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As we look towards 2015, we thought 
it important to put a focus on 
peacebuilding. Eight years after the 

signing of the Comprehensive peace agreement 
(Cpa), some observers might be perplexed 
about using peacebuilding as a lens through 
which to view Nepal, but the United Nations 
understands that the concept goes far deeper 
than ceasefires and the management of fighting 
forces. UN Secretary-General Ban Ki-moon, in 
his 2014 report ‘Peacebuilding in the Immediate 
Aftermath of Conflict’, states that “[p]ost-conflict 
peacebuilding is a generational undertaking that 
relies heavily on predictable financial, technical 
and political support in the short, medium and 
long term.” Peacebuilding, the report asserts, 
should establish the foundations of “long-term 
peace and stability and avoid the recurrence 
of violent conflicts.” Nepal’s peace process has 
been widely lauded  as successful, in large part 
because it has avoided two of the most common 
pitfalls of postconflict situations—a relapse into 
armed conflict and the surge of (non-political) 
violent crime. In addition, the Maoist movement 
has demobilized its troops and established itself 
as a formal political party, and a multi-party 
democratic system has successfully carried out 
two national elections (2008 and 2013). There is, 
in fact, much about Nepal’s peace process that is 
exemplary, and the world can draw upon many 
important lessons from these past years. At the 
same time, we must also ask ourselves, to what 
extent are the foundations of long-term peace 
and stability firmly in place?

This edition of the Development advocate Nepal 
features multiple reflections from both distinguished 
national and international voices the peace process. 
In part, this is a stocktaking exercise, to understand 
the process to date, and where Nepal stands today. 
Most importantly, it is also a view to the challenges 
and opportunities ahead.

One of the principal areas of focus in this edition 
is the nation’s constitution-drafting process and 
the primary bone of contention, federalism. As of 
this writing, the Constituent assembly is still at 
work, and it is not yet clear whether the promised 
January 22, 2015 deadline for the delivery of a new 
constitution will be met. The signatories of the CPA 
envisioned the new constitution as the centrepiece 
of the peace process and the principal vehicle for 
socio-political transformation. There can be little 
question that this drafting process and subsequent 
implementation of a new federal system will be 
the central political challenge for the nation in the 
coming years.

The process of putting a new federal system into place 
will be a long process, with numerous administrative 
and logistical hurdles, as well as potential for high-level 
political wrangling and localized identity, governance 
and natural resource tensions. At the same time, it is also 
a process that stands as a unique historical opportunity 
to embrace the nation’s cultural and linguistic diversity, 

Completing Nepal’s 
Transition

eDItorIAl
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Voting in Kathmandu’s historic Patan Durbar Square in the first 
Constituent Assembly elections in 2008.   Bhaswor Ojha
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and forge an inclusive national vision of identity and 
shared destiny.

One of the most important lessons learned from the 
United Nations’ peacebuilding efforts worldwide is 
that political consensus and social cohesion are core 
elements of long-term peace. The UN Secretary-
General suggests that these can be fostered by 
creating inclusive political systems that “give 
meaningful participation to wide-ranging social 
groups.” In this regard, one of the key challenges 
facing the drafters of the new constitution is finding 
a formula of governance structures and electoral 
systems that ensures this meaningful participation. 
Failure to do so risks undermining the legitimacy 
of the new document and setting into motion new 
rounds of political confrontation and turmoil. 

In recent months, Nepal has witnesses the emergence 
or strengthening of various political, regional 
and religious movements that espouse radical or 
polarizing agendas.  These groups have not garnered 
widespread public support, but Nepali leaders will 
need to chart a thoughtful path to avoid that public 
frustration and fears about the constitutional process 
fuel greater interest in such movements.   

another important element of reflection in this 
edition is about the inequitable distribution of post-

conflict development gains. The root causes of Nepal’s, 
and many other civil conflicts, are poverty and a lack of 
access to basic services such as education and health 
care. 

Over these past eight years, the government, the 
international community, and the United Nations have 
made a very large investment in Nepal’s peace process 
and development goals. This has yielded important 
development gains and a significant reduction in 
absolute poverty. At the same time, however, there are 
clear indications that some geographic areas — most 
notably the Western, Mid- Western, and Far Western 
mountains— are lagging far behind.  

This inequality is worrying in that these sharp differences 
among regions can readily translate into resentment and 
alienation among those who have not benefited as much 
from these recent advances. Along similar lines, the CPA 
commitment to institute “scientific land reform” has not 
progressed and runs the risk of generating frustration, 
particularly among the rural poor.

This edition also explores another important dimension 
of peacebuilding, the reintegration of former Maoist 
combatants into post-conflict society. There is an overview 
of a recent UNDP-led study focused on the 15,585 
combatants who participated in the Voluntary Retiree 
programme. This study, randomly selected a sub-set of 

Leaders and lawmakers attending a regular 
meeting of the Constituent Assembly on 
December 15, 2014. The second assembly was 
elected in November 2013 after the first one 
failed to deliver a constitution.  Bhaswor Ojha
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this group, indicates that the majority of ex-combatants 
have had positive social reintegration experiences, 
and have been accepted in their neighborhoods and 
communities. At the same time, however, the study 
reveals that a significant portion of the ex-combatants 
are struggling with their economic reintegration. 
The study found that 39% of those surveyed are 
unemployed, and of these people about 14% spoke of 
feelings of hopelessness. The UN’s global experience 
in post-conflict Disarmament Demobilization and 
Reintegration processes indicates that ensuring 
viable livelihoods for ex-combatants is a critical part of 
successful peacebuilding, and in Nepal’s case it is an 
issue that merits further attention.   

It is worth noting that Nepal’s post-conflict experience 
has been shaped by the massive emigration of youth 
to Gulf states. This has generated a huge flow of 
remittances which has bolstered the economy, and 
also provided an outlet for youth, including former 
combatants, who might otherwise feel politically 
or economically frustrated. This trend, however, is 
susceptible to disruption, and external events such as 
the recent downturn in world petroleum prices may 
soon dampen the Gulf states’ demand for imported 
labor. Such a shift would likely add new economic and 
political challenges to Nepal’s peacebuilding effort.  

another major element of peacebuilding is 
transitional justice. In May 2014, Parliament passed 
legislation for the creation of two commissions—the 
Truth and Reconciliation Commission (TRC) and 
the Commission on Investigation of Disappeared 
Persons. The United Nations Office of the High 
Commissioner for Human Rights has publicly 
expressed concerns that the law’s amnesty 
provisions in relation to “gross violations of 
international human rights law or serious violations 
of international humanitarian law is inconsistent 
with Nepal’s international legal obligations and the 
UN’s policy against amnesties.” As of this writing, 
neither of the two commissions has been formed. 
The UN Secretary-General has articulated a vision 
of transitional justice as a multi-faceted concept, 
including “both judicial and non-judicial processes 
and mechanisms, including prosecution initiatives, 
facilitating initiatives in respect of the right to truth, 
delivering reparations, institutional reform and 

national consultations. Whatever combination is chosen 
must be in conformity with international legal standards 
and obligations.” In the months and years ahead, Nepal 
will continue to engage with this complex issue, and 
this will have a significant impact on the peacebuilding 
environment.

In a sense, all peace processes create a window of 
opportunity for a society to put into place political and 
economic measures and mechanisms that will address 
the grievances and aspirations of groups that have 
participated or supported armed movements. This window 
of opportunity is finite, and over time, some members of 
these groups will begin to lose confidence in the outcomes 
offered by the peace process. This can play out in multiple 
and unpredictable forms. Some nations have experienced 
full-blown relapses into recently ended conflicts, whereas 
others have grappled with spin-off and splinter movements. 
Violence can also emerge in less structured forms including 
quasi-political or common (non-political) crime. It bears 
mention that in several Latin American post-conflict 
countries, including el Salvador and Guatemala, the peace 
processes were accompanied by unprecedented surges in 
common crime and the number of homicides continues to 
be on par with recent levels of violence in conflict-affected 
countries such as Afghanistan and Iraq.     

Nepal has carried out a peace process that has been very 
successful in ending the 1996-2006 armed conflict. There, 
however, remains important peacebuilding work to be done 
in order to ensure that this peace is firm and lasting. n

Some Maoist combatants  have been integrated into the Army, while others 
have received retirement packages.  Chandra Shekhar Karki

Development ADvocAte Nepal | 5



Development ADvocAte Nepal | 6

the Nepali national political 
discourse today has two 
competing narratives regarding 

the status of the peace process and the 
political transition. The first narrative 
describes the peace process as nearly 
complete, except for the formation of a 
Truth and Reconciliation Commission 
(TRC). Therefore, it is time to now 
move on with the development 
agenda, which should be a priority 
for any country that is moving 
towards stability through a political 
transition. This narrative has become 
more prominent since the successful 
election of a second Constituent 
Assembly in November 2013. 

However, the other narrative, no less 
powerful, is that the peace process 
is far from over. The only major 
issue that has been addressed is 
the integration and rehabilitation 
(or demobilisation) of former Maoist 
combatants. The core agenda of 
the peace process is to write a new 
constitution that institutionalises 
all the pro-change agendas of the 
peace process. Therefore, as per the 
second viewpoint, the major tasks 
of the peace process are to write a 

new constitution, ensure its initial 
implementation, address human 
rights violations of the conflict through 
a credible TRC, manage all other 
political issues like federalism and 
inclusion, and begin some important 

steps towards addressing the root 
socio-economic causes of conflict.

Between these two competing 
perspectives, which are both 
intrinsically politically motivated, 

Achievements, 
challenges, and 
a way forward 

It would be risky to assess the Nepali peace process as 
complete, because the pre-condition for the peace process 
was the writing of a new constitution through an elected 
Constituent Assembly, writes BISHNU SAPKOTA.

Then Prime Minster Girija Prasad Koirala and Chairperson of then CPN (Maoist) Pushpa Kamal Dahal “Prachanda” shaking 
hands after signing the Comprehensive Peace Agreement on November 21, 2006.  Bhaswor Ojha
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Nepal’s peace process has made some 
remarkable achievements. However, it 
has yet to complete some critical tasks 
negotiated in the Comprehensive 
peace agreement (Cpa), signed 
in November 2006. This article will 
discuss a few key achievements of 
the Nepali peace process, highlight 
some key challenges that remain 
unaddressed in order to complete 
the peace process, and suggest a few 
steps forward.

There have been numerous ups 
and downs over the course of 
implementing the CPA. However, 
no major political party, including 
members of the then Seven party 
alliance leading the then government, 
nor the Maoists, who have since split 
into two parties, have violated the 
CPA in a significant way. Nor has any 
party stated that it does not respect 
the CPA. This is a key achievement 
in itself because it has helped to hold 
everyone together around the spirit 
of the peace agreement during the 
difficult transitional period. Some 
major political transitions that were 
part of the peace process, like the 
country becoming a republic, have 
been implemented peacefully. The 
integration and rehabilitation of about 
19,000 Maoist ex-combatants was 
delayed, but eventually carried out 
in a smooth manner. There have not 
been any serious problems or issues 
seen so far related to ex-combatants, 
whether concerning those who joined 
the national army, or those that 
returned home with a compensation 
package. Another major achievement 
so far has been the election and 
functioning of the second Constituent 
assembly (Ca), which is expected to 
complete the task of writing a new 
constitution by early 2015. 

Many would argue that the first 2008 
Ca was a complete failure because 
it could not write a new constitution 

despite extending its tenure from 
two years to four. However, I would 
like to strongly argue that had the 
first Ca not existed, and had it not 
been able to work as a legislature, 
things could have been much more 
chaotic and the whole process—all 
that has been completed, including 
the integration and rehabilitation 
mentioned earlier—would have been 
delayed further. In this sense, the 
first Ca provided legitimacy to the 
whole peace and political process. In 
addition to this, although it failed to 
finalise the constitution, the first Ca 
provided legitimate space for debate 
on all issues of the new constitution. 
The Ca was able to bring together 
major stakeholders on most of the 
contentious constitutional issues, 
except on the modality of federalism. 
even on federalism, the parties were 
able to see what is possible and 
what is not. The whole exercise of 
the first Ca has been a foundation 
for the second Ca to function and 
develop a new constitution on the 

It IS ImportAnt to 
MAKE SURE THAT 
THE CONSTITUTION-
WRITING PROCESS 
IS BROADLY 
PARTICIPATORY 
AND THAT THE NEW 
conStItutIon 
REPRESENTS THE 
ASpIrAtIonS of 
A MAJORITY OF 
PEOPLE’S GROUPS, IF 
NOT ALL.

Mass meeting of the kin of the people disappeared during the insurgency.  Bhaswor Ojha
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basis of what was agreed to in the 
first. In this sense, the CA process has 
continued from the first election to the 
second, without any serious crisis. The 
national debates taking place around 
constitution writing have brought to 
the fore all important issues, from “all 
communities, classes and genders.” 

However, it would be risky to assess 
that the peace process is complete, 
because the pre-condition for the 
peace process was the writing of a 
new constitution through an elected 
CA. Constitution writing is an 
ongoing process, and parties have 
yet to enter a final, realistic phase of 
tough negotiations on contentious 
issues, federalism in particular. All 
the agendas agreed to among the 
political parties and other social 

groups from the previous armed 
struggle and mass movements have 
not been institutionalised in the new 
constitution. Therefore, it is important 
to understand that a new constitution 
is the first benchmark for the peace 
process to be complete. The political 
process associated with the peace 
process will be completed after the 
initial implementation of the new 
constitution, with provisions on state 
restructuring. 

If we look at the content of the Cpa, a 
majority of the clauses have not been 
implemented or are in the process 
of implementation. The High Level 
peace Commission was never formed, 
and even the fundamental TRC has 
not been formed yet. The TRC may 
be formed sometime soon now, but it 

has not been free of controversy for 
some of its provisions on amnesties. 
How the TRC will function and 
whether its recommendations will 
be implemented will not be known 
for some time, and there are serious 
suspicions about the legitimacy and 
credibility of the whole process. While 
it is important to address human rights 
violations during the conflict and 
ensure the rights of victims, it will be 
challenging to ensure that the TRC 
process is implemented in a sensitive 
manner. 

Besides the contentious national 
issues dividing the political parties 
and alliances, there are localised 
potential and/or real threats of conflict. 
The issues around which there have 
been conflicts, both violent and non-

A view of the inside of the assembly hall in Kathmandu where the signing ceremony of the Comprehensive 
Peace Agreement was organised on November 21, 2006. Present at the dais are then Prime Minster Girija 
Prasad Koirala and the Chairperson of then CPN (Maoist) Pushpa Kamal Dahal “Prachanda”.  Bhaswor Ojha
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violent, have yet to be settled. These 
conflicts have been manifest in a 
variety of forms but they are primarily 
of two natures: ideological and 
identity-based. The key challenges 
for Nepal’s remaining peace process 
tasks are centred around the above 
two issues in a highly critical and 
sensitive manner. An ideological 
conflict saw the split of the Maoist 
party immediately after the dissolution 
of the first CA in May 2012. While the 
establishment of the old Maoist party 
remains strategically confused as to 
taking a political line from the extreme 
to a more moderate one, the splinter 
Communist party of Nepal (CpN), 
Maoist has taken up a policy to launch 
another revolt. Whether a new revolt 
will be possible, and how violent it 
will be, is hard to tell, but the party’s 
boycotting of the second Ca election 
process and its staying out of the 
whole political transition process is 
a matter of concern. The CPN-Maoist 
is both preparing for and looking 

for a potential opportunity to trigger 
conflict. The mainstream Unified 
CPN-Maoist has some key differences 
with the ruling Nepali Congress and 
the CPN-Unified Marxist-Leninist 
(UMl) on state restructuring, forms 
of governance, electoral system and 
other issues in the content of the new 
constitution. Most of these differences 
arise from ideological orientations 
and strategic goals. In addition, the 
UCPN-Maoist has formed alliances 
with identity-based political groups 
and Madhes-based political parties 
to put pressure on the two big ruling 
parties for an identity-based state 
restructuring model. This development 
is likely to lead to some form of 
confrontation in the short term, when 
the parties get closer to the dates to 
negotiate the new constitution early 
next year. But in the long term, this 
polarisation on issues of managing 
identities (and opposition to this) in 
state restructuring is likely to generate 
conflict nationally and regionally, with 

some districts more vulnerable than 
others.   

It is less likely that Nepal will return to 
a full-fledged conflict any time soon. 
However, it is more likely that Nepal 
will continue to experience national 
as well as regional/local conflicts 
related to issues of single identity 
and multiple identities, natural 
resources and provincial boundaries 
in the course of the finalisation and 
implementation of the new federal 
constitution. The major political 
parties and civil society at large are 
divided on the modalities of state 
restructuring and forms of governance 
(directly-elected presidential 
system, parliament-elected prime 
ministerial system or directly-elected 
prime ministerial system). Even if a 
constitution is finalised by 2015, there 
may be questions as to its broader 
acceptability due to the differing 
positions of the parties on the above 
key issues. 

Therefore, it is most important to make 
sure that the constitution-writing 
process is broadly participatory, 
that the new constitution represents 
the aspirations of a majority of 
people’s groups, if not all, and that 
the political parties own up the new 
constitution without any conditions. 
also, it will be important to have 
buy-in on the new constitution from 
the CPN-Maoist-led alliance that is 
outside of the political process. For 
this, stakeholders need to engage in 
deep, transformative dialogues to not 
only build consensus on conflicting 
issues but also to strengthen mutual 
trust at various levels for a broadly 
acceptable approach to move towards 
democratic prosperity and stability. n

Mr. Sapkota is Team Leader, Collaborative 
Leadership and Dialogue, Conflict Prevention 
Programme, UNDP Nepal.

Jubilant street scenes in Kathmandu before the first meeting of the Constituent Assembly on 28 May 2008, which 
voted overwhelmingly to end the monarchy and made Nepal a federal democratic republic.   Chandra Sekhar Karki
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PRACHANDA STARTED 
ON A LONG SPEECH 
THAT GIRIJABABU 
InterrupteD 
AnD SAID: I JuSt 
WANTED TO KNOW 
WHETHER YOU WANT 
peAceful polItIcS 
AnD A DemocrAtIc 
CONSTITUTION. 
PRACHANDA REPLIED: 
THIS IS WHY I HAVE 
COME HERE TO TALK 
WITH YOU. 

What have been the 
characteristics of Nepal’s 
peace process? 
Nepal’s peace process has some 
special features.  First, it is unique, 
special and home-grown. There was 
no third party involvement in talks 
between the government and the then 
rebel forces. Even more interesting 
was that I served both as Home 
Minister and peace negotiator, which 
were two opposite responsibilities. The 
duty of Home Minister is to use force if 
necessary, but the role of negotiator is 
very different from that. I shouldered 
both responsibilities at the same time, 
which was very challenging and 
rarely happens in other countries. The 
model we adopted is unmatchable in 
other countries. We engaged in more 
informal talks instead of formal ones to 
seek solutions to disputed issues.  

What were the major turning 
points of the peace process? 
The first meeting between 
Girijababu [Girija Prasad Koirala] 
and prachanda in New Delhi is 
very memorable. At the meeting, 

prachanda started on a long speech 
that Girijababu interrupted and 
said: “I just wanted to know whether 
you want peaceful politics and a 
democratic constitution.” Prachanda 
replied: “This is why I have come here 

to talk with you.” The talk between 
Girijababu and prachanda was a 
departure point in signing the 12-point 
understanding. 

The second is after the completion of 
the second people’s movement, when 
the Maoists wanted permission to hold 
a mass meeting in the Kathmandu 
Valley. There was pressure on me from 
the party to not provide permission, 
on the grounds that the Maoists would 
capture state power through a mass 
gathering. But the Maoist party held 
its mass meeting, possibly the biggest 
one ever, and proved that they were 
committed to peaceful politics. There 
could have been much bloodshed 
and a breakdown of talks if anything 
bad had happened there. So it was a 
turning point for me, and the country. 
Obviously, the dismissal of the army 
chief, the agreement to bring former 
Maoist combatants under government 
control and the dissolution of the 
CA are other major turning points. 
additionally, I lost the election when 
I was Home Minister, which is a 
memorable event in my life.  

Governments 
always 
hold more 
responsibility 
in resolving 
any conflict; the 
peace process 
cannot begin 
with rebels 

IntervIeW

This trio—Nepali Congress leader Krishna Prasad Sitaula, CPN-

UML leader Pradeep Gyawali, and UCPN (Maoist) leader Barsha 

Man Pun—is among the key negotiators of Nepal’s peace process. 

All three have been closely involved in cross-party talks since 

the signing of the 12-point agreement in 2005 and the subsequent 

Comprehensive Peace Agreement in 2006. Sitaula worked closely 

with then prime minister Girija Prasad Koirala while Gyawali 

served as a member of the UML talks team during negotiations with 

the UCPN (Maoist). Pun was a member of the Special Committee 

formed to supervise, integrate, and rehabilitate former Maoist 

combatants. Sitaula now heads the Drafting Committee of the 

Constituent Assembly; Gyawali is Secretary of the UML; and Pun, a 

close confidant of UCPN (Maoist) Chairman Pushpa Kamal Dahal, 

party Secretary. The interviews below present insights from days 

preceding and during Nepal’s peace process. Below are excerpts.— Krishna Prasad Sitaula, NC leader
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IF A GOVERNMENT HAS 
polItIcAl WIll, It IS 
never ImpoSSIble 
TO BRING REBELS 
onto A peAceful 
PATH.  GIRIJA PRASAD 
KOIRALA HAD SUCH A 
WILL; HE BROUGHT THE 
MAOIST PARTY INTO 
PEACEFUL POLITICS BY 
CONVINCING THEM.

Could you speak a little on the 
moment when you first brought 
Prachanda and Baburam 
Bhattarai to Kathmandu for 
talks?
I was serving as Home Minister at 
that time. Prime Minister Girijababu 
directed me to bring prachanda and 
Bhattarai for talks to Baluwatar. We 
had not informed any leaders from 
the other parties about the arrival of 
the Maoist leaders. As Home Minister, 
I flew to a Maoist camp in Doti to 
bring the top Maoist leadership to 
Kathmandu. We only informed other 
top leaders of the party after I had 
brought them to Baluwatar.

After the 8-point agreement among 
the parties, which created the 
foundation for the peace accord, the 
Maoist leaders returned. It was a big 
event in the peace process because 
it created a conducive environment 
and trust between the government 
and the Maoist party. The move was 
aimed at conveying the message 
that they would be safe and that 
the government was committed to a 
peace deal.

 You met and asked former 
king Gyanendra to evacuate 
the royal palace after the 
country turned into a republic. 
Can you share your feelings 
then?

That was my first and last meeting 
with former King Gyanendra. I am 
very happy because I succeeded in 
informing the King about the country’s 

situation. The exit of the King was very 
peaceful. We even addressed some of 
his demands.

What can other countries 
suffering from internal 
conflicts learn from Nepal’s 
peace process?
The government always holds more 
responsibility in resolving any conflict. 
The government should thus always 
realise the importance of peace in the 
country. Governments should attempt 
to change the mentality of rebel forces 
and appeal to them to come into 
peaceful politics. If a government has 
political will, it is never impossible 
to bring rebels onto a peaceful path.  
Girija Prasad Koirala had such a 
will; he brought the Maoist party into 
peaceful politics by convincing them. 
For government, peace should be the 
final destination. The peace process 
cannot begin with rebel forces.  n

Krishna Prasad Sitaula, NC leader   Bhaswor Ojha



Development ADvocAte Nepal | 12

What were the major 
challenges of the peace 
process?
The peace process, which has yet to 
be fully completed, witnessed several 
critical junctures. Many times talks 
were on the verge of collapse due 
to a lack of trust among parties. One 
major reason behind repeated risks 
to the peace process is the vague and 
abstract nature of the agreements 
signed. There has been a tendency 
to interpret the agreements as per 
the interests of the respective parties. 
Many peace process agreements 
were made intentionally vague 
in order to move ahead and settle 
disputed issues when an environment 
of trust was created. It was not 
possible to move ahead if all things 
were made crystal clear, so it was 
necessary for the parties to sign vague 
agreements. 

What difficulties did you 
encounter in the integration 
and rehabilitation of Maoist 
combatants? 

The agreement related to the 
management of Maoist arms and 
armies was vague and confusing. 
It stated that those who met the 
standards and norms of security forces 
would be eligible for integration. 
However, no clear provision was 
made to ensure that all who meet 
norms and standards would be 
integrated. Initially, the Maoist said 
that all 19,000 former combatants 
verified by the UN should be 
integrated into the Nepal Army. Later, 
it settled on just 5,000. 

The integration of the armies could 
have been more dignified but the 
Maoist party always used the issue 
of combatants as a bargaining 
tool. Maoist leaders gave priority to 
numbers, instead of focusing on the 
norms and standards of integration. 

The peace process 
has passed through 
some critical junctures 
but we have yet to 
conclude it 

IntervIeW

THE INTEGRATION OF 
THE ARMIES COULD 
HAVE BEEN MORE 
DIGNIFIED BUT THE 
MAOIST PARTY ALWAYS 
USED THE ISSUE OF 
combAtAntS AS A 
BARGAINING TOOL. 
MAOIST LEADERS GAVE 
PRIORITY TO NUMBERS 
INSTEAD OF FOCUSING 
ON THE NORMS AND 
StAnDArDS of 
INTEGRATION.

— Pradeep Gyawali, CPN-UML leader
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cover feAture

In the initial phase, parties 
were not ready to integrate 
combatants into the Nepal 
Army, how was this made 
possible?

We had a necessity to manage the 
Maoist combatants. The Nepal Army 
(Na) itself was ready to integrate 
combatants if they fulfilled the 
established norms and standards. 
There was a fear that if combatants 
were integrated into the Nepal police 
they might politicise the institution. 
So, we concluded that only the Na 
could dilute politically indoctrinated 
combatants. 

What were the weaknesses of 
the peace process?
The integration and rehabilitation of 
combatants has been a success and 
has set an example around the globe. 
However, the integration process 
could have been better if the Maoist 

If the Maoist party had not used the 
combatants as a bargaining tool, they 
could have been better equiped for 
post-conflict life. Another weakness 
is that we failed to write a new 
constitution through the first CA. 

What are the challenges ahead 
for the peace process?
a major component of the peace 
process – the formation of a Truth and 
Reconciliation Commission – remains 
incomplete. We have formulated 
the act, but it is not in line with 
suggestions provided by the victims. 
Similarly, we are yet to draft a new 
constitution to conclude the overall 
peace process. I hope the parties will 
soon reach a compromise and draft 
the constitution. There are two major 
contentious issues here – forms of 
governance and federalism – which 
must be settled through mutual 
discussions among parties. n

WE HAVE FORMULATED 
THE [TRC] ACT BUT 
It IS not In lIne 
WITH SUGGESTIONS 
PROVIDED BY THE 
VICTIMS. SIMILARLY, 
WE ARE YET TO DRAFT 
A neW conStItutIon 
TO CONCLUDE THE 
overAll peAce 
PROCESS. 

Pradeep Gyawali, CPN-UML leader   Bhaswor Ojha

party had handled it properly. We had 
proposed providing skills training to 
combatants, rather than hard cash. 
But the Maoist party insisted on cash 
handouts. Due to a lack of sufficient 
skills, now the former combatants who 
opted for retirement are without jobs. 
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What milestones has the 
peace process achieved?
There are several memorable 
events of the peace process. Despite 
protest from some parties and 
ambassadors, we signed a historic 
12-point understanding. The June 
16, 2006 agreement was another 
major achievement. Similarly, the 
Comprehensive peace agreement 
was another milestone.  The CA 
election, the Rookmangud Katawal 
case and the modality of integration 
and rehabilitation were all major 
turning points in the peace process. 
Despite several ups and downs, which 
often created obstacles due to a lack of 
trust, continuous talks among parties 
were key to success. 

What were the weaknesses 
of the integration and 
rehabilitation of former Maoist 
combatants? 
We made some mistakes while 
carrying out the process. The first was 
the release of minors in 2010, which 
was not successful. As we failed to 
provide sufficient training and relief 
packages, they remain dissatisfied. 

There were also several weaknesses 
while preparing the technical details 
for integration, which ultimately 
reduced the size of integration. 
Instead of providing cash to former 
combatants, we had proposed 
investing the money in productive 
sectors but the NC and UMl did not 
agree to this. It would have been 
better if the combatants who opted for 
retirement could have been engaged 
in small businesses. We failed in this 
regard. 

Who was it that actually 
prepared the modality for 
integration and rehabilitation, 
the Army or the political 
parties?
The political parties prepared a basic 
outline of the modality. However, it 
was the Nepal army that prepared 
a detailed technical modality for 
integration.  Then Army Chief 
Rookmangud Katawal was not very 
cooperative regarding integration. 
later army Chiefs Chhatra Man 
Singh Gurung and Gaurav SJB Rana 
were more positive on integrating 
combatants into the national Army. 

Integration was possible 
because both the Nepal 
Army and Maoist 
combatants accepted 
political decisions 

IntervIeW

We mADe Some 
MISTAKES WHILE 
CARRYING OUT THE 
[ INTEGRATION AND 
REHABILITATION] 
PROCESS. THE FIRST 
WAS THE RELEASE 
of mInorS In 
2010, WHICH WAS 
NOT SUCCESSFUL. 
AS We fAIleD to 
provIDe SuffIcIent 
TRAINING AND 
RELIEF PACKAGES, 
THEY REMAIN 
DISSATISFIED.
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— Barsha Man Pun, leader UCPN (Maoist)
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The integration process became 
possible because both the Na and 
Maoist combatants accepted political 
decisions. Despite some weaknesses, 
I accepted the integration process 
as necessary to pave the way for the 
promulgation of a new constitution. 

How did intra-party rifts affect 
the constitution-drafting 
process? 
It was really difficult because some of 
our friends inside the party opposed 
several steps. It is unfortunate that 
when we were in government, we 
faced street protests from our own 
party leaders and cadres, which 
rarely happens. The integration 
process became possible because 
Chairman prachanda had full control 
over the combatants. Our party split, 
but there were no divisions within the 
Maoist combatants. Senior leaders 
of the party even tried to provoke the 
combatants, but they ultimately failed. 

FIFTY PERCENT 
OF THE PEACE 
proceSS remAInS 
INCOMPLETE. ONE 
VITAL ASPECT OF THE 
PEACE PROCESS – THE  
INTEGRATION AND 
REHABILITATION OF 
mAoISt combAtAntS 
– IS COMPLETE. BUT, 
tWo componentS: 
THE FORMATION 
of trAnSItIonAl 
JUSTICE MECHANISMS 
AND THE DRAFTING OF 
A neW conStItutIon, 
ARE  YET TO BE 
COMPLETED. 
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Barsha Man Pun, leader UCPN (Maoist)   Nimesh Jung Rai

What are the challenges 
ahead? 
Fifty percent of the peace process 
remains incomplete. One vital 
aspect of the peace process – the  
integration and rehabilitation of 
Maoist combatants – is complete. 
But, two components: the 
formation of transitional justice 
mechanisms and the drafting 
of a new constitution, are  yet to 
be completed. I hope the parties 
will reach an agreement soon 
regarding the promulgation of 
the new constitution. There are 
two vital issues in the constitution-
drafting process: forms of 
governance and federalism, both 
of which need wide, intensive 
discussion among parties. n
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When we talk about Nepal’s 
peace process, we need to 
take into account the past 

political milieu of the country, which 
gave rise to the 10-year civil conflict. 
There were two political forces then: 
the monarchy and the mainstream 
political parties, such as the Nepali 
Congress and CPN-UML, along with 
a host of fringe parties. The monarchy 
held unfettered political authority 
for a couple of years. But there was 
also a third emerging political force 
— the CPN (Maoist), later renamed 
the UCpN (Maoist), which wanted to 
bring revolutionary change through 
a revolt against the monarchy and 
the mainstream political parties. All 
three political forces claimed that they 
represented the real aspirations of 
the people, but we did not know who 
exactly enjoyed the people’s support. 
Later, the Seven-Party Alliance (SPA) 
and the Maoists came together against 
the monarchy, and we all know the 
ensuing result. This is the immediate 
past of the country, which should be 
taken into consideration while talking 
about the ongoing peace process. 

The 12-point understanding between 
the mainstream parties and the 
Maoists was the beginning of the 
peace process, as it laid out the basic 
foundations for peace in the country. 

The 12-point understanding did not 
talk about revolution; it focussed on 
a peaceful political movement and 
therefore, was the beginning of the 
peace process.  Later, the SPA and the 
Maoists signed an 8-point agreement, 
which went into detail regarding 
the implementation of the 12-point 
understanding. 

With the signing of Comprehensive 
peace agreement (Cpa) in November 
2006, the reinstated parliament took 
many decisions. It finalised elections 
to a Constituent assembly (Ca), 
revived the 1990 Constitution, and 
decided on the structure of the interim 
government, the parliament and the 
Interim Constitution, among others.   

The integration process
In the 2008 Ca election, the Maoists 
emerged as the largest party, securing 
38 percent of votes. After that, the 
King’s role was largely reduced. 
The Cpa had provisions for the 
management of Maoist combatants 
and the United Nations was involved 
in monitoring these combatants and 

“Driven by internal 
actors, Nepal’s peace 
process has largely been 
a respectable affair.” 

 

REHABILITATION IN 
NEPAL WAS MARKEDLY 
DIfferent from 
REHABILITATION IN 
AFRICA. THOUGH 
WE SOUGHT HELP 
FROM THE UN FOR 
MONITORING, THE 
ACTUAL INTEGRATION 
AND REHABILITATION 
WERE COMPLETED BY 
NEPALI PEOPLE, WITH 
NEPALI MONEY, AND 
THROUGH NEPALI 
DECISIONS. 

Everyone—from the Maoists and the Nepal Army to 
Politicians—has gained something positive through the 
peace process, says BALANANDA SHARMA.
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their weapons, together with the 
Nepal Army’s weapons, in certain 
cantonments.  

However, a government led by 
UCpN (Maoist) Chairman pushpa 
Kamal Dahal failed to form a Special 
Committee to supervise the integration 
and rehabilitation of former Maoist 
combatants within six months, as 
envisaged by the Interim Constitution. 
eventually, the Special Committee was 
created, but Dahal resigned as prime 
Minister, so the Committee was largely 
hobbled. 

The Special Committee, and a 
technical committee under it, started 
work on army integration after CPN-
UML leader Madhav Kumar Nepal 
took the reins as Prime Minister. The 
technical committee was supposed to 
be composed of experts who would 
provide advice and suggestions. 
But the composition of the technical 

committee was also along political 
lines as most appointees were from 
political parties. 

later, the parties agreed to convert 
the technical committee into a Special 
Committee Secretariat. The plan was 
that the Special Committee would take 
political decisions and the Secretariat 
would implement those decisions. 
I was appointed coordinator of this 
Secretariat, and we started working 
in a professional manner. When the 
government decided not to renew the 
mandate of the UN, citing its failure 
to resolve certain problems, the 
Special Committee also undertook 
the monitoring of former Maoist 
combatants.  

The Secretariat began to make various 
plans, including on the integration and 
rehabilitation of former combatants. 
Many political issues needed to be 
resolved before starting the integration 

process. We had to compromise on 
many issues to simply initiate the 
process. 

Much of the ground work was laid 
during Madhav Nepal’s tenure, 
while some progress, including a 
few major decisions, were taken 
during senior UMl leader Jhala Nath 
Khanal’s tenure. The implementation 
of decisions relating to integration and 
rehabilitation took place during senior 
Maoist leader Baburam Bhattarai’s 
tenure. 

The progress made in the peace 
process marked the beginning of 
tensions within the UCpN (Maoist) 
party. A rehabilitation package 
prepared by the Secretariat had 
proposed 60 forms of vocational 
training for former combatants. 
However, the Maoist leadership 
was in favour of immediate cash 
handouts, instead of training, as a 

Former Maoist combatants conducting drills  Dinesh Shrestha
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rehabilitation package. Alongside 
this dispute, former combatants 
were provided three alternatives: 
voluntary retirement, rehabilitation, 
or integration into the national army. 
They were also given considerable 
time to make an informed decision.

around 3,000 combatants were initially 
willing to be integrated into the Nepal 
army, but ultimately, only 1,462 met the 
standards and norms of the army and 
qualified for integration. Around 15,000 
opted to retire and 6,000 were in favour 
of rehabilitation. 

One of the most vital tasks of the peace 
process was completed, but a few 
crucial issues remain unresolved. The 
government is making some progress 
on transitional justice with the Truth 
and Reconciliation Commission, but 
there is some controversy here. The 
issue of scientific land reform also 
remains incomplete. 

Evaluating the process
If you want to talk about how 
successful the peace process has been 
and whether it could have been done 
differently, there are a few points that 
need to be taken into account. If you 
look at the strategic interest of the 
country, it has been very successful. 
The country did not want cantonments 
to continue to exist in 28 places. There 
was a provision in the Cpa that the 
cantonments should ultimately be 
closed, which we did. There were once 
two armies in the country and now 
there is only one. It was because of 
these achievements that the election to 
a second Ca was conducted in a free 
and fair manner. 

We now have a second Ca and hope 
that it will draft a new constitution. All 
issues seem to be moving in the right 
direction. But, could the peace process 
have been conducted in a different 
way? Theoretically, yes, but it is a 
different matter in practice.  

The peace process is a political matter, 
and so, it was often very difficult 
to bring together parties that have 
divergent ideologies. Still, there is 
always room for improvement in 
hindsight. The Maoist party split. 
There was a time when we thought 
that there could be conflict inside 
the cantonments. The relationship 
between the Maoists and the other 
parties hit a low after the dissolution 
of the first CA. The number of 
combatants integrated into the Na 
is also much lower than what many  
thought. But integration was voluntary. 
Furthermore, the Maoist leadership 
had told their combatants that they 
would be integrated into the Nepal 
Army with ranks intact. However, 
that was not what was agreed upon 
formally. 

The Maoist leadership agreed to one 
thing politically, but told its combatants 
another. Naturally, this created a 
rift between the leadership and the 

Verified minors and late recruits (VLMRs) checking out from cantonments administrated by the UN Mission in Nepal (UNMIN). The VLMRs, who were 
confined to cantonments after the signing of the Comprehensive Peace Agreement, were released in early 2010.   Chandra Shekhar Karki
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cadres. The combatants began to lose 
faith in the leadership. For our part, 
we had to implement what had been 
politically decided. Ideally, up to 6,500 
Maoist combatants could have been 
integrated into the Nepal Army. 

as far as I am concerned, it was a 
respectable integration. The Nepal 
army made several concessions as 
it did not want to prolong the peace 
process. During training, the Army 
played a positive role. Very few 
problems were seen while re-training 
the combatants. Ultimately, the 
cantonments were closed, weapons 
came under the state, and the Maoists 
gained what they asked for: cash, 
integration, or vocational training. The 
Nepal army, too, gained something 
because there is no hostility now, and 
politicians gained because we went for 
a second CA election. 

An internal affair
a conflict cannot ever be 100 percent 
resolved. We are in a state of peace 
right now. The combatants who were 
rehabilitated have proved themselves 
responsible citizens. Their children are 
going to school, they have built homes 
for their families, and own land. As 
they have been completely integrated 
into society, I do not see any reason 
to be unhappy. Initially, a few foreign 
missions had expressed fears that the 
former combatants would use the cash 
handout to purchase weapons, but that 
did not happen.  

Ours is a society completely different 
from the rest of the world. Foreigners 
tend to look at Nepal from an african 
angle, where there are tribal conflicts. 
Many times, one tribe has completely 
annihilated others. In terms of 
rehabilitation in african villages, 
former combatants cannot go back to 

villages where even children and the 
elderly were killed. This is not what 
happened in our case. Therefore, 
rehabilitation in Nepal was markedly 
different from rehabilitation in Africa. 
Though we sought help from the UN 
for monitoring, the actual integration 
and rehabilitation were completed by 
Nepali people, with Nepali money, and 
through Nepali decisions. 

If we waited for others, we would still 
be in the cantonments. We should 
be happy that we have managed to 
address the problems of our creation 
by ourselves. Our political leaders 
demonstrated wisdom and also proved 
that we have professionals in the 
country who are capable of handling 
problems of this nature. The results 
speak for themselves. n

Mr. Sharma was the coordinator of Army 
Integration Secretariat of the Special Committee. 

Former Maoist combatants bid farewell to other fellow combatants who were discharged early being late recruits or minors following a verification process.  Chandra Shekhar Karki
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In conflIct 
reSolutIon, truSt, 
AnD confIDence 
GO A LONG WAY IN 
DETERMINING THE 
outcome

At a time when many of the 
world’s sensitive regions 
have relapsed into conflict 

after both long and short periods 
of relative calm, development 
practitioners and peacemakers often 
wonder about the factors that lead 
to successful completions of peace 
processes. Researchers point out 
that “somewhere between a fifth 
and a third of all settled conflicts 
revert back to warfare within five 
years.”  Quantitative research also 
shows some correlation between 
the involvement of the international 
community, particularly the United 
Nations, and the absence of renewed 
warfare after a peace agreement. 

Given this global context, Nepal’s 
peace process has shown remarkable 
resilience. Into its fifth year, the UN 
Mission in Nepal’s (UNMIN) mandate 
was not renewed. When UNMIN left, 
the fate of former Maoist combatants 
had not yet been decided. There were 
significant differences on the number 
and modality of how the combatants 
would be integrated into the national 
Army. In most conflicts, an issue so 
central to the peace process, such 
as the integration and rehabilitation 
of former combatants, usually 
becomes a deal-breaker. But Nepali 
political parties managed to strike an 

agreement that led to the completion 
of the integration and rehabilitation 
process. How is it that Nepal has 
managed to defy trends?

There are several lessons to be 
learned from Nepal’s experience, but 
the most important concerns how 
creating opportunity and space for 
locally-led initiatives can significantly 
increase the chances of success. Two 
prior locally-led attempts at peaceful 
settlement in Nepal had failed. 

The UN and other actors in the 
international community may have 
encouraged both sides to find a 
peaceful resolution, but things didn’t 
get moving until both sides saw 
continuing the conflict as a lose-lose 
proposition. In essence, convergence 
of the two sides only led to tangible 
actions when both sides were 
convinced that they had more to win 
by entering into a process for peaceful 
settlement.

local convenience 
Unlike many other post-conflict 
situations, Nepal’s peace process 
didn’t follow a typical UN-supported 
sequencing of the peace agreement. In 
a UN-supported model, the cessation of 
hostilities is followed by demobilisation, 
disarmament, and elections. In Nepal, 
the parties chose to dismantle the rebel 

military structure only after elections 
were held. Many might argue that 
this ‘unconventional’ sequencing 
prolonged the peace process; but,  
instead, this locally-led sequencing 
gave the peace process its durability, 
as it allowed all sides in the conflict to 
claim broad ownership of the process. 
Both sides were able to measure each 
other before they sincerely committed 
themselves further along the process. 
In Nepal’s case, those in power were 
magnanimous—they gave the rebels 
a stake in the state’s power structure 
early on by accommodating a sizeable 
number of rebel parliamentarians 
and also drawing them into a national 
unity government.
In conflict resolution trust and 
confidence go a long way in 
determining the outcome—trust in 
the process, as well as in the other 
party, that there will be no reneging of 
agreements. Of course, all parties in 
a conflict make strategic and tactical 
decisions, but once they are in the 

Nepal’s exemplary 
peace process 

Nepal’s post-conflict experience shows that creating opportunity and 
space for locally-led initiatives offer the best safeguard against a relapse 
into conflict, writes JOHN NARAYAN PARAJULI.
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peace process, the biggest obstacle in 
guaranteeing a successful conclusion 
is often a lack of trust. Confidence 
in their own ability to push for a 
favourable outcome is another 
strong incentive. Faith that they will 
have space in post-conflict power 
arrangements can keep them going.

Expert support
a certain degree of structure in the 
way the issue of army integration was 
discussed and negotiated also led to 
its successful conclusion. A critical role 
was played by the Special Committee 
Secretariat, staffed by experts, in 
finding a compromise formula that 
led to the successful conclusion of 
the rehabilitation and integration of 
combatants. A similar structure, and 
expert support, has been missing in the 
negotiations for a new constitution. This 
has prolonged the political transition—
seemingly making differences 
intractable. At the local level, the 
presence of local peace committees has 
also helped diffuse localised tensions. 

a closer look at the Nepali peace 
process shows that a number of 
local innovations has helped it make 
irreversible progress. There have 

been times when crises threatened 
to stall the process, if not completely 
derail it. Yet, each time, leaders 
on both sides have returned from 
the brink with a new agreement, 
reaffirming their commitment to 
completing this peaceful transition. 
even when the first Constituent 
assembly was dissolved, the two 
sides managed to install a caretaker 
government and conduct elections for 
a second Constituent Assembly.

In many post-conflict scenarios, 
warring sides often don’t see eye-to-
eye. Nepali political leaders, however, 
continue to seek each other out 
despite profound differences. They 
may agree to disagree, but they still 
agree to hold discussions.

facilitation
Nepal’s peace process is far from 
perfect. Nepali actors have been 
notoriously lethargic in meeting 
proposed timelines and the country 
still lacks a credible national 
mechanism that would serve as a 
first responder if dialogue between 
top political leaders fails to contain 
any emerging conflict. Efforts towards 
this end had been made by a loose 

organisation representing civil 
society and professional bodies in 
the past. But the fact that civil society 
remains deeply polarised has led to 
few successes in facilitation. Again, a 
lack of structure and dedicated expert 
support contributed to their limited 
achievement.

There is tremendous scope for creating 
space for a national-level mechanism 
that would facilitate negotiations 
on remaining contentious issues of 
the constitution. Such a mechanism 
has to be composed of civil society 
organisations, professional bodies, 
and former politicians. A constellation 
of credible public figures can help 
galvanise public pressure for a timely 
constitution. 

as Nepal gears up to promulgate a new 
constitution, a credible group of national 
facilitators could make significant 
contributions to finalising a document 
of consensus—thereby guaranteeing 
a broad participatory framework 
acceptable to most political and social 
groups in governing new Nepal.  n

Mr. Parajuli is Head of Communications, 
UNDP Nepal.

Former Maoist combatants conducting drills   Dinesh Shrestha 
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more than eight years 
have passed since the 
Comprehensive peace 

agreement (Cpa) was signed, but the 
root causes of conflict have yet to be 
addressed. With the regime change, 
the Nepali populace was seeking a 
just and accountable society where 
everyone has access to the same 
window of opportunities. People 
had fought for radical change and 
lasting peace in the country. But 
historically marginalised Madhesis, 
Janjatis, Dalit communities and 
women continue to face inequality. 
The changes brought about by the 
2006 People’s Movement were aimed 
at establishing an inclusive society 
and breaking structural inequalities. 
But the agenda of change – social 
justice, inclusion, socio-economic 
transformation, federalism, secularism 
and respect for human rights – is 
dying off, and society is becoming 
elitist and urban-centric. This pro-
change agenda was commonly 
agreed upon by all the major parties 
during the People’s Movement and 
the Cpa, and they should not be 
interpreted as an exclusively Maoist 
agenda. The parties expressed 
their commitment to, and agreed in 
principle on, these agendas; therefore, 

they are now national agendas. 
These ideas were endorsed because 
there was commonality of interest, 
namely achieving lasting peace and 
democracy. Unfortunately, the parties 
failed to live up to their promises and 
take ownership of their own agenda. 

The Nepali people largely supported 
the agenda of change and are now 
seeking peace dividends. However, 
we are not in a position to deliver 
peace dividends to common Nepalis. 
The ruling parties do not seem to be 
serious about ensuring that the new 
constitution will be drafted on time, 
or that concerns will be addressed. 
The essence of the peace process 
was never internalised. The peace 
process was merely interpreted as an 
instrument to disarm the Maoists, thus 
the agenda of change has remained 
on the backburner. 

people are gradually losing their 
patience, and amid growing 
frustration there is a risk of rebellion 
from various groups. If the transition 
continues to stretch on, Nepal may go 
from extreme cynicism to a situation 
of explosion. There is a possibility of 
a relapse into violence, particularly 
by armed groups in the Tarai and the 

eastern hills, as well as from a militant 
faction that could emerge from within 
the Communist Party of Nepal-Maoist. 
But there is still an opportunity to 
bring disgruntled groups into the 
peace process. It might already 
be too late to address all of their 
concerns, but the mainstream political 
leadership should immediately begin 
negotiations on core agendas. 

In this context, the agenda of change 
must be reviewed and updated. The 
political leadership should review 
the Cpa, reassess the peace process, 
address the lacunae and renegotiate 
with parties in and outside the 
Constituent Assembly (CA). This 
will pave the way for a new grand 
consensus on the national agenda 
among various forces and provide 
a fresh start to the stalled peace 
process. It will raise the confidence of 
the general public, while helping the 
political parties regain the confidence 
of the people. The prescribed political 
course will ease the constitution-
building process and conclude the 
transition as early as possible.

While signing the Cpa, the parties 
had pledged to complete the transition 
within two years. The transition was 

Whither the 
peace dividend? 

The political leadership must review the Comprehensive Peace 
Agreement, reassess the peace process, and renegotiate with parties in 
and outside the Constituent Assembly, says DAMAN NATH DHUNGANA. 

Leaders of major political parties discuss contentious issues in the new constitution in a committee chaired by Nilamber Acharya.    Bhaswor Ojha
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not limited to managing the arms of 
the Maoist combatants. The larger 
portion of the peace agenda included 
drafting a new constitution, healing 
the wounds of war by ensuring a 
truth and reconciliation process, 
and addressing the grievances of 
marginalised communities who 
have been discriminated against 
for ages, by democratising the 
state. The delay in translating these 
commitments into action has turned 
the transition into a prolonged and 
painful process. The priority for the 
political parties changed once they 
came into power and, as a result, 
they shifted the goalposts. These 
complexities are coupled with 
increasing intra-party factionalism 
and inter-party polarisation, leading 
to confrontational politics.

as a member of civil society and a 
peacebuilder, I still see a role for civil 
society. The politics of consensus is 
eroding, so there is a call for civil 
society to reorganise and play 
a constructive, intervening role. 
During the People’s Movement, we 
were organised under a civil society 
umbrella and provided moral support 
to the political parties to achieve 
sustained peace. In the past, civil 
society played a significant role 
in bringing the armed rebellion 
to a peaceful resolution. This civil 
society once again needs to bring 
all political parties to the negotiation 
table and promote peace for nation 
building and justice for people facing 
exclusion.  n

WITH THE 
polItIcS of 
conSenSuS 
ERODING, CIVIL 
SOCIETY MUST 
REORGANISE 
AND PLAY A 
conStructIve, 
INTERVENING 
ROLE BY BRINGING 
All pArtIeS to 
THE NEGOTIATION 
tAble

Leaders of major political parties discuss contentious issues in the new constitution in a committee chaired by Nilamber Acharya.    Bhaswor Ojha

Mr. Dhungana is one of the key facilitators of 
the peace process.
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the Comprehensive peace 
agreement (Cpa), signed 
in 2006, was an epoch-

making event in Nepal’s history, 
putting an end to the decade-long 
violent turmoil. The CPA was not 
merely a peace agreement; it 
envisaged the economic, cultural 
and social transformation of the 
country. Subsequently, the non-
implementation of key agreed-to 
points in the Cpa has weakened 
the peace process. As a result, the 
transition has become drawn out. 

While signing the Cpa, the then 
alliance of the seven political 
parties and the Maoist rebels 
agreed to create a High level 
peace Commission, a Truth and 
Reconciliation Commission (TRC) as 
well as a commission to investigate 
conflict-era disappearances. None of 
these commissions have been formed 
to date. The TRC bill was recently 
endorsed by parliament, but the 
formation of the commission remains 
uncertain. Despite the protracted 
political process, we yet have made 
some major achievements, such as 
the abolition of the monarchy through 
a bloodless declaration, which turned 
the country into a federal, secular 
republic.

all the political parties had pledged 
to draft a new constitution through 
a Constituent assembly (Ca) and 
restructure the state to ensure the 
inclusion of historically marginalised 
communities. Initially, they worked in 
the spirit of consensus, but after the 
2008 Ca election, they turned into 
arch rivals. Consequently, a major 
portion of the Cpa, particularly those 
points related to socio-economic 
development, has remained 
unaddressed and subsequent 
agreements with various disgruntled 
groups remain unimplemented. 
Most of the time, the political 
parties have remained engaged in 
disputes. No differences have been 
resolved through normal processes. 
Gradually, indeterminacy has come to 
characterise the Nepali polity. We can 
take the recent example of the TRC, 
on which the parties, after much ado, 
agreed on the bill but have not yet 
been able to form the commission. 

One major weaknesses of the peace 
process is that the parties have 
not been able to follow the path of 
consensus, as they did during the 2006 
People’s Movement. Subsequent inter-
party rivalry and intra-party divisions 

have contributed to the destabilisation 
of the peace process. The CA’s 
two-fold role as also a Legislature-
parliament was puzzling from the 
very beginning. The election of a 
second Ca in 2013 was construed by 
many as a parliamentary election and 
the focus shifted to the development 
agenda. The political parties in the 
election fray were not able to establish 
that the major priority of the second 
Ca election was constitution building 
again, and not development works. 

Federalism, the most contentious issue 
in the Ca, was unanimously agreed 
to in principle by the then seven party 
alliance and the Maoists. Even today 
there is unanimity on federalism – 
the parties define the modality of 
federalism differently, but they are still 
committed to the essence of a federal 
system. The modality of federalism 
became complicated because many 
leaders lacked conceptual clarity 
about a federal system. The whole 
discourse on federalism is focussed 
on the names and numbers of states. 
Dialogue among political parties 
never reached into the details of the 
federal system while other nuances 
fell short of attention. Nobody seems to 
be talking seriously about federalism. 

A continuing 
transition

The failure to implement key points of the Comprehensive 
Peace Agreement has weakened Nepal’s peace process and 
prolonged the transition, says PADMA RATNA TULADHAR.
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During the second People’s 
Movement, the parties worked 
together, whereas they are now 
completely polarised along political 
and ideological lines. The parties are 
being criticised for not being serious 
about drafting the new constitution 
and ending the transition soon. The 
four-year term of the previous CA 
was time wasted. The parties were 
concentrated more on getting and 
holding onto power than on delivering 
a new constitution. This power 
struggle among the parties pushed 
back the peace agenda, while the 
transition continued to prolong. This 
protracted transition has resulted in 
instability, and is creating problems in 
society and politics. 

A MAJOR WEAKNESS 
HAS BEEN THAT 
THE PARTIES HAVE 
not been Able to 
FOLLOW THE PATH 
OF CONSENSUS; 
INTER-PARTY RIVALRY 
AND INTRA-PARTY 
DIVISIONS HAVE 
CONTRIBUTED TO THE 
DeStAbIlISAtIon of 
THE PEACE PROCESS.

I don’t subscribe to the view that the 
peace process was concluded after the 
integration and rehabilitation of former 
Maoist combatants. A major task of 
the peace process, delivering the new 
constitution, remains unfinished. As the 
transition is prolonged, there is little to no 
basis for trust in the belief that the parties 
will fulfil their commitment to draft a 
constitution within a year as promised. 
There are still challenges ahead to 
resolve difference but along with those 
challenges, there is still time for the 
parties to demonstrate political will and 
bring the peace process to a definitive 
logical end by addressing the remaining 
issues of the peace process. n

Mr. Tuladhar is one of the key facilitators of the 
peace process.

Leaders of major political parties discuss constitutional issues with civil society leaders.    Bhaswor Ojha
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A demand for political change 
has always been behind the 
writing of a new constitution, 

whether it was the Government 
of Nepal act 1948, which aimed to 
do away with the autocratic Rana 
regime, or the Interim Constitution 
1951, which aimed to elect a 
Constituent assembly for the writing 
of a new constitution. The Constitution 
of Nepal 1959 declared the holding 
of general elections for the first time, 
and the Constitution of Nepal 1963 
imposed the panchayat rule with the 
monarchy at its head, which lasted 
for 30 years. After the Constitution of 
the Kingdom of Nepal 1990, which 
lasted for almost 20 years, yet another 
successful people’s movement led to 
the drafting of the Interim Constitution 
of Nepal 2007. 

Since the successful People’s 
Movement of 1990, Nepali women 
have received a lot of opportunities. 
Despite this, Nepali women continue 
to experience poverty, inequality, 
discrimination, and violence. If we 
look on the bright side: after the 
reinstatement of democracy in 1990, 
gender issues, among others, received 
priority in national debates. The result, 
however, was not satisfactory; in a 
feudal society, the women of Nepal 

still faced many contradictions. As a 
result, feudal values could be seen 
in the government and within the 
organisational structures of political 
parties. Due to this, women had to 
confront two fronts, namely: the class 
and gender perspectives. This article 
will focus primarily on the peace and 
constitution-making process through a 
gender perspective. 

Armed conflict to peace 
process 
The decade-long ‘people’s war’ 
particularly affected marginalised 
communities, including women. The 
Maoists brought various pre-existing 
inequalities to light through an armed 
insurgency. This reflected, among 
others, in a total of 40 percent of the 

Women in Nepal’s 
peace process

Collective action by women from across political 
ideologies has helped ensure many significant 
rights for women, writes PUSHPA BHUSAL.

Women Maoist combatants parading.  Dinesh Shrestha
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Maoist ‘People’s Liberation Army’ 
being women. This representation 
generated a different dimension, 
where one was forced to confront 
head-on gender perspectives. 

During the 10-year conflict, the 
Maoists raised the issues of diversity 
and inclusion. At the same time, 
women were disproportionately 
affected by the violence. According 
to a report by the NGO INSeC, 
13,347 people died in the course of 
the conflict, out of which 1,013 were 
women. According to the Ministry 
of peace, 9,000 women lost their 
husbands. 

eventually, the royal takeover in 2001 
prompted the seven leading political 
parties to come together with the 
Maoists for a peaceful settlement, 

DESPITE THE 
RECOGNITION THAT IT IS 
IMPORTANT TO ENHANCE 
WOMEN’S POWER AND 
InStItutIonAlISe 
proportIonAl 
REPRESENTATION IN THE 
POLITICAL SYSTEM, THE 
PATRIARCHAL STRUCTURE 
OF OUR SOCIETY IS STILL 
A MAJOR HURDLE TO 
WOMEN’S PARTICIPATION 
IN THE PEACE PROCESS AS 
WELL AS IN THE POLITICAL 
SYSTEM.

and subsequently many of the issues 
raised by the Maoists during the 
insurgency were addressed or are 
on the way to being addressed. This 
opened up a new avenue for peace in 
the country, which started the process 
of conflict management in 2005. 

There was the signing of the 12-point 
agreement on November 22, 2005 and 
the signing of the Comprehensive 
peace agreement (Cpa) between 
the seven political parties and the 
Maoists on November 21, 2006. After 
these agreements, numerous formal 
and informal meetings, agreements 
and understandings became possible 
between the two sides. The irony 
was that in spite of all this, there 
was no representation of women 
in the committees formed by either 
the seven parties or the Maoists in 
the negotiation process. The Special 

Participants at the Global Open Day organised by UN and Inter-Party Women’s Alliance (IPWA) on November 18, 2014 at Jawalakhel, 
Lalitpur. The meeting called for ensuring women’s participation in the constitution-building process.     Pradeep Shakya
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Committee formed by the Government 
also had no women representation. 

There were three important 
dimensions to the peace process 
between the seven parties and the 
Maoists, namely army integration, 
constitution making and transitional 
justice. If we look at army integration, 
of the total 19,602 former combatants, 
80.37 percent (15,756) were men and 
19.63 (3,846) were women. During 
the integration process of the total 
of 1,422 Maoist combatants, 92.69 
percent (1,318) were men and only 7.3 
percent (104) women. Similarly, out of 
the total 15,624 who sought voluntary 
retirement, 77.89 percent (12,170) were 
men and 22.11percent (3,454) women. 
There were only six men in total who 
opted for rehabilitation. 

Clearly, the patriarchal structure 
of our society is a major hurdle to 
women’s participation in the peace 
process as well as in the political 
system, despite the recognition 
that it is important to enhance 
women’s power and institutionalise 
proportional representation in 
the political system. Recently, the 
parliament passed the Truth and 
Reconciliation bill (TRC), which 
also does not specify women’s 
representation; this too casts doubt 
on the formation of a gender-friendly 
TRC.  

experiences from around the 
world have demonstrated that 
women can play important role in 
all elements of the peace process, 
such as the implementation of the 
United Nations Security Council 
Resolution (UNSCR) 1325, crisis 
management, negotiation, transitional 
management, transitional security 
and transitional justice, post conflict 
reconstruction, and rehabilitation. 

Thus, the Cpa and UNSCR 1325 have 
to be whole heartedly accepted as a 
strategic framework and operational 
guideline to promote women’s role 
in Nepal’s peace process. There is 
little doubt that a peace agreement 
without women’s participation and 
involvement will face problems 
during the implementation process 
and difficulties will most certainly 
arise in achieving sustainable peace.  

People’s movement to 
constitution making 
The Nepali women’s movement 
started long ago, during the Nalapani 
war. After that, in 1941, Yogmaya 
Neupane, arguably the first Nepali 
women’s rights activist, created history 
by leading a mass suicide into the 
arun River with her 68 followers in 
protest of the inequality and injustice 
present in the Rana regime. After 
1945, women began to demand voting 
rights. Gradually, Nepali women 
received property rights, abortion 
rights and citizenship rights as a result 
of the continued collective action 
of women activists around gender 
issues. 

after the restoration of democracy 
in 1990, the participation of women 
in politics has increased and issues 
concerning women have also 
been given priority in national and 
international forums. The ratification 
of the United Nations Convention 
on the elimination of all Form of 
Discrimination against Women 
(CeDaW) by the Nepal government 
on april 22, 1991 gave further impetus 
to the women’s movement. One 
specific characteristic of the women’s 
movement in Nepal has been that 
women from different political 
ideologies fight together for women’s 
issues. Mangladevi Singh, adherent 
of a democratic ideology, and Sahana 
pradhan, of a communist bent, are 
two women leaders who are greatly 
respected by women all over Nepal.

Accordingly, the second People’s 
Movement, which took place in 
april 2006, was successful in ending 
the direct rule of the King and 
reinstating Parliament. On May 
30, 2006, the reinstated parliament 
passed a landmark women’s rights 
resolution, which mandated 33 
percent participation of women in 
each and every organ of the state. 
This resolution aimed to put an end 
to all kinds of discriminatory laws, 
introduced strong punishment for 
perpetrators of violence against 
women and started the process 
of providing citizenship through 
the mother’s name. In the Interim 
Parliament, women comprised 17.3 
percent of parliamentarians. Even this 
would change significantly in the first 
Constituent Assembly (CA). 

During the peace process, there was 
consensus between the political 
parties and the Maoists for an 
Interim Constitution to address some 
transitional issues. However, initially, 

DeSpIte SeverAl 
CHALLENGES FACED 
BY WOMEN IN THE CA, 
THEY MADE MANY 
contrIbutIonS to 
PARLIAMENT. THE 
CA WAS THE MOST 
INCLUSIVE BODY IN THE 
HISTORY OF NEPAL, 
REPRESENTING NOT 
ONLY WOMEN BUT 
ALSO A BREADTH OF 
NEPALI DIVERSITY.
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ANALYSIS

there were no women representatives 
on the Interim Constitution Drafting 
Committee. Four women were 
added to the committee in 2007, 
due to pressure from the women’s 
movement. Historic provisions related 
to women’s rights, such as ensuring 
33 percent candidacy of women in 
the upcoming Ca election through a 
mixed electoral process (First-Past-the-
post and proportional representation); 
maintaining women’s rights as 
fundamental in the constitution; and 
providing citizenship through the 
mother’s name were guaranteed. As 
a result, the 2008 CA had total of 32.78 
percent women in the full House. The 
increased participation of women 
in the Ca brought an entirely new 
dimension to women’s rights and 
women’s agendas.

Despite several challenges faced by 
women in the Ca, they made many 
contributions to Parliament. The CA 
was the most inclusive body in the 
history of Nepal, representing not 
only women but also a breadth of 

Nepali diversity. The CA shifted the 
women’s agenda to a broader context 
of equality, including the right to 
inheritance, the right to proportional, 
inclusive representation based on 
population size, and the right to 
equality in citizenship, regardless of 
gender. 

However, the first Ca failed to produce 
a new constitution, as the parties 
were in conflict over federalism, 
form of governance and inclusion. 
a second Ca election took place on 
November 19, 2013 and ended up with 
the presence of 174 women out of 592 
CA members. This was a decrease in 
the number of women. Hence, women 
continue to face many challenges 
regarding gender issues, equal 
citizenship provisions, gender-friendly 
electoral processes, proportional 
representation, participation of 
women in the state structure, and 
representation in party structures. 
Given the fall in the representation 
of women, there is now a risk to 
the gains made by the women’s 

movement. For example, the National 
Women’s Commission, recognised as 
a constitutional body by the first Ca, 
has become a debatable issue in the 
second CA. 

In order to further the goals set by 
Nepali women, they need to continue 
to fight and raise a strong voice for a 
new democratic constitution based 
on jurisprudence and transitional 
justice. The Nepal government has 
already passed UNSCR 1325 and 1820 
and has also committed to providing 
transitional justice to women. But 
much effort is needed to further 
empower women. Additionally, a 
strong safeguard mechanism is 
required to protect women’s rights. 
Towards this end, the new democratic 
constitution promises to be a strong 
instrument in protecting and raising 
women’s issues and participation, as 
long it takes women’s perspectives 
and agendas into full account. n

Ms. Bhusal is a senior advocate and former 
Constituent Assembly member.

Former female members of the Constituent Assembly and women’s rights activists, united as a ‘joint struggle committee’ stage a demonstration in front of the CA building 
in New Baneshwor, Kathmandu, demanding that the second CA have at least 33 percent representation of women.  Bhaswor Ojha
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In essence, a society is created 
when one person meets another. 
as humans, we have the capability 

to really only interact with one person 
at one time. Even in groups we shift 
our attention from one person to the 
next. Billions of such one-on-one 
interactions give rise to marriages, 
families, communities, countries, and 
ultimately, the social world. Clearly, 
the quality of our interactions lies 
at the heart of peace. Yet, activities 
to promote and sustain meaningful 
connections, even in the midst of 
conflict (i.e. peacebuilding), continue 
to receive only small percentages of 
states’ budgets. Nor is it yet standard 
practice to seek professional support 
when a relationship is deteriorating 
and violence looms.

Few of us have been trained in the 
art and craft of connection. The 
majority of our exchanges are based 
on emotional, habitual reactions. 
Most of us, if not all, have had 
experiences of being left with feelings 
of dissatisfaction, loneliness, anger, 
frustration, or confusion following 
an argument with someone else; or 
feeling angry and disappointed when 
a person did not do what we had 
expected them to do. Often, we do not 
even know what we actually need or 

want. As a result, we get frustrated. 
Violent behaviour, including blaming, 
dehumanising, and punishing 
ourselves and others, is tragically 
common in conflicts at all levels of 
society.

Our ability to forge meaningful, 
high-quality relations with 
ourselves, the people around us, 
and the world at large is what peace 
services aim to strengthen. Peace 
education, mediation, dialogue 
facilitation, conflict counselling, 
and psychotherapy are examples 
of such services.They contribute to 
the healing of relationships and the 
prevention and reduction of violence 
by providing direct assistance (e.g. 
conflict counselling) or indirect 
assistance (e.g. information provision). 
In other words, peace services aim to 
help fulfill peace needs.

Think of peace as an ideal state 
of well-being, dependent on the 
satisfaction of various needs, just like 
health is dependent on adequate 
nutrition, the absence of viruses, and 
medical care. Three needs that seem 
to particularly impact our experience 
of peace are a strong connection 
to oneself; healed and harmonious 
connections with others; and physical 

and emotional safety. Having a strong 
connection to oneself contributes to 
healing, empowerment, clarity, and 
psychological resilience to deal with 
hardship. Through connections with 
others, we experience inspiration, 
meaning, joy, harmony, belonging, 
as well as safety. Positive social 
relationships can prevent and 
minimise violence. In this way, peace 
services can complement the efforts 
of the justice and security sectors 
towards violence prevention and 
reduction. 

One characteristic of peace needs 
is that they become acute when 
we are stuck in a conflict and suffer 
the ensuing violence, for example 
in the case of individual trauma 
(intra-personal conflict), drawn-out 
marriage disputes (inter-personal 
conflict), and rising tensions between 
community members (intra-group 
conflict), or nation-states (inter-group 
conflict). 

In these situations, we lose 
connections with ourselves and/or 
others. Feelings of disempowerment, 
frustration, and anger increasingly 
dictate our thinking and acting. 
a downward spiral of conflict is 
set in motion, which, if not halted, 

connecting 
the peaces

Peace services, in the form of education, mediation, dialogue 
facilitation, conflict counselling, and psychotherapy, can 
contribute to the establishment of lasting peace in post-
conflict societies, writes JEANNINE SUURMOND.
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may eventually prompt us to inflict 
violence on ourselves or others: a 
“tragic expression of an unmet need,” 
according to american psychologist 
Marshall Rosenberg. Trapped in this 
spiral, some form of external support 
may help relieve our suffering.
Without the right kind of support, our 
peace needs can continue to fester, 
widening the gap between us and 
others. Violence may even escalate—
the condition of persons with Post-
Traumatic Stress Disorder can worsen; 
spouses may start abusing each other; 
community members may expel 
others; and war between nation-states 
may be declared. 

peace services can help reverse this 
downward spiral and increase our 
ability to turn it around the next time 
we find ourselves in disagreement 
with someone else. The tool is 
empathy—a capacity to see what 
really matters to us and the people 
who influence our lives. By honestly 
communicating (for example, with 
the help of a mediator) what is going 
on inside us and convincing our 
enemies that we truly understand 
and respect their needs and fears, we 
deescalate the situation. Their desire 
to attack, as well as their attachment 
to a particular strategy, will soften. 
Sensing that their needs are being 
taken into account, they will have no 
reason to go to a place of violence. A 
space for considering strategies that 
would meet everyone’s needs opens 
up. Even if we cannot meet their 
needs, when our enemies receive 
empathy from us, healing happens. 
‘Peaceful collaboration’, the hope 
expressed in the preamble of Nepal’s 
Comprehensive peace agreement, 
becomes a real possibility.

While every peace need can be 
addressed by a peace service, not 
every peace service can address 

every peace need. A high-level 
mechanism that facilitates dialogue 
between political parties, like the 
Nepal Transition to peace Initiative 
(NTTp), does not satisfy the needs of 
victims of war for internal healing. 
They are more likely to benefit from 
services such as those offered by 
psychosocial counselling institutions 
or a Truth and Reconciliation 
Commission.  

In Nepal, the significance of peace 
services delivered through so-called 
‘infrastructures for peace’ was 
recognised by the National planning 
Commission in 2013, when it included 
a programme on strengthening its 
infrastructures for peace in its 13th 
Approach Paper (2013-2016). Although 
their scope is still limited, various 
peace services are already available. 
They are offered by infrastructures 

for peace such as NTTp, local peace 
committees, community mediation 
committees, dialogue facilitator pools, 
psychosocial counselling institutions, 
and traditional dialogue practices. 

How would our marriages, families, 
communities, Nepal, or the world 
look if we indeed scaled up our 
investments in infrastructures for 
peace? How would it all look if 
cultivating our aptitude to stay 
in connection with one another, 
especially when the going gets tough, 
became a priority? each and every 
one of us could be creating a peaceful 
society, one interaction at a time. n

Ms. Suurmond cooperates as Peacebuilding 
Advisor with the NGO Pro Public in Kathmandu 
in the framework of the Civil Peace Service Pro-
gramme of the German Development Coopera-
tion (ZFD/GIZ).
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The Ministry of Peace and Reconstruction and Local Peace Committees in the districts were created to 
facilitate conflict mitigation and to act as support systems.  Laxmi Prasad Ngakhusi
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With the eventual adoption of 
the new constitution, Nepal 
will soon transform itself 

from a unitary into a federal state. 
More than anything else, federalism is 
best defined by the division of powers1  
among the spheres of government. 
Unlike with a unitary state, the powers 
of the spheres of government are 
constitutionally defined which cannot 
be altered by the unilateral decisions 
of the national government. 

However, defining these powers in 
the constitution does not guarantee 
that provincial and local governments 
(hereinafter referred to as sub-national 
governments, SNGs) will exercise all 
the powers given to them immediately 
and automatically. Given that new 
structures and systems will have to 
be created and institutionalized at the 
sub-national level in order for the SNGs 
to be able to assume the powers given 
to them, Nepal’s transition to federalized 
and decentralized government is likely 
to be challenging and multi-faceted. 

In the below paragraphs, we 
will highlight how functional 
responsibilities have an important role 
in managing transition and how they 
can be transferred smoothly to the 
SNGs relatively smoothly. 

Role of functions in 
intergovernmental design  
The assignment of functional 
responsibilities to the different tiers 
of government represents one—and 
the first—of the building blocks in the 
intergovernmental design. To begin 
with, the assignment of functional 
responsibilities to the various tiers of 
government determines the financing 
requirement at all levels. This is known 
as the ‘money-follows-function’ principle.2   
Without knowing who is going to do what, 
it is impossible to determine the costs 
required to run the functions assigned to 
the different government spheres. 

Second, the assignments broadly 
define what the organisations and 
staffing requirements will be at 
different spheres. This is in line 
with so-called ‘form-follow-function’ 
principle.3  Though the organisational 
and staffing requirements are also a 
function of a number of other factors, 
functional responsibilities play the 
critical role. 

Third, the assignment of functions 
determines the character of 
intergovernmental relations. Generally, 
federal countries are presented along 
a dual-to-cooperative continuum, with 
the positioning heavily determined 

Functional responsibilities 
and transition into a 
federal system

Though transition into a federal system is basically a political process, it 
needs to be technically informed and the process has to sufficiently conform 
to universal norms and practices that govern the making of a federal country 
which has fiscally decentralised governance, writes YAM NATH SHARMA.

THE ASSIGNMENT 
of functIonS 
DETERMINES THE 
CHARACTER OF 
INTERGOVERNMENTAL 
RELATIONS. GENERALLY, 
feDerAl countrIeS 
Are preSenteD 
ALONG A DUAL-
to-cooperAtIve 
CONTINUUM, WITH 
THE POSITIONING 
HEAVILY DETERMINED 
BY HOW FUNCTIONAL 
reSponSIbIlItIeS 
Are exercISeD 
BY THE FEDERAL 
AnD provIncIAl 
GOVERNMENTS.

1 Powers, functions, responsibilities, roles, functional responsibilities are used interchangeably here. 
2 Functional Assignment in Multi-Level Government: Volume I: Conceptual Foundation of Functional Assignment, GIZ, 2009
3 ibid
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People wait for their turn to enter 
Singha Durbar, the administrative 
hub of the Government of Nepal. 
Centralisation of government 
services creates additional burdens 
for citizens.  Laxmi Prasad Ngakhusi
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by how functional responsibilities are 
distributed among and exercised by the 
federal and provincial governments.

Federalism and allocation of 
functions
There are two basic ways of allocating 
powers in a federal system: exclusive 
and concurrent. If a particular function, 
e.g., defence, is solely assigned to the 
federal government and the same is 
responsible for legislation, financing, 
and implementation, this is called 
exclusive. On the other hand, if a 
function, e.g., health, is vested with 
provincial and federal governments 
with joint responsibilities, this is called 
a concurrent function.  

The basic principle behind the 
assignment is that functions that are of 
the common interest or carry benefits 
to the country as a whole—so called 
national public goods—should be 
assigned to the national government 
and ones related only to particular 
localities—so called local public 
goods—should be assigned to sub-
national governments. In economic 
terms, each function should be 
carried out by the jurisdiction that can 
‘internalise’ the benefits and costs of 
such a function.

In practice, however, there are only 
a few services that are purely of 
either national or local nature and 
hence, can be exclusively assigned 
to a particular level of government.4 
Rather, many public services are 
mixed in nature, exhibiting both 
local and national characters. Such 
services may be assigned as a block 
to more than one level of government 
(true concurrence).  Alternatively, the 
components in the sector in question 
may be unbundled and assigned to 
different levels of government.    

Committee reports on the 
allocation of powers
In the first Constituent assembly 
(Ca), two committees worked on the 
distribution of powers to the different 
government spheres: the State 
Restructuring and Distribution of State 
powers Committee; and the allocation 
of Natural Resources, Financial Rights, 
and Revenue Committee. These 
committees have independently 
proposed lists of powers which were 
integrated by a sub-committee of 

THE BASIC 
PRINCIPLE BEHIND 
THE ASSIGNMENT 
OF ROLES IS THAT 
FUNCTIONS THAT ARE 
OF THE COMMON 
INTEREST OR CARRY 
BENEFITS TO THE 
COUNTRY AS A 
WHOLE—SO CALLED 
nAtIonAl publIc 
GOODS—SHOULD 
BE ASSIGNED TO 
THE NATIONAL 
GOVERNMENT AND 
ONES RELATED ONLY 
to pArtIculAr 
LOCALITIES—SO 
cAlleD locAl 
PUBLIC GOODS—
SHOULD BE ASSIGNED 
to Sub-nAtIonAl 
GOVERNMENTS.

the then Constitutional Committee 
and have been published by the Ca 
Secretariat.5 all the references made 
here are based on the publication. 

altogether, five lists of powers have 
been proposed: one each for federal, 
provincial, and local governments 
as well as for special structures in 
the form of exclusive lists, and one as 
concurrent between the federal and 
provincial governments. A host of 
services, like defence and the army 
and foreign and diplomatic affairs, 
are proposed as exclusive federal 
functions. On the other hand, a 
number of important services, such 
as drinking water and sanitation, 
social security, and employment, are 
presented under the concurrent list. 

Many sectors, like health, education, 
transport, and irrigation, are further 
broken down—or unbundled—and 
are being proposed as exclusive 
functions for any of the four spheres 
of government. For example, the 
education sector is broken down into 
primary/secondary/higher education, 
universities, library, standards and 
regulations, and so forth, and each of 
these are entrusted to different levels of 
government. 

although this allocation is clearer 
and more exclusive than allocating 
education as a whole as a concurrent 
function, a high degree of concurrency 
still remains within the proposed 
allocation. For instance, in education, 
primary education and secondary 
education are allocated to local 
governments and higher education to 
provincial governments. However, the 
federal government is vested with the 
power of standards and regulations 
in all types of education. This can be 
justified in order to maintain minimum 
standards in the quality of graduates in 

4 Making Fiscal Decentralization Work, International Monetary Fund, 2010.
5 Sambidhan Sabha Darpan, 2065-2069 (Constituent Assembly Mirror, 2008-2012), Secretariat of the Legislative-Parliament, Parliament Building, Singha Durbar, 2013
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terms of learning achievements across 
jurisdictions. 

at the same time, these standards and 
regulations have the potential to affect 
the roles assigned to SNGs, as they 
are not yet exclusive per se. This can 
potentially be a problem, because as 
long as the functions are concurrent, 
they will not lend themselves to direct 
implementation by the respective 
layers of government.   

Need for clear demarcation of 
responsibilities
as highlighted above, the vertical 
division of responsibilities plays 
a critical role in the design of the 
intergovernmental framework and 
the functioning of any federal system. 
In order for the functions to play that 
role, they should be clear, to the extent 
that the layers of government and 
their respective voters know who 
should be doing what. Else, there will 
be buck passing of responsibilities 
from one level to another and voters 
will not be able to hold any particular 
level of government to account. This is 
particularly likely in a situation where 
governments are severely constrained 
by budgetary resources. Eventually, 
this will adversely affect service 

delivery as a whole. Therefore, we 
need to ask where to go next?

Clarifying roles following the 
constitution
Many of the functions that are 
concurrent in the constitution have to 
be further detailed through subsequent 
legislations. It has been envisioned by 
the draft report of the Ca that a basic 
law will clarify the concurrent functions 
which in turn will be clarified by the 
provincial and local governments. 

The exact scope of the basic legislation 
is difficult to predict, as this is practiced 
differently in different countries 
(where it has been introduced). Yet, 
the law may not be able to capture 
all the requirements by sectors. 
Therefore, there will be a need to 
introduce sectoral laws. Currently, 
there are numerous laws in different 
sectors, many of which might have 
intergovernmental implications. For 
example, the agriculture and health 
sectors are currently governed by 
16 and 21 acts, respectively, but it is 
not known how many of them will 
have implications on federalism. 
Hence, all existing laws having 
intergovernmental implications should 
either be replaced or fully aligned with 
the new constitution. 

putting in place the proper, but 
nevertheless inevitably labyrinthine, 
legislation will be a Herculean 
task. Though this will be basically a 
political process involving protracted 
negotiation between centrifugal and 
centripetal forces, enormous amounts 
of technical input will also be required 
to inform the legislations of principles 
and international experiences. As in 
many countries, functional assignment 
studies will have to be completed 
to define what the constitutional 
provisions mean for each level of 
governments with respect to sectors 
and sub-sectors. 

Nevertheless, complete clarity will 
not always be possible. Therefore, it 
is important to note that competent 
courts will have the ultimate authority 
to interpret constitutional provisions 
and clarify the respective roles of the 
layers of government. At the same 
time, administrative and political 
mechanisms of cooperation and 
dialogue, and dispute resolution will 
also have important roles to play. 
These mechanisms are important 
because waiting for the courts to 
interpret everything to resolve disputes 
will take a lot of time, prolonging the 
transition and effective public service 
delivery.  

Constituent Assembly members representing ethnic and indigenous communities staging protests inside the CA premises in New Baneshwor, Kathmandu. The disagreement 
on how the federal states should be carved out, among others, has prolonged the constitution writing process.   Bhaswor Ojha
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Senior citizens wait for their turn in a Village 
Development Committee office to collect old-age 
pensions.  Laxmi Prasad Ngakhusi
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Estimating expenditure needs
Once the functions of each level of 
government are relatively clear, there 
will be a need to estimate the resources 
required to finance the functions. This 
is required as discrepancies between 
expenditure needs and revenue 
potential at all levels of government 
are likely to arise. Generally, in 
international experience, more revenue 
is realised than required expenditure 
at the national level whereas the 
reverse is the case at the sub-national 
level. This is mainly because different 
principles are applied in assigning 
responsibilities and revenues. In this 
regard, stocktaking of effective actual 
expenditure that is taking place within 
the existing set up will be important, at 
least initially, for estimating expenditure 
needs. This should be extrapolated 
with caveats, however, as the existing 
pattern may be biased towards 
particular sectors and localities.  

Designing organisational 
structures
In the spirit of the principle of ‘form-
follows-function,’ most of the existing 
structures will need redesigning while 
new ones have to be created at the 
sub-national level. With regards to 
concurrent functions, the design has to 
be done within an intergovernmental 
framework so that the institutions work 
in complementarity with each other. 
Then, the structures will have to be 
filled with staff along functional areas. 
Till the SNGs have their regular staff, 
staffing requirements can initially be met 
through temporary recruitment and/or 
deputation from the federal government. 

Developing capacity of new 
structures
The structures that will be in place 
at the sub-national level will call for 
colossal amounts of capacity building 
in order for them to carry out their 
functions. At the same time, developing 
capacity of structures that will be in 
place at the federal level will be no 
less important, primarily because they 

are currently trained and accustomed 
to one system and practice, which will 
clearly be significantly different in the 
new set up.  

Taking over and transfer of 
functions
Without the finalisation of the 
constitution, it is difficult to envisage 
how the taking over of responsibilities 
by SNGs and shedding the ones by 
the federal government will take place 
and what the sequence will look like. 
even so, it can be assumed that the 
election of provincial governments will 
take place first. Upon these elections, 
with a minimum number of staff, they 
will be in a position to take over the 
responsibilities bestowed to them by the 
constitution and complementary federal 
legislations. But at this stage, it may be 
impractical to wait for all the required 
legislations to be in place at the 
provincial level in order to get started. 

It is important to have provisions in 
the constitution itself or in the basic 
law setting out a deadline by when 
the responsibilities assigned to 
provincial governments should be 
devolved. However, again, it is unlikely 
that all provincial governments will 
be in a position to take over all the 
responsibilities vested in them at once. 
This means that a phased approach 
will be required. From among the 
responsibilities assigned to the 
provincial governments, they may first 
decide to take over the responsibilities 
that they feel are more important and 
which they find comfortable to handle. 

In the cases of those responsibilities they 
cannot handle on their own, provincial 
governments may opt to cooperate 
and coordinate with neighbouring 
provinces or temporarily continue to 
rely on the central government for the 
provision of those services. In tandem, 
the federal government will need to do 
away its roles as per the constitution 
and the legislations that follow.  

at the same time, the provincial 
governments will be in a position to start 
legislating in their areas of competence. 
as they build capacity and gain 
experience, they may start carrying out 
the remaining responsibilities entrusted 
to them. 

In regards to local governments and 
special structures, it is not yet clear 
how the current local bodies will be 
restructured and how the special 
structures will be built. Therefore, this 
issue has been kept outside the scope of 
this section. Yet, special measures will 
be required in the interim in terms of 
how existing local bodies will function 
and how the services they have been 
providing will not be disrupted.   

Conclusion
Once the new constitution is in place, 
the country will enter into a new 
phase from the intergovernmental 
perspective and hence, a new 
but difficult phase of the transition 
will begin. The transition should 
be managed carefully so that 
constitutional provisions are translated 
into actions in a relatively short period 
of time and that the people experience 
the benefits of the new phase. 

let me conclude by reiterating that 
transition management will basically 
be a political process, involving 
multitudes of actors and it is less likely to 
be driven by technical considerations. 
Yet, the political process will need to be 
technically informed and sufficiently 
conform to universal norms and 
practices learnt from other countries 
that have preceded Nepal in this dual 
process of becoming a federal country 
and introducing genuine fiscally 
decentralised governance. It is only in 
this way that the new system will be 
functional and able to deliver on the 
promise of improving the lives of the 
Nepali people. n

Mr. Sharma is Assistant Country Director and 
Head of Governance Unit at UNDP Nepal. 
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From Rolpa to Kathmandu 
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PHOTO ESSAY

A journey of 
disillusionment
Sainlee BK and Ram Kala BK, sisters-in-
law, landed in Kathmandu with hopes 
of earning a decent wage to ease their 
livelihoods. Both in their late 60s from 
Gharteegaun in Rolpa—the epicentre of the 
Maoist revolution—they were brought to the 
Capital to work in a brick kiln. For many, 
Gharteegaun, a remote hilly village, might 
be synonymous with pain and suffering, but 
for the BK sisters, their birthplace was more 
comfortable than Kathmandu, which they 
only realised after arriving.

Every year, after Dashain, agents from brick 
factories in Kathmandu visit remote villages 
to fetch workers. Naïve villagers are fed 
dreams of earning plenty of money. Sainlee 
and Ram Kala were among the many who 
came to Kathmandu in January. They were 
hardly able to save Rs. 10,000 each after 
five months of intense labour. The duo find 
small comfort in the fact that they were able 
to visit the Pashupatinath temple and the 
national zoo in Kathmandu, both of which 
they had dreamt about for long. However, 
they have had enough of the capital city and 
never want to visit here again. 

-  Laxmi Prasad Ngakhusi 
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first, it is important to understand 
the genesis of federalism in 
Nepal. There are four types 

of expectations from any mature 
federal states in the world today:  
greater security, better economic 
opportunities, greater geography 
in terms of administration, and 
more executive power. However, 
in our context, none of these were 
contributing factors. People here 
longed for a better quality of service 
and that was the major reason behind 
the demand for federalism in the 
country. The hope is that with stronger 
local governments, people can easily 
and effectively access services and 
they will truly get to enjoy the fruits 
of democracy. With federalism, local 
governments should be made more 
effective, powerful, and capable.

However, the report tabled by the 
first Constituent Assembly’s (CA) 
Committee on State Restructuring 
and Distribution of State power did 
not decentralise power from the state, 
keeping the state structure similar 
to present. In fact, it was even more 
restrictive. If this report is endorsed, 
federalism will prove to be more 
regressive for local governments. The 
proposal should be changed and it 
should at least include a provision 

“Federalism will be 
particularly incomplete 
without a proper design for 
fiscal federalism”

to allow local governments the 
rights accorded by the local Self 
Governance act (lSGa) 1999, and let 
them exercise the delegated power 
accordingly. 

Federalism means a working and 
financial relationship between 
different bodies in a state. The fiscal 
responsibilities of different bodies 
should be clearly defined. In the 
three-tier power distribution design, 
the local government and the state 
government should be allowed 
to function independently and 
with supervision from the central 
government in some cases. The 
function of the central government 
should be to look after wealth 
distribution, foreign affairs, defence, 
macro-economic stability, and the 
implementation of international 
commitments. Similarly, the provincial 
government should function in areas 
that are beyond the capacity of the 
local government. 

The function of all three tiers should 
be clearly determined. Local 
governments should be more oriented 
towards service delivery and designs 
should be made accordingly. Without 
these power structures in place, 
federalism does not mean anything. 

Rather than increasing the numbers 
of provinces, more focus should be 
given to ensure that federal structures 
allow the people to easily access state 
benefits.

Our bureaucracy comprises less than 
one percent of the total population, 
so we should not focus on increasing 
agencies. Federalism should be client 
focused and not agent focused. It 
should be designed in a way that puts 
people first, not administrative and 
political benefits. 

The Ministry of Federal affairs and 
local Development is working to 
ensure that local governments 
receive at least the rights allocated 
by the LSGA. But state restructuring 
has to delegate more power than 
what is devolved by the Act. People 
will definitely not accept federalism 
if we attempt to curtail the local 
rights currently accorded by the Act. 
However, since there is no clarity 
on what federalism will look like, it 
is too early for the Ministry to start 
preparation for implementation. Until 
now, our service delivery is supply 
driven and it should be restructured 
along a demand-driven modality. 
The lSGa should be the minimum 
benchmark for federalism and 
planning has to be done accordingly.

In a federal setup, local governments should be more oriented 
towards service delivery and designs should be made 
accordingly, says DR. SOM LAL SUBEDI.
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The present lSGa is very general 
and provides priority to symmetric 
decentralisation, but Nepal requires a 
more asymmetric decentralisation. The 
authority of the metropolitan city, sub-
metropolis, and municipalities should 
vary according to their coverage. 
Municipalities and metropolises should 
be given higher authority. The Local 
Development Ministry has recently 
started deliberations on transforming 
the Capital into a metrocity. The 
planning process will be easier if 
the entire Capital is restructured as 
a metro-Kathmandu, since existing 
Village Development Committees and 
even municipalities are not viable units 
for planning.

as villages are gradually turning into 
cities, federalism should give due 
priority to urban governance. However, 
there has been no specific discussion 
on this issue in the CA. If it deems 
necessary, the Ministry can always 
provide professional input to the CA. 

The most important thing is the 
promulgation of a new constitution 
with distinct clarity on the nature 
and authority of federal bodies, 

followed by proper infrastructure and 
management for implementation. 
Before that, however, several issues 
need to be addressed. 

The governance system is directly 
related to political processes and 
administrative efficiency, and hence, 
with federalism. Federalism will be 
particularly incomplete without a 
proper design for fiscal federalism. 
But there is no one-size-fits-all in 
federalism. It varies and is unique 
from state to state. However, for 
reference, we should look at newly-
created federal nations to ascertain 
how they are functioning amid their 
federal structures.

We should be very careful about 
changes that have the possibility 
of leading to a defunct form of 
federalism. Presently we are only 
focused on federalism, without taking 

THE MINISTRY OF 
feDerAl AffAIrS 
AnD locAl 
Development 
IS WORKING TO 
ENSURE THAT LOCAL 
GOVERNMENTS 
receIve At leASt 
THE RIGHTS 
ALLOCATED BY 
THE LOCAL SELF 
GOVERNANCE ACT.

Ministry of Federal Affairs and Local Development  Laxmi Prasad Ngakhusi
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note of the positive and negative 
consequences it may invite. There 
must be a proper analysis of possible 
threats. These threats could be social 
values, political culture, and bureau-
pathology, among others. A shared 
and fair rule with a democratic spirit 
that is guided by free, fair, and regular 
elections are the pre-requisites. 
If these things are ensured, our 
federalism can be strong.

local bodies have to be strong, 
primarily because they protect the 
local rights and unique identities. 
There should be proper accountability 
measures, followed by a proper 
political and administrative culture. In 
federalism, mainly four things should 
be taken into consideration. 

First, the source of federalism—the 
Ca was formed after assessing 
that the administration was highly 

centralised and that people at the 
local level could not easily access its 
services and that the identification 
and capability of various groups was 
not recognised. However, identity 
and capability alone is not adequate, 
unless fiscal resource allocation and 
fiscal arrangements are also taken 
together.

Second is the mode of operation. For 
example, if existing local governments 
are to continue even after federalism, 
there must be improvements in 
infrastructure and human resource 
management. The infrastructure of 
a province plays a crucial role in 
determining its federal structure. If 
the infrastructure is perfect, then the 
province can become functional. 

The districts that were designed 
some 50 years ago lack proper 
infrastructure. While designing new 

provinces, these issues, as well as 
financial considerations, should be 
discussed, with a firm emphasis on 
a clear timeline for service delivery. 
There should be a clear declaration 
that it will take at least five years to set 
up infrastructure and service delivery 
will be done after this. Otherwise, 
if both the provinces and local 
governments spend a large chunk 
of funds on setting up administrative 
buildings, service delivery will 
ultimately be hampered. It is 
important to set up a service delivery-
friendly provincial infrastructure. 

Third is the allocation of power. 
For the proper setting up of a 
federal structure, power should be 
delivered with the core value of 
decentralisation. 

last is the mechanism for future 
changes or amendments. Different 
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mechanisms, like political culture, 
administrative proficiency, information 
accessibility, and fine tuning of 
information should be in place to 
address the possible risks in a federal 
set-up.

There are several risks of federalism, 
mainly invited by its design. Without 
mitigating these risks, federalism 
will not be viable. If state power is 
curtailed and local governments are 
not viable it may even pose a threat 
to the nation’s sovereignty. Fiscal 
arrangement are a very crucial part 
as nothing will proceed successfully 
without a proper budget. At present, 
people have seen bodies collecting 
revenue, but they are not aware of 
whether it is central, provincial, or 
local. There are such multiple facets of 
fiscal management. 

Most countries across the world 
were federated when there was 
a unification of autonomous 

states. However, ours is a different 
situation. While building their new 
federation, their priority was to 
design for central unity. In our case, 
however, focus should be on unity in 
diversity. The democratisation and 
social transformation process has 
been hampered by the lack of local 
elections. There have been no local 
elections for the past 17 years, and 
people have not been able to enjoy 
their democratic rights.

For successful federalism, there 
should be an assurance of rule of 
liberal democracy for coordination 
between all levels of government. 
The voices of minorities in a majority 
and the concerns of the majority in a 
minority should be addressed while 
designing federal units. 

How we address the conflict between 
change in power dynamics is also 
crucial and a win-win approach should 
be taken into consideration. At present, 

local bodies fully lack risk-bearing 
capacities and don’t deal with serious 
issues, despite the legal clarity. This 
should not be the case in federalism. 

a transitional arrangement is an 
issue that needs to be dealt with first. 
It is still unclear where the federating 
process will begin. There have 
been works in designing and giving 
responsibilities to the lower levels but 
there is no mechanism to shoulder 
responsibility. These are critical 
challenges for the state. The linkage 
between design and functionality, 
therefore, should be given proper 
attention before federating the 
country. One province should work in 
cooperation, rather than competition, 
with the spirit of mutual help with 
other provinces for sustainable 
federalism. n

Dr. Subedi is Secretary at the Ministry of Federal 
Affairs and Local Development and has a PhD 
in “Fiscal decentralization and municipal 
taxation in Nepal.”

Long queues in front of the Department of Passport.  Laxmi Prasad Ngakhusi



Development ADvocAte Nepal | 44

What will public 
administration in a federal 
set up look like?

Efforts are currently underway to assess and adapt the 
present civil service into one more suited to a federal 
state structure, writes KAMAL DEV BHATTARAI.

While the political parties 
continue to debate the model 
of state restructuring to be 

adopted, preparations are ongoing 
in parallel at various levels of the 
government to assess arrangements 
for effective public administration in 
the future federal set up. Parties are 
yet to agree on the number of federal 
units, which, when done, will provide 
a clear roadmap for bureaucratic 
preparations, but enough studies have 
been conducted on potential structures 
for the bureaucracy when the country 
finally adopts a federal structure. 
The government, thus, is currently 
conducting a functional analysis of 
all ministries and departments in 
preparation. 

The Office of the prime Minister and 
Council of Ministers, the Ministry 
of General administration, and 
the public Service Commission are 
working in tandem to prepare a 
bureaucratic blueprint. It is not an 
easy task to convert centralised, 
unitary bureaucratic structures into 
ones suitable for a federal structure, 
as extensive changes are required. 
Accordingly, an in-depth study of the 
bureaucracy in other federal unions 
has been conducted. 

along with structural transformation, 
issues related to human resources, 
working procedures and working 
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culture need to be amended in 
the federal set up. Some central 
administrative structures should be 
done away with. However, unless the 
parties are clear on the delineation 
of the rights of the centre and the 
provinces, it will be very difficult to 
give a final touch to administrative 
structures. 

The first commission to take up 
administrative reform was formed 
in 2008 by the government led by 
UCpN (Maoist) Chairman pushpa 
Kamal Dahal. The Administrative 
Restructuring Commission (aRC) 
provided basic ideas on how to 
restructure public administration. 
later, in 2011, another committee led 

by Mahendra Narayan Mishra was 
formed for the same purpose. The 
Mishra-led commission focused more 
on making the bureaucracy more 
inclusive.   

Reducing the current number 
of ministries and departments 
at the centre 
For the management of offices and 
personnel, the aRC suggested that 
the current number of ministries 
and departments could be reduced 
by 40 percent, arguing that such a 
bloated structure was unnecessary 
for the central government as its 
responsibilities would be shared 
among the different state layers of 
administration. The commission led 
by Kasi Raj Dahal suggested the 
same. The Dahal-led commission, 
however, categorically named the 
ministries and departments that 
would not be required anymore. Both 
committees suggested undertaking 
preparations for the formation of new 
ministries required at the provincial 
level. 

On perks and salary, both 
commissions recommend adopting 
the same standard for all provinces, 
which will account for disparities.

Proposed layers of civil 
service in the federal set up 
The aRC advised that four types of 
civil service would be suitable in the 
federal set up. The Commission also 
asked the government and the parties 
to take initiative for the same. 

A. National Civil Service: 
This is the common bureaucracy 
of the central government, the 
provincial governments and the local 
governments. The primary purpose of 
this type of civil service is coordination 
and control among the layers of 
administration in the country. Such 
a service would provide expertise 
for central, provincial and local 
administration and issue directives 
as necessary. It would also work to 
prepare plans and policies for all types 
of bureaucratic systems. 

B. Federal Civil Service:
This type of civil service is required 
for the day-to-day functioning of the 
central government. The general 
federal administration, federal 
revenue service, foreign affairs, and 
judiciary are some specific services of 
the federal civil service.  

C. Provincial Civil Service:  
along with the implementation 
of provincial laws, the provincial 
bureaucracy is required to carry out 
various functions, such as general 
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administration, engineering, health, 
and agriculture. The Federal Public 
Service Commission will select the 
human resource for this bureaucracy.  

D. Local Civil Service:
a local administration service is 
required for general administration, 
law, monitoring, revenue collection, 
health, agriculture, and education. 

additionally, a report submitted by 
the Mahendra Narayan Mishra-led 
Commission suggested the formation 
of a Nepal administration Service, 
similar to the Indian administrative 
Service. The purpose of this service 
would be to recruit civil servants 
from the grassroots level and 
gradually elevate them to higher state 
structures. The concept behind this 
service is that moving slowly from the 
local level up to the central level will 
provide expertise and experience.

Transitional management of 
bureaucracy
Various commissions set up by 
successive governments after Nepal 
declared itself a republic have also 
suggested ways to manage the 
government staff required for the 
provinces and the local levels. As it 
will not be possible to establish public 
Service Commissions (pSC) in all 
federal units within a short span of 
time, the commissions advised that 
the current pSC could hire the staff 
required. “Existing government staff 
could be sent to the federal units by 
providing them more incentives and 
attractive packages. Or, if they refuse, 
they could be sent temporarily until 
a more permanent solution can be 
found,” said Dahal, who chaired a 
public administration reformation 
commission. 

Inclusive bureaucracy in the 
federal set up 
Commission reports and experts 
have suggested that affirmative 
action should be taken to make 
the bureaucracy more inclusive 
in the federal set up. The inclusion 
of marginalised and excluded 
communities in the state mechanism 
was a key aspiration of the political 
changes that occurred over the last 
six or seven years. The ARC, however, 
cautions that reservations should not 
affect competition and meritocracy. 
“Reservations should be a short-
term goal; capacity building and 
empowerment should be the long-
term vision,” states the ARC, which 
emphasises empowerment, rather 
than the promotion of reservation 
quotas for the technical sector. Still, 
for a certain period, a policy of 
inclusion should be adopted by all 
layers of the government. The Mishra-
led Commission recommended 
that the current mechanism of 
ensuring inclusion be amended. 
The Commission states that special 
measures should be taken to ensure 
both open and merit-base competition 
and the inclusion of marginalised 
communities in the bureaucracy. 

Ending interference in the 
bureaucracy
experts and various committees also 
suggested putting an end to political 
interference in the civil service, 
along with the highhandedness 
of trade unions, both of which are 
slowly killing the bureaucracy. Such 
pollicisation must be effectively 
discouraged in the federal 
bureaucracy. 

experts also suggest a widespread 
use of technology to make the federal 
bureaucracy more effective and 
results-oriented. n

Mr. Bhattarai is a journalist with The 
Kathmandu Post and reports on political issues.

IT MAY TAKE UP 
TO 10 YEARS TO 
FULLY SET UP THE 
neW feDerAl 
SYSTEM, BUT THE 
commISSIonS 
HAVE SUGGESTED 
trAnSItIonAl 
MANAGEMENT 
plAnS 
CONSISTING OF 
THREE PHASES. 

It may take up to 10 years to fully 
set up the new federal system, but 
the commissions have suggested 
transitional management plans 
consisting of three phases: The first 
phase will cover the period prior to 
the election of the legislature of the 
central government; the second phase 
will provide for the period prior to the 
election of the provinces; and third 
will cover the period prior to the time 
a fully coherent federal administration 
can be phased in.   

additionally, various committees 
have been formed to avoid overlap 
and ease the transition during the 
initial days of adopting the federal 
structure. These include one under the 
prime Minister, which will look over 
the political transition and develop 
policies and programmers at the 
central and provincial levels, and 
another, which will facilitate political 
coordination at the regional and local 
levels.
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on February 4, 1996, Baburam 
Bhattarai submitted a 40-point 
demand charter to then prime 

Minister Sher Bahadur Deuba with 
an ultimatum to fulfill the demands by 
February 13, 1996, under consequence 
of a civil war. Later, when the demands 
remained unfulfilled, the Communist 
party of Nepal (Maoist) launched their 
‘People’s War’ by attacking the police 
posts well ahead of the designated 
deadline. Two of their demands were 
directly related to land issues: “Those 
who cultivate the land should own it. 
The tiller should have right to the soil 

This land is 
our land

The struggle for reasonable output from land, along with a competition for 
land tenure, land use and shelter, has long remained a major source of conflict, 
including the decade-long ‘people’s war,’ writes RAJA RAM CHHATKULI.

(s)he tills” and “The homeless should 
be given suitable accommodation. 
Until the government can provide 
such accommodation, they should 
not be removed from where they are 
squatting.” 

Now, Sher Bahadur Deuba questions 
the rationality of these demands, citing 
the fact that Bhattarai and Pushpa 
Kamal Dahal ‘Prachanda’ have both 
led governments and wonders if they 
fulfilled even one single demand 
during their terms in office. To judge 
by fact, on May 8, 2012, the Bhattarai-

led government forcibly evacuated 
squatters who were settled on the 
banks of the Bagmati in Thapathali 
by bulldozing 297 huts, without any 
alternative. Some 2,200 people, mostly 
women and children, were made 
homeless  in the mid-monsoon. 

land issues, therefore, are very 
pertinent, but there has been a 
tendency on all parts to refrain from 
taking effective measures to resolve 
them. Despite all weaknesses, a land 
reform plan, implemented in 1964, 
has been the sole ’revolutionary’ 
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Landless squatters demonstrating  
at Babarmahal in Kathmandu to 
protest the government decision to 
evacuate them from the banks of 
Bagmati river.    Bhaswor Ojha
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programme ever launched with far-
reaching consequences. In the 60 years 
since, many efforts have been made 
to criticise, analyse and debate ideas 
and ideology, but there have not been 
many concrete efforts at the execution 
level. Here, I will attempt an analysis 
of rhetoric and provide suggestions 
on where to begin in order to solve 
pending land issues in the pursuit of 
sustainable peace.

Root causes
The root cause of all land issues 
in Nepal is the lack of economic 
opportunities to earn a living. Even 
today, two-thirds of the population 
is obliged to engage in subsistence 
farming. Due to topographic 
complexity and the lack of necessary 
infrastructures or access to facilities, 
the productivity of agriculture is 
dismal. Furthermore, due to historical 

reasons, the structure of land 
ownership has remained skewed. 
The majority of the working class are 
landless or own meagre amounts. 
Arable land is heavily fragmented.  

as such, the struggle for reasonable 
output from land, along with the 
competition for land tenure, land 
use and shelter, has long remained 
a major source of conflict. In 
frustration, people migrate in search of 
opportunities from the hills to the Tarai, 
from rural to urban areas and more 
recently, unskilled and less-educated 
hands leave for the Middle east or 
South east asia, and skilled and 
educated brains to the USa, europe 
and other developed countries. Due 
to the loss of working hands, more 
agricultural land remains fallow, 
and with the inflow of remittance, 
a tendency to buy small parcels in 
the fertile Tarai or areas near urban 

centres for future concrete housing is 
growing. This is further contributing to 
the conversion of agriculture land with 
more land being left vacant.

Land, conflict and post-
conflict resolution 
The decade-long Maoist-led armed 
conflict, founded on historical 
imbalances and competition for 
access to resources, contributed to 
more land issues as well as increased 
expectations on the part of the landless. 
The major post-conflict land issues are 
as follows:

 1 http://www.telegraphnepal.com/
headline/2012-06-29/funny-forty-point-maoists-
demands-recalls-ex-nepal-pm-deuba.html 

 2 http://www.thehimalayantimes.com/fullNews.
php? headline=Squatters+forcefully +evacuate
d+from+Thapathali&NewsID=331288

3 A total of 115,538 or 3.1 percent of all 
agricultural households are completely 
landless. An additional 9.3 percent are virtually 
landless, having less than 0.1 ha. Yet another 
42.6 percent of households do not have 
sufficient land to farm (between 0.1 to 0.5 ha).

4 http://cbs.gov.np/wp-content/uploads/2014/05/
NATIONAL%20REPORT%202011_12.pdf
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• Seizure of land and property by 
conflict parties, mainly by Maoist 
insurgents and, in few cases, the 
government side, contributing to 
the expulsion of lawful owners from 
their land;

• Transaction of land ownership 
through Maoist mechanisms, 
creating confusion on tenure 
security between land users and 
registered land owners;

• Destruction of cadastral maps and 
land records during the insurgency, 
affecting the complexity of land 
tenure security;

• Migration of affected people from 
their homes and property and the 
subsequent disuse or vacancy of 
land and/or encroachment by non-
owners;

• Rise in the tendency of migration 
among youths, both men and 
women, for overseas employment, 
leading to a loss of farm hands in 
addition to creating a demographic 
imbalance for future economic 
activities.

Today, more than seven years after 
the end of the armed conflict and the 
establishment of a peace process, 
post-conflict land issues have yet 
to be addressed systematically. No 
significant effort has been made to 
systematically collect and analyse 

post-conflict land-related cases, and 
resolve them in a pragmatic manner. 
although a few cases of the return of 
seized land and property have been 
resolved through informal processes, 
a comprehensive strategy to resolve 
them has yet to be undertaken. Some 
initiatives to re-create cadastre and 
land records have been initiated, but 
progress is far from satisfactory. The 
return of seized land and property, 
the respectful return or relocation of 
migrants and internally-displaced 
peoples (IDps), and the restoration of 
destroyed cadastre and land records 
need to be carried out with urgency 
through systematic procedures and 
allocation of sufficient resources and 
inputs. This will pave the way for a 
return to the pre-conflict situation and 
provide an opportunity to venture 
into real land issues by embarking on 
scientific land reform.

Scientific land reform for 
sustainable peace
Scientific land reform has been 
proposed as a means to mitigate land-
related problems in the country. Only 
when Nepal moves to a developed 
economy and people have access to 
employment and means for income 
generation may the question of access 
to land, land tenure and land use 

be less relevant. However, currently, 
different political parties have different 
perceptions on socio-economic policy 
and land issues in the country due to 
their own ideological perspectives. 
While there is general consensus on 
the need for “scientific land reform”  
there have been widely different 
approaches to its understanding and 
realisation. 

Respective Maoist-led and UML-led 
governments constituted different land 
reform commissions in 2009 and 2011 
and received their reports. Earlier, 
the government had constituted a 
high-level land reform commission in 
1994, popularly known as the Badal 
Commission, which had also submitted 
a comprehensive report. These 
commissions too looked at land issues 
and the means to resolve them through 
their own ideological perceptions. The 
landless problem and its resolution 
have been utilised for the political 
gains of governments in power since 
the Panchayat era. 

In countries like Sri lanka, the 
alienation of government land is 
made through strict legal procedures 
upon approval from the president 
and a standing land Commissioner 
General’s department, headed by a 
technocrat, is established. In Nepal, 
the distribution of government land 
by politically appointed commissions 
in an ad-hoc manner has left the 
process prone to flaws and questions. 
Since the first people’s movement, 11 
different politically appointed landless 
problem Resolution Commissions 
have distributed government land 
to 154,856 ‘landless’ families, but the 
problem remains. Historically as well, 

6 Clause 3.6 of the Comprehensive Peace Accord dated 21 November 2006 and Article 33(f) of Interim Constitution of Nepal 2007 
7  Yearly progress Report FY 2067/068 (MolRM 2068)
8  The revenue generation accounted here is from the land administration services provided under the MoLRM and excludes land tax collected by local bodies.
9  Information has been compiled from different sources.
   In 2012, the MoLRM identified 13 points of commonality, which was discussed at a workshop to develop action plans on March 16-17, 2012, which have yet to 

be implemented.

tAble 1: Budget allocation versus Revenue collection under MOLRM8

Fiscal Year
Annual Budget in 
Million Rupees

Annual Revenue in 
Million Rupees

Budget as 
Percentage of 
Revenue

Remarks

2067-068 (2010-11) 1807.7 3927.3 46.0%

2068-069 (2011-12) 1996.8 5152.8 38.75%

2069-070 (2012-13) 1992.7 4547.4 43.82%

2070-071 (2013-14) 3104.6 7813.6* 39.73% *Revised estimate

2071-072 (2014-15) 3412.4 5368.8** 63.56% **Preliminary Estimate
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the administration and management of 
land in Nepal has prioritised revenue 
collection, rather than ‘scientific’ 
management of land and land records. 
even excluding the land tax collected 
by local bodies, the Ministry of land 
Reform and Management (MolRM) 
still contributes more than double its 
expenditure to the national exchequer 
through land administration services. 
It is, therefore, necessary, in the first 
instance, to understand that land is 
not a source of revenue but a medium 
for investment in the broader national 
interest. Therefore, it is necessary to 
adopt a ‘scientific approach’ to define 
and implement ‘scientific land reform’.

Moving forward
While it is imperative for different 
stakeholders to look critically and 
analyse sensitive issues from their own 
perspectives, it is undesirable that such 
issues be made the subject of rhetoric 
and discussion alone, while refraining 
from venturing out on common issues 
at least. Two aspects — resolving 
post-conflict land issues and ‘scientific’ 
land reform — should be undertaken 
simultaneously in support of peace 

building. Since different land reform 
commissions have submitted different 
reports, the starting point would be to 
concentrate on areas of commonality. 
The following 13 points of commonality,  
broadly categorised into five major 
areas, need to be taken up for resolution 
while negotiating on other issues to find 
common points of understanding:

Access to land and housing:
• Reduction of inequitable 

distribution of land through 
policy reforms and better land 
management;

• Ensuring the security of tenancy 
rights and land ownership through 
policy reforms and fool-proof land 
administration;

Land Administration:
• Management of guthi land;
• Registration of private and 

unregistered guthi land so far;

land management:
• Management of housing and 

implementation of a land use policy;
• Addressing the problem of 

absentee land ownership and 
fallow land;

•  Conservation of government and 
public land;

Institutional Development:
• Commercialisation and 

industrialisation of agriculture;
• Management of land taxation; 
• Cooperative-based land banking;
• Administrative, legal and technical 

reforms in land administration and 
management;

Policy Reform:
• Formulation of a national land 

policy and necessary provisions for 
reforms;

• Establishing connections between 
the land market and foreign direct 
investment. 

To achieve anticipated results, 
several short, medium and long-term 
interventions under each of the above 13 
points will be necessary. This could be a 
starting point to embark on ambitiously 
resolving vital, sensitive land issues. n

Mr. Chhatkuli is Project Coordinator, Catalytic 
Support on Land Issues Project, UN-Habitat. 

Landless squatters demonstrating in front of the Legislature-Parliament building, New Baneswor to protest the government decision to evacuate them from the banks of Bagmati river.   Bhaswor Ojha
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nine years ago, Dil Bahadur 
Gurung, 55, from phidim, 
panchthar in eastern Nepal, 

suffered a tragedy that drastically 
changed his life. It was late evening 
on august 23, 2005, when a group of 
Maoist rebels blew up his rice mill, the 
only source of Gurung’s income. Even 
worse, the rebels then demolished 
his home with a grenade, allegedly 
for not supporting the then ongoing 
‘people’s war’. In less than 15 minutes, 
Gurung had lost everything. His family 
was forced to take refuge in their 
neighbour’s home for a month, during 
which time, Gurung took a loan from 
his relatives to reconstruct his house. 

as a conflict victim, Gurung has 
been visiting Kathmandu every 
year for the last eight years to claim 
the compensation promised by the 
government. A district-level taskforce 
had evaluated a property loss of Rs 
2.5 million; as per existing practices, 
Gurung was eligible for 25 percent of his 
loss, amounting to Rs 600,000. So far, he 
has received a meagre Rs 125,000.

“This is the seventh time I have come 
here for compensation,” said Gurung at 
the Relief and Rehabilitation Unit (RRU) 

in mid-August. “They are sending me 
back empty-handed this time as well.” 

Khagisara Budha from Sulichaur in the 
Maoist heartland of Rolpa too returned 
empty-handed that day. Budha’s 
husband had been killed by the then 
Royal Nepal army in 1997 on charges of 
supporting the rebel Maoists. So far, she 
has received Rs 300,000. Budha was at 
RRU to inquire whether the government 
had released the remaining Rs 700,000 
promised by the Baburam Bhattarai-

led government as reparations. The 
Bhattarai government had announced 
an increase in the relief package for 
families of the war-era deceased to Rs 1 
million from Rs 100,000. 

Not forthcoming
everyday, dozens of people visit the 
RRU demanding compensation. Sadly, 
the majority return disappointed. 
eight years after the signing of the 
Comprehensive peace agreement 
in 2006, a significant number of 

too little, 
too late

Eight years since the signing of the Comprehensive Peace 
Agreement, relief for conflict victims has been meagre and 
reconstruction has yet to progress, writes BINOD GHIMIRE.

People taking shelter in a makeshift tent after their houses were destroyed during the armed conflict.   Dinesh Shrestha
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victims of war are still awaiting their 
promised relief package. In 2007, the 
government, with consent from the 
Maoists, had established two separate 
offices -- the RRU and the Post-Conflict 
peace and Reconstruction project 
(PCPRP) -- under the Ministry of 
peace and Reconstruction (MopR) 
to carry out relief distribution and 
reconstruction of destroyed public 
property in three years time. So 
far, relief remains elusive and 
reconstruction has yet to progress 
effectively.

Both these offices have hardly 
completed one third of their tasks in 
the past seven years, which is twice 
the estimated time of three years. 
as envisioned in the peace accord, 
the RRU provides relief packages 
to people from 17 categories, which 
includes families of the deceased, 
orphans, the disappeared, abducted, 
and those who sustained injuries 
during the conflict and the 2006 
People’s Movement. Potential 
recipients have to go through 
multiple layers of approval before 
they are eligible for relief. The District 
administration Offices recommend 
compensation, which is then 
evaluated by a taskforce comprised 
of representatives of various political 
parties. The RRU finally recommends 
the MopR to release the amount 
approved by the taskforce. 

Records from the RRU show that the 
families of 14,375 people -- out of 17,886 
who lost their lives during the conflict 

-- have received the first instalment of 
relief worth Rs 100,000 while just one 
fourth of 79,571 who were internally 
displacement have received relief. 
Similarly, out of 17,484 who had their 
property destroyed, only 9,154 have 
received compensation so far. From 
among the 17 categories for relief, 
only victims from a few categories 
have been regularly receiving relief. 
The government has been providing 
regular support to, among others, 
620 children who lost their parents, 
744 seriously injured people, and 26 
families of martyrs who lost their life 
during 2006 People’s Movement. 

“This was an entirely new thing for 
us,” says Hari Krishna Gyawali, 
acting RRU chief. “Three-years to 
accomplish such a complex task 
was not adequate.” Difficulties 
in verification and the lack of an 
adequate budget has delayed 
the process, says Gyawali. The 
government had provided Rs 4.04 
billion as relief and compensation for 
victims by the end of the 2013/14 fiscal 
year. 

Towards reconstruction 
Records from the pCpRp show that 
8,916 public structures were destroyed 
during the conflict period from 
February 13, 1996 to November 21, 
2006. By the end of the 2013/14 fiscal 
year, only 3,306 structures had been 
fully reconstructed at a cost of Rs 8.63 
billion, which is around 37 percent of 
the total reconstruction budget. Project 
estimates show that around Rs 36.34 

billion will be needed to accomplish 
remaining tasks. The government, 
however, has released only 24 percent 
of the amount needed. The PCPRP 
had to reconstruct some 3,000 units 
annually to accomplish complete 
reconstruction within the stipulated 
date. However, in the last half decade, 
the average rate of reconstruction 
has been just around 350 projects 
annually. 

“Completing some 9,000 projects in 
just three years was not possible for 
the country like ours. We failed to 
generate the required budget, which 
delayed the works,” says Subash 
Kumar Shrestha, a senior engineer 
at pCpRp tasked with coordinating 
the reconstruction projects. “Despite 
the delay, the process is gaining 
pace. Sooner or later, the task will be 
complete.” 

School buildings top the list of public 
properties destroyed during the 
conflict, at 2,149, followed by VDC 
offices (2,072) and local government 
offices (1,047). Additionally, 986 district 
headquarter offices, 130 buildings 
belonging to District Development 
Committees and municipalities, 
and 101 suspension bridges were 
destroyed in the 10 years of conflict. 
By the end of the last fiscal year, 
the government had spent close to 
Rs 13 billion in relief packages and 
reconstruction projects. Many victims, 
however, remain dissatisfied. n

Mr. Ghimire is a journalist with The Kathmandu Post.

Ruins of the houses destroyed during the armed conflict.   Dinesh Shrestha
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the relation between inequality 
and rebellion is indeed a close 
one, wrote amartya Sen in the 

introduction of his illustrious 1973 book 
On Income Inequality. Since then, a 
large body of evidence reminds us 
that countries that have ended conflict 
have also established lasting peace 
through the reduction of poverty and 
inequality, the redistribution of assets, 
and socio-economic reforms. 

Nepal too has made rapid progress 
in the reduction of absolute poverty 
in the last decade, coupled with 
the successful establishment of 
peace after a decade-long conflict. 
Both of these achievements have 
received international praise: Nepal 
is seen as a role model in the region, 
particularly with regard to the latter. 
However, high inequality of income 
and assets remains a persistent 
challenge in ensuring that societal 
harmony is sustained. It may be 
recalled that according to the 2013 
Human Development Report, Nepal’s 
‘loss’ in development outcomes due 
to inequality is the highest in South 
Asia.1 The majority of this loss is due to 
income inequality, followed by those 

The role of equality in 
sustaining peace

Inequality measured by a single number, such as the Gini 
coefficient, obscures deeper dynamics relevant for long-term 
peace, writes BASUDEB GUHA-KHASNOBIS.

in education and health outcomes. 
This is not good news. 

policy tends to focus on one number, 
usually the Gini coefficient, to measure 
inequality in an entire society, 
ignoring possible differences within 
and between different sub-groups of 
the society. The simplest example is 
to think of two groups—the ‘rich’ and 
the ‘poor’, where all individuals in the 
rich group have incomes above the 
national average and all individuals 
in the poor group have incomes below 
the average. However, the rich are not 
all equally rich and the poor are not all 
equally poor. There is inequality within 
the rich and poor groups, in addition 
to the difference between them. Total 
inequality is made up of these two 
separate components.

This decomposition of total inequality 
into two components is important for 
peace, because it relates to two distinct 
features of group psychology. The first 
is identification. The higher the number 
of members in a particular group, the 
stronger the sense of identification that 
an individual belonging to the group 
feels. Seen a little differently, if within 

group inequality is small, all members 
of the group have a greater sense of 
identity (e.g. either poor or rich). The 
second is alienation. The greater the 
inequality or distance between one 
group and another, the stronger the 
feeling of alienation. Alienation can 
be measured simply by the difference 
between the average incomes of the 
two groups. 

Both identification and alienation 
lead to a phenomenon known as 
polarisation. Inter-group tensions are 
prevalent in every society, and one of 
the main drivers of such tension is the 
fact that societies are often polarised 
by groups, and not just inequality. 
This fact is well-documented in 
development literature. The box below 
summarises the argument. 

Low ‘within group inequality’ 
= Strong identification

High ‘between group inequality’ 
= Strong alienation

Strong identification and strong 
alienation lead to strong polarization

1 The inequality-adjusted HDI of Nepal in 2012 was .304 against the unadjusted value of .463. ‘The rise of the south: human progress in a diverse world’, Human 
Development Report 2013, UNDP. 
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a measure of polarisation, proposed 
by Xiaobo Zhang and Ravi Kanbur 
(2001)2, is: 

Polarisation=  
 (between group inequality) 

                             (within group inequality)

This measure was developed in the 
context of China to understand the 
uneven impact of high growth rates 
on different sub-groups in society, such 
as rural-urban and inland-coastal. It 
was found that although rural-urban 
polarisation was high, it did not rise 
during the high growth period. It was 
the inland-coastal polarisation that 
was rising at an alarming rate. 

We have witnessed some ramifications 
of this phenomenon in recent years 
in China, with different segments of 
the population questioning the quality 
of growth. One of the implications of 
polarisation is the difficulty in arriving 
at political consensus, often leading to 

what may be called ‘policy-paralysis’. 
It may be noted that groups may be 
multiple—not just two—and can be 
formed by many other dimensions 
relevant for a particular society. 
also, groups may be compared not 
just by income, but any measurable 
development indicator. 

Coming back to Sen’s remarks on the 
connection between inequality and 
peace, it is now evident that focussing 
only on overall inequality (e.g. the Gini 
coefficient3) can obscure the deeper 
dynamics relevant for sustained peace. 
Since there are major sub-groups 
within any population, redistributive 
policies must not end up reducing 
just the ‘within group’ component of 
total inequality. While such a policy 
may reduce overall inequality, it can 
increase polarisation by strengthening 
the identification factor. Such an 
outcome will not be conducive to 
sustaining peace. 

2 ‘What Difference Do Polarisation Measures Make? An Application to China’, by Xiaobo Zhang and Ravi Kanbur, Journal of Development Studies, pp. 85-98, 
2001.

3 A desired property of an inequality measure is that it should be decomposable into the within and between components. The Gini coefficient is generally 
not decomposable. The General Entropy class of inequality measures, such as the Theil index, has this property. They can be neatly decomposed into the 
‘between’ and ‘within’ group components. A simpler measure of inequality is the variance of income distribution, which can also be perfectly decomposed.

4 Measured by the consumption-based Gini coefficient.
5  ‘Beyond Geography, Unlocking Human Potential’, Nepal Human Development Report 2014: UNDP.

Overall inequality in Nepal4 shows 
a decline in the past decade, but 
as the recent 2014 National Human 
Development Report shows, there 
is a remarkable degree of variation 
in development indicators (eg, the 
Human Development Indicator) by 
region and socio-economic groups5. 
The average HDI for the Kathmandu 
Valley is .622, against just .398 in the 
Western, Mid-Western and Far-Western 
mountains. Similarly, the average 
HDI for Newars stands at .565, against 
.40 for Madhesi Dalits. Such gaps in 
development outcomes—the alienation 
factor—must be redressed to embed 
peace in economic outcomes. In other 
words, the between group component 
of overall inequality is a better policy 
focus, especially from the perspective 
of sustaining peace and avoiding 
political discord. n

Dr. Guha-Khasnobis is Economics Advisor with 

UNDP Nepal.

Mules are one of the many ways of transport WFP uses in Nepal to deliver food to poor communities living 
in remote and food insecure villages inaccessible by modern means of transport.   Deepesh Das Shrestha 
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Ian martin has held 
several high level 
positions with UN 

and other international 
organisations, including 
Amnesty International. 
He led the first OHCHR 
presence in Nepal during 
the king’s rule from 2005 
to 2006. The role played by 
OHCHR was instrumental 
in opening up space for 
civil society and parties 
to operate. As Special 
Representative of the UN 
Secretary General, he led 
the UN Mission in Nepal 
between 2007 and 2009. 
Between OHCHR and 
UNMIN, he also served as 
Personal Representative 
of the Secretary General 
to support the peace 
process. He played a 
crucial role in nudging 
the parties to remain 
committed to the peace 
process.  In this email 
interview, Martin says 
that “national ownership 
is essential to success…” 
He says that keeping 
both sides engaged 
on substantive issues 
was never a problem, 
implementation of the 
agreement was. Excerpts:

What are your thoughts on 
Nepal’s peace process, having 
played an important role in 
shaping it?
The first criterion for the success of a 
peace process must be whether there 
is a relapse into the armed conflict, 
which it was intended to bring to an 
end – and this has happened all too 
often around the world. In Nepal, 
in more than eight years since the 
ceasefire, not a shot has been fired 
between those who were combatants 
in the 10-year conflict. As time goes 
by, it is too easy to forget the suffering 
of villagers caught up in the middle of 
the civil war, and to underestimate—
amid continuing political conflicts—
the achievement of peace. 

How does Nepal compare 
to other countries that have 
undergone similar conflict?
Nepal is rightly proud that its peace 
process was largely brought about 
by Nepali actors, and not mediated 
by any international actor. Of course 
the role of India was significant, in 
different ways at different times, and 
international actors, including the 
United Nations, provided significant 
encouragement, advice, and support. 
But too many conflicts display real 
hatred between the parties, which 
makes dialogue very difficult. Nepalis 
have always been able to keep talking 
to each other, which is an essential 
foundation for a peace process.

I am satisfied with the ending 
of armed conflict, but not with 
the implementation of other 
commitments which were made in the 
Comprehensive Peace Agreement. 
The promises to address the concerns 
of victims of disappearances, killings, 
torture, and other grave human 
rights violations have not been 
properly fulfilled. And of course, the 
culmination of the peace process 
was to be the drafting of a new 
constitution, and that has yet to be 
achieved. 

Were there instances that 
threatened to derail the 
process?
There certainly were! Some 
of the most serious were the 
Madhesi protests regarding their 
representation in early 2007, met by 
excessive use of force, and the killing 

“National ownership is essential 
to success; the role of international 
actors is secondary”

IntervIeW

NEPAL IS RIGHTLY 
PROUD THAT ITS 
peAce proceSS 
WAS LARGELY 
BROUGHT ABOUT 
BY THE NEPALI 
ActorS, AnD 
not meDIAteD 
BY ANY 
InternAtIonAl 
ACTOR. 
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of Maoists in Gaur; the fresh Maoist 
demands and withdrawal of their 
ministers from the interim government 
in the second half of 2007; the second 
round of Madhesi protests in early 
2008; a threatened military response 
when two Nepal army soldiers were 
abducted by Maoists, and the killing 
of Maoist cadres in Dang, both during 
the Constituent assembly election 
campaign; and the breakdown of the 
commitment of the political parties 
to work together in a consensus 
government after the election.

How difficult was it to keep 
the two sides engaged 
on substantive issues in 
discussion?
That was never the problem. 
Discussions sometimes seemed 
endless, and eventually agreement 
would be reached. The weakness was 
in implementing agreements. The 
only part of the peace process where 

there was effective machinery for 
implementation was the management 
of arms and armies, where UNMIN 
chaired the Joint Military Coordination 
Committee, which defused many 
potential problems. Repeated 
commitments to set up high-level 
committees to oversee implementation 
of other aspects of agreements never 
had a practical outcome.

Can you comment on the 
dynamics between the key 
leaders, especially Prachanda 
and Girija Prasad Koirala, and 
how this affected the progress 
in the peace process?
I am certain that the relationship 
between Girija Prasad Koirala and 
prachanda was crucial to working 
through difficulties in the process. 
I especially honour the vision that 
GPK had and his sense of historical 
responsibility, sharpened by his 

NEPALIS HAVE 
ALWAYS BEEN 
ABLE TO KEEP 
TALKING TO EACH 
OTHER, WHICH 
IS An eSSentIAl 
founDAtIon 
for A peAce 
PROCESS.

Ian martin   Mukunda Bogati
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awareness that he was nearing the 
end of his life. I agree with Prachanda 
when he says that it was a key mistake 
on the part of the Maoists not to accept 
GPK as the first President of the new 
republic. That would have kept in 
play the relationship which had been 
so important to the peace process, 
and avoided, or at least delayed, the 
breakdown of working together by 
consensus in an all-party government.

A section of the political 
establishment at times 
alleged that UNMIN was 
too soft on the Maoists. How 
would you respond to this 
allegation?
I think this misconception stems from 
the fact that UNMIN’s responsibility 
was impartial implementation of the 
Comprehensive peace agreement, 
while those you refer to wanted to 
move away from agreements which 
they felt had conceded too much to 
the Maoists.

Are you satisfied with the role 
UNMIN played?
Yes, I have no doubt that UNMIN 
made a contribution which only the 
UN could have made to supporting 
the peace process, and we did so 
with a mission which was small in 
relation to peacekeeping operations 
elsewhere. This gave rise to other 
misconceptions – that UNMIN with 186 
unarmed monitors was responsible 
for controlling 28 Maoist cantonments 
as well as supervising the reciprocal 
commitments of the Nepal army, 
when our role was to confront their 
commanders and their political bosses 
with their own responsibilities. UNMIN 
was also sometimes accused of being 
too sympathetic to marginalised 
groups, but I am particularly proud 
that we made an effort to include all 
groups among our excellent national 
staff, and to see that many of them 
have gone on to make important 
further contributions to their country, 
and to UN operations elsewhere.

What lessons have you 
learned from Nepal for similar 
negotiated peace settlements? 
National ownership is essential to 
success; the role of international actors 
is secondary. But a peace process 
needs  an implementation machinery, 
especially as regards military aspects 
at the end of an armed conflict, and 
here the United Nations can assist, 
without necessarily a heavy presence. 
Early low-key UN political engagement, 
and an active human rights role, such 
as that played by OHCHR-Nepal in 
mitigating conflict abuses and opening 
up democratic space for civil society as 
well as political parties, can help pave 
the way to peace. n

IntervIeW

UN Secretary-General Ban Ki-moon is greeted by then Foreign Minister Upendra Yadav (right), Special Representative of the Secretary 
General  Ian Martin (far left) and UN Resident Coordinator Robert Piper (left) during his visit to Nepal in 2008   UN Photo / Sagar Shrestha
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uNDp, at the request of the 
Government of Nepal, 
undertook a study to 

understand how the Voluntary 
Retirees (VR) are coping with their 
reintegration back to the society. 
at an early stage, consultations 
were conducted with Ministry of 
peace and Reconstruction, (MopR), 
Support of Measures to Strengthen 
the peace process (STpp), financed 
by the Deutsche Gesellschaft fuer 
Internationale Zusammenarbeit (GIZ) 
and the Royal Norwegian Embassy. 
The study examined the transition of 
CPN-Maoist combatants to a civilian 
life and the perception of communities 
where they had returned to. This 
analysis was expected to identify 
follow-up needs, replicable lessons, 
and provide a case study for similar 
situations elsewhere.

Out of the 15,585 VRs, a sample size 
of 413 was determined applying 
standard statistical formula. The 
list of sampled respondents was 
randomized using MS-Excel to select 
them for interview. Information 
available with UNIRp database was 
used for the identification of sampled 
interviewees. Other methods followed 
for information were interview of 
30 Key Informants, 20 Focus Group 
Discussions and preparation of 

13 cases studies. Information was 
collected in both qualitative and 
quantitative forms using primary and 
secondary sources. Collected data 
was processed using MS-Excel. 

Major findings
The VRs expressed that they enjoyed 
independence upon their return to 
the community. They expressed that 
there was no commander to order 
them around, like in the cantonment. 
Moreover, they reported gradual 
changes in community life, including 
increased levels of self-confidence of 
women VR. Reportedly, women had 
started to believe that they can do as 
good work as men. They were also 
aware of their rights and were not 
afraid to voice their opinions. 

around 62% of the VRs expressed that 
they were happy to come back to the 
community as a civilian, while 36% 
felt okay.  Only 2 of the VR stated that 
there were not happy. Similarly, 89 % 
of the VRs mentioned that their family 
members were happy upon their 
return from the cantonment. The VRs 
were also taking part in the community 
activities. Around 48% were involved 
in cooperatives, users’ groups, and 
community forest activities, while 
another 38% were involved in the 
VDC Council, Community Based 

Organizations, Mother Groups and 
Savings and Credit groups. There 
are examples of VR and non-VR 
managing the community forest, 
building community assets, and 
maintaining public properties together. 
While answering the question if they 
faced any problems after their return, 
most of the VRs said that they did not 
face many problems except earning 
for their livelihoods.  The research 
indicated that the social acceptance 
of VR in the communities has been  
relatively  easy.   

around 55% of the VRs said that 
their living conditions were better 
after they left the cantonments with 
rehabilitation package, while 26% 
said that they were more or less 
the same and the remaining 19% 
expressed that they were worse than 
before. 

around 38% of the VRs were 
unemployed.  They experienced 
difficulty in earning a living, some 
expressed that returning to the 
communities from the cantonment 
was a “humiliating surrender”. The 
unemployed VRs also tended to blame 
their party leaders for bringing them 
in such a situation, and reflected that 
they were used by their leaders for 
their own self-advancement.

Socio-economic Impact 
of the Return of Voluntary 
Retirees to the Communities

Most of the voluntary retirees have spent the cash they received from severance package in 
buying physical assets and appear to have very few skills to earn a decent living, reveals a new 
study carried out by UNDP in coordination with the Ministry of Peace and Reconstruction.
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The unemployed retirees and those 
who work as wage laboures (32%) 
expressed dissatisfaction with the 
small size of monetary compensation 
received. They argued that the price 
paid for their contributions was not 
enough. They were disappointed 
while comparing their lifestyle with 
their friends who were not a part 
of the insurgency. Also there are a 
few cases of VR who were injured 
during the insurgency but not 
included in the list of those entitled to 
receive disability allowance from the 
government. 

around 76% VRs spent most of 
their money in buying land and 
constructing houses.  As a result  
they had a very little or no money 
leftover to invest in their livelihoods 
The exceptions were those who had 
received support from their families 
(parents and in-laws) for income-
generating activities. They had run 
shops, hotels, agricultural farms etc. 
The income of VRs who got married to 
VR Verified Minors and late Recruits 
(VlMR) had relatively better economic 

conditions. This was primarily 
because of the compensation received 
as individual entitlements, which 
helped generate some surplus for self-
employment or investments.  

around 14% of the unemployed 
retirees said that they are feeling 
hopeless because of economic 
burdens. They expressed that instead 
of offering a lump sum amount 
as compensation, a guaranteed 
employment scheme with some form 
of training might have been more 
effective. Those who had received 
training but remained unemployed 
emphasized that they needed 
concrete employment opportunities.  

It was quite natural for the returnees 
to become risk averse because of 
limited access to resources in their 
new settlements. Therefore, they 
rarely ventured into any new business 
initiatives. Instead, they expected 
the government to enhance their 
income-generating capacity through 
provisions of vocational skills training 
and associated employment support.

Lessons learned
The peaceful return of ex-combatants 
to their communities is a significant 
step forward in Nepal’s peace process. 
The discharge process had been 
fragile, due to the expectation gap 
between the ex-combatants and 
what the government could offer. 
as a result, there were a series of 
negotiations between the conflict 
parties, indicating that reaching 
consensus requires iterative 
negotiation efforts. This is possible 
only when the peace process is jointly 
owned up by the involved parties.   

The power-sharing strategy adopted 
by forming a ‘national unity’ 
government was useful in limiting 
the likelihood of hostility between the 
conflict parties during negotiation. It 

facilitated the adoption of dependable 
procedures while making decisions 
for the return of ex-combatants to their 
communities.    

The negotiation process took longer 
than expected to build consensus on 
VRs, requiring extended back-and-
forth negotiations to reach agreement. 
This revealed that reaching 
understanding in a post-conflict 
situation is a time-consuming process.

The financial compensation provided 
to the ex-combatants to return 
to their community was useful. 
However, the size of support provided 
was considered small by the ex-
combatants.   

Recommendations
The ex-combatants who opted for 
voluntary retirement received one-
time cash compensation. As the 
amount received was mostly spent 
in procuring physical assets for 
shelter, most were unable to make 
substantial investments in earning 
livelihoods. This suggest an important 
need for follow-up actions to improve 
their living conditions. Therefore, it 
is recommended that retirees who 
are currently unemployed should 
be supported with livelihood-
development activities.

The parties emphasized cash support 
with limited attention paid to the 
social integration side of their return 
to their communities. Thus, trust 
between VR and non-combatants in 
the communities is still being built. To 
bridge this social gap, interventions 
to restore the disrupted social capital 
during the time of conflict will be 
necessary. Such programmes should 
address both former combatants and 
non-combatants as target groups. 
Implementation of joint activities 

THE NEGOTIATION 
PROCESS TOOK 
LONGER THAN 
expecteD to 
buIlD conSenSuS 
ON VOLUNTARY 
retIreeS, 
REqUIRING BACK-
AND-FORTH 
NEGOTIATIONS 
TO GENERATE 
CONSENSUS.
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mobilising both these groups for 
community assets creation would be 
useful in this regard. 

Most discharged former combatants 
are still tagged as “Maoists”. This 
has created suspicion about whether 
they are fully accepted as civilians by 
the community. In order to improve 
social relations, it is necessary to 
overcome this climate of skepticism. 
This requires reconciliation activities 
so that ex-combatants and their 
communities both understand the 
strength of tolerance and work 
towards the elimination of prejudice. 

Many retirees demand skills training 
to help them earn livelihoods. Such 
training can minimise the likelihood 
of migration and also contribute 
to the agriculture sector, which is 
encountering a labour shortage 
during peak cultivation and harvest 
seasons.

Due to limited economic growth, the 
absorption capacity of the country’s 
labour market is limited. In order 
to provide greater opportunities for 
employment, the country needs to 
implement a number of economic 
development activities. For this, the 
government needs to encourage 
investment in employment-generating 
industries, engaging the private sector 
with incentives for job creation.

Dealing with feelings of past prejudice 
is a major challenge in every peace 
initiative. It is not uncommon for 
families affected by conflicts to recall 
human rights abuses, mass atrocities, 
and social trauma. On the other 
hand, ex-combatants too might hold 
a tendency to consider their erstwhile 
insurgency a necessity for the genuine 
cause of establishing social justice 
in the country. In such a situation, 
reconciling issues with forgiveness, 
mutual understanding, and providing 
justice against impunity will be 
necessary. Therefore, follow-up 

transitional justice activities of truth 
and reconciliation will be necessary.

Conclusion
The Maoist insurgency had its 
roots in the systematic social and 
economic deprivation of poor and 
marginalised groups. In order to 
establish sustainable peace, the 
government needs to address these 
root causes of conflict. To transform 
a ‘Maoist militant’ into a ‘civilian’ 
and make them fully welcome in 
society, trust needs to be established 
between formerly warring parties. It 
requires necessary socio-economic 
support to enhance income earning 
prospects. Such support should not 
only be provided to VRs but also to 
other community members, who are 
vulnerable and live in disadvantaged 
conditions. n

This is an excerpt from the study “Socio-econom-
ic Impact of the Return of Voluntary Retirees to 
the Communities” recently carried out by UNDP 
in coordination with the Ministry of Peace and 
Reconstruction (MoPR).
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As the chief of the Nepal Police, how 
would you rate the effectiveness of 
the police in enforcing law, deterring 
crime and violence, and protecting 
development gains?

The Nepal police, from the very 
beginning of its establishment, 
has been working to ensure the 
prevalence of rule of law, peace, 
and order in the country by means 
of crime investigation and control. 
Talking about development, we know 
that development can never proceed 
in a country where there is no 
peace. In order to institutionalise and 
consolidate development, security is 
a prerequisite and we are working 
accordingly. Through achievements 
made in controlling and investigating 
crimes, the Nepal police has proved 
itself capable of delivering on its 
objectives.

What do you see as the key security 
challenges facing a post-conflict Nepal?

Every post-conflict country faces the 
emergence of new crimes, a rise 
in illegal activities, and associated 
challenges in ensuring peace 
and order; it is the same here. The 
activities of the police were restricted 
to certain areas during the conflict 
period, hence the mobilisation of 
police personnel for investigation and 
crime control was challenging. After 
the conflict, the rise in new crimes 
like abductions and cybercrimes has 
posed a threat to security, despite 
our ability to control them to a great 
extent. If we evaluate the current 
situation of peace and order in the 
country, we can say that the Nepal 
police has largely been able to 
perform its duties effectively.

“HUMAN 
SECURITY IS 
founDAtIon 
FOR HUMAN 
DEVELOPMENT”

IntervIeW
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upendra Kant Aryal, Inspector 
General of Nepal Police since 
2013, has laid a strong focus on 

technology-based policing and enhancing trust 
and confidence between police and public. Mr. 
Aryal stresses the importance of technology-
based policing and urges development partners 
to support Nepal Police endeavors to improve 
their capacity. He firmly believes that with 
the improvement in the security situation 
through the reduction in crime and violence, 
development can yield better results. During 
his first year of office, more than 40,000 police 
personnel have been trained in the “Service 
with a Smile” programme, which urges police 
personnel to improve their dealings with 
service seekers so as to build mutual trust and 
confidence. Mr. Aryal spoke with Development 
Advocate nepal on the Police’s efforts to control 
crime and improve community security in Nepal. 



Development ADvocAte Nepal | 63

The Post-Millennium Development 
Goals (MDG) agenda highlights 
governance, peace, and security as 
key areas of work after 2015. How 
relevant do you find these priority 
areas in Nepal’s context?

as I explained earlier, the Nepal 
police has a great role to play in 
good governance, be it through 
creating a conducive environment 
for development or increasing the 
access of the general public to justice. 
This access to justice will be curtailed 
if we fail to ensure peace and order 
by means of investigation and crime 
control. Any hindrance in access to 
justice will be the biggest obstacle to 
good governance in the country.

What is your assessment of current 
initiatives by development partners, 
such as UNDP, to support the 
Government of Nepal and the Nepal 
Police in addressing post-conflict 
peace and security needs? 

We have received great support from 
UNDp, along with other donor countries 
and organisations. The management of 
limited resources and imparting training 
to our human resource have been 
challenges in curbing post-conflict crimes 
and ensuring peace and order in the 
country. Support from UNDP and others 
from the donor community in equipping 
us with modern resources and training 
has been critical for the Nepal Police’s 
success in investigating and controlling 
crimes during the post-conflict period. 
Such support has helped make policing 
more effective and our services more 
accessible to the general public.

You said that donor support has been 
key for the Nepal Police. What could 
be done better?

It is necessary to expand the outreach of 
our services to make them more extensive 
and accessible. The general public has 
great faith and trust in the Nepal Police. 

To maintain that level of trust, there is a 
need to reform our operational working 
style in line with changing times. The new 
way of working should be focussed on 
addressing the expectations of the people. 
The police should be able to function in 
such a way that there is no gap between 
the expectations of the people and our 
performance, otherwise questions will 
be raised as to the effectiveness of our 
services and the trust of the people will 
be lost. Therefore, we expect donor 
agencies like UNDp to help us modernise 
our methods of investigation through 
technology-based policing. If we have 
access to modern equipment and are 
able to impart advanced training to our 
personnel, we can definitely enhance our 
services accordingly.

How can security actors contribute 
effectively to the development 
process and to human security? How 
are these notions being incorporated 

Inspector General of Police Upendra Kanta Aryal   Nepal Police 
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Nepal Police Day celebration at 
Police Headquarters  Nepal Police 
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into the Nepal Police’s training and 
operational aspects?

Human security is the foundation 
for human development. If we fail 
to address expectations in relation 
to human security, the development 
process cannot move ahead. Therefore, 
in order to strengthen human security, 
the working style of the entire police 
organisation should be made more 
effective. We need to come up with new 
ways of working and innovative ideas 
to cope with the changing times and 
changing expectations.

Improving police behaviour towards 
the public has been your flagship 
agenda. In this regard, there was a 
nationwide ‘Service with a Smile’ 
campaign. What is the expected 
outcome of this programme?

In different surveys carried out to 
learn the working style of the Nepal 
police, we found that people had 
complaints about our behaviour and 
services. This led to the introduction of 
the ‘Service with a Smile’ programme, 
which is not just about putting on a 
smile. Rather, it is intended to provide 
services in such a manner that any 
victim or troubled person who comes 
to the police seeking help should get 
service in such a manner that they 
return happy and satisfied. We have 
developed a training package to 
impart skills, like polite manners of 
speaking to the public and friendly, 
people-centered working styles. 
Some 40,000 police officials have 
already received training under this 
programme and we are in the process 
of training the remaining officials.

Can you elaborate on the efforts of 
the Nepal Police to enhance women’s 
access to its services?

Women constitute more than half of 
the total population of the country. 

Due to various social causes and 
our traditional ways of thinking, 
even today, we lack a conducive 
environment for many women to 
come to police stations and seek 
services. In this regard, to increase 
women’s access to justice, or to control 
violence and crimes against women 
and children, we need to increase 
their access to services. For that, 
there must be a women and children-
friendly environment in police 
stations. Keeping this in mind, we 
have set up separate cells for women 
and children in hundreds of police 
stations across the country. We have 
trained female police officials in these 
cells to investigate cases of crimes and 
violence against women and children. 
all officials deployed in these cells 
have been well trained on how to deal 
with women and children who come 
seeking justice. The Nepal Police is 
sensitive to increasing the access of 
women and children to justice and 
decreasing the cases of violence and 
crimes against them. 

Current research shows that people-
centered policing approaches and 
service delivery contribute to trust 
building and collaboration, but 
do not necessarily result in the 
reduction of crime. What can be done 

to ensure that trust and collaboration 
actually translates into the reduction 
of crime and violence?

The trust and faith of the people 
in the Nepal police has increased, 
but so has criticism. This criticism is 
primarily due to lapses in service 
delivery by the police against the 
general expectations of the public. 
positive criticism has provided 
energy to work effectively as per the 
need. But the rate of crime has been 
increasing due to multiple causes. 
We should not forget that the actions 
of the police alone cannot control all 
sorts of criminal activities, as crimes 
are products of society. In the present 
age of technology, urbanisation and 
increasing unemployment, crimes too 
are increasing, not just numerically 
but also in quality. Similarly, there is 
the emergence of new crimes due 
to exposure to the global context. 
Scientific investigation and effective 
and proactive policing are a must 
to curb such crimes, in addition to 
sociological and criminological 
studies to ascertain the reason behind 
the increase in crimes and their long-
term solutions. Therefore, there should 
be collective efforts from all agencies 
in society to control crimes. The police 
are only one part of the solution. 

UNDP has long partnered with 
the Nepal Police. Do you have any 
suggestions for it?

UNDp has helped us a lot in achieving 
our goals as per our objectives. As its 
name suggests, UNDp is concerned 
with development. As security is 
a prerequisite to development, we 
cannot expect a developed society 
where effective peace and order 
are absent. Therefore, UNPD’s 
support should be focused more 
on modernisation and the scientific 
upliftment of security agencies to 
increase the pace of development. n

THE TRUST AND 
FAITH OF THE 
PEOPLE IN THE 
NEPAL POLICE HAS 
IncreASeD, but So 
HAS CRITICISM. 

IntervIeW
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“The 
problem 
in Nepal is 
not lack of 
money, it 
is lack of 
certainty”

“The fact that there is so much 
political uncertainty means it is very 
difficult for investors to invest for 
long-term development in Nepal.”

Dr. Gail Marzetti has been the Head of DFID 
Nepal since 28 October 2013. An Agricultural 
Economist by training, she has a strong 
development background. She has worked 
for many years in Brazil and Mozambique. 
She joined DFID in 2000 and has since worked 
in various capacities. Dr. Marzetti has a PhD 
from the Institute of Development Policy 
and Management at Manchester University. 
Development Advocate nepal spoke with 
Dr. Marzetti on the role of the international 
community in Nepal, UK’s funding priorities 
in Nepal and challenges in implementing 
development assistance in Nepal. Excerpts: 

How would you describe the 
role of international community 
vis-à-vis the development 
process in Nepal?
Some members of the international 
community, including DFID, have been 
in Nepal for a long time. We have been 
working in Nepal for over 50 years. Our 
role has changed over that time. We 
are very keen to see the government 
leading on development. We want to 
get behind the government’s vision of 
development and really support that. 
I think the role of the international 
community has been very positive. 
DFID recently did a study on 40 years 
of British investment in the Koshi 
hills. It shows that areas where we 
invested heavily for a long time have 
been successful; for example, roads, 
education, forestry and health. I think it 
is no coincidence that social indicators 
are extremely positive in those 
areas where the donor communities 
have been investing heavily and 
consistently for quite a long time. 

Are you satisfied with the 
level of coordination among 
development partners?
There are two levels of coordination 
in my view. At the central level we are 
pretty good. We have the international 
development partners’ group. This 
works really well and every couple 
of weeks we share things openly. 
There are many working groups as 

IntervIeW

part of this process that coordinate on 
technical areas and details. There is 
willingness among all the traditional 
donors to work closely together. We 
have quite a lot of joint programming. 
The local Governance and Community 
Development programme (lGCDp) 
is a really good example of donors 
working together. However, I sometimes 
wonder if coordination is quite so good 
at the district level. I have just been on 
a trip to far-western Nepal, to Doti and 
Dadeldhura. The local government 
is trying to coordinate donors, but 
coordination seems a little bit weak at 
the local level. One of the outcomes of 
the lGCDp programme will be that we 
support government coordination at 
that level. We don’t want lots of donors 
and NGOs working on similar things 
but in different ways. 

What are the UK’s major funding 
priorities in Nepal? What 
informs your funding decisions?
We have an operational plan that 
lasts for four years. We have just been 
in the planning process for a new plan 

WE HAVE BEEN 
WORKING IN NEPAL 
FOR OVER 50 YEARS. 
OUR ROLE HAS 
CHANGED OVER 
THAT TIME. WE ARE 
VERY KEEN TO SEE 
THE GOVERNMENT 
LEADING ON  
DEVELOPMENT. 
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from 2015-2019. As part of that exercise 
DFID centrally asked us to think about 
what is blocking the economic growth 
in Nepal. What are the activities we 
should be doing? We have identified 
things like: very low infrastructure 
capacity, political uncertainty, 
climate change, earthquakes and 
disaster risks, among others. Labour 
migration is another reason behind 
the slowdown of economic growth. 
We also looked at what other donors 
are doing because we don’t want 
to move into the areas where there 
are lots of donors. All of these factors 
affect our decision. We also consulted 
very widely with Nepalese NGOs, the 
INGO community, our international 
donor partners and the Nepalese 
government. As a result of these 
consultations we changed some 
aspects of the plan and adapted it a 
bit and that is how we identified our 
priorities. Our priorities are presented 
in three pillars:  harness the economic 
potential of the country and support 
economic growth as we move 
forward; provide services to the poor 

people now because they can’t wait 
until there is economic growth, this 
includes all our service delivery work 
in water and sanitation, education 
and health; and thirdly mitigate 
climate change and risks so Nepal 
does not slip backwards due to major 
shocks and disasters and loses the 
gains it has made.  

Given the recent floods and 
landslides how do you see 
the position of government in 
terms of service delivery and 
promptness in response in these 
areas? Are you happy with what 
you see on the ground?
I think we would say that it was 
probably weaker than what we 
had hoped, although we have 
been investing in building the 
crisis management capacity of the 
government to take leadership. I feel 
that the government sort of pushed 
that leadership back onto the donor 
community and back onto the UN. 
and we really need to assess that 
after this emergency is over to try and 
think about how we can improve that 
for the future. 

In your experience, what are 
some of the challenges in 
implementing development 
assistance in Nepal?
We recently had a visit from DFID’s 
Chief economist, Stefan Dercon, who 

 I THINK IT IS VERY 
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Head of DFID Nepal, Dr. Gail Marzetti   Laxmi Prasad Ngakhusi
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was looking at the challenges in 
development and economic growth. 
He pointed out that these are mainly 
institutional and political. The fact that 
there is so much political uncertainty 
means it is very difficult for investors 
to invest for long-term development in 
Nepal. There are also geographical 
challenges, in that infrastructure is 
very weak. One thing that I would 
say and that all donors have been 
mentioning for a long time, which adds 
to the difficulties: is the high turnover 
of government staff. I have been here 
for ten months and I have seen three 
finance secretaries in that time. Local 
elections is something we really would 
like to see as they are very important to 
development.

There appears to be general 
consensus that Nepal’s 
absorption capacity is very 
low. Why do you think that is 
and can development partners 
do something to build the 
capacity in this regard?
I think it is very unusual to find a 
country like Nepal which is poor but 
also unable to spend its whole budget. 
Only a small proportion of the capital 
budget had been spent by the final 
months of the last financial year. So this 
comes back to the political issue. You 
need to have a political consensus for 
growth. 

The government could build investors’ 
confidence if politicians just agree 
to meet deadlines. It is fantastic that 
the government has achieved the 
deadlines for power Trade agreement, 
for instance, a really positive sign. Now 
they need to agree on the constitution 
by January 22, 2015.  These things create 
confidence. When there are delays and 
wrangling, it becomes very difficult to 
spend money in this country. It takes 
quite a long time to get our programme 
approved, and that means it is going to 
be difficult for us to spend the budget. I 

visited Kanchanpur Hospital recently, 
which desperately needs more money 
to finish and upgrade its facilities. It is 
a real tragedy that budget is not spent 
when there is such a need. 

Do you have views on how UN 
and UNDP work in Nepal? 
I used to work for United Nations 
Department of DFID before coming to 
Nepal so I have lot of views on how 
UN works from managing DFID’s 
core funding to the programmes and 
specialised agencies. 

Overall I think the UN is an extremely 
important organisation. It is the only 
organisation where the whole world 
has come together and this gives it 
great convening power. It also means 
that the UN has the comparative 
advantage of working on complex, 
sensitive issues such as human 

rights, women’s rights and political 
leadership. I see the UN and UNDP  
using that comparative advantage 
to work with the government as an 
unbiased and legitimate partner. 
However, the UN agencies also 
do a lot of service provision and I 
think when the UN does this it risks 
becoming conceptualised and treated 
as an NGO by governments and 
partners. The UN is a completely 
different from an NGO. 

UNDp is the biggest recipient of 
DFID funding in Nepal after the 
government, so it is an important 
partner for us. Having said that, 
on our risk register UNDp is a 
high risk partner largely because 
we are concerned that it is overly 
bureaucratic and slow, for example 
having to get approval from New 
York means that opportunities to act 
quickly in country are lost and that 
can be expensive in comparison to the 
quality of the services delivered. DFID 
is under scrutiny to make sure we 
are getting value for money for every 
pound we spend and we have to 
apply commercial principles to ensure 
that we get value for money. We are 
grateful for the openness of UNDp to 
work with us to improve this. 

Development partners seem 
to have some reservations 
on government’s new 
Development cooperation 
Policy. What are these 
concerns in general and the 
UK’s concerns in particular?
We agree with a lot in the Development 
Cooperation policy; however, I would 
say that the process for agreeing on 
it wasn’t very good.  Development 
partners were asked to comment 
on it with very short deadlines. We 
consistently made the same points but 
our issues have not been resolved and 
it was launched with no development 
partners present. We support the 
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Nokhiram Kumal, Headmaster at Manakamana Primary 
School in Kailali along with his students, pose in front of the 
new school building built with the support of UK aid. The UK 
aid funded Community Support Programme (CSP) helped 
rural communities in Nepal lift themselves out of poverty 
by supporting them to grow and sell their crops to feed their 
families, send their children to school and pay for healthcare. 
The CSP improved school facilities for 2,800 communities – 
benefitting 600,000 families.  Robert Stansfield/DFID
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government for trying to address key 
issues like transparency, accountability 
and ownership. DFID cares a lot about 
these issues, but I have three main 
points on the DCP.

First, we are concerned about the 
programme approval process. We work 
with the line ministries and it is not clear 
at what point we get approval from the 
Ministry of Finance; before we even start 
working on the programme or at the end 
or when? I do understand that they are 
going to come up with some guidelines. 
We are eagerly awaiting those. 

Second, I totally agree with the 
government that highly paid, low 
quality technical assistance is not good 
value for money. But not all technical 
assistance is like that. A lot of technical 
assistance is actually good value for 
money and of high quality, like the 
technical assistance we provide to the 
Investment Board of Nepal. So I would 
urge them not to throw the baby out 
with the bathwater. We do understand 
that poor technical assistance is not 
good value for money. But don’t say no 
to all technical assistance. 

The third area is lack of clarity on 
working with NGOs and INGOs. We 
work with NGOs for a number of 
reasons. One is they have capacity to 
work in the remote and complicated 
districts where the government does 
not have strong capacity or is not 
fully staffed. A second reason is that 
NGOs are very skilled at working 
with communities and local people.  
Thirdly NGOs are vital part of good 
governance, demanding services and 
holding the government to account. We 
cannot put all our money through the 
government as the DCp encourages 
us to. Our money is British taxpayer’s 
money. We have to do a fiduciary risk 
assessment and due diligence on any 
programme we put our money through 
to make sure we are convinced that the 

money is going to the things we have 
agreed. Public financial management 
in Nepal is in need of strengthening and 
we are working with the government 
on this. We put around one third of our 
money through the government, and 
that is probably the maximum at the 
moment with the current financial and 
public management system that exists. 

Often you see criticism about 
the way development aid is 
being spent in general. How 
do you respond to critics 
who allege that the aid 
does not reach the intended 
beneficiaries in the volume it 
should, and that it only benefits 
the elites in the country?
I think it is an easy and lazy allegation 
to make. It is something you also see 
in the British press a lot. We have lots 
of evidence to show how development 
aid makes a difference and has helped 
economic growth. I already mentioned 
the Koshi hills study which basically 
shows long-term support to the same 
sectors can be successful. There is lot 
of evidence that the road building and 
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infrastructure work that we have done 
brings huge economic benefits to those 
areas. The areas we have supported 
for a long time, including maternal 
mortality, child mortality and education 
have contributed towards Nepal’s path to 
achieve the MDGs. I am not saying that 
this is just because of donors’ support, the 
government should also take credit, it is 
because of all of us working together. So 
with results like these we can see where 
the money has gone. 

What are your predictions for 
Nepal for the next 10 years; 
where do you want to see Nepal 
to be in terms of development?
Nepal has huge potential as 
everybody always says. There is an 
extremely innovative work force. 
Nepalis are working all over the 
world, some for high salaries and they 
have high productivity. If that energy 
and creativity can be brought back to 
Nepal, I think that would be fantastic. 

Nepal has come a long way in the 
last 10 years, I think if things could 
speed up on improving the investment 
climate to its greatest potential then 
Nepal could hit its own target of 
graduating from least Developed 
Country status by 2022. That means 
looking at what the private sector 
thinks are bottlenecks for growth and 
trying to address them. I don’t think 
there is lack of money wanting to invest 
in Nepal. I think there are lots of long-
term investors looking for investments. 

In addition, Nepali workers remittances 
are spent in services and consumption, 
rather than productive investments. 
This is because people are not clear 
on what good long-term opportunities 
are. Donors and government cannot 
spend all the money. So the problem 
is not lack of money. Given political 
certainty, government leadership and 
international support, Nepal should be 
a richer country in 10 years time.n
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                                       *** 

Today social protection has a central place in 
development agenda. It is no longer seen just as 
protection for the poor but also as a way to promote 
growth by transforming the poor into a productive force 
to boost national economies. Nepal adopted this idea 
earlier than many other countries in the region.Yet, 
for all the programmes promoted by governments of 
every stripe and even with the massive growth of the 
beneficiary population the effect of targeted programmes 
on poverty reduction appears to be modest.
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truly transformative? What can Nepal learn from 
successes in Brazil and other countries? What are the 
areas of reform? How do major political parties plan to 
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social protection take in a federal Nepal? and what role 
does the private sector have?
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intent to spur discussion of social protection issues both 
broad and specific.
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www.np.undp.org

An electronic copy of Development 
Advocate Nepal is available on our website:

www.facebook.com/undpnepal www.twitter.com/undpnepal www.youtube.com/undpnepal
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