomes – Nepal Water for Health (NEWAH) and 
Backward Societies Education project (BASE). 
 
Nepal Water for Health (NEWAH) is an indigenous NGO, originally set up by 
Wateraid, and has the objective of establishing an effective and efficient water 
and sanitation sector in Nepal with improved health and well being for those in 
the greatest need. It is legally registered and has a board of directors. 
NEWAH tends to work though other NGOs and CSOs to implement projects, 
though they monitor carefully using their own technical capacity. When they 
do work with partners, they offer them a flat fee (which represents 1 per cent 
of total project costs). In cases where there is no partner, then they will work 
directly with the community. DFID has been funding NEWAH’s activities in the 
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mid and far west regions of the country where some of the worst effects of the 
conflict are being felt. 
 
The staff at NEWAH appears highly committed to working with the hardest to 
reach groups, although they acknowledge that in the current circumstances 
they focus their efforts where they can get access rather than where there is 
greatest need. NEWAH is currently accountable to the communities it serves, 
to the donors, but also to itself as its board structure builds in some internal 
checks and balances. They are considering working more closely with 
government in order to identify those who are most in need of support, though 
they plan to keep an arms length distance between them. This may be 
sensible in the current scenario, since being too closely aligned to 
government could damage their operational effectiveness. 
 
NEWAH has over ten years of 
experience in the water and 
sanitation sector and has adopted 
some interesting and innovative 
approaches to social inclusion in its 
projects (see box 2). NEWAH has 
the advantage of having a structure 
that will sustain if the situation on 
the ground improves. The 
operations of NEWAH could be 
severely curtailed if the security 
situation deteriorated further. 
During the state of emergency in 
2001 they had to introduce 
contingency plans that involved 
working in urban areas because it 
proved too difficult to work in the 
rural areas. 
 
BASE is an indigenous membership based NGO. Its main membership base 
is amongst the Tharus in the mid west of Nepal. This is a historically 
marginalised indigenous group, many of whom were in bonded labour until 
five years ago. The mission of BASE is to ‘mobilise and empower local 
communities through education, awareness, economic development, social 
upliftment and environmental protection.’ BASE runs a number of projects that 
are supported by a variety of funding agencies, including Save the Children 
US, World Vision, DANIDA, GTZ, and BPEP (Basic Primary Education 
Project).  
 
BASE appears to be a politically motivated grouping, and its founder may well 
have political aspirations. BASE has been a target of both the Maoists and the 
security forces.   Maoists have burnt down their offices and looted motorbikes 
and digital cameras. The BASE office in Dang has been targeted. This is 
reportedly because BASE works to strengthen civil society organisations. The 
Maoists regard this social mobilisation as a threat. Also, because BASE is 

Box 2: NEWAH’s GAP Approach 
 
Gender and Poverty approach designed to 
reduce inequalities with respect to 
community involvement in projects, includes:

• Participatory process in detailed 
project survey 

• Well being ranking to identify poor 
groups 

• Technical job opportunities for 
women, poor and Dalit 

• Paid job opportunity for women, poor 
and Dalit 

• Free latrine component to poorest 
groups 

• 50% unskilled labour contribution to 
the poorest groups 

Source: NEWAH documentation 
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supported with US funds, the Maoists view it with increased suspicion.9 On 
the other side, the security forces accuse BASE of being complicit with the 
Maoists. Accountability of BASE is primarily to its members and also to its 
donors. There would be risks attached to supporting BASE with respect to its 
politicisation in the current situation, but this may be one of the few ways that 
the Tharus can increase their voice and demand their rights. 
 
BASE is doing some interesting work in education that responds to the 
conflict. They are working with Save the Children USA on a project to re-
integrate conflict-affected children back into schools, for example. This project 
identifies children who have been displaced by the insurgency, helps them 
back to school by paying their fees, and gives them access to psychosocial 
counselling. The project also hires additional teachers for state schools so 
that they can cope with the increase enrolment. This project operates in one 
of the Maoist heartland areas – Rukum. The project works in eight VDCs that 
were identified as particularly conflict affected. A baseline survey identified 
those who were in and out of school. The project is reported to be acceptable 
to both the Maoists and to the security forces because it is impartial in the 
children that it targets for support.  
 
Our informant reported that schools are regarded by both sides in the conflict 
as an acceptable site for reintegrating these children into society (although 
see the analysis in the first paragraph on page 8). BASE reported that to date 
the project has helped 175 children back to school. This was one of the few 
examples of an organisation that is working with conflict rather than around 
conflict. 
 
In summary, our two cases indicate that non-state providers can be vehicles 
for accessing vulnerable communities and for ‘capacity building’ of local 
organisations during the conflict. However, there are some challenges and 
risks. One of the risks lies in the motivations and working practices of the 
providers and a challenge to donors is how to gain a better understanding 
around this. Perhaps some kind of systematic sharing of knowledge amongst 
partner organisations would be appropriate. A second challenge is how to 
maintain policy coherence when working through multiple providers in the 
absence of central policy-making capacity, and also what potential there is for 
scaling up.  
 
Working with local and central government 
 
Three of our initiatives work in partnership with central and local government. 
These are Nepal Safer Motherhood Project (NMSP), Micro Enterprise 
Development Programme (MEDEP) and Rural Water Supply and 
Sanitation Fund Development Board (RWSSFDB or the ‘Fund Board’).  
 

                                            
9 Programmes being implemented by funds from the US government are unacceptable 
because of the US military support. This is viewed by the Maoists as supporting the 
Government’s campaign to rid the country of the Maoists 
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The DFID supported NSMP aims to support the government’s national Safer 
Motherhood programme of reducing maternal mortality. It has two main 
components: service provision under which systems to manage services for 
women of reproductive age are established, and increasing access which 
seeks to improve the social context for, and access, to midwifery and obstetric 
services in order to enable women to reduce risks of pregnancy. NSMP is due 
to finish in its present form in 2004. It currently operates in nine out of a total 
of 75 districts, covering 13 per cent of the population, although depth of reach 
to poor and excluded groups is not known. 
 
The heart of NSMP’s approach to the increasing access component is 
partnerships with a broad range of local organisations, including line 
agencies, local government agencies, NGOs and CBOs. It sought to both 
engage a greater number of local agencies in safer motherhood promotion 
and to build district level capacity and operational linkages with district 
development committees. This approach was adopted prior to the escalation 
of violence, but still represented NSMP with complex challenges over 
operational and relationship building issues.10 There are positive aspects to 
this arrangement in that NGO partners also participate at the district level 
Reproductive Health Co-ordination Committee. This serves as a useful forum 
for exchange of information, practice and lessons between government and 
non-government sectors, plus acts as a mechanism whereby NGOs can 
provide a form of accountability to local government structures.  
 
However, both NSMP staff and partners suffer from similar constraints over 
access as other initiatives. Government workers are especially reluctant to 
visit conflict-affected areas, and NSMP staff are advised not to stay overnight 
on field visits. This limits their access or reach to remoter VDCs. The 
consequent lack of monitoring capacity means that NSMP cannot check on 
the quality of partnerships with respect to social inclusion and pro poor focus. 
These issues are then very much dependent on the partner.  
 
The criteria for selection of partners are therefore crucial to avoid social 
exclusion. They will need to be selected according to their capacity and 
willingness to work in poorer, remote areas, and the extent to which their 
staffing and governance structures are representative of the wider community. 
A paradox remains, however, in that those partners who are in the best 
position to access remote communities are also those with the least capacity 
and in need of the most support. NSMP’s response to this problem has been 
to avoid an explicitly pro-poor focus and to concentrate on developing 
partnerships with a broad range of groups who are able to promote safe 
motherhood to the whole community.  The tools for monitoring partners may 
also need to be revisited as they incorporate output based indicators that may 
not be appropriate in a complex, dynamic conflict-affected environment. 
 
One promising approach with regard to the latter is the Key Informant 
Monitoring (KIM) tool that NSMP has used to monitor increasing access 
related to work in the community. It uses local women themselves to monitor 

                                            
10 see Partnership Review of NSMP’s Increasing Access Component – April 2003 
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their own progress and changes seen after NSMP inputs. This is a good 
approach to monitoring in a situation of conflict, when outside researchers are 
not welcome in the community. The KIM monitors whether the programmes 
NSMP is conducting are also reaching out to the marginalised and poor 
people. Results show that though slowly, the poor and marginalised are also 
being involved in the access related programmes. Indicators include the 
membership of emergency funds and representation in some important 
positions in community groups. 
 
NSMP’s increasing access component depends on a functioning health 
system for referral, but the health system in rural areas is increasingly under 
stress. As a result, the expected growth in utilisation has not been realised. 
There is a decrease in patient flows at night and when there is a Bandh.  
Health workers are intimidated by both sides in the conflict and in practice 
they are afforded no formal protection. They have limited management 
support and there are no training programmes or skills development in the 
areas of rights, personal security and negotiation.11 Maoists have demanded 
treatment and drugs from health posts, plus 5 per cent of health workers 
salaries.  On occasion, those who remain in post are liable to be suspected as 
Maoists sympathisers by the security forces and may be arrested and 
detained. On the plus side, there are examples where Maoist pressure has 
decreased corruption, improving drug supplies to the periphery and 
pressuring health committees to ensure that staff are available at the facilities.  
 
The Rural Water Supply and Sanitation Fund Development Board (Fund 
Board) was established in 1996 as a World Bank funded project. Formation of 
the Fund Board was in response to the perceived failure of the Government to 
deliver sustainable services. The Bank also felt that political interference in 
project selection was leading to major distortions in coverage. Fund Board’s 
major objective is to support the construction of water supply schemes for 
rural beneficiaries through local support organisations (NGOs and private 
sector firms). The focus of Fund Board’s projects has been in the East, 
Central and West regions of Nepal (98 per cent of schemes). It now plans to 
expand its’ activities into the more conflict affected mid and far west regions.  
 
Fund Board operates through a contracting relationship with local partners. 
The way in which the contracts work has stimulated a culture that is closer to 
a private rather than a social sector and makes it less likely that poorer, 
remoter communities will be accessed. This is for a number of reasons:  

a) Local partners can maximise income margins from the relatively 
generous terms and conditions on offer if they nominate larger, more 
accessible projects (support organisations receive 10 per cent of the 
total project cost, compared to NEWAH’s partners who receive 1 per 
cent).  

b) In order to qualify for contracts, support organisations need to 
demonstrate initial willingness and demand from the community during 
the planning phase. This entails the up-front collection of the 

                                            
11 see ‘Conflict and health in Nepal: Action for peacebuilding’ DFID/SDC/GTZ publication 
March 2003 
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communities’ cash contribution (2.5 per cent of capital costs and 35.5  
per cent in kind labour). Organisations may be less inclined to work 
with poorer communities that will struggle to raise the money needed. 

c)  In addition, in remote areas if portering is to take more than one day, 
the extra costs are born by the support organisation.  

d) A further disincentive is the 36 month project cycle phase. There are no 
plans to radically alter this.   

 
Fund Board’s own statistics on the remoteness of schemes in regions 
already covered bear this out. The majority (40 per cent) were implemented 
less than 1.5 km from the road head, with only 10 per cent in areas 10km or 
more away. It will be a significant challenge to address this imbalance in 
areas that are more heavily affected by the conflict.  
 
The demand led approach adopted by Fund Board could be more of a 
reflection of the aspirations of the individual partner rather than the degree of 
need existing in rural areas. In addition to shifting incentives towards larger 
more accessible projects, it excludes a targeted approach based on poverty 
and vulnerability. A main objective of the projects is to raise living standards of 
people; social inclusion is not specified as an objective. Monitoring and 
evaluation indicators are quantitative, performance based and assessed by 
local consultancy firms and these may not necessarily have a poverty focus or 
understanding of pro-poor issues.  Support organisations qualify based on 
their previous performance against quantifiable output related indicators. 
Assessment criteria do not include skills and attitudes towards social 
inclusion, gender and poverty.12  
 
Our sixth initiative, UNDP’s Micro Enterprise Development Programme 
(MEDEP), is also closely tied in to government. The aim of the initiative is 
employment and income generation through integrated enterprise 
development (including community mobilisation, market analysis, skills 
training, technology transfer, product development, micro-credit and 
marketing linkages). The programme commenced in 1998, and is judged to 
have delivered well on its initial objectives. Because of this, MEDEP is about 
to enter a second phase, more intensive than the last, and funded primarily by 
DFID. 
 
The initiative works through a complex structure involving government, UNDP, 
private sector and civil society stakeholders, all organised in a hierarchy of 
committees with the Ministry of Industry, Commerce and Supplies at its apex. 
In practice, the key lines of accountability appear to be between Enterprise 
Development Facilitators (EDFs), working with entrepreneurs at the 
community level, and their supervisors at district and regional level.  
 

                                            
12 The follow on phase II of the RWSSFDB is aiming to address many of these weaknesses 
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The challenges facing MEDEP are manifold. While the Maoists are apparently 
content for programme work to proceed, the nature of their stipulations13 
implies a significant interest in rent-seeking opportunities relating to the high 
liquidity of resource flows in this particular sector. There are also challenges 
with respect to the sustainability of small enterprise operations in the current 
scenario because of the limits to mobility and access to markets. 
 
While managing a formidable risk of resource expropriation, the programme is 
also faced with the challenge of sustaining its operations in the absence of 
functioning government structures. If the conflict remains as intense as it is 
currently, and as it gets worse, increasing responsibility will fall on the 
shoulders of grass-roots operatives and community groups. This will produce 
an increasing resemblance between MEDEP and more community-based 
initiatives, with the attendant risks and challenges explored above.  
 
In thinking through the means to secure its gains to date, the programme has 
already increased its emphasis on consolidating non-state entities such as 
producer associations, cooperatives and business development services. The 
flexibility to play up and/or play down its linkages with government is possibly 
a promising attribute for the programme as it seeks to remain effective 
through evolving conflict scenarios. 
 
In summary, our three initiatives in this section indicate that working though 
government in the current scenario requires innovative service delivery 
arrangements. In all three examples, non-state actors are being harnessed, 
and capacity being built, in order to reach the most vulnerable groups. The 
contracting arrangement adopted by Fund Board provides a separation 
between the policy making and provider function which has the benefit of 
providing a co-ordination mechanism if the right pro-poor incentives can be 
put in place. Similarly, NSMP has successfully partnered with a number of 
local organisations to promote safer motherhood messages. The complex 
institutional arrangements used by MEDEP appear to offer prospects for 
playing up or playing down government involvement as scenarios evolve. 
Challenges remain, however, with respect to provider access in conflict-
affected areas, and the risks of resource capture by Maoist forces. 
 

                                            
13 Maoists have demanded ‘taxes’ on MEDEP projects, and detailed information on resource 
transfers. They have also identified their own ‘entrepreneurs’ to participate in the programme, 
and expressed strong preferences for tangible resource transfers over more ‘soft’ forms of 
assistance such as skills training. None of these stipulations prove that the Maoists are 
seeking to capture rents from the MEDP programme. However, MEDEP compliance with 
these stipulations would clearly facilitate such rent-seeking, where it is on the Maoist agenda. 
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Section 4: Key issues 
  
In this section key issues are highlighted with respect to how donors 
supporting service delivery initiatives can best maximise impact on poor 
people while building sustainable systems in a situation of protracted crisis 
where the future trajectory is uncertain.  
 
Understanding the political and socio-economic context is 
crucial 
 
The severity of the conflict varies enormously across districts and within them, 
and also varies over time. As Section 2 of this report attempted to show, it 
impacts on people, and different groups of people (including providers and 
policy makers), in complex and often surprising ways. The implication of this 
fluidity is that to maximise service delivery impact in a conflict situation, 
development agencies need consistently excellent analysis of what’s 
happening, and of the changing implications for their work.  
 
One important way in which the initiatives in our study are seeking to 
understand the changing nature of the socio-economic impact on 
communities is by bringing development activities closer to the ground. By 
working through decentralised structures, DFID CSP, for example, is in a 
better position to understand, and respond to, the changing needs of 
communities.  
 
In terms of addressing and monitoring impact on social inclusion and access, 
NEWAH’s participatory approach to needs analysis is a useful tool for 
assessing need at the community level and seeking to ensure that all groups 
are given the opportunity to participate in development activities. The NSMP 
KIM appears to offer prospects for monitoring impact in a situation where 
outside researchers are not welcome. 
 
Closely monitoring the political situation is essential to an understanding of 
what is possible in relation to government reform. DFID seeks to develop this 
understanding by remaining closely engaged with state structures, including 
line ministries around the impact of the conflict on service delivery.  
 
However, in the short to medium term, the relative paucity of humanitarian 
indicators potentially hinders programme adaptation. This study did not look at 
humanitarian indicators nor the capacity and skills of agencies in terms of 
humanitarian programming. However, there was evidence of increasing 
vulnerability and humanitarian needs and hence the possibility that greater 
attention will need to be paid to supporting the basic welfare needs of 
populations affected by conflict.14  
 

                                            
14 For example, level and numbers of human rights abuses, reports of increasing numbers of 
internally displaced in district headquarters, male outward migration, restricted freedom of 
markets and movement, informal taxation and extortion by Maoists.   
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The evidence of the socio-economic impact of the conflict tends to be based 
on anecdotal information rather than any systematic in-depth analysis. For the 
long-term, development agencies will need to understand the profound 
impacts that years of living with conflict has had on people. There is a 
question as to whether donors and development agencies explicitly recognise 
that there will be no going back to the status quo ante in terms of their 
programmes.   
 
Approaches need to be flexible enough to exploit changing 
entry points for service delivery interventions  
 
The dynamics of the conflict and its changing nature over both time and space 
constrain the entry points for supporting service delivery initiatives by donors 
and their partners.  This in turn affects service delivery outcomes with respect 
to opportunities for widening access, ensuring social inclusion and promoting 
sustainability.  
 
One of the key findings is that there is a trade off between impacting on 
access and social inclusion and building sustainable systems of service 
delivery. In areas where security is problematic, the key concern is to gain 
access and to reach the most vulnerable.  The main lines of accountability are 
to the community that is the target for the support through transparent and 
responsive programming. Sustainability through building the capacity of 
government for oversight is still possible, but requires innovative service 
delivery arrangements involving state and non-state actors.  
 
The six initiatives have been categorised into those that primarily operate 
directly with the community (CSP), those that work through non-state partners 
(BASE and NEWAH), and those that work through the state (MEDEP, NSMP, 
Fund Board). What are the risks and opportunities associated with each of 
these approaches?  
 
One risk for those initiatives that are working through the state is that 
government providers are increasingly dysfunctional and lacking in capacity to 
implement. They are also at most risk from targeting by the Maoists. It is 
important that reform efforts at the level of the ministry filter through to the 
frontline provider. There are opportunities, however, that arise form staying 
engaged with government structures. This can provide a building block for the 
future by re-orienting government efforts in a more pro-poor and socially 
inclusive direction. For example, state-NGO partnerships, such as 
FUNDBOARD and MEDEP, can themselves bring about changes in the way 
government operates to deliver services that may have a sustainable base. 
 
Approaches that involve working though local non state organisations offer 
the opportunity to directly deliver services to poor people, especially in more 
remote areas, maintain development activities (however limited), provide a 
witness role, and help build organisational capacity. There is also the potential 
for co-ordination of approaches and sharing of information across different 
sectors.  There are limits to this approach with respect to the capacity of local 
partners, the possible politicisation of some of these organisations, potential 
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programme fragmentation (in the absence of co-ordination mechanisms), and 
risk of capture of resources by local elites. Non-state actors also face 
considerable security risks from both parties. Maoist commanders/cadre 
members are increasing the pressure on NGOs to enter into more formal 
agreements over access and operations, plus continuing extortion demands.  
 
Delivering aid directly to the community level is an effective mechanism for 
reducing the immediate risks that vulnerable people face by responding to 
community demands across sectors. CSP represents a light touch, flexible 
approach. It appears to have the potential to gain access to extremely 
vulnerable and conflict-affected communities. However, it is very small scale, 
and it means that DFID’s profile is raised in Maoist held areas. A possible risk 
is that DFID will become a target because of the UK governments’ material 
support to the Royal Nepalese Army. Perhaps there is potential for scaling up 
through other partners thereby increasing coverage while reducing DFID’s 
profile? 
 
In order to maintain flexibility and adapt to both spatial differences as well as 
the dynamics of the conflict, development agencies should maintain a mix of 
approaches and entry points. The challenge is to arrive at the optimum mix for 
any given scenario. DFID currently funds more projects than programmes. 
CIDA is channelling all its (limited resources) through community support 
projects. JICA puts all its aid through the state. What balance is appropriate in 
the current circumstances? If the situation worsens, what proportion of aid 
should be channelled through government structures?  
 
Approaches need to be flexible enough to move along the  
humanitarian/development continuum 
 
The context of Nepal is one of on-going chronic instability. In addition, policy 
makers are working within a complex political framework, which makes 
formulation of policy extremely difficult and thus reduces the predictability of 
response. Over the short to medium term, a progression and intensification of 
the conflict is likely to exacerbate the needs of poor people affected by the 
conflict and may lead to calls for a humanitarian response.   
 
In many areas of Nepal the situation is one of operating in the grey area 
between relief and development and it may be unhelpful to make clear 
distinctions between development and humanitarian approaches.  For 
example, while development agencies continue to claim that they are 
operating according to traditional community development model, they have in 
fact adopted core humanitarian principles into service delivery programmes, 
i.e. impartial, needs based, short-term impact, delivery of tangible outputs. 
 
Assessments of need based on the concept of “need as deficit” reinforces the 
tendency for resource-led interventions at the expense of other forms of 
intervention. In Nepal it may be more appropriate to look at types of 
assessment and programmes aimed at mitigating the risks on the community 
in a high-risk environment (see below).  
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Humanitarian responses characterised by models of large-scale, resource-led 
interventions are inappropriate and potentially disastrous in the Nepal context. 
They could potentially undermine development objectives and increase 
vulnerability of communities. For example, the Maoists need communities to 
remain in villages, therefore unlike in numerous conflicts in Africa, Nepal is not 
characterised by mass forced displacement. There could be welfare needs 
among displaced people in district headquarters; however, one of the dangers 
in embarking on operational relief programmes in district HQs would be the 
increased insecurity posed to rural community trying to access these – from 
both parties.  

.  
Nepal offers increasing scope to explore how humanitarian and 
developmental programming objectives can be linked. Thus, rather than 
categorising programmes, one should instead look at ways of working and 
hybrid approaches. Given the spatial nature of the conflict, there are likely to 
be different modalities in different areas and potentially across different 
sectors. It may also be necessary to explore the possibility of marrying social 
protection interventions with service delivery initiatives. 
 
Continuing, chronic insecurity means making protection a 
priority 
 
The space to operate programmes (whether relief or development) in a 
conflict depends on the consent of the warring parties and the host 
communities. In Nepal, development agencies are facing increasing 
difficulties from the parties to the conflict that may hamper or limit access, 
while at the same time protection needs for communities are increasing. 
Physical security and the need for protection are essential for both the 
providers and the community they serve. 
 
One response to this challenge by the international community and its 
implementing partners has been the adoption of Basic Operating Guidelines 
as a statement of both the standards and the principles by which agencies in 
Nepal operate. The Guidelines are innovative in that, unlike the majority of 
codes of conduct in other countries, they were drawn up in a conflict 
environment where there are no immediate humanitarian needs or large-scale 
relief programmes. Thus, while they incorporate fundamental humanitarian 
principles15 and call on the parties to the conflict to comply with their 
obligations under International Humanitarian Law, the Guidelines eschew the 
specific provisions of International Humanitarian Law which accords the right 
of people to receive assistance and the obligation of humanitarian agencies to 
provide that assistance and therefore the need for unimpeded access in order 
to fulfil these rights and obligations (sometimes referred to as the 
humanitarian imperative).   
 
                                            
15  Assistance is provided without adverse distinction, based on need, with respect to religion 
and culture, communities are involved in the planning and management of programmes and 
agencies are accountable to those they seek to assist. The Basic Operating Guidelines in 
Nepal are adapted from the Principles of Conduct for The International Red Cross and Red 
Crescent Movement, in particular see articles 2, 3, 5, 7, 9. 
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It is in this regard that the Guidelines limit applying the code at the operational 
level to protecting their programmes, in order to access communities in 
need, rather than a stronger mechanism for protection for communities at 
risk. This is not to detract from the manner in which the Guidelines have been 
used to date. DFID, GTZ and WFP have on a number of occasions 
suspended programmes due to actions by the Maoists, which have violated 
the Guidelines. These actions and the reason for doing so have been made 
public. This is unusual not only in and of itself, but because such action has 
been led by donors rather than NGOs. 
 
A second response has been to continue to engage in support for service 
delivery in some of the worst affected areas of the country. Protection entails 
more than physical protection since in conflict people suffer as much when 
they lack access to adequate means of meeting basic needs, such as those 
for food, water and basic health services. At one level, continuing access by 
development agencies to conflict affected communities can provide some 
form of mitigation and prevention of further harm, as well as building 
confidence among people, potentially reducing resource disparities and 
promoting peacebuilding. However, this is only if agencies explicitly recognise 
the need and risks involved and how to integrate protection with their 
programmes. As the conflict in Nepal emerged and intensified, agencies have 
had to learn and adapt new skills in working in conflict. DFID initiated and 
funded the training of agencies on “do no harm” principles,16 which was well 
received and put into practice.  
 
But “do no harm” does not cover the integration of protection into programmes 
operating in conflict-affected areas. This could be an area of development for 
agencies in Nepal. There are no standard methodologies for assessment of 
protection needs, however this should cover threats of violence, coercion and 
deliberate deprivation, the nature and extent of threat, factors perpetuating 
them, steps required to minimise or mitigate. Assessments should also 
consider specific issues of vulnerability such as gender, age and ethnicity.17 
 
Continued access to communities affected by the conflict has been based on 
the evident demand and desire for services delivered by development 
agencies.  They have relied on negotiating access on an ad hoc basis at the 
local level and the strength of community engagement to ensure that 
programmes continue. To date agencies have been reluctant to enter into any 
form of agreement with the Maoists. 
 

                                            
16 See Mary B. Anderson, “Do No Harm. How Aid can support Peace or War”. Lynne Rienner 
Publishers, Inc. 1999.  
17 For more detail on protection strategies and programmes see “Humanitarian Protection, A 
Guidance Booklet” , Hugo Slim and Luis Enrique Eguren. ALNAP  
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However, there is evidence that the Maoists are consolidating their self-
declared autonomous regions by increasing the pressure on development 
agencies to recognise these structures in order to continue carrying out their 
programmes.18 It appears that since the breakdown of the ceasefire the 
Maoists have, and can exert, more control than ever before. This cannot be 
ignored and development agencies may have little option but to rethink their 
current strategy. In order to promote respect for international humanitarian law 
and human rights law, to facilitate access for programmes and protection for 
vulnerable people, there is a case for a structured dialogue with non-state 
armed groups. This is reflected in the position of the UN Security Council that 
addresses “all parties to armed conflicts”.  
 
Engagement with non-state actors is usually made more challenging because 
they tend to splinter and have no clear leadership structures. This is not the 
case in Nepal, where the Maoist command and control structure has 
remained intact. The aim of dialogue is to ensure protection for civilians under 
Maoist control (and equally government), based on their responsibility to 
protect civilians and ensure their basic needs are met. It should be made clear 
to all parties that this is the basis of engagement and that this does not confer 
any legitimacy on their movement or political position. Therefore it is important 
to ensure that efforts at protection are neutral and not perceived to be 
politically motivated, which is why agencies with protection mandates (UN, 
ICRC) usually enter into dialogue. In this respect it would not be appropriate 
for DFID to take a front-line role, however encouraging the UN19 to do so on 
behalf of the development community would be an option.  
 

                                            
18 Recent reports indicate that NGOs and INGOs operating in the Bardiya district under the 
control of the Janaparisad must be registered with them as well as the District Administration 
Office. NGOs must pay for registration and renew every year. Organisations would also have 
to submit progress reports. 
19 UNDPA may be better placed than UNDP 
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Conclusion 
 
The analysis presented here indicates that agency approaches to the delivery 
of basic services have evolved in response to the conflict. In particular, 
service delivery has been re-oriented to increase transparency and 
accountability, adopt a lower profile, use local staff, deliver tangible outputs 
based on need, and target the poorest and most marginalised members of the 
community. The adoption of basic operating guidelines has also facilitated 
access to some of the most badly affected areas of the country. 
 
Significant challenges remain, however, to the development and 
implementation of more programmatic approaches in the current scenario. 
Working with the government to scale up service provision will require further 
exploration of innovative arrangements that involve a mix of both state and 
non- state actors and a range of funding modalities, including approaches that 
operate in the grey area between humanitarian and development. Sectoral co-
ordination will be key, as will be developing robust monitoring of impact of 
programmes. Other continuing challenges will be negotiating/maintaining 
access and tackling issues of protection and security. 
 
If the gains that have been made with respect to service delivery 
programming for the poor and vulnerable in Nepal are to be built on in the 
longer term, then it is crucial that the international community redouble its 
efforts to promote a just and sustainable peace. This can only be achieved 
through continued engagement and dialogue with the government of Nepal. 
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_____________________________________________________________ 
 
Purpose  
 

1. The purpose of this case study is to learn lessons from conflict-affected 
areas of Nepal in the delivery of basic social services to poor people 
through non-state actors. Background to the problem is given in section 
8 of the TORs. The case study is jointly owned by teams in policy 
division (PRDE, Service Delivery, Conflict), Asia Division, and the 
Nepal country programme office. 

 
Study objectives 
  

2. The case study has the following objectives: 
 

• To understand how the provision of basic social services has 
been operationalised in conflict affected areas of Nepal; 

• To assess the impact of the approaches used on state 
accountability for service delivery and longer term institutional 
development; 

• To evaluate the social consequences in terms of inclusion, 
community mobilisation, and depth and coverage of services.  

 
Recipients 
 

3. The outputs of this case study are intended to contribute to DFID 
Nepal’s efforts to work on pro-poor service delivery in conflict-affected 
areas, and to deepen DFID and the international community’s 
understanding of how to work effectively on social service interventions 
in difficult environments.  

 
Scope 
 

4. The consultancy will be expected to draw upon all available knowledge 
relating to donor experience of working effectively to support pro-poor 
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service delivery in conflict affected and other difficult environments and 
to apply this knowledge to the Nepal context. 

 
5. In its approach, the study should seek to link governance, politics and 

institutional agendas with demand side, rights and entitlement 
approaches to service delivery.  The forthcoming World Development 
Report 2004:  Making Services work for the Poor offers a useful 
framework for understanding the demand for, and provision of services, 
in terms of the interaction and relationship between citizens, policy 
makers and the variety of providers.  It suggests that the first point of 
entry in difficult environments is the accountability relationship between 
citizen and service provider, with attention paid to building state 
accountability in the longer term. 

 
6. A range of service sectors could be considered for inclusion e.g. 

primary education, basic health services (including HIV/AIDs), rural 
livelihoods, infrastructure (water and sanitation, roads and bridges 
etc.), community policing and community mediation. The final decision 
on which sectoral interventions to select will rest with the consultants. It 
is anticipated that the final number of interventions chosen for in-depth 
study will not exceed twenty. 

 
7. The study is not restricted to service delivery interventions in any 

particular conflict affected area of Nepal. However, the consultants will 
likely restrict themselves to interviews with people in Kathmandu or its 
immediate environs. Only interventions post the Maoist insurgency in 
1996 will be included.   

  
8.  The consultants will be expected to draw upon a wide range of 

sources, including: 
 

• GRC Query and related references: (please find attached as 
annex A) 

 
• WDR 2004: Making Services Work for Poor People 
 
• Nepal specific. See for example 

¾ DFID Nepal Strategic Conflict Assessment 
¾ DFID Nepal Programme Level Conflict Assessment 
¾ DFID Nepal Peacebuilding Framework. 
¾ Conflict and Social Change Assessment Report 2003 
¾ Vaux work on development issues and Maoists (work 

ongoing) 
¾ 10th Annual Plan/PRSP 
¾ Nepal CAP (being finalised in September) 
¾ Paper on Health and Conflict in Nepal 
¾ A Kingdom Under Siege: Nepal’s Maoist Insurgency 

1996-2003 
¾ Health Sector Strategy: An Agenda for Change (Reform) 
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¾ Nepal Health Sector Programme – Implementation Plan 
2003 

¾ Sydney Schuler -  
¾ Judith Justice –  
¾ Partnership review of NSMPs increasing access 

component – April 2003 
¾ Relevant Demographic and financial statistics 

 
Methodology of the work 
 

9. The study will be carried out in two phases by a combination of local 
consultants and DFID personnel from DFID Nepal, Asia Division and 
the PD teams. DFID Nepal will identify appropriate local consultant(s) 
for this study. 

 
10. In phase 1, one or two consultants will be hired locally in order to carry 

out the following tasks (using a combination of documentary review 
and by holding preliminary interviews in Kathmandu):  

a) To map out which organisations (bilaterals, multilaterals, INGOs, 
NGOs, for profit) are working on service delivery in conflict affected 
areas, sectors in which they work, and who their main partners are 

 
b) To identify 15-20 sectoral interventions for more in-depth study in 
the second phase, based on following criteria: 

• Intervention is well-documented 
• People with knowledge of the intervention are willing to 

be interviewed by the consultants 
• Intervention is considered to be good for lesson learning 

by the consultants (this might be because it is innovative, 
or because it is considered particularly ‘successful’ or 
‘unsuccessful’ by stakeholders) 

• Intervention was designed and implemented post 1996 
• DFID is the lead donor agency on at least four of the 

interventions 
 

c) To collect and collate documentation relevant to each of the 
interventions in preparation for phase 2 

 
d) To outline briefly main ways in which the escalation of conflict has 

affected service delivery in Nepal. 
 

11. In phase 2, three advisers from DFID London and one adviser from 
DFID Nepal will join the local consultants. Key tasks in the second 
phase will be: 

a) To conduct a review of documents and experience of working on 
service delivery in conflict-affected areas of Nepal, including: 

• Reviewing key documents relating to different agencies and 
associated service sector interventions identified in phase 1 

• Interviewing agency personnel in Kathmandu who are 
familiar with the interventions (see annex B) 
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• Interviewing personnel in civil society organisation, including 
Trade Unions, Dalit groups, in Kathmandu and surrounding 
areas 

• Interviewing key government officials as identified by DFID 
Nepal 

 
 Outputs 
 

12. The output of phase 1 will be a concise report that will inform the work 
in phase 2. It will consist of: 

a) A two page summary 
 

b) An overview of the main agencies that are working on service 
delivery in conflict affected areas, sectors in which they work, 
and who their main partners are 

 
c) Description of the sectoral interventions the second phase 
should focus on, including brief background on the funding 
agency(ies), the content of the intervention, the main partners, 
the key contact persons, and reference to key documents 

 
d) A short reflection on the effect of the conflict on service 
delivery  

 
13. The output of phase 2 will be a case study report of approximately 20 – 

30 pages in length. The report will draw on the full list of sources 
outlined in paragraph 12. The report will focus on the characteristics of 
effective service delivery interventions, where effectiveness refers to 
both the social impact and the political impact. It will consist of: 

a) A two page summary 
 
b) An introductory section setting out the problem and locating this 
study within it. Include a short overview of the situation in Nepal and 
how this affects the work of aid agencies, government and civil 
society in the area of basic service delivery.  
 
c) A description of the service interventions by sector and agency, 
including the forms and channels of service delivery, the 
implementing partners, coverage and depth of outreach, impact on 
state accountability, and impact on community mobilisation.  

 
d) Identification of successful interventions in relation to the extent 
to which they: 
• Effectively provide services to poor people (depth and coverage, 

inclusion and equity) 
• Enhance state capacity and accountability 
• Empower local communities or groups 
• Impact on relationship (present and future) with other 

development partners, including government and communities  
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• Successfully engage with non-state providers, including the 
private sector 

 
e) Policy implications that can be derived from the analysis for 
effectively engaging in service delivery in conflict affected areas for: 
• Nepal 
• DFID 
• The international development community 

 
Timing 
 
This work should commence as soon as possible. All outputs ought to be 
completed by end of February 04. An indicative timeline is included as annex 
C. 
 
DFID Co-ordination and management 
 

14. A steering committee consisting of team leaders from service delivery 
team, conflict team, and PRDE team, a representative from Asia 
Division (Jeremy Clarke), and a representative from the Nepal 
programme office will take responsibility for the overall management of 
the work. They will be expected to communicate three times. Once to 
finalise the TORs, once to comment on the phase 1 report, and once to 
receive the final report. 

 
15. The study will be led by Chris Berry who will be responsible for co-

ordinating the activities of the team in the field and for putting together 
the final case study report. On the Nepal office side, Rebecca Calder 
will lead.  

 
16. It is proposed that during phase 1 either one or two local consultants 

will work for 10 days on the mapping exercise. This process will be 
managed by the Nepal office in conjunction with input from the London 
team.  

 
17.  Phase 2 will take place over six working days. During this phase, the 

local consultants will be joined by three advisers from London, and one 
adviser from the Nepal programme office (see annex D for draft 
timetable for phase 2). The advisory mix should be: 

• 1 x adviser from service delivery/PRDE teams (education) 
• 1 x adviser from Asia Division (conflict) 
• 1 x adviser from Asia Division (governance) 
• 1 x adviser from Nepal office (social development)  

Background 
 

18. The problem is that DFID Nepal is unable to work effectively in 
partnership with the government in Nepal because there is a failure of 
governance that relates to the ongoing conflict. The state has lost 
control of much of its territory and is unable to implement policy 
coherently, including in the area of service delivery. Consequently, 
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DFID Nepal needs to seek partnerships with other actors, usually 
outside of the state. This raises three key issues.  

 
19. The usual assumption is that service delivery by non-state entities 

means NGOs, but this is not always  the case in Nepal. Many NGOs 
are viewed as unacceptable in Maoist held areas for a number of 
reasons, such as their links to political parties, their lack of 
transparency and accountability to local communities, and the 
perpetuation of elitism within NGOs. DFID Nepal is exploring a range of 
approaches and mechanisms to ensure that their work to deliver 
services in areas of conflict can continue. These new mechanisms 
include providing assistance directly to local people through an 
accountable funding mechanism, and working with local service 
delivery channels such as user groups and community organisations.  

 
20. A second issue is overheads.  A continuing concern with donor-

supported service delivery in Nepal, as well as elsewhere, is that too 
much aid money  is lost to overheads. This concern was raised in the 
OECD DAC review, as well as in DFID Nepal’s CAP consultation key 
messages. The Nepal Government’s guidelines (not enforced) for 
service delivery projects is that no more than 17% should be spent on 
overheads. There is a direction of change within DFID Nepal that has 
been seeking to lower the percentage of project budgets devoted to 
overheads. This direction of change has been reinforced in certain 
areas by some local Maoist commanders stating that intermediary 
agents (that effectively increase overheads) between donors and user 
groups are not acceptable. DFID Nepal continues to see lowering of 
overheads as a critical issue in service delivery projects and all project 
appraisals. 

 
21. A final issue is related to the role of the state. Conflict in Nepal has 

required DFID, and some other donors, to reconsider their approach to 
development in the country.  DFID Nepal undertook both strategic and 
programme level conflict assessments, which have led it to engage 
more actively on conflict and to a greater degree with actors outside 
the state and in worst-affected areas in an attempt to ensure that 
conflict does not create development vacuum. A key issue now is how 
to maintain a balance between short term interventions in conflict 
affected areas and longer term work aimed at developing the capacity 
of the state to manage the delivery of services equitably. 

 
22. The international development community more generally is concerned 

with how best to engage in conflict-affected states and other difficult 
environments. Both the World Bank (LICUS Report, 2002) and the 
DAC (November 2002) have produced policy or position papers on 
working in difficult environments. These documents stress the 
importance of remaining engaged in such environments, despite the 
difficulties involved.   
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23. Different agencies advocate different forms of aid to support service 
delivery in difficult environments, including social funds and 
independent service authorities (World Bank), quick impact or quick 
start projects (DFID), and area development schemes (UNDP). They 
also use different channels including multilateral, INGOs, NGOs, for 
profit private sector, and CBOs. What these approaches have in 
common is that they seek to work around the government, or in 
different ways with government. Thus, engagement is usually directly, 
but not always, with civil society organisations. The central problem 
that we wish to address is which approach or mix of approaches is 
most likely to enable maximum reach and depth of service delivery 
while at the least not undermining state capacity. 
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Annex 2: Summary of the six initiatives 
 
 Community Support Programme  

 
Modality Community Development/ Humanitarian: ‘Umbrella fund’ to meet 

immediate demands of communities in conflict-affected areas. 
 

• Community Support Officer (CSO) model, in 6 core districts 
(37% of all initiatives and rising fast, to 75% new projects in Feb 
04); Regional office-to-community model (30%, but declining); 
Delegated authority (to other DFID programmes) model (20%); 
Partnership (with NGOs) model (13%). 

• Communities also encouraged to work through, and seek 
resources from, local and central government  (village and 
district development committees; line ministries, partic. for 
education and water projects) on potential and ongoing projects. 

• Information sharing with V and DDCs. 
• Exploring possibility of more technical support from line 

ministries. 
Annual Budget £450,000 
Sectoral focus Small rural infrastructure (33% of funds to end Dec 03); Irrigation (25%); 

humanitarian (16%); Income generation (12%); Education (10%); Health 
(4%). 

Accountability 
Mechanisms 

• CSOs, user groups, CBOs, NGOs to regional DFID office in 
Nepalganj…. through guiding principles; proposal assessment 
criteria; logframe OVIs; MoUs; field visits.  

• CSOs, user groups, CBOs, NGOs to communities (including 
Maoists) through public auditing; participatory M & E; community 
contributions etc. 

Access issues • Chronic issue of physically isolated communities. CSP reach to 
these areas is improving (one third of projects in core districts 
are at least 1 full day’s walk from district HQ), but can these 
improvements continue with current resources? 

• Demand for CSP support far outstrips supply – CSP has very 
limited capacity to meet felt needs. Might alternative initiatives, 
managed by INGOs, prove more scaleable? 

• How closely do ‘community’ demands correspond, in reality and 
in SF perceptions, to Maoist demands? If/when conflict hots up, 
this will clearly become an increasingly pertinent access issue. 

• What about issues around Maoist granting access? This is 
increasingly causing problems, with several NGOs and INGOs 
losing programmes in Mid and Far West Nepal due to Maoist 
demands, threats and violence. 

Social inclusion 
issues 

• Many reports that programme is reaching previously excluded 
communities due to successful targeting and ‘bottom-up’ 
modalities (23% beneficiary households are Dalit; 34% Janajati). 

• 13% of partner organisation chairs are women; 21% Dalits; 17% 
Janajatis. 

• Limited chances of elite capture. Partly due to Maoist interest in/ 
‘monitoring’ of projects; flight of less needy populations from 
affected areas. 

• Of 15 districts accessing funds by end 03; 5 considered ‘highest’ 
priority by UNDP/NPC when measured by poverty, physical 
isolation, ethnic minorities and conflict; 4 considerd ‘high’ priority; 
4 considered ‘medium’ priority; 2 considered ‘low’ priority. Of 6 
core (CSO) districts, 3 are highest priority, 2 high priority and 1 
medium priority. 
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Sustainability 
issues 

• CSP explicitly designed for conflict conditions – sustainability not 
primary concern.. 

• But, assessment criteria include ‘sustainability’.. and (not entirely 
untested) assumption that what communities have a stake in, 
they will make sustainable. 

• But, linkages are actively encouraged with local government 
structures.. and perhaps developing de facto (and 
uncomfortably, at least for DFID)  with Maoist ‘people’s 
governments’. 

• Are CSP-assisted communities becoming better equipped to 
sustain active participation/clearer benefits from projects if and 
when conflict subsides? Will social inclusion gains persist should 
Maoists become less dependent (for resources, security, 
legitimacy) on rural communities? Or when less needy 
community members return post-conflict? 

• Heavy burden on participating communities in areas highly 
affected by the conflict (negotiating with security forces and 
Maoists; managing pressure to pay ‘taxes’ to the latter). Can 
communities take the strain indefinitely? If/when conflict gets 
hotter? Is it fair to expect them to? 

• Sustainability dimensions from current shortage of technical staff 
for project implementation? 

 
 Micro Enterprise Development Programme 

 
Modality Shares many attributes of community-based development, but 

important links to local and national government (and private sector), 
are particularly strong close to district HQs and the highway. 

Budget • The budget for Phase One was US$3m over 5 years 1998-
2003. 

• The budget for Phase Two is US$3.75m over 3 years 2004-
06. (US$2.8m to be provided by DFID, US$0.6m by UNDP 
and US$0.35m by NZAID). 

Sectoral focus Employment and income generation through integrated enterprise 
development (incl. ‘community mobilisation’, market analysis, skills 
training, technology transfer, product development, micro-credit, 
marketing linkages). 

Accountability 
mechanisms 

Formally, accountability works through a complex structure involving 
HMGN (local and central), UNDP programme staff (national, regional, 
and district level), donors and other stakeholders in a hierarchy of 
committees. The Ministry of Industry, Commerce and Supplies 
(MOICS) is at the apex of this structure – one of the MOICS Joint 
Secretaries is the National Programme Director. 
 
Day to day, and particularly in contested areas, the most important 
accountability linkages appear to be between Enterprise Development 
Facilitators, working direct with entrepreneurs at the community level, 
and district and regional level programme officers.  
 
Targeting of programme inputs to poor and excluded communities is 
informed by participatory rural appraisal and household survey 
information. Programme outputs are monitored through a 
management information database and site visits. 
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Impact of conflict Maoists are apparently happy for projects to go ahead (because they 
are pro-poor? because they provide resource mobilisation 
opportunities?). But they are: 

• demanding no programme activity in certain of their base 
areas 

• applying pressure for projects to be ‘transparent’  
• less keen on ‘software’ projects (skills training, workshops..) 

than on tangible resource transfers 
• placing restrictions on public gatherings in contested areas 
• pressuring programme staff to inform them/seek their 

permission ahead of project visits.  
• demanding that visits are accompanied by representatives of 

‘peoples governments’ 
• putting forward ‘entrepreneurs’ (of dubious qualification?) for 

project support 
• demanding projects pay them ‘tax’ (Presumably nature of 

sector - high liquidity of resource flows -  makes it easier to 
tax/extort). 

 
Deterioration of transport and communications networks. 
 
(Perceived) risk of Maoist abduction of government partners and 
programme staff. Many remain in district HQs, and are reluctant to 
travel off the beaten track. 
 
Security force roadblocks regularly delay flow of goods and materials 
between suppliers, entrepreneurs and markets. There are explicit 
restrictions on the passage of potentially dual-purpose materials (eg. 
formic acid for use in beekeeping/ manufacturing explosives). 

Response to 
conflict 

• Certain areas accepted as no-go for the programme. 
• More reliance on (locally recruited) EDFs for implementation, 

monitoring and negotiation-of-access in contested areas. 
• More reliance on one-to-one training/’counselling’ for 

developing entrepreneurs in conflict-affected areas. 
• More onus on entrepreneurs to come to programme staff (in 

district HQs) for training/materials etc. rather than vice versa. 
• Programme staff adopt low profile in contested areas - taking 

local transport, dressing modestly etc. 
• Attempts to shift toward more transparent, tangible, quick 

impact interventions… more targeted at the ‘ultra-poor’. 
Access issues • Clearly a serious concern. 

• Close links between programme and government presumably 
make access more difficult than it would otherwise be.  

• Claim that  EDFs have good access across high, medium and 
low conflict-affected districts. 

Social inclusion 
issues 

• Programme focus (income generation, not public works) may 
not meet most immediate, felt needs of poorest groups in 
conflict-affected communities.  

• Approx 60% of supported entrepreneurs in Dang district are 
women. Approx 40% belong to ‘disadvantaged’ ethnic 
communities. 

• 4/8 of EDFs in Dang district are high caste men; 1 is a high 
caste woman; 1 a janajati man; 1 a janajati woman; 1 a dalit 
man. 
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Sustainability 
issues 

• Recognised by programme staff as key problem.  
• Enterprises, even districts, are ‘graduating’ from programme 

support – on the assumption that work has become 
independently sustainable. 

• Aspiration to mainstream MEDEP approach, and integrate 
MEDEP structures, into HMGN… but recognition that: i) 
HMGN will be pre-occupied with security for the foreseeable 
future, and; ii) the current uncertain status of local 
government structures will persist for some time. 

• Aspiration to secure gains from programme through 
consolidation of new Business Development Service (BDS) 
providers, producer associations, co-operatives, NGOs.. 

• Complex institutional arrangements could potentially increase 
adaptability of programme to shifts in conflict dynamics. 
HMGN collaboration could conceivably be played up, played 
down in different conflict phases, in different geographical 
settings. 

 
 
 
 New Safer Motherhood Project 

 
Modality Works to support the government’s national Safer Motherhood 

programme of reducing maternal mortality. Works in partnership with 
both non state and state actors to increase pregnant women’s access 
to midwifery and obstetric services  
 

Budget   
Sectoral focus Health – midwifery and obstetric services 
Accountability 
mechanisms 

• Health staff to government 
• NGOs to NSMP and to communities 
• Monitoring at community level using Key Informant Monitoring 

Tool 
Impact of conflict • Increased delays in reaching facilities 

• Curtailment of in-village BCC work 
• Decreased availability of loans 
• Lack of manpower to carry stretchers 
• Decreased monitoring and support to VDC level staff. 

Response to 
conflict 

• Withdrawal of project staff to district centers. 
• Shift to mass communications (radio, printed matter) for BCC. 
• Increased dependence on local NGOs for project outputs  

Access issues Positives: 
• Public health services as “class neutral” 
• Safe motherhood as “universal good” 
• New infrastructure as tangible benefit. 
• Public support for “social service NGOs” (donors piggy-back 

on good will). 
• NGOs ability to negotiate access on both sides.   
• NSMP employing local field staff. 
• Central government owned. 

Negatives: 
• Limited infrastructure development at VDC and ward level. 
• Complex nature of BCC 
• Health workers increasingly targeted by both sides in the 

conflict 
• NSMP staff advised not to stay overnight on field visits thus 

limiting their capacity to reach remoter VDCs 
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Social inclusion 
issues 

NSMP has avoided an explicitly pro poor focus and instead 
concentrates on developing partnerships with a range of groups who 
are able to promote safer motherhood to the whole community 

Sustainability 
issues 

NSMP in its present from depends on a functioning health system for 
referral, but the health system in rural areas is increasingly under 
stress 

 
 
 NEWAH 

 
Modality Partnership agreement between funding agencies (DFID and 

Wateraid) and NEWAH, a local NGO  
Budget £1.5 million/annum 
Sectoral focus Water and sanitation 
Accountability 
mechanisms 

• Local NGOs to CDO, SWC and NEWAH and to communities 
• NEWAH to SWC and donors  

 
Impact of conflict • Cancellation of some projects in remote districts. 

• Longer implementation periods 
• Increased project costs 
• Obstruction of materials delivery by security forces. 
• More projects in urban and peri-urban areas 
• Reduced monitoring visits 

Response to 
conflict 

• Withdrawal from poor, remote areas most in need. 
• More urban infrastructure and relief work. 
• Increase in research activities and advocacy work. 
• Opening of district offices closer to the security divide. 

Access issues Positives: 
• Watsan as universal good and prioritized by un-served 

communities. 
• NEWAH as indigenous NGO 
• Local NGOs as effective mediators  
• Clear, transparent implementation procedures. 

Negatives 
• Party political alignment of many NGOs 
• Project materials (pipes, re-bar) have military potential. 
• Centralized materials procurement 
• Staff sometimes targeted for informal ‘taxation’ by Maoists 

Social inclusion 
issues 

• Legal ownership of infrastructure by communities and skills 
transfer. 

• Participatory processes 
• NEWAH’s equity and gender emphasis (GAP approach) 

including subsidies for the poorest. 
Sustainability 
issues 

• Possible reduced funding from WaterAid because of 
increased costs of reaching affected communities 

• Reduced morale of field staff 
• Options being considered for tying NEWAH’s activities more 

closely to government structures 
• Projects sustained at community level through committee 

structures  
 
 FUND BOARD 

 
Modality Semi autonomous government institution that works with local non  

state partners to support the construction of water supply schemes  
Budget World Bank funded, and more recently supported by DFID 
Sectoral focus Water and sanitation 
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Accountability 
mechanisms 

• Local NGOs to communities, community development 
officers, District Officers Social Welfare Council and Fund 
Board 

• Fund Board to Ministry of Physical Planning and Works  
Impact of conflict • Project communities near urban centers and main roads.  

Poverty targeting limited. 
• Increased project implementation periods 
• Increased project costs. 
• Obstruction of materials delivery by security forces 
• Reduced monitoring visits 

Response to 
conflict 

• Continue to provide services in accessible areas. 
• Looking for umbrella organization to deliver services in mid 

and far west. 
Access issues • Majority of projects (40%) implemented less than 1.5 km from 

a road head 
• Positives 
• Project selection in accessible areas 
• Watsan as universal good and prioritized by un-served 

communities, 
• Transparent community procurement of project materials. 
• Implementing NGOs and SAas financially accountable to 

communities 
• Clear procedures 
• Legal ownership of infrastructure  
• Negatives 
• Funding link with “imperialist” World Bank . 
• Party political alignment of many NGOs 
• Project materials (pipes, re-bar) have military potential. 
• NGOs make substantial profits on projects 

Social inclusion 
issues 

• A main objective of the project is to raise living standards of 
the people – social exclusion is not specified as an objective 

• Monitoring and evaluation indicators do not necessarily have 
a pro-poor focus 

Sustainability 
issues 

• Fund Board offers the potential for a scaled up, sector wide 
approach to the sector, but needs to demonstrate that it can 
work in the conflict affected areas  

• Fund Board currently has weak links with District 
Development Committees but may be possible to strengthen 
these 

 
 Backward Societies Education 

 
Modality Membership based NGO that runs a number of social mobilisation 

projects in the mid and far west region (focusing mainly on the 
Tharus) that are supported by a variety of funding agencies, including 
Save the Children US, World Vision, DANIDA, GTZ, and BPEP (Basic 
Primary Education Project) 

Budget Various projects, including Save the Children funded project aimed at 
supporting children who have been displaced by conflict (NRs 8 
million) and a BPEP supported project that focuses on early childhood 
education and non formal education (NRs 80 million). 

Sectoral focus Main sector is education, but also works in health, community 
development, and food security 

Accountability 
mechanisms 

• Primarily accountable to its members and to the communities 
where it works through its village committee structures 

• Funding agencies also hold BASE accountable for project 
outcomes 
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Impact of conflict • Maoists burnt down their offices because they regard social 
mobilisation as a threat to their ideology 

• Maoists also target BASE because it is US funded 
• Security forces regard BASE representatives as being 

complicit with the Maoists 
• BASE has been prevented from delivering health kits because 

they are not regarded as developmental  
• Maoists have also stopped BASE staff from taking 

photographs of children (for use in sponsorship programmes)  
• Staff have been caught in crossfire 

Response to 
conflict 

• Initiation of SCFUS-funded project that is a direct response to 
the conflict  

• Stopped mass meetings 
• Code of conduct for staff and members to guide behaviour in 

the field 
• Avoid confrontation with Maoists 
• Some projects postponed until situation improves 

Access issues • BASE staff reported the usual problems of negotiation, and 
having to get permission from the Maoists to enter contested 
areas.  

• They also reported that while schools are sometimes an 
ideological target for the Maoists, in general they are allowed 
to operate. 

Social inclusion 
issues 

• BASE seeks to tackle social exclusion by working with 
marginalised indigenous groups such as the Tharus (and ex 
Kamaiyas as a subset of this group) and others such as the 
Magars.  

• Exclusion from schooling with respect to the conflict is being 
directly tackled by BASE through the SCFUS-funded children 
in conflict project.  

• A baseline survey identified those who were in and out of 
school. 

Sustainability 
issues 

• Some community schooling projects seek sustainability of 
projects at local level through revolving funds and there are 
agreements with government to bring community schools into 
the government system after a certain number of years 

• BASE very reliant on funding agencies to continue their 
development activities – US-funded projects may come under 
increasing pressure from the Maoists 

• Sustainable as a political, grassroots membership 
organisation 
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Annex 3: List of agencies consulted 
 
Ministry representatives 
Ministry of Local Development 
Ministry of Health 
Ministry of Education 
National Planning Commission 
 
Bilateral agencies 
DFID 
GTZ 
CIDA 
USAID 
JICA 
 
Initiative representatives 
BASE, including field staff in Kailali  
MEDEP, including field staff in Dang 
NEWAH, including field staff in Kailali  
Fund Board, including field staff in Surkhet 
CSP, including field staff in Surkhet and Nepalgunj 
NSMP, including field staff in Surkehet 
 
Other non governmental organisations 
Janjati federation 
ACCDN 
All Nepal Students Union 
UML Central committee member 
Dalit Federation 
Ex Khamaiya NGO 
Feminist Dalit Organisation 
 
Projects visited 
BASE school construction project, Himmatpur 
NEWAH watsan project, Himmatpur 
BASE and NEWAH projects, Dauduwari 
MEDEP projects in Dang 
CSP projects in Surkhet 
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Annex 4: Conceptual framework 
 
 

 
 

 
 
 

 
 
 
 
 
 
 
 
 
 
 

 
 

 
 

Entry Points for service 
delivery initiatives:  

 
among communities, 

providers,  policy makers 

 
Conflict scenarios: 

 
Open, violent conflict 

Latent conflict 
Ceasefire 

Negotiation 
Demilitarisation 

 

Modalities: 
 

Humanitarian intervention
Community development 

Working through non-state 
actors 

Supporting government  

.. determine.. 
.. and the potential for.. 

Service delivery 
outcomes: 

 
Access 

Inclusion 
Sustainability 

.. to deliver .. 
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