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In 1996 the state of Nepal was challenged by a Maoist insurgency, resulting in a decade-long 
civil war. During the course of the subsequent peace process the parliamentary parties found 
themselves agreeing to significant political changes, including a republican constitution. This 
study approaches the Nepal case on the assumption that the discursive aspect of social relat-
ions is one important factor in understanding how specific events unfold and why actors do 
one thing and not another. 

Two frames are investigated using frame analysis in terms of their representation of pro-
blem, cause and solution: a terrorism frame from the period of conflict and a peace frame 
from the period of conflict resolution. The terrorism frame is categorised as a negative frame 
and the peace frame as a positive frame. This overarching difference is found to have impli-
cations for the effects of the respective frames. 

In contrast to traditional frame analysis, which tends to focus on the success of a frame and 
the effects on a specific audience, this study investigates the effects of frames on the actors 
involved in the framing process in terms of their perceived manoeuvrability for action. This 
approach is formalised in a model of four types of logic of actor effects that is applied to the 
Nepal case. The analysis of frame effects is based on first-hand interviews with key actors, 
such as former prime ministers and top leaders of political parties and civil society. From this 
material, the study gives insight into how the two frames influenced the actors’ perceived 
manoeuvrability. This actor-centred approach shows that the frames affected the actors in 
both enabling and restrictive ways and thus influenced the outcome in Nepal. For example, it 
is shown that frames created during the conflict were considered a prerequisite for the legiti-
mate use of military force. The study also shows the unintended effects of framing, captured 
in the model as the effect of self-entrapment, and highlights the coercive character of ideas in 
making actors perceive themselves as forced to take a certain action or position. 
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1. The state of Nepal and the realm of ideas:  
a frame analysis perspective on a conflict and 
peace process 

In the mid 1990s, amidst a process of democratic consolidation, Nepal, a 
state with a long tradition of monarchical and autocratic rule, found itself 
challenged by a Maoist insurgency. The civil war that followed lasted for ten 
years and ended with the signing of a peace agreement in November 2006. 
During the period of conflict, the state apparatus changed hands, alliances 
were forged and broken and old antagonists found common political ground. 
The Maoists went from being a rural rag-tag army to winning the post-war 
democratic elections, with their leader assuming the office of Prime Minis-
ter.  

Only two years before their decisive electoral victory, the Maoist party 
was labelled a terrorist organisation by the government, prices were placed 
on the heads of Maoist leaders and red corner notices had been issued via 
Interpol. Not only did the Maoists succeed in winning the elections, the po-
litical landscape of Nepal was drastically changed through their re-entry into 
politics. The peace process resulted in a constitution writing process, with 
the king being ousted and republicanism introduced. Nepal was turned into a 
secular state and a federalism project was initiated. These issues were part of 
the long-standing demands of the Maoists, central to which was the for-
mation of a Constituent Assembly, which had been the lynchpin and the 
downfall of two previous negotiation attempts.  

In relation to the events in Nepal there are political areas of interest with 
regard to both process and outcome, such as: How did the insurgents manage 
to dominate the political agenda once they returned to mainstream politics? 
How was a republican constitution agreed upon even by the most pro-
monarchical of the political parties? As former adversaries, how was the 
alliance formed between the insurgents and the parliamentary parties? Why 
did the parliamentary parties, the so-called democratic forces, not win the 
Constituent Assembly elections? 

The way to approach these questions is a matter of perspective and focus. 
They could, for example, be addressed from a negotiation perspective with a 
focus on actor-to-actor interaction, analysing bargaining tactics and parties’ 
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underlying interests to explain the negotiated outcome.1 Alternatively, the 
process and the outcome in Nepal could be analysed in terms of material 
power relations and the use of physical coercion by actors to achieve their 
goals. Conditions in the Nepal case lend merit to both of these approaches. 
Both parties in the conflict possessed significant material capabilities and 
coercive power, although the government was never toppled and the insur-
gents were not subdued using purely military means. Instead the war was 
brought to an end through several negotiated agreements between the par-
liamentary parties in the Seven Party Alliance (SPA) and the Communist 
Party of Nepal (Maoist).  

Yet, leading the discussion regarding Nepal in the direction of an ex-
planatory focus on war versus negotiation or coercion versus cooperation is 
misleading. It could be argued that with the commencing of negotiations, the 
material reality of war gave way to the realm of ideas. However, negotiation 
is not void of coercion and disputes and conversely violent conflict is not 
void of ideas and discourse. Rather, forceful ideas about both conflict and 
peace were central in shaping the discursive context in which war was 
played out and peace was created and this context affected the way in which 
the actors acted. 

This study approaches the Nepal case on the assumption that the discur-
sive aspect of social relations is one important factor in understanding how 
specific events unfold and why actors do one thing and not another, that 
ideas influence the creation of our social reality and thus have an effect on 
action, be it in conflict or peace. William Gamson places this relationship 
between ideas and action at the centre of politics in that: “political actors act 
on the basis of their perception of meaning”.2 This approach to politics has a 
dual implication in that firstly the political can be viewed as a discursive 
struggle over meaning and secondly that the discourse influences action by 
affecting actors’ perceived manoeuvrability. Frank Fischer also stresses the 
discursive aspect of politics when he states that: “not only is one of the basic 
goals of politics to change an existing reality, but much of what is important 
in the struggle turns on the socio-political determination of the assumptions 
that define it”.3 

                                                
1 For references on negotiation theory see for example: J. William Breslin and Jeffrey Z. 
Rubin, eds., Negotiation Theory and Practice, (Cambridge, Massachusetts: The Program on 
Negotiation at Harvard Law School, 1999); Roger Fisher, William Ury and Bruce Patton, 
Getting to Yes: Negotiating Agreement Without Giving In (Boston, NY: Houghton Mifflin 
Company, 1991) For a reference on negotiation in the context of civil conflict see: William 
Zartman, ed., Elusive Peace: Negotiating an End to Civil Wars (Washington D.C: Brookings 
Institution, 1995). 
2 William A. Gamson, “Political Discourse and Collective Action”, International Social 
Movement Research vol.1 (1998): 219. 
3 Frank Fischer, “Beyond Empiricism: Policy Inquiry in Postpositivist Perspective,” Policy 
Studies Journal vol. 26 no. 1 (1998): 134-135. 
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By adopting a perspective for analysis that stresses the discursive context 
and its impact on action this thesis looks at both process and outcome. By 
analysing the Nepal conflict and peace process in terms of the relationship 
between ideas and action this study provides one important part of the an-
swer to the questions mentioned above. The kind of ideas that were propa-
gated and the way in which they influenced actors in decision-making posi-
tions can thus explain why the Maoists came to dominate the political land-
scape in Nepal. The conflict of ideas can also explain why an over 300-year-
long monarchical tradition was abandoned in favour of republicanism. Simi-
larly, the reason that the Maoists won the election and the parliamentary 
parties lost it can be traced back to ideas about the conflict that in turn 
shaped ideas about the peace.  

However, this thesis in not only concerned with mapping the discursive 
context and the struggles that constructed that context. Instead, emphasis is 
placed on the relationship between these ideas and the actions taken by the 
actors involved in the processes. In order to understand this relationship I 
turned to the actors themselves and their own perceptions of how the discur-
sive influenced their manoeuvrability. Hence, the data are to a large extent 
based on first-hand interviews with key actors, such as former prime minis-
ters and top leaders of political parties and civil society. From this material, 
the study gives insight into both how the discursive context was constructed 
during the period of conflict and the process of peace and how this was per-
ceived to influence the actors’ manoeuvrability for action. With this focus, 
the study provides an ideational and actor-centred approach to understanding 
the course of the developments and the specific outcome seen in Nepal.  

In order to conduct this study I use frame analysis to identify central actors’ 
problem representations, or frames. Studying the conflict and peace process 
from the perspective of frames shows the importance of the relationship 
between ideas and action and the study reveals several aspects of this rela-
tionship. For example, the study shows that frames created during the con-
flict were considered a prerequisite for military force and were used to justi-
fy it. Also, studying the peace process from a frame analysis perspective 
highlights the coercive character of ideas and how the actors perceived 
themselves forced to take a certain action or position. 

As well as being interesting from the point of view of the specific out-
come, the case of Nepal illustrates diversity with regard to frame and effect 
constellations. In some instances the frames during the conflict and peace 
processes were constructed by the actors with a clear goal or policy in mind, 
but at other times the frame appeared to be less strategic. However, regard-
less of both the level of awareness with which these frames were constructed 
and who constructed them, they had a variety of effects on what the actors 
themselves perceived they could, or could not, do. In some cases the frames 
were seen to enable a desired action, but at other times they were perceived 
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to be restricting, counter-productive even. In some instances a previously 
desired action made available through a particular frame hindered the actor 
at a later stage, resulting in a sense of entrapment. This sense of entrapment 
could be caused by a frame propagated by another actor or, and even more 
interestingly, the frame could entrap the actor originally responsible for its 
construction.  

The way that this study uses frame analysis in the case of Nepal shows 
the fruitfulness of such an approach in capturing factors that actors them-
selves perceive to have influenced them in their actions as well as their inac-
tions. 

Research question and purpose  
With a research focus on frames and their effects on the actions of actors, 
this thesis rests on the assumption that language and definitions construct 
what is perceived as social reality and that these perceptions have an impact 
on further actions and consequently on relations between actors.4 Yet, in-
stead of focusing mainly on the construction of meaning, leaving the effect 
on actions as an assumption, this study focuses specifically on the effect on 
actions, the impact of the discursive, in the form of frames. Thus, the over-
arching empirical research question for this thesis is: How did frames affect 
the perceived manoeuvrability of actors in the Nepal conflict and peace pro-
cess? 

This approach to the effect of frames places the actors involved in the 
framing process at the centre of the study in terms of where the effect of 
frames is investigated. In contrast to more traditional frame analysis that sees 
a specific selected audience as the object of study in terms of effects, this 
study investigates the effect of frames on the actors involved in the framing 
process, such as the actor responsible for the framing. This is not to say that 
studies of effects on the audience are without merit, only that shifting the 
focus to the effect on actors in the framing process allows other kinds of 
effects to be seen, effects that would be obscured if an audience were the 
focus of inquiry.  

The main area of interest, as highlighted in the research question, con-
cerns the relationship between frames and action and the focus in terms of 
effect is the actors’ perceived manoeuvrability. To capture this relationship 
the study was therefore conducted from an actor perspective. Thus, instead 
of indirectly investigating the effect of frames based on, for example, policy 
decisions or actions taken, this thesis uses interviews as its primary material 
in order to establish the effect of frames as perceived by the actors them-

                                                
4 Colin Hay, “Interpreting Interpretivism Interpreting Interpretations: The New Hermeneutics 
of Public Administration,” Public Administration vol. 89, no. 1 (2011): 168. 
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selves. This micro-level approach to studying the effect of frames makes it 
possible to directly study the effect of frames on action. Due to the way that 
frame effects are regarded in this study, I see interviews with key actors as 
essential and the most appropriate way to answer the research question. Af-
ter all, it is the actors, and only they, who can provide their perception of a 
situation and their reasons for acting or not acting in a certain way. 

Thus, focusing on the effect of frames on the actors involved in the fram-
ing process and using actor-centred data makes it possible to determine how 
a frame affects the manoeuvrability for action, as experienced by the actors 
themselves.  

This study acknowledges the dynamic interaction between the process of 
meaning creation and, within the context of frame analysis, framing and 
action, and the analysis will take both these aspects into account. Yet, alt-
hough the study investigates both the process of meaning construction and 
its effect on action, the effects are what primarily drive the research.  

This thesis analyses the effect of frames in terms of perceived manoeu-
vrability for action. The use of the word ‘perceived’ has been argued to indi-
cate an ontological position that holds that there is a true reality. This conno-
tation is for example stressed by Gofas and Hay in a discussion on how to 
regard and speak about interests. Even though I use the word perceived in 
relation to effects and not interests, the argument put forward by Gofas and 
Hay illustrates how it is seen to be connected to an ontological position.5 

Here I want to point out that the use of the word perceived in the research 
question is not to dispute the ontological claim from the constructivist per-
spective. However, as is shown in Chapter 2, the theoretical approach to this 
thesis credits the actor with a significant level of awareness, that is, the actor 
is seen as capable of being aware of his/her own constructed interests. This 
means that it is considered possible (which is not to say that this is always 
the case) for an actor to strategically select a frame for, for example, an issue 
that is seen to serve that actor’s interests. This, however, does not presup-
pose that the interest expressed by an actor is his/her true, underlying inter-
est, or even that such an interest exists.  

The term perceived in the context of manoeuvrability for action is used to 
indicate the focus of the study in terms of discursive effects rather than 
claiming an ontological position. It is true that the influence of a discursive 
context could result in, for example, the inability of an actor to conceptualise 
or imagine a certain action, yet even though such restricting capabilities are 
not disputed, this study does not focus on what the frame obfuscates in terms 
of conceptualising ability. What is part of the research interest here is a sit-
uation where the actor is aware of certain options in terms of action, yet per-

                                                
5 Andreas Gofas and Colin Hay, “Varieties of Ideational Explanation” in Andreas Gofas and 
Colin Hay, eds., The Role of Ideas in Political Analysis: a portrait of contemporary debates 
(London: Routledge, 2010), 50. 
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ceives some actions to be viable and others not due to the discursive context, 
in this case a specific frame. Thus, ‘perceived’ is used to stress the aspect of 
effects where, for example, the actor may be aware that an action is theoreti-
cally available to him/her, but does not regard it as such in practice.  

For the purposes of this study, I found the existing frameworks within 
frame analysis limited in their capacity to capture frame effects as I define 
them. As a result, and in order to utilise the potential of frame analysis, I 
have developed a new approach to studying the effect of frames. The ap-
proach is based on the abovementioned focus on the effect on the actors 
involved in the framing process. The new approach also re-conceptualises 
the conventional concept of resonance. These two theoretical reconfigura-
tions together generate an approach that makes it possible to capture the 
unintended effects of framing and thus to identify and analyse more instanc-
es of frame effects than conventional approaches.  

The new approach is formalised into what I refer to as an actor effect 
model. This model can be utilised in analysing cases of framing both where 
the object of framing is another actor and where it is an issue, and cases of 
both types of object are included in the study. Through its design the model 
captures effects from strategic and non-intentional framing, as well as both 
intended and unintended effects on perceived manoeuvrability for action. In 
this study the actor effects model is applied to the case of Nepal. However, it 
is formulated in general terms and thus allows a general understanding of 
how frames affect the perceived manoeuvrability for action beyond the case 
under study. This makes the new approach and the actor effect model the 
main theoretical contributions of the thesis. 

The new approach and model will be presented in detail in Chapter 2. 
Here I turn to a brief introductory discussion of frames and frame analysis. 

What is a frame and what does it do? 
That framing an issue in alternative ways influences the preferences of an 
actor was demonstrated by Tversky and Kahneman in their oft-cited 1981 
study in which they tested the assumption and requirement of rational choice 
theory that “the preference between options should not reverse with changes 
of frame”, i.e. that the ideational should have no effect.6 In their study they 
showed that framing the same problem in different ways produced a shift in 
preferences in respondents. In this case the pattern observed was a shift in 
preference from risk aversion, when the problem was framed in terms of 
gains, to risk taking, when the problem was framed in terms of losses. De-
spite being the exact same problem, the alternative frames produce different 

                                                
6 Amos Tversky and Daniel Kahneman, “The Framing of Decisions and the Psychology of 
Choice,” Science vol. 211 January (1981): 453. 
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(in this case opposite) preferences.7 Thus, the framing in itself made the ac-
tors perceive the same situation in different ways and this influenced their 
choice of how to act. 

Similarly, a study in clinical psychology demonstrated that different fram-
ing of information affected the judgment and decisions of individuals.8 Using 
an experiment that was designed to enhance “the evaluation of some situa-
tion or behaviour”, framing was used to influence the goals of an individual. 
An example of this type of frame manipulation is a situation where attention 
in one frame is focused on potential gains and in another on loss prevention. 
One can then determine which of these frames is the more potent enhancer 
of the same behaviour.9 One such goal framing study found that women pre-
sented with the negative consequences of not engaging in breast self-
examination (BSE) were more inclined to perform regular BSE than women 
presented with the positive consequences of BSE.10  

The studies presented above show that how something is portrayed or 
framed might influence and alter the behaviour of an actor. They also show 
the potential to generalise with regard to the kind of behaviour or action that 
can be expected in the presence of a certain type of frame. Fundamentally 
however, the studies illustrate that there is a relationship between frames and 
action, and thus seeing how something is framed is an important factor in 
understanding action.  
 
The essential elements of meaning construction, and thus framing, are ideas. 
One approach in security studies, a sub-field of international relations, has 
embraced this notion and consequently regards security as a construction11. 
This view of security departs from the more traditional perspective, which 
holds that a security issue can be objectively observed and defined. The con-
tributions of the Copenhagen School and its self-denoted constructivist ap-
proach sparked a debate within the field on the character of security threats. 
For example, Thierry Balzacq makes a distinction between what he refers to 
as institutional and brute threats, where brute threats are defined as “threats 
that do not depend on language mediation to be what they are—hazards for 

                                                
7 Amos Tversky and Daniel Kahneman, “The Framing of Decisions and the Psychology of 
Choice,” Science vol. 211 January (1981): 453-458. 
8 Irwin P. Levin, Sandra L. Schneider and Gary J. Gaeth, “All Frames Are Not Created Equal: 
A Typology and Critical Analysis of Framing Effects,” Organizational Behaviour and Human 
Decision Processes vol. 76 no. 2 November (1998): 149. 
9 Irwin P. Levin, Sandra L. Schneider and Gary J. Gaeth, “All Frames Are Not Created Equal: 
A Typology and Critical Analysis of Framing Effects,” Organizational Behaviour and Human 
Decision Processes vol. 76 no. 2 November (1998): 168. 
10 Irwin P. Levin, Sandra L. Schneider and Gary J. Gaeth, “All Frames Are Not Created 
Equal: A Typology and Critical Analysis of Framing Effects,” Organizational Behaviour and 
Human Decision Processes vol. 76 no. 2 November (1998): 168. 
11 Barry Buzan, Ole Waever and Jaap de Wilde, Security: a new framework for analysis 
(Boulder, Colorado: Lynne Rienner Publishers, 1998) 
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human life”.12 In this case Balzacq uses natural disasters as an example of a 
brute threat. Yet, even though naturally hazardous, our understanding of 
disasters comes from a definition of the problem, which is constructed. To 
illustrate this, a flood, which in Balzacq’s terminology is a brute threat, can 
be described in different ways: as the result of a neglectful government, 
global warming, irresponsible farming or the wrath of God. In none of these 
descriptions are the physical phenomenon or attributes of a flood altered, but 
the framing of it is. In the above studies it was shown that behaviour and 
action were influenced by the kind of framing and similarly, in the example 
of the flood, the framing of what the flood ‘is’ has consequences for how it 
is dealt with. If it is framed as the result of bad governance this places blame 
on the government and one solution to this might be calls for re-elections, 
impeachment of the prime minister or the sacking of culpable ministers. If 
the flood is instead framed as the consequence of farming practices, this 
places the blame on individual farmers and might lead to civil lawsuits or 
national education programmes on farming techniques. Thus, how an issue is 
defined does more than simply describe it, it gives meaning through lan-
guage and brings with it a causal interpretation as well as an implicit solu-
tion.13  

Scholars in the frame analysis tradition argue that frame analysis provides 
an analytical framework to focus on aspects of the relationship between ide-
as and action and allows the “discursive work required to articulate and 
elaborate the array of possible links between ideas, events and action”.14 Its 
wide applicability can also be seen in the use of frame analysis in several 
disparate social science research fields, such as media studies, cognitive 
psychology, sociology, political science and policy studies.15 It is also ap-
plied at different levels of analysis, from macro discourse analysis of con-
ceptual changes to micro-level psychological studies at the individual level. 

                                                
12 Thierry Balzacq, “Three Faces of Securitization: Political Agency, Audience and Context,” 
European Journal of International Relations vol. 11 no. 2 (2005): 181. 
13 Carol Bacchi, “Policy as Discourse: What does it mean? Where does it get us?,” Discourse: 
studies in the cultural politics of education vol. 2 no. 1 (2000): 45. 
14 David A. Snow and Scott C. Byrd, “Ideology, Framing Processes and Islamic Terrorist 
Movements,” Mobilization: An International Quarterly Review vol. 12 no. 1 (2007): 120. 
15 In media studies see for example: Robert Entman “Framing: Towards Clarification of a 
Fractured Paradigm,” Journal of Communication vol. 43 no. 4 (1993); in cognitive psycholo-
gy see for example: Amos Tversky and Daniel Kahneman, “The Framing of Decisions and the 
Psychology of Choice,” Science vol. 211 January (1981) and Irwin P. Levin, Sandra L. 
Schneider and Gary J. Gaeth, “All Frames Are Not Created Equal: A Typology and Critical 
Analysis of Framing Effects,” Organizational Behaviour and Human Decision Processes vol. 
76 no. 2 November (1998); in sociology see for example: Robert D. Benford and David A. 
Snow, “Framing Processes and Social Movements: an overview and assessment,” Annual 
Review of Sociology vol. 26 (2000), W. Gamson, Talking Politics (New York: Cambridge 
University Press, 1992); in political science see, for example: Deborah Stone, “Causal Stories 
and the Formation of Policy Agendas,” Political Science Quarterly, vol. 104 no. 2 Summer 
(1989); and in policy studies see Donald A. Schön and Martin Rein, Frame Reflections: To-
ward the Resolution of Intractable Policy Controversies (New York: Basic Books, 1994) 
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In addition to its wide application at different levels of analysis and within 
different fields of the social sciences, frame analysis is also disparate in its 
classification, having been referred to as a “theory, paradigm, model, or per-
spective”.16 Similarly to frame analysis, frames themselves are defined in 
different ways. In the section below I will outline some of the features of 
frames stressed by different scholars in the field. 

One way of conceptualising a ‘frame’ is to define it as mental structures 
in line with Erving Goffman’s oft-borrowed description of frames as “sche-
mata of interpretation”, with an individual frame allowing the user to “lo-
cate, perceive, identify, and label a seemingly infinite number of concrete 
occurrences defined in its terms”.17 A similar definition by Gamson and Mo-
digliani describes the frame as the “central organising idea…for making 
sense of relevant events, suggesting what is at issue”,18 a kind of reference 
tool that enables individuals to organise external impressions and thus to 
construct meaning. These definitions are representative of a more cognitive 
perspective of frames, in line with Johnston’s view on frames and frame 
analysis: “for purposes of verification and proof, the “true location” of a 
frame is in the mind…and ultimately frame analysis is about how cognitive 
processing of events, objects, and situations get done in order to arrive at an 
interpretation.”19 Similarly, in the definition by Schön and Rein in the field 
of policy analysis, frames are viewed as “underlying structures of belief, 
perception, and appreciation” on which policy positions rest.20  

What is more or less implicit in the above definitions is the influence a 
frame has on the kind of interpretation, not just the ability to interpret, that 
the individual has. This aspect of frames is made even more clear in Ent-
man’s definition, which states that: “to frame is to select some aspects of a 
perceived reality and make them more salient in a communicating text, in 
such a way as to promote a particular problem definition, causal interpreta-
tion, moral evaluation, and/or treatment recommendation.”21 In this defini-
tion the selectivity of the frame is stressed, making it clear that a frame never 
constitutes a neutral description of events or issues, but always offers one 
interpretation based on a specific perception of reality given by the frame.  

                                                
16 Stephen D. Reese, Oscar H. Gandy, Jr. and August E. Grant, Framing Public Life (New 
York: Routledge, 2010), xiii. 
17 Erving Goffman, Frame Analysis, (New England, US: Northeastern University Press, 
1974), 21. 
18 W. Gamson and A. Modigliani, “Media discourse as a symbolic contest: A constructionist 
approach,” American Journal of Sociology vol. 95 (1989): 3.  
19 Hank Johnston, “A Methodology for Frame Analysis: from discourse to cognitive schema-
ta” in H. Johnston and B. Klandermans, eds., Social Movements and Culture (London: UCL, 
1995), 218. 
20 Donald A Schön. and Martin Rein, Frame Reflections: Toward the Resolution of Intracta-
ble Policy Controversies (New York: Basic Books, 1994), 23. 
21 Robert M. Entman, “Framing: Toward Clarification of a Fractured Paradigm,” Journal of 
Communication vol. 43 no. 4 (1993): 52. 
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The three aspects of what the frame does in terms of problem definition, 
causal interpretation, moral evaluation and/or treatment recommendation 
found in Entman’s definition are present in several analytical frameworks of 
frame analysis. These three aspects identify the ‘central organising idea’ by 
looking for the problem definition, the cause of the problem and the solution 
in the material and constitute an analytical framework for analysing frames. 
The problem-cause-solution framework will be used when studying frame 
construction in this thesis and a more in-depth description of what it entails 
will be given in Chapter 2.  

It is worth noting here that none of the definitions of a frame given above 
requires a strategic component and that the process of framing can be re-
garded as a purely cognitive and unconscious exercise by the actor. Howev-
er, one aspect of ideas’ influence on action that is also present in frame anal-
ysis frameworks is the strategic use of ideas. From this perspective ideas are 
seen as a resource to be used by the actor to further his/her own interest22. 
Albeit not using frame analysis per se, the strategic aspect of communication 
has been the focus of Frank Schimmelfennig’s studies on rhetorical action, a 
concept that denotes the strategic use of rhetoric in order to persuade others 
of the merits of one’s own argument.23 Similarly in propaganda theory the 
role of ideas is to persuade an audience in accordance with, for example, the 
interests of the government. Here the enabling aspect of ideas is emphasised, 
that is what the strategic use of ideas will allow the individual to do. Inherent 
in this focus on the enabling and strategic aspects of the role of ideas is an 
assumption of rationality and a high level of awareness of the actor. That is, 
the actor is regarded to be aware of his/her self-interest and seen as able to 
identify and select ideas that would benefit him/her. 

Sociologists Benford and Snow define a frame as “an interpretive sche-
mata that simplifies and condenses the ‘world out there’ by selectively punc-
tuating and encoding objects, situations, events, experiences, and sequences 
of actions within one’s present or past experiences.”24 The framework of 
Benford and Snow includes both the more passive (discourse as structure) 
and active (agency) aspects of frame analysis. Their categories of diagnostic, 
prognostic and motivational framing tasks could be carried out without any 

                                                
22 Mark Blyth, “Structures Do Not Come With An Instruction Sheet: Interests; Ideas and 
Progress in Political Science,” Perspectives on Politics vol.1 no.4 December (2003): 702. 
23 Frank Schimmelfennig, “The Community Trap: Liberal Norms, Rhetorical Action, and the 
Eastern Enlargement of the European Union,” International Organization vol. 55 Winter 
(2001): 48. 
24 Robert D. Benford and David A. Snow, “Master Frames and Cycles of Protest,” in Fron-
tiers in Social Movement Theory, Aldon D. Morris and Carol McClurg Mueller eds., (New 
Haven: Yale University Press, 1992), 137. 
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inclusion of the actor as such. However, in discussing frame articulation or 
frame elaboration, agency, even strategic, is presumed.25  

Indeed, the strategic aspect of framing has been a focus within frame 
analysis in recent years and is a prominent feature in the framework of Ben-
ford and Snow, among others.26 For frame analysis theorists such as Benford 
and Snow, the actor is not just a carrier of meaning but a producer of dis-
course, actively engaged in the construction of meaning,27 which means that 
frame analysis incorporates agency.  

Echoing Bakhtin, Benford and Snow also add an interactive element to 
their description of frame construction, noting that the sociological essence 
of frames “resides not within us, but between us”.28 They thus acknowledge 
that using frames is a way for an individual to construct meaning from im-
pressions and that this process is an interactive one. In addition to stressing 
the relational aspect of frame construction, Benford and Snow also ascribe a 
dual function to frames and define them as operating on two levels: 
“frame[s] function to organise experience and guide action…whether indi-
vidual or collective”.29 Here the dual function of frames includes guiding 
action and thus shares an element with the definition by Barnett that a frame 
works to “fix meanings, organize experience, alert others that their interests 
and possibly their identities are at stake, and propose solutions to ongoing 
problems.”30 The relationship between frames and action, or in Barnett’s 
terminology ‘proposed solutions’, is a significant one. It connects with the 
constructivist foundation of frame analysis and highlights the assumption 
that frames ‘do’ something, which is precisely what is of interest for this 
study.  

                                                
25 David A. Snow and Scott C. Byrd, “Ideology, Framing Processes and Islamic Terrorist 
Movements,” Mobilization: An International Quarterly Review vol. 12 no. 1 (2007): 124-130. 
26 Mayer N. Zald “Culture, Ideology and Strategic Framing”, in Doug McAdam, John D. 
McCarthy and Mayer N. Zald, eds., Comparative Perspectives on Social Movements: Politi-
cal Opportunities, Mobilization Structures and Cultural Frames (Cambridge: Cambridge 
University Press, 1996), 261. 
27 David A. Snow and Scott C. Byrd, “Ideology, Framing Processes and Islamic Terrorist 
Movements,” Mobilization: An International Quarterly Review vol. 12 no. 1 (2007): 123.  
28 David A. Snow and Robert Benford, “Clarifying the relationship between framing and 
ideology in the study of social movements: a comment on Oliver and Johnston,” in Hank 
Johnston and John A. Noakes, Frames of Protest: Social Movements and the Framing Per-
spective (Lanham, US: Rowman and Littlefield Publishing Inc., 2005), 4. 
29 David A. Snow, E. Burke Rochford Jr., Steven K. Worden and Robert D. Benford, “Frame 
Alignment Processes, Micromobilization, and Movement Participation,” American Sociologi-
cal Review vol. 51 August (1986): 464. 
30 Michael N. Barnett, “Culture, Strategy and Foreign Policy Change: Israel’s Road to Oslo,” 
European Journal of International Relations vol. 5 no. 1 (1999): 25. 
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Previous approaches to frame effects 
Frame analysis bases its analytical framework on the assumption that ideas 
have an effect on the social world through their effect on our perception of 
reality and thus behaviour and action. However, when reviewing frame anal-
ysis literature, studies pertaining to the effects of frames are underrepresent-
ed or underdeveloped. More specifically, studies either focus on the for-
mation of different frames, leaving their effect to remain a meta-theoretical 
assumption,31 or the notion of effects is restricted in a manner that allows for 
only a limited focus on effects on an audience32. I argue that the limited fo-
cus concerning effects is due to a narrow analytical focus of frame analysis. 
As seen from the above discussion, in much of the framing literature the 
actor is viewed as having significant agency vis-à-vis the structure (dis-
course), and the process of framing is regarded as strategic. Consequently, 
the success of frames tends to become the focus in terms of effects. The re-
sulting limitation follows from a chain of analytical restrictions beginning 
with a focus on the success of a frame, leading to a focus on the resonance 
of a frame, which means that the unit of analysis in terms of effects is lim-
ited to the audience. This narrow focus in terms of effects means that several 
dimensions of theoretically interesting effects with regard to frames are 
missed, such as the effects of a frame on the framing actor and the effect on 
an actor who is the target of a frame but not the audience. I will elaborate on 
this discussion and my approach to studying frame effects in the next chap-
ter. Here I present the argument in brief. 

Focus on success 
I have stated above that incorporation of the strategic aspect in the framing 
process strengthens the framework of frame analysis through its inclusion of 
the actor. Yet, in a certain way, the focus on the strategic use of frames also 
limits the study of the effect of frames. Strategic framing assumes a goal in 
line with the constructed self-interest of an actor and even though this as-
sumption can be valid in itself, it tends to reduce potential research questions 
about effect to questions about success. The actor perspective used in this 
thesis does not presuppose the strategic use of frames. Instead, the strategic 
use of frames is left as an open empirical question to be established in each 
particular case.  
                                                
31 W. Gamson, Talking Politics (New York: Cambridge University Press, 1992); Hank John-
ston, “A Methodology for Frame Analysis: from discourse to cognitive schemata” in H. John-
ston and B. Klandermans, eds., Social Movements and Culture (London: UCL, 1995). 
32 Robert M. Entman, “Framing: Toward Clarification of a Fractured Paradigm,” Journal of 
Communication vol. 43 no. 4 (1993); Barry Buzan, Ole Waever and Jaap de Wilde, Security: 
a new framework for analysis (Boulder, Colorado: Lynne Rienner Publishers, 1998); and 
Robert, D. Benford and David A. Snow, “Framing Processes and Social Movements: an 
overview and assessment”, Annual Review of Sociology vol. 26 (2000). 



 25 

The dominance of resonance and the audience 
With a focus on the success of frames, the issue of resonance and thus the 
audience becomes central. In a traditional frame analysis framework, a pro-
posed frame has to resonate in order to have an effect, thus making reso-
nance a prerequisite for effects. Both of these aspects, the resonance and the 
effect, lie with the audience. For example, in Benford and Snow’s perspec-
tive, when a frame that is advocated by a social movement organisation res-
onates with an audience, those individuals will be mobilised. Or if a frame 
regarding child-care policy has resonated with the electorate they will cast 
their votes for that policy to be implemented. The underlying logic in frame 
analysis is that if there is resonance there is an effect, or if there is an effect 
resonance is assumed.  

Also, as resonance is considered a prerequisite for effect, in those cases 
where resonance is deemed non-existent an effect is ruled out. Hence, in 
cases where a frame is considered unsuccessful in terms of resonance with 
the intended audience the conclusion is that there is no effect. This theoreti-
cally constructed co-dependent relationship between resonance and effect 
may often mask empirical effects of a frame even in the absence of reso-
nance. 

I argue that the disposition to focus on resonance and what leads to reso-
nance has geared the research on frames towards a perspective of effective-
ness rather than effects. As a consequence, the ability to investigate the ef-
fect of frames is significantly reduced. Essentially, the dominant focus on 
resonance is a problem of validity: resonance measures the effectiveness of 
frames with an intended target audience and not their more general effects. 
To better understand the effect of frames requires a more dynamic perspec-
tive on the relationship between different kinds of frames and the type of 
effects they bring about. In order to thoroughly examine the effect of frames, 
they need to be separated from the conventional concept of resonance and 
investigated on their own terms. 

Contributions of the study 
This study addresses the effect of frames in terms of actors’ perceived ma-
noeuvrability. With the traditional approaches to frame analysis being geared 
towards a focus on the success of frames in terms of resonance with an audi-
ence I argue that several aspects of frame effects are missed. Consequently, 
the research question posed here could not be answered satisfactorily with 
those frameworks as a point of departure.  

More specifically, when the focus is on the success of frames, the analysis 
becomes restricted in two ways. First, even though the outcome of the fram-
ing attempt (whether the frame succeeds or fails) is naturally of importance 
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and has consequences for the framing actor, the unit of analysis in terms of 
effect becomes the audience. The effect is dependent on whether the frame 
has succeeded or failed (resonated or not). Second, with resonance, a more 
substantial effect is produced, e.g. voting for a particular party or joining a 
certain group. The effect, like the resonance, is with the audience.  

In traditional approaches resonance is considered essential for a frame to 
have an effect, leading to the reasoning that without resonance the frame has 
failed and there is no effect. Thus, as mentioned above, the concepts of reso-
nance and effect are conceived of as a co-determined relationship where 
resonance is the dominant aspect researched. Consequently, in terms of 
frame effects, the audience is the dominant unit of analysis. Because of this 
focus, effects on other actors in the framing process cannot be seen. My new 
approach places the effects on the actors involved in the framing process at 
the centre of analysis. The approach is geared towards looking at effects on 
the framing actors, as well as cases where an actor or several actors are the 
object of framing but do not constitute the audience. By moving away from 
the effect on the audience and focusing on the actors in the framing process, 
the analysis also incorporates unintended effects. Since my approach focuses 
on perceived manoeuvrability for action rather than on resonance, the suc-
cess or failure of a frame ceases to be an end point in the analysis of effects.  

From these theoretical considerations I derive a model that captures four 
different types of effects in terms of perceived manoeuvrability on actors 
involved in the framing process. These four frame effects are: self-serving, 
persuasion, entrapment and self-entrapment. The distinction between the 
different effects is based on whether oneself or someone else is the framing 
actor and what kind of resonance is perceived to be present. For example, the 
logic of self-entrapment is a situation where a self-constructed frame is expe-
rienced to limit the ability of the actor to pursue his/her preferred action. 
Hence, this logic captures unintended consequences of the effect of frames. 

This approach to effects makes it possible to acknowledge that one frame 
can produce different effects on different actors. The reason why it can cap-
ture effects such as entrapment and self-entrapment is that the focus is on 
actors involved in, and related to, the framing process rather than on the 
audience.  

With this new approach the thesis contributes to the frame analysis litera-
ture by expanding the kinds of effects that a frame might have and thus al-
lows greater understanding of the impact of the discursive on action. 
Through the model, this thesis also provides a means to classify these effects 
into four distinctive forms of logic.  

The thesis also makes a theoretical contribution to frame categorisation 
and its relationship with the effect of frames. This contribution is a result of 
both theoretical and empirical analysis. The two frames that are analysed in 
this thesis proved to be fundamentally different in their makeup and accord-
ing to their features they were identified as a negative and a positive frame. 
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The characteristics of the negative and positive frames proved to generate 
considerably different mechanisms with regard to the effect of entrapment. 
The findings concerning the relationship between the kind of frame (positive 
or negative) and the mechanisms of effects can prove valuable in continued 
research on the relative strengths and weaknesses of frames and their effect 
in terms of actors’ perceived manoeuvrability for action.  

Another contribution of this thesis is the actor-centred nature of the study. 
Instead of inferring the effect of frames from a combination of analysis of 
frame construction and a known policy outcome, this study bases its conclu-
sions on the perceptions of the actors themselves. This direct approach to the 
relationship between frames and actions is what gives the new approach and 
model meaning. The four forms of logic of effects incorporated in the model 
are theoretical possibilities but it is the testimony and statements of the ac-
tors themselves that disclose their significance in an individual case. By ap-
plying the new approach to frame effects and focusing on the effect of 
frames in terms of the perceived manoeuvrability for action this thesis pro-
vides an explanation of the outcome as seen in Nepal. Even though I do not 
proclaim this explanation to be comprehensive or mutually exclusive from 
other explanations, the frame analysis perspective can explain several as-
pects of the peace process. For example, the analysis provides an explanation 
for why the king was excluded from the constitution and why pro-
monarchical parties decided to change their own party statures and no longer 
wished to be identified as supporting a constitutional monarchy. From this 
frame analysis perspective it also becomes apparent that the specific shape of 
the peace in Nepal was already under construction before actual peace nego-
tiations took place. The outcome of the elections can also be tied to the cru-
cial redefinition of the concept of democracy by the Maoists and the parlia-
mentary parties’ inability to present a credible political alternative.  

In summary, the new approach makes it possible to capture the empirical 
conditions of the actors’ perceived manoeuvrability for action by seeing the 
logic of, for example, entrapment and self-entrapment. This in turn makes it 
possible to explain several of the defining moments in the creation of post-
conflict Nepal. 

Frames in a conflict and peace context 
With frame analysis much of the research focus is on the conflict between 
frames.33 Here I argue that an armed intra-state conflict provides a fruitful 
context for studying the impact of frames on perceived manoeuvrability for 

                                                
33 This can be found analytically in concepts such as counter-framing, frame disputes and 
frame contests. 
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action. If frames are seen as influencing action or behaviour and there has 
been a change in behaviour and action it would be theoretically sound to 
assume that the frames have changed, thus accounting for the altered behav-
iour. In a conflict, defined as incompatibility between two or more parties, 
polarisation of actors’ opinion and ideas is likely. A conflict that is conclud-
ed in a peace agreement would then provide an empirical context of initially 
diverging frames and then a merging or co-ordination of frames. Thus, a 
conflict context provides a specified time period within which frames are 
likely to have changed.  

On the other hand, a conflict situation constitutes extraordinary political 
circumstances where the material context and interests of the actors are usu-
ally the focus of analysis since the extraordinary political conditions are 
expected to sharpen the prisoner’s dilemma in terms of rational cost-benefit 
analysis on the part of the actors involved.34  

Thus, in summary, a conflict context would present a situation for finding 
clear divergent frames and is perhaps also a context where ideational factors 
are of less importance in guiding actors’ choices. There is good reason to 
assume that frames and framing attempts will be found. If they are proven to 
influence the actions of actors, even under circumstances of extraordinary 
politics, this would strengthen the role of frames as relevant factors to take 
into consideration when explaining the action of actors and the choices ac-
tors make. 

Nepal as a case of frames in conflict and peace 
Nepal provides a good case for the study of the effect of frames in several 
respects. Firstly, on a general level it has had an extended period of conflict 
followed by a successful conflict resolution process leading to a signed 
peace agreement. As argued above, this is assumed to correspond to a pro-
cess whereby the polarisation of frames has been reversed or initial frames 
have been transformed or altered in order for actors to change their interac-
tion and move from conflict to cooperation.  

Secondly, Nepal presents a theoretically ‘sticky’35 animosity frame in the 
form of the terrorism label, to which there ought to be clear reactions and 
effects in terms of perceived manoeuvrability for action. Also, in order to 
take into account the impact of the September 11 attacks on the status and 
usage of the label terrorism, another feature of the Nepal case is that the 
conflict was occurring from 1996-2006, covering the attacks on the United 
States of America in 2001. 

                                                
34 Robert Jervis, “Security Regimes,” International Organization vol. 36 no. 2 Spring (1982): 
357-378 and 358-360. 
35 The word sticky is used here to denote a frame that ought to be particularly difficult to get 
rid of once it is in place, for example, a corruption frame. 
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Thirdly, the status of the conflict and the conditions within Nepal were 
such that concerns for the investigator’s personal safety were minimised and 
access to data was not significantly hampered. 

In addition to these more general factors, other aspects make the Nepal 
conflict and peace process a suitable empirical case for studying framing 
processes. Even though the conflict in Nepal constitutes a single case, it pro-
vides several framing processes pertaining to the conflict and peace process 
constituting cases within the case and consequently offers richer empirical 
material to analyse.36 Furthermore, the internal war in Nepal was recent and 
relatively short, lasting for ten years between 1996 and 2006. Since much of 
the material is based on interviews the fact that the conflict and conflict reso-
lution process happened recently increases the likelihood of respondents 
recollecting events, decisions and the motivations behind them with more 
clarity and detail. The conflict also has a clear starting point, the attacks by 
the Maoists on the 13th of February 1996, and a clear end date in the form of 
the Comprehensive Peace Agreement of the 21st of November 2006.  

Another benefit of the Nepal conflict in terms of analysing framing pro-
cesses and the actions of actors is that it presents few parties in the conflict 
and clear, albeit altering, alliances. The lack of significant fractions and 
splinter groups during the main part of the conflict makes the number of 
internal competing and interacting framing processes manageable. Moreo-
ver, despite the changes in government and heads of state, the continued 
presence of the same individuals on the political scene facilitated the collec-
tion of data. Also, the fact that the case concerns an internal conflict reduces 
the impact of different contextual factors such as cultural practices, institu-
tional and political systems and geo-political situations. Furthermore, the 
internal character of the Nepal case is further consolidated by the fact that 
Nepal was not subject to international involvement or mediation during the 
conflict. Although the United Nations was granted access to the country by 
the Nepalese government, the relevant UN resolution was taken on the 23rd 
of January 2007, two months after the signing of the peace agreement. 
Moreover, the UN operation, United Nations Mission in Nepal (UNMIN), 
was limited in its mandate to a civilian operation. Political pressure from 
other states, especially from India, has affected the internal debate in Nepal. 
However, largely due to geo-political factors in the region involving India 
and China, Nepal was not exposed to any direct and overt third-party inter-
vention that could have influenced the dynamic of the conflict and the rela-
tive power of the internal actors.37  
                                                
36 Robert K. Yin, Case Study Research: Design and Methods (second edition) (Thousand 
Oaks, California: Sage Publications, 1994); Alexander L. George and Andrew Bennett, Case 
Studies and Theory Development in the Social Sciences (Cambridge, Massachusetts: MIT 
Press, 2004). 
37 As a regional power in South Asia, India has both presence and influence in Nepal’s do-
mestic politics. Nepal-Indian relations are complex and the various treaties between the coun-
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Thus, in summary, Nepal represents a good case for studying the framing 
process in a conflict context, with internal violent conflict that over a rela-
tively short period of time resulted in a peace agreement and cooperation 
between former enemies. The case presents comparatively limited fraction-
ing among the key parties and there was no mediation or other third-party 
intervention. This makes the number of framing processes and their effects 
on key actors manageable. 

Actors, frames and effects 
Studying frames in a sense reveals the context of choice. By defining inter-
ests as well as social norms, frames provide the perceptive boundaries within 
which actors make choices. Just as the effect of frames has been given less 
attention in the research field, so the force of frames, or the ideas and repre-
sentations they comprise, was underestimated by the actors in Nepal. In 
many cases political decisions were taken with shrewd, strategic calculation 
but without consideration of the ‘stickiness’ of frames. Once a definition or 
idea had taken hold it proved difficult or impossible to make the changes in 
policy that actors expressed a willingness to do. The strategy “we will go 
along with this for a while and then stick to our original plan” often proved 
to be inconceivable once the frame was in place. To a greater or lesser extent 
all actors in the Nepal conflict and peace process experienced this sense of 
being ‘caught’ by externally imposed or internally constructed frames, where 
options for action they had counted on were no longer perceived as available 
to them. This resulted in decisions being made that perhaps were not intend-
ed or even desired, and this at a time of crucial restructuring of the very fun-
damentals of the state structure. By accepting or going along with a certain 
frame, the actors failed to appreciate the force it had to enable but also to 
restrict and limit them in their actions. Thus, if we wish to get insight into 
why actors act in a certain manner we need to investigate the factors that 
affect action. Frames, as units for structuring meaning, constitute one such 
factor. The research focus of this thesis incorporates this relationship be-

                                                                                                               
tries have been the focus of criticism within Nepal over the decades, especially the 1950 
Treaty, which was heavily attacked by the Maoists. Since 1975 when India annexed Sikkim, 
the fear of ‘Sikkimisation’ has been a concrete manifestation of Nepal’s concern with its 
sovereignty. In my interviews several respondents mentioned India’s influence on the gov-
ernment of Nepal as well as the India-Maoist relations. Nevertheless, the Indian factor is not 
directly investigated in this study with its focus on the role of ideas and framing in the internal 
process of conflict and peace. For the sake of argument, let us assume that India had pressured 
the Nepal government into adopting the terrorism frame and labelling the Maoists as terrorist. 
In a domestic context, the Nepal government would still have been the framing agent, and in 
terms of the effect of that frame the influence on the government’s perceived manoeuvrability 
would still have been the object of study, not India’s. 
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tween actor and discourse and regards the framing process as including both 
frame construction and the effect of frames. 

Whether created by others or oneself, regardless of degree of conscious-
ness connected to their formation, frames exert an influence on choice and 
thus provide an explanation of why actors believe they have the options they 
do. Seeing frames as analytical tools to understand the social construction of 
meaning at any time and acknowledging that one particular meaning can be 
reconstructed to form a different frame makes a study of the process of 
change in terms of redefined interests particularly interesting. In the case of 
Nepal, the country went through a significant process of change, from a state 
of war to a state of peace, and embarked on a fundamental state restructuring 
process, culminating in the writing of a new constitution. By applying a 
frame analysis perspective, this thesis provides insight into the choices actors 
made in relation to their discursive context and provides a deeper under-
standing of the political outcome we see in Nepal today. More importantly 
perhaps, it provides an explanation for why other options that were theoreti-
cally available to the actors were not acted upon.  

The thesis centres on two main frames: a terrorism frame and a peace 
frame. The whole conflict can be seen as a progression where dominance 
changes from the former frame to the latter. The study analyses both these 
frames, as well as the transition from one to the other. Keeping with the re-
search focus on the whole framing process, the study accounts for the for-
mation of the frames, answering questions such as: How were they created? 
Was there a strategic component to their formation? What was the reaction 
of the framed party? The study then specifically looks at how the frames 
impacted on the actors’ perceived manoeuvrability and how the influence 
was dependent on the kind of frame that was constructed. 

Structure of the dissertation 
Chapter 2 presents the theoretical framework of the thesis. The discussion 
centres on the theoretical underpinning and its relation to the analytical focus 
of frame analysis. The purpose is to examine how the effect of frames has 
been studied in frame analysis and to develop this further into a more en-
compassing framework. This discussion serves as the basis for the develop-
ment of the analytical framework that is used in the study.  

Chapter 3 takes up methodological issues relevant to the study. To in-
crease the transparency of the research process, a large part of the chapter is 
devoted to a presentation of my approach to interviewing and accounts for 
choices made with regard to the interview process and the treatment of the 
collected data.  

Chapter 4 gives a brief outline of the Nepal conflict and peace process 
and contains a presentation of the main actors and events.  
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The empirical analyses are covered in Chapters 5–8. Chapters 5 and 6 
cover the frame construction and effects, respectively, of the terrorism 
frame. The analysis of frame construction in Chapter 5 looks at the Maoists’ 
and government’s competing frames for how the conflict should be defined 
using a problem-cause-solution approach. Having identified the different 
representations of the conflict in Chapter 5, Chapter 6 carries on the analysis 
of the framing process and deals with the effects of the terrorism frame. In 
Chapter 6 the effects on the framing actor and the framed actor are analysed 
using the four forms of logic of the actor effect model developed in Chapter 
2. Chapter 6 also includes a discussion of the characteristics of the terrorism 
frame and what kind of frame it is, identifying it broadly as a negative frame. 
The implications of this categorisation on its effects, especially relating to 
entrapment, are discussed.  

Chapters 7 and 8 deal with the peace frame. Chapter 7 deals with the con-
struction of the frame and the Chapter 8 with its effects. Chapter 7 shows the 
changes in the framing of the conflict by the parliamentary parties, which 
moved away from the terrorism frame and adopted a problem representation 
akin to that of the Maoists. The framing process covered in this chapter also 
includes the self-framing of the SPA, which focused the discussion on peace 
rather than democracy. Even though the commonalities between the frames 
of the two parties allowed a joint purpose, there are several differences, 
which have consequences for the kind of effects the frame had on the differ-
ent parties. These effects are discussed in Chapter 8, which describes the use 
of the actor effect model to assess the different possible forms of logic of 
effects on the SPA and the Maoists. Having categorised one frame as nega-
tive (the terrorism frame) and one as positive (peace frame), the chapter con-
cludes with a discussion on the relevance of this categorisation for the mech-
anisms of entrapment and how this can be related to studies on the relative 
strengths and weaknesses of frames.  

Chapter 9 is divided into three sections. The first section presents the em-
pirical findings arrived at through the use of the developed approach. In the 
second section the theoretical implications of some of the empirical findings 
are discussed. The final section discusses the wider applicability of the mod-
el and possibilities for future research. 
 



 33 

2. Theoretical perspective: An actor and effect 
centred frame analysis 

The theoretical discussion in this chapter takes as its point of departure, the 
research question: How did frames affect the perceived manoeuvrability of 
actors in the Nepal conflict and peace process? In this question there are two 
key concepts: frames and perceived manoeuvrability and these concepts are 
related to two aspects of the framing process, frame construction and frame 
effects. As the process of frame construction influences the effects of the 
frame and vice versa, these aspects cannot be understood in isolation and the 
study therefore incorporates both aspects in the analysis.  

This chapter begins with an overview of the field of frame analysis. It 
presents the dominant frameworks for analysis of frame construction and 
gives the reasons for choosing one of these for this study. The discussion of 
the framing process then moves on to the aspect of effects of frames via the 
internal critique that frame analysis is static in its approach to the framing 
process. The discussion concerning the effect of frames in existing frame-
works results in a new approach to frame effects and this approach is formal-
ised in a model covering four logic of effects. The purpose of the model is to 
capture a broader conceptualisation of effects that goes beyond the audience 
and highlights e.g. the capacity of frames to affect the actor responsible for 
the framing, the frame’s ability to entrap actors and the effects of frames in 
terms of unintended consequences. 

The focus of frame analysis 
As a method and an analytical framework, frame analysis is not connected to 
any particular discipline, instead it has been found to be useful within several 
research fields in social sciences. The use of frame analysis in disparate 
fields of research is not a new development and its wide use prompted the 
suggestion as early as two decades ago that framing should be regarded as a 
research paradigm.38 Although the range of disciplines that utilize frame 
analysis testifies to its broad applicability, it also brings variety to the focus 

                                                
38 Robert M. Entman, “Framing: Toward Clarification of a Fractured Paradigm,” Journal of 
Communication vol. 43 no.4 (1993): 56  
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of frame analyses, as different research fields stress different analytical as-
pects. As a result, there are more or less significant analytical differences 
depending on whether frame analysis is used within for example political 
science or psychology. William Gamson comments on one of these differ-
ences in the foreword to an edited volume about media framing within the 
field of communication studies. A political sociologist himself, Gamson 
comments on the absence of a focus on power in analyses concerned with 
the production of frames in media.39  

In addition to a varying analytical focus, the empirical interest of frame 
analysis also depends on the field in which it used. In their field of policy 
studies, Donald Schön and Martin Rein draw attention to different frames 
that actors hold as a reason for political conflict and stalemate in the decision 
making process.40 In the field of sociology Benford and Snow use frame 
analysis to explain the mobilization power of social movement organisa-
tions41, and in the field of communication studies, Robert Entman looks at 
how events and phenomena are presented in the media and their role in shap-
ing public opinion.42 Even though this variation within frame analysis can to 
some extent be viewed as consequences of an incoherent approach, it should 
also be seen as the result of different foci in research, originating from the 
particular fields in which frame analysis is used. 

The conceptualisation of what, and where, a frame is, as well as its func-
tion, also differs within the field of frame analysis and this variation can be 
compared to D.C Philips discussion on the different strands of constructiv-
ism. He suggests a continuum of constructivist research with the extreme 
poles being “individual psychology” and “public discipline” and for Philips 
the entire continuum represents a constructivist worldview; the only differ-
ence is in research focus.43 Although his concern is not to locate frames per 
se but rather the site where knowledge is constructed, frame analysis with its 
shared constructivist aspects displays a similar span in research focus, with 
the more cognitive oriented researchers on one end and those researchers 

                                                
39 William A. Gamson foreword to Framing Public Life: perspectives on Media and Our 
Understanding of the Social World, by Stephen D. Reese, Oscar H. Gandy, Jr. and August E. 
Grant (New York: Routledge, 2010), ix-x. For a similar observation and a critical approach to 
the absence of a power perspective see: Kevin M. Carragee and Wim Roefs, “The Neglect of 
Power in Recent Framing Research”, Journal of Communication, (June 2004): 214 
40 Donald A. Schön and Martin Rein, Frame Reflection: toward the Resolution of Intractable 
Policy Controversies (New York: Basic Books, 1994). 
41 Robert D. Benford and David A. Snow, “Framing Processes and Social Movements: An 
Overview and Assessment,” Annual Review in Sociology vol.26 (2000): 611-639; David A. 
Snow, E. Burke Rochford, Jr., Steven K. Worden and Robert D. Benford, “Frame Alignment 
Processes, Micromobilization, and Movement Participation,” American Sociological Review 
vol.51 August (1986): 464-481.  
42 Robert M. Entman, Projections of Power: framing news public opinion and U.S foreign 
policy, (Chicago: University of Chicago Press, 2004). 
43 D.C., Philips, “The Good, the Bad and the Ugly: The Many Faces of Constructivism,” 
Educational Researcher vol. 24 no.7 (1995): 7. 
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stressing the social construction of frames on the other.44 The former have a 
dominant research focus on reconstructing mental frames within individuals 
and the latter analyse the interactive processes between social agents in the 
construction of frames.45 Even though the variety of foci within frame analy-
sis may not be characterised as fragmentation, as a result of the diversity, the 
approach lacks a singular perspective on the nature of frames and framing. 
As a consequence there is no unified theory of the framing process, what it is 
supposed to entail and what frame analysis should focus on.46  

The lack of a unified framework notwithstanding, my theoretical discus-
sion needs a platform to start from and for this purpose I use the approach of 
Robert Benford and David Snow as a foundation. They are arguably leading 
scholars within frame analysis who have developed a comprehensive analyt-
ical framework and consistently been driving theoretical developments with-
in this field.47  

In the field of sociology Benford and Snow began by incorporating frame 
analysis in their study of social movement participation. They used frame 
analysis to explore the relationship between a social movement organisa-
tion’s description of an issue or event and the mobilisation behind this 
cause.48 For the purpose of their research Benford and Snow have developed 
a framework which focuses on four framing strategies that social movements 

                                                
44 For representatives of the different perspectives see Robert D. Benford and David A. Snow, 
“Framing Processes and Social Movements: An Overview and Assessment,” Annual Review 
in Sociology vol.26 (2000): 611-639 for the social construction of frames; and Johnston, H., 
“A Methodology for Frame Analysis: from discourse to cognitive schemata” in H. Johnston 
and B. Klandermans eds., Social Movements and Culture (London: UCL Press, 1995) for a 
cognitive approach. 
45 For a debate that is a result of the divergent analytical foci see Pamela E. Oliver and Hank 
Johnston, “What a good idea! Frames and Ideologies in Social Movement Research,” Mobili-
zation: An International Quarterly vol.5 no.1 (2000); and David A. Snow and Robert D. 
Benford, “Clarifying the Relationship Between Framing and Ideology In the Study of Social 
Movements: A Comment on Oliver and Johnston” in Hank Johnston and John A. Noakes, 
Frames of Protest: Social Movements and the Framing Perspective (Lanham, US: Rowman 
and Littlefield Publishing Inc., 2005). 
46 For comments on the lack of a unified view and a presentation on the analytical diversity 
within the field of frame analysis see for example: Robert M. Entman, “Framing: Toward 
Clarification of a Fractured Paradigm,” Journal of Communication vol. 43 no.4 (1993); Kevin 
M. Carragee and Wim Roefs, “The Neglect of Power in Recent Framing Research,” Journal 
of Communication June (2004), A. Triandafyllidou and A. Fatiou, “Sustainability and Moder-
nity in the European Union: A Frame Theory Approach to Policy-Making,” Sociological 
Research Online vol.3 no.1 (1998); K. Fisher, “Locating Frames in the Discursive Universe,” 
Sociological Research Online vol.2, no.3 (1997); Thomas J. Scheff, “The Structure of Con-
text: Deciphering Frame Analysis,” Sociological Theory vol.23 no.4 December (2005); Marc 
W. Steinberg, “Tilting the frame: Considerations on collective action framing from a discur-
sive turn,” Theory and Society vol.27 (1998). 
47 Marc W. Steinberg, “Tilting the frame: Considerations on collective action framing from a 
discursive turn,” Theory and Society vol.27 (1998): 845. 
48 Robert D. Benford, David A. Snow, E. Burke Rochford, Jr. and Steven K. Worden, “Frame 
Alignment Processes, Micromobilization, and Movement Participation,” American Sociologi-
cal Review vol.51 (1986) 
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employ in order to increase recruitment and mobilization for a cause: frame 
bridging, when two issues are connected, such as prostitution and HIV49 for 
example; frame amplification is used to describe the way in which the values 
and characteristics of an existing frame are highlighted; frame extension is 
when the frame is made broader in order to appeal to a wider audience; and 
frame transformation occurs when an existing frame is altered to the point 
where it becomes another frame.50 

Benford and Snow have been influential within the field and argued for a 
strengthened analytical connection to the social constructivist theoretical 
foundation of frame analysis, this has resulted in an internal critique against 
the field of frame analysis for being too static with regard to the process of 
framing.51 This particular critique and the conceptual apparatus of Benford 
and Snow will be dealt with in more detail later in this chapter, for now the 
discussion centres around their and other analytical frameworks approach to 
frame construction. 

Frame construction  
The basic purpose in analysing frame (re)construction is to identify the 
frame and this focus is reflected in the analytical frameworks available. Ben-
ford and Snow together with several other scholars, both within frame analy-
sis and outside the field, utilize a variant of a three category interrelated 
framework to identify and describe a frame in a chosen material. Benford 
and Snow claim that social movement organisations have three core framing 
tasks: diagnostic framing, prognostic framing and motivational framing.52 
What diagnostic framing does is to identify the problem and attribute blame 
or causality.53 Prognostic framing specifies what is to be done about the 
problem, and how to proceed, by identifying strategies, tactics and targets.54 
The third task of motivational framing is to function as “prods to action”, by 
“providing a rationale for action that goes beyond the diagnosis and progno-

                                                
49 Josefina Erikson, Strider om mening: en dynamisk frameanalys av den svenska sexköpsla-
gen (Uppsala: Acta Universitatis Upsaliensis, 2011) 
50 Robert D. Benford, David A. Snow, E. Burke Rochford, Jr and Steven K. Worden, “Frame 
Alignment Processes, Micromobilization, and Movement Participation,” American Sociologi-
cal Review vol.51 (1986): 467-476. 
51, Robert D. Benford, “An Insider’s Critique of the Social Movement Framing Perspective,” 
Sociological Inquiry vol.67 no.4 (1997): 407-430. 
52 Robert D. Benford and David A. Snow, “Framing Processes and Social Movements: an 
overview and assessment,” Annual Review of Sociology vol.26 (2000): 615. 
53 David A. Snow and Robert D. Benford, “Ideology, Frame Resonance and Participant Mobi-
lisation,” International Movement Research vol.1 (1988): 200. 
54 David A. Snow and Robert D. Benford, “Ideology, Frame Resonance and Participant Mobi-
lisation,” International Movement Research vol.1 (1988): 201. 
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sis”.55 As an example of motivational framing, Benford and Snow turn to the 
peace movements that presented moral considerations as their rationale for 
action in order to achieve the goal of a nuclear-free world.56 

Similar to the framework of diagnostic, prognostic and motivational fram-
ing presented by Benford and Snow is Carol Bacchi’s framework of  “What 
is the problem represented to be?” Although Bacchi places herself within the 
field of discourse analysis, her framework is in many respects comparable to 
those used within frame analysis. Her approach also includes three catego-
ries referred to as problem, cause and solution.57  

Bacchi’s framework differs from that of Benford and Snow in that their 
diagnostic framing includes both identification of the problem and the attrib-
ution of blame/causality, whereas in Bacchi’s approach, the task of identifi-
cation and blame/causality attribution are given two separate analytical cate-
gories: problem and cause. The prognostic framing with Benford and Snow 
corresponds to the solution category with Bacchi, whereas the motivational 
framing is absent from Bacchi’s framework. This last category is specific to 
Benford and Snow’s framework and can be argued to be a consequence of 
their empirical focus on social movement mobilisation and participation.  

A third form of the three-category framework is provided by Robert Ent-
man who ascribes the tasks or roles of a frame to be: problem identification, 
causal interpretation, moral evaluation and/or treatment recommendation.58 
An overview of how Entman’s framework relates to that of Benford and 
Snow and Bacchi is presented in Table 2.1. Other frameworks that use a 
three-category approach within the frame analysis field are for example, 
William Gamson and Hank Johnston.59 

 
 
 
 
 
 

  

                                                
55 David A. Snow and Robert D. Benford, “Ideology, Frame Resonance and Participant Mobi-
lisation,” International Movement Research vol.1 (1988): 202. 
56 David A. Snow and Robert D. Benford, “Ideology, Frame Resonance and Participant Mobi-
lisation,” International Movement Research vol.1 (1988): 202. 
57 Carol Bacchi, Women, Policy and Politics: The Construction of Policy Problems (London: 
Sage, 1999). 
58 Robert Entman, “Framing: Toward Clarificaiton of a Fractured Paradigm,” Journal of 
Communication vol.43 no.4 (1993): 52. 
59 William Gamson, Talking Politics, (New York: Cambridge University Press, 1992) and 
Hank Johnston, “A Methodology for Frame Analysis: from discourse to cognitive schemata” 
in H. Johnston and B. Klandermans, eds., Social Movements and Culture (London: UCL, 
1995). 
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 Identify the 
problem 

Attribute 
cause/blame 

Proposed solu-
tions and/or 

attitudes 

Rationale 
for action 

Benford and 
Snow 

Diagnostic 
framing 

Diagnostic 
framing 

Prognostic 
framing 

Motivational 
framing 

Carol Bacchi Problem Cause Solution ------------- 
Robert Entman 

Problem 
identification 

Causal 
interpretation 

Moral 
evaluation 

and/or treatment 
recommenda-

tion 

------------- 

Table 2.1 Examples of analytical frameworks for frame construction 

Of those presented in the Table 2.1, Bacchi’s problem-cause-solution 
framework represents an umbrella framework that could be said to suit a 
diverse range of analytical and empirical foci. It is worth noting that even 
though the study of frame construction includes three overarching catego-
ries, these categories are interdependent and a comprehensive account of a 
frame cannot be made without acknowledging all three categories. As such 
they are not categories but rather integral components in the construction of 
a frame. 

Thus, going back to the definition of a frame, the central aspect of these 
frameworks is that they capture the comprehensiveness and specificity of a 
collection of ideas that a frame represents. For example: a solution is to a 
large extent implicit in the way a certain cause is attributed to a problem, and 
the cause of a problem cannot be separated from the definition of the prob-
lem itself. What is also important to note here is that the way in which a 
frame is conceptualised in these three categories, illustrates that the frame is 
seen to do something: it provides a definition of a problem, it identifies a 
cause and it proposes a solution. As such the particular way a frame is con-
structed influences how a certain issue or event can be thought about and 
thus affects the possibilities for certain actions.60 However, not all compo-
nents are necessarily present, for example, in any one text. Entman expresses 
this in the following manner: “a single sentence may perform more than one 
of these four framing functions, although many sentences in a text may per-
form none of them. And a frame in any particular text may not necessarily 
include all four functions.”61  

For this thesis I use Bacchi’s problem-cause-solution approach for analys-
ing frame construction. The preference for Bacchi’s framework as opposed 
                                                
60 Carol Bacchi, “Policy as Discourse: What does it mean? Where does it get us?,” Discourse: 
Studies in the Cultural Politics of Education vol.21 no.1 (2000): 50. 
61 Robert Entman, “Framing: Toward Clarificaiton of a Fractured Paradigm,” Journal of 
Communication vol.43 no.4 (1993): 52. 
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to Benford and Snow is mainly that causal interpretation is given a separate 
component and not integrated with the definition of the problem. The three-
component framework serves the purpose of identifying the frame in terms 
of what the problem is represented to be, causal relationships and recom-
mended solutions. The three-category structure also presents a fruitful way 
of comparing differences and similarities among frames put forward by dif-
ferent actors. In following a process like the one in Nepal that moves from 
conflict to peace, the problem-cause-solution approach also provides a way 
of observing when frames change from being divergent to being compatible.  

The object of framing—what is being framed? 
Many frame analyses focus on different, competing framing attempts of an 
issue by actors, for example, in the political arena. Regardless of research 
field: political science, media studies or sociology, the object of framing 
tends to be an issue, e.g. unemployment, international conflicts, child-care, 
migration or welfare. Here framing actors can engage in framing and coun-
ter-framing in more or less parallel processes in order to establish their frame 
in the minds of an audience (for example an electorate). Yet, as the object of 
framing is an inanimate object, an issue, event or phenomenon, there is no 
agency present in the object of framing.62 Actors as the object of framing are 
also excluded in Benford and Snow’s definition of frames where they men-
tion “objects, situations, events, experiences, and sequences of actions”63 as 
possible things that can be framed. With the exclusion of an actor as the 
object of framing, the dynamic element of the frame construction part of the 
framing process is constituted by those actors competing to frame an issue in 
different ways. Yet the issue itself cannot react to or challenge a framing 
attempt. In Figure 2.1 A, B and C could be political parties where X is the 
issue of taxation. In a sense the framing processes can occur in parallel 
where all frames are placed before the audience through public debate. 

 
 
 
 
  

                                                
62 The object of framing (that which is framed) is not to be confused with the subject of fram-
ing (the framing actor). 
63 Benford and Snow “Master Frames and Cycles of Protest” in Frontiers in Social Movement 
Theory, edited by Aldon D. Morris and Carol McClurg Mueller, Yale University Press (New 
Haven:1992) p.137 
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Figure 2.1 Dynamic of the frame construction when the object of framing is an is-
sue, event or phenomenon. 

The dynamic illustrated above is representative of what Benford and Snow 
calls counter framing where two or more actors frame the same issue in dif-
ferent ways. Benford and Snow also draw attention to so-called frame dis-
putes. Frame disputes, differ from counter-framing in that frame disputes 
denote a situation where framing actors within the same venue present com-
peting framing attempts.64 Yet, regardless of whether the framing conflicts 
are of inter or intra-group origin, in cases where the object of framing is not 
an actor, the same dynamic as in Figure 2.1 applies. In the study of Nepal 
there is an additional dynamic component in the frame construction part of 
the framing process as in one case the object framed is another actor. With 
the object of framing being another actor, contrary to an issue, event or phe-
nomenon, that which is framed has agency. Given that, the object of framing 
also has the potential to be a framing actor (see Fig. 2.2). 
 

 
 
 
 
 

 
 
 
 

 

Figure 2.2. Dynamics of frame construction when the object of framing is another 
actor. 
                                                
64 Benford, Robert, D. and David A. Snow, “Framing Processes and Social Movements: an 
overview and assessment,” Annual Review of Sociology vol.26 (2000): 615. 
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Having another actor as the object of framing does introduce an additional 
dynamic with regard to frame effects as conceptualised in this study. With 
effects of frames seen as perceived manoeuvrability for action opens up for 
possible frame effects on the object of framing as well as the framing actor. 

Regardless of what or who is framed, the actor effect model developed in 
this thesis can capture both frame effects for both cases of framing. This also 
holds true in the situation of self-framing, in which the framing actor and the 
object of framing are one and the same.  

However it could be argued, that having a case where an actor is the ob-
ject of framing would be more fruitful when interested in frame effects the 
possibility for interviews allows more direct access to reactions, reasoning 
and decisions that come out of the presence of a particular frame. 

The present study includes both cases where the object of framing is an 
actor (both framing of another actor and self-framing) and where the object 
of framing is an issue.  

Despite the dynamic components of frame disputes, frame analysis has 
been criticized for being static. The following section gives an overview of 
this critique and presents how this study addresses this problem.  

The static tendency of frame analysis—an internal critique  
Despite the variation of focus within frame analysis, the field as a whole has 
suffered internal critique for disregarding the dynamic aspects of the framing 
process and conducting mainly descriptive studies. In this critique it is point-
ed out that a main utilization of frame analysis is to study frame (re) con-
struction and identify specific frames65. Within the field of media studies for 
example, it is noted that, “very little framing research goes beyond describ-
ing and, on occasion, comparing the frames that different media seem to 
prefer.”66 Benford and Snow also point out that research that has centred on 
the relationship between framing and social movements has focused on the 
variable of how collective action frames vary “in terms of the problems or 
issues addressed and the corresponding direction of attribution.”67 They 
comment that this focus “appears to have yielded diminishing returns in 
terms of contributing to the accumulation of knowledge regarding movement 

                                                
65 For statements of this character see for example, Kevin M. Carragee and Wim Roefs, “The 
Neglect of Power in Recent Framing Research,” Journal of Communication June (2004): 
215.; David A. Snow and Robert D. Benford, “Ideology, Frame Resonance and Participant 
Mobilisation,” International Movement Research vol.1 (1988): 197. 
66 Stephen D. Reese, Oscar H. Gandy, Jr and August E. Grant, Framing Public Life: perspec-
tives on Media and our Understanding of the Social World (New York: Routledge, 2010), 
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framing dynamics.”68 This descriptive and static tendency is argued else-
where by Benford to be a consequence of viewing frames as ‘things’.69 Ben-
ford and Snow object to this tendency and argue that from a (social) con-
structivist perspective the element of interest analytically is not the frame per 
se, but the act of framing.70 They further elaborate on this standpoint in a 
reply to Oliver and Johnston’s critic of Benford and Snow’s treatment of 
frame analysis. In their reply, Benford and Snow argue that frame analysis 
should have a focus on framing as a “set of dynamic, negotiated, and often 
contested processes”71 rather than to study the product of that process, i.e. the 
frame. Again they argue that the analytical focus should be on the verb: 
framing, rather than the noun: frame.72  

The static tendency of analysis is also a noted critic within a constructivist 
analytical framework within security studies that has clear parallels with 
frame analysis, namely securitization theory. Securitization theory could be 
said to deal with a specific type of framing process: that of constructing se-
curity.73 The traditional focus within securitization theory is on the speech-
act, the actual event that ‘speaks’ security. Yet, Balzacq, among others, has 
argued that the focus on the speech-act is too static and that it ignores the 
impact of context and power on the process of securitization,74 These argu-
ments echo the above-mentioned assessment of frame analysis. To focus on 
the outcome rather than the process in relation to securitization has even 
been presented as a case of theoretical and methodological inconsistency 
with regard to the framework’s constructivist foundation.75 Within the field 
of frame analysis this critique has led to calls for an increased research focus 
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on factors that influence for example strategies of framing;76 the processes of 
counter-framing; frame disputes; and contextual factors such as culture and 
political structures that affect the framing process. This in order to introduce 
a dynamic aspect and move beyond a research aim of describing frames.77 
Recent work in frame analysis by Josefina Erikson incorporates a dynamic 
and actor centred aspect of frame construction into the analytical framework 
thus ensuring that this critique does not remain on the level of theoretical 
discussion.78  

I agree with this critique in that frame construction should be analysed 
with regard to the dynamics of the process, especially incorporating the ac-
tors. Thus this thesis moves beyond the descriptive stage of frame analysis 
by expanding the analysis of the framing process to also include what the 
constructed frames ‘do’ in terms of influencing the perceived manoeuvrabil-
ity of actors. This prevents the study from having the particular frames iden-
tified in the analysis of frame construction as the final outcome. Even though 
the performative aspect of frames could be said to be included in the analysis 
of the frame in that one function of the frame is to identify a problem and a 
cause and consequently suggest a solution, this study connects this performa-
tive aspect to the impact of frames on the actions of actors. Despite the ra-
tionality assumption that is present within frame analysis theory and the 
arguments that have been made for the increased focus on the dynamic as-
pects of the framing process such as framing strategies, little research has 
focused on the actual effect in terms of perceived manoeuvrability of the 
actors involved in the framing process. The section below will outline the 
view of strategy within the field of frame analysis and point out what aspects 
of strategy are the focuses of this study. 

The strategic use of frames  
One of the more distinguishing features of frame analysis is the assumed 
presence of strategy and intent by an actor79. This feature of frame analysis is 
also the one that brings the actor to the fore of the analysis as having a con-
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scious and intentional part in the frame construction process. To put a certain 
‘spin’ on a news story to invoke sympathy, to develop a new advertisement 
for a product to increase sales, to formulate a policy proposal to get it ac-
cepted, or to advocate a particular social cause in order to receive donations, 
are all examples of strategic framing.  Having a strategic component to the 
framing process makes it additionally interesting to investigate the frame in 
terms of effect on the framing actors, especially with regard to unintended 
effects of strategic framing. The focus on the actor and thus on the conscious 
or strategic aspect of frame analysis becomes especially highlighted in con-
junction with the above noted internal critique by Benford and Snow that 
increased research focus should be placed on the verb i.e. the act of framing 
rather than focusing on the noun, the frames themselves. This conscious 
aspect of framing is also a focus in Carol Bacchi’s work on policy analysis 
and Benford and Snow’s analysis of social movements. Benford and Snow 
argue quite clearly that there is a strategic component to the behaviour of 
social actors, and they stress the conscious use of frames by social move-
ments as seen in collective action designed to mobilise and activate mem-
bers:80 

Social Movement Organisations and their activists not only act upon the 
world, or segments of it, by attempting to exact concessions from target 
groups or by obstructing daily routines, but they also frame the world in 
which they are acting.81  

 
Carol Bacchi also points to the purposeful and strategic use of discourse.82 
Although Bacchi points to actors’ strategic use of discourse in the construc-
tion of meaning and the importance of acknowledging “the non-innocence of 
how ‘problems’ get framed”83, she does present a view akin to a dialectic 
approach between discourse and agency. According to Bacchi, theorists in 
the policy-as-discourse field tend to regard discourses as: “conceptual sche-
ma attached to specific historical, institutional and cultural context”84, thus 
restraining the freedom of the actor to freely manipulate discourse. Thus, 
when viewing discourses as social structures, there is a dual relationship 
between agency and discourse in that: 
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discourses then are not the direct product of intentional manipulation by a 
few key political actors, but neither are they trans-historical structures operat-
ing outside of human intervention.85  

 
As Bacchi points out, the focus of conventional discourse analysis tends to 
be on the restricting effects of discourse on the actor86, whereas the element 
of agency and rationality present in frame analysis theory, allows for a focus 
on the enabling aspect of frames. The strategic uses of frames to influence 
opinions, recruit members for a cause or make a successful advertising cam-
paign is by many seen as ways in which actors construct reality according to 
their interests and needs. From this perspective the presence of a strategic 
actor becomes central. In discussing the strategic use of ideas Mark Blyth 
argues that:  

Ideas can also be seen as power resources used by self-interested actors or as 
weapons in political struggles that help agents achieve their ends.87  

To me, the strategic feature of the framing process also allows the opportuni-
ty to draw on, and benefit from, work outside frame analysis where there are 
clear parallels in terms of the strategic aspect of meaning construction (like 
Bacchi and Blyth). For example, Frank Schimmelfennig has developed the 
concept of rhetorical action, defined as “the strategic use of norm-based 
arguments.”88 Schimmelfennig sees arguing as a strategic tool that rational 
actors use to pursue their preferences. He has studied the process of the 
Eastern Enlargement of the EU through this approach. He proposes rhetori-
cal action based on the EU’s ideology of community as the explanation for 
the materially weaker east and central European states’ success in isolating 
and silencing enlargement opponents.89  

The strategic component has also served to distinguish framing from ly-
ing or cheating, and instead it is portrayed as a legitimate course of strategic 
action by actors to frame an issue in a way that favours their interests and to 
convince the other of his/her argument.90  
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This view of framing as rhetoric, albeit strategic, tool coincides with the 
view from within the frame analysis literature of framing as being a con-
scious action. Having a social constructivist departure and showing clear 
parallels with the notion of rhetorical action in her theoretical framework, 
Deborah Stone argues that ideas are what mediate meaning and that this can 
be done deliberately to induce a sense of causality. She refers to this con-
struction of causality as causal ideas or causal stories.91 Although she does 
not discuss framing per se, her notion of causal stories captures the per-
formative aspect of the framing tasks described by Benford and Snow, Ent-
man, and the problem representation in the terminology of Bacchi. In addi-
tion, Stone’s concept of causal stories also includes the more strategic as-
pects of the framing process:  

Problem definition is a process of image making, where the images have to 
do fundamentally with attributing cause, blame and responsibility. Condi-
tions, difficulties or issues thus do not have inherent properties that make 
them more or less likely to be seen as problems. Rather, political actors de-
liberately portray them in ways calculated to gain support for their side.92  

 
Thus, the use of framing strategically, when successful, can bring about a 
perceived causality. At the centre of Stone’s framework, and also this study, 
are ideas about causality: causality as a constructed relationship, designed to 
be persuasive and not concerned with the actual causal relationship or 
whether suggested causality is wrong or right. As stated by Stone: 

In politics, causal theories are neither right nor wrong, nor are they mutually 
exclusive. They are ideas about causation, and policy politics involves strate-
gically portraying issues so that they fit one causal idea or another.93 

 
What the idea of causality does, according to Stone, is to “move situations 
intellectually from the realm of fate to the realm of human agency”94 thus 
placing the actor at the centre of the analysis. The analysis of the cases of 
framing in this study incorporates this aspect by focusing on actors’ strategic 
use of frames as related to the pursuance of their own constructed interests. 
Thus, one purpose of the analysis is to disclose the intentions, motives and 
reasoning behind a framing process. The most appropriate way to do this is 
to find out from the actors themselves and this is one reason why interview-
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ing has been chosen as the primary method of data collection.95 To what 
extent actors can use ideas in a strategic manner to further their interests can 
be an ontological question where the agent is not seen to have the capacity to 
‘stand outside’ of discourse in a manner required to use it in accordance with 
constructed interests. I take the dialectic perspective where the actor is ever 
present within discourse and influenced by it, yet capable of using framing to 
further his/her own constructed interest. Thus, from my perspective on the 
relationship between discourse and agency, the extent to which the actor is 
capable of strategic framing is an empirical question, not an ontological one.  

Strategy in the face of frames 
As mentioned above the level of consciousness with regard to framing is an 
empirical question, yet the presence of strategy in frame construction is not a 
requirement for the frame to have an effect on action. Even in cases where 
the actor is not strategic in the frame construction, the way a problem is 
framed still has consequences for action. The effects of frames are not de-
pendent on the presence of strategy in frame construction; the frame presents 
a definition of a problem, an interpretation of causality and a proposed solu-
tion regardless if its construction was intentional or not. The frame still in-
fluences the actor’s perception of reality and imposes both limitations and 
possibilities on what actions are perceived of as possible or conceived of at 
all. In other words, the way a problem is framed and what causes are given 
for the defined problem, whether this is intentional with regard to a specific 
interest or not, will influence the kind of response that is deemed appropriate 
or perceived possible. Thus, the concept of strategy is not limited to the as-
pect of the framing process that concerns frame construction but is also rele-
vant to the effect of frames. That is, faced with a certain frame as well as the 
restrictions and possibilities it imposes, how does this connect to the actor’s 
choice of action?  

The relationship between frames and action can be related to the discus-
sion on logic of action. The logic of consequentialism is the rationale behind 
individual action from a rational choice perspective, where the actor is orien-
tated towards maximizing his/her goals as related to given preferences. In 
contrast the logic of appropriateness suggests that individuals are guided in 
their actions through what is perceived to be right in relation to the associa-
tion of certain identities with certain situations.96  
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I view the relationship between these logic as mutually constitutive and 
connect this position to the discussion on frames and action. The actor is 
seen to be striving, in any given situation, for meaningful action in accord-
ance with his/her constructed self-interest. Yet, the range of possible strate-
gies is curtailed, not just by the notion of bounded rationality (restrictions of 
a cognitive, information or institutional nature), but also by the discursive 
context in which actors find themselves. Hence, what is considered strategic 
is based on the actors’ perception of existing (constructed) norms and values, 
for example what is perceived to be socially, politically or culturally ac-
ceptable and how they themselves wish to be perceived. The argument made 
here then is that frames constitute a discursive contextual determinant on 
action.  

Thus, an actor in any given situation is expected to act in a rational way in 
accordance with his/her constructed interest, which in turn is influenced by 
the discursive context. However the mechanism by which this influence 
works is twofold. On the one hand, the actor may not be able to see certain 
courses of action due to how an issue has been defined or framed. Alterna-
tively the actor may be aware that an action is theoretically possible yet not 
practically salient as it would go against norms and values imbued in the 
frame. Such a situation would then make the actor dismiss such a possible 
action as not strategic or in his/her constructed self-interest. This is not to 
say that framing explains action by itself, yet it represents the discursive 
aspect of the various factors that do.  

The effect of frames—a model for analysis   
As can be seen from the discussion above, much focus in frame analysis has 
been placed on the output defined as the frame itself. This focus has been 
criticised by Benford and Snow for being too static and neglecting the dy-
namic elements of the framing process. In this section I turn to the aspect of 
effects in the framing process and claim that the same critique of static anal-
ysis is relevant there and that Benford and Snow, who have contributed 
much to theory development with regard to frame construction, still present 
a limited framework with regard to the effect of frames. I claim that the ex-
isting frameworks in frame analysis are underdeveloped with regard to ef-
fects and that they are structurally self-hindering in their limited view on the 
concept of effect. The implications for the study of the effect of frames can 
be traced to how frame effects are conventionally viewed in the frame analy-
sis field. As indicated in the introductory chapter the way that effect is treat-
ed in the literature has two consequences that affect the analytical range 
when looking at the effect of frames: a focus on success and a focus on reso-
nance.  
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I argue that this limits the uses of frame analysis in a way that circum-
scribes the theoretical possibilities for studying effects and that re-
conceptualising the meaning of effects would increase the fruitfulness of 
frame analysis in studying the effects of frames. First, I present my model on 
the effect of frames and then I go into how this was arrived at through a the-
oretical discussion of the focus on success and the key concept of resonance. 
This is done by a critical re-examination of the conventional conceptualisa-
tion of effects in the framing literature and what consequences this has for 
analysis. This discussion results in a new approach to the study of frame 
effects. I then formalise this new approach in the actor effect model consist-
ing of four logic of effects of frames as shown below (Fig 2.3).  

 

Figure 2.3 Actor effect model 

In this model the four logic of actor effects are the central aspect. As can be 
seen from the model, the four logic of effects are determined by the two 
dimensions of resonance and framing actor. Resonance is here conceptual-
ised as perceived internal resonance and perceived external resonance. Inter-
nal resonance in seen to be present when the frame is internalised by an ac-
tor. This actor could be an individual or a group functioning as an actor. 
External resonance describes the situation where the frame has resonated 
with an audience external to the actor but has not been internalised. A further 
description of this dimension follows below. The second dimension consti-
tutes the framing actor, where it can be either oneself or another actor. These 
two dimensions define four logic of effects: self-serving, persuasion, en-
trapment and self-entrapment.  
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The first logic of self-serving occurs when an actor constructs a frame that 
works in accordance with his/her own constructed self-interest.  

The second logic of persuasion is the result of a frame that is constructed 
by an actor other than oneself and has a perceived internal resonance with 
the recipient actor. In this situation the receiving actor alters his/her con-
structed self-interest as a result of the frame. The effect of persuasion could 
be the result either of strategic rhetorical action, as in Schimmelfennig’s 
framework, or of more Habermasian reasoned consensus. 

The third logic of entrapment is the result of framing by another actor and 
where the frame is perceived to have resonated with a wider audience but not 
with the targeted actor. That is, there is no perceived internal resonance, thus 
it is not a case of persuasion and the actor still holds the same view on an 
issue or event as before the framing attempt. Yet due to the frame’s per-
ceived external resonance the actor experiences a sense of entrapment in that 
he/she feels prevented from pursuing his/her constructed interests due to the 
presence of the frame.  

The fourth logic, that of self-entrapment, functions according to the same 
principle as that of entrapment, that is, because of the presence of the frame, 
the actor feels prevented from acting in accordance with his/her constructed 
self-interest. Yet in this logic of effect it is the actor him/herself who is the 
framing actor and who, as a result of perceived external resonance, feels 
trapped by the frame in relation to how he/she would prefer to act.97  

The model is a two-actor model where actor A is the framing agent, that 
is the frame constructor, and actor B is the actor exposed to the frame. Ac-
cording to the model this would mean that the possible logic for actor A 
would be self-serving and self-entrapment, whereas for actor B the possible 
logic would be persuasion and entrapment. This implies that regardless of 
whether the actor is the framing actor or not the resulting frame has a possi-
ble effect on perceived manoeuvrability for action. 

Furthermore, even if the model can be thought of as involving two actors 
in terms of effects, this does not mean that actor B necessarily is the object 
of framing, it only means that actor B is not the actor behind the framing 
attempt. Instead of being limited to only capturing effects of frames in cases 
where actors frame each other, the model also applies to cases where the 
object of framing is an issue, in particular when issues are strongly related to 
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of self-entrapment (upper left hand corner). Also, even though the model representation could 
be read as a diagram where the scale of the effect could be plotted this is not the intention. 
Although a study designed to measure the relativity of each of the effects could be conducted 
this is not the aim of this analysis. 
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political actors. The analytical chapters to follow will demonstrate empirical 
cases representing both these situations.  

As can be seen from the model, the four logic of effects are divided with 
regard to external or internal resonance. This implies one possible type of 
effect on actor A and B respectively linked to internal resonance (self-
serving in the case of actor A and persuasion in the case of actor B) and one 
potential type of effect linked to external resonance (self-entrapment in the 
case of actor A and entrapment in the case of actor B). 

The right hand side of the model can be viewed as more benign in that the 
restrictions imposed by the frame in terms of what action is perceived as not 
available is not experienced as such by the actor. The actor perceives the 
frame to be in accordance with his/her own interest, either as portrayed in 
the self-constructed frame or through persuasion (internalisation) of some-
one else’s frame.  

On the other hand, the left side of the model could be seen to express the 
more coercive side of frames. This is tied to perceived external resonance, 
where the frame is perceived to have resonated with an audience, in the wid-
er sense of the word, but not internalised by the actors. Thus the actors have 
to coordinate their actions with regard to their interests but also the dictates 
of the frame itself. It should be pointed out that a frame by its nature is both 
enabling and restricting in what kind of actions can be taken. Even the logic 
of entrapment and self-entrapment have an enabling side. However, in en-
trapment and self-entrapment, the actor experiences a discrepancy between 
what he/she wants to do and what is perceived as possible as a result of the 
present frame and this is the aspect in focus for these two logic.  

It is important to note that the four logic of actor effects are general theo-
retical categories. The four types of effects give an indication about the kind 
of action an actor might take. This is not to say that these four logic can pre-
dict what specific action an actor will take but knowing the factors resulting 
in a particular logic can help in understanding how and for what reason and 
actor will act.  

For example, two actors can be observed to act in the same way but the 
reasons may differ depending on what logic of effect is applicable. If a frame 
created by someone else has generated internal resonance, the actor will act 
on the frame. As this is perceived to be in accordance with his/her interest, 
the actions taken by the actor would be indicative of the logic of persuasion. 
In the case of entrapment, the actor would also act in accordance with the 
frame yet unwillingly and would be expected to seek ways to break free of 
the frame that is experienced to influence his/her actions in a restricting 
manner. This more general indication of the kind of action an actor might 
take and the motivations behind is the reason for the use of the term ‘logic’ 
in the sense of an actor acting according to a specific logic but not perform-
ing a specific action. 
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The model above was developed out of a critical review of existing 
frameworks in frame analysis, most notably Benford and Snow. In Chapter 1 
I argued that existing frameworks are limited in their view on effects and 
that the reason for this is the conceptualisation of effects in frame analysis, 
and more precisely the predominant position of the concept of resonance and 
the focus on success. The purpose of the model is to incorporate the theoreti-
cally possible actor effects of frames when these limiting foci are removed.  

It is true that the model brings in the concept of resonance as a vital factor 
in determining what kind of logic is present. The model would for example 
suggest that self-entrapment cannot occur without perceived external reso-
nance or that perceived internal resonance is required for persuasion. How 
the concept of resonance is used in the model and how it differs from con-
ventional frame analysis will be discussed below.  

The concept of resonance 
Before I develop and discuss the four logic of actor effects in more detail it 
is essential to discuss the central concept of resonance in order to see how 
this is used in the model. In the section below I discuss the concept of reso-
nance, its limiting effect in existing interpretations and how it is possible to 
move beyond the conventional application of resonance in order to gain a 
broader lens with which to study the effect of frames.  

Resonance is the concept used in frame analysis to denote the degree of a 
frame’s internalisation by an audience.98 Early in their work on frame analy-
sis, Benford and Snow discussed resonance in relation to what factors could 
account for variation in the success of a frame. In that discussion they 
claimed the frame’s capacity to resonate with an audience was dependent on 
its relevance to the ‘life world’ of potential participants and the nature of the 
belief systems with which the frame attempted to relate.99 Also in their reply 
to Oliver and Johnston, to illustrate the differences between ideology and 
frames, Benford and Snow identify ideology “as a cultural resource for fram-
ing activity”.100 In their later 2000 article the concept of resonance had been 
operationalised into an analytical framework. 
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According to Benford and Snow, the degree of resonance with a target 
audience is dependent on two interacting factors: credibility of the proffered 
frame; and the relative salience of the frame.101  

The credibility of the frame is in turn a function of three factors: frame 
consistency; empirical credibility; and credibility of the frame articulators. 
For a frame to be consistent there needs to be congruence between the claims 
made and actions taken by the framing party. Frames also need to show em-
pirical credibility, i.e. the frame needs to be seen to correspond well with 
empirical events. This is not to say that the claims of the frame articulators 
have to be proven or factual, but that they can be perceived to be believable 
interpretations of reality. Lastly, the credibility of the frame is related to the 
credibility of the articulator(s). The stronger the perceived social or political 
standing of the individual or group who presents the frame, the more likely it 
is that the frame will be taken seriously by the target audience.102  

The second factor affecting resonance in Benford and Snow’s framework 
is salience. If credibility centres on the framing aspect of the process, sali-
ence focuses on the factors influencing resonance within the target audience. 
Salience also has three dimensions: centrality; experiential commensurabil-
ity; and narrative fidelity. Centrality refers to the importance of the values, 
claims or beliefs, articulated in the frame, to the lives of the target audience. 
Akin to centrality is the dimension of experiential commensurability, which 
concerns the matching of the frame to the personal, lived experiences of the 
target audience.103 Lastly, narrative fidelity refers to how well the frame res-
onates with the cultural context in which it is presented.104 The above-
mentioned categories can be seen as an attempt by Benford and Snow to 
identify the variables that lead to resonance. Some of these factors can be 
found in other theoretical frameworks in frame analysis and communicative 
action theory.105 Yet Benford and Snow provide the most comprehensive 
framework with regard to resonance as the link between the framing attempt 
and the target audience, in short resonance becomes the factor that deter-
mines the success or failure of a frame. 
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The successfulness of frames—as effectiveness and effects 
As indicated in the introductory chapter, the central question in frame analy-
sis tends to be how a frame becomes successful, and the literature presents 
different views on what successful means in this regard. Within securitiza-
tion theory, the success of a framing attempt is seen as the target audience’s 
acceptance of the possible use of extraordinary measures by the framing 
agent.106 As already mentioned, for Benford and Snow, the success of a 
frame is connected to its potential for generating action (mobilization) with 
the target audience. Yet the linking mechanism between a framing attempt 
and success, regardless of how that success is defined, is resonance. Benford 
and Snow also clearly connect the concept of resonance with effectiveness:  

the concept of resonance is relevant to the issue of the effectiveness or mobi-
lizing potency of proffered framings, thereby attending to the question of 
why some framings seem to be effective or “resonate” while others do not.107  

 
Thus, resonance is defined as that which determines the effectiveness of 
frames and as such the description of resonance in principle separates be-
tween the effectiveness and the effect of frames. Yet, a more in-depth look at 
the concept of resonance reveals a less distinct analytical separation where 
the categories of effect and effectiveness become empirically fused.  

In the analytical frameworks of Benford and Snow and also within the se-
curitization framework, the effect of a frame with an audience is specific: 
activism in the former and consent to extra-ordinary measures in the latter. 
Even though a certain action of the target audience figures in these ap-
proaches they are linked to the resonance of a frame. If a securitization 
frame resonates with an audience, this equals effect in terms of acceptance of 
extraordinary measures. Similarly, with a social movement frame: if it reso-
nates with an individual, that individual will be mobilised. Thus, the use of 
resonance in the analysis makes it the factor that explains the effect of 
frames: if mobilization is present this is due to resonance. The effect of a 
frame is regarded as determined by resonance, that is, without resonance 
there is no effect.  

The failure to separate between effectiveness (resonance) and effect (ac-
tions influenced by the frame) leads to an analytical shortcoming. By having 
a defined effect, the process of framing implies an analytical “end point” in 
the concept of resonance: a frame is constructed, it is communicated and it 
resonates and the intended effect (dependent variable) is produced. I argue 
that collapsing the concepts of effectiveness and effect, as is done with the 
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traditional use of the concept of resonance, leads to analytical poverty, as the 
scope of the possible effect of a frame is restrained.  

Perceived resonance and effects beyond the audience 
Due to the analytical fusion of effectiveness and effect in traditional frame-
works, resonance appears to be an essential factor for a frame to have an 
effect. Yet if a separation is made between effectiveness and effect where the 
effectiveness of frames is connected to resonance whereas the effect is not 
limited to resonance, this begs the question: can a frame have an effect with-
out resonance? The spontaneous answer would be no, without resonance, 
that is without someone to internalise the frame or make it ‘real’, it will not 
exist in the sense that it can have an effect on actors and action. However, 
this reasoning also stems from the focus on the success of frames, where the 
dominant question is if a frame is successful or not and the audience is the 
focus in terms of effects. The analytical chain thus consists of identifying the 
framing attempt, determining the presence or absence of resonance and from 
that concluding if the framing attempt succeeded or failed. This analytical 
chain is what restricts the possibility to see other frame effects. 

The aforementioned analytical fusion of effectiveness and effects in the 
concept of resonance limits the effects of the frame to the presence or ab-
sence of resonance in the target audience. The audience thus becomes the 
exclusive unit in which effects of a frame can be found, which makes the 
audience the end point in the analysis of effects of a frame. However, con-
sidering the character of ideas, frames would have the theoretical potential to 
have an effect on those actors who are part of the discursive context in which 
the frame exists. That is, thinking outside the successfulness-resonance 
framework, effects of a frame would be possible outside the audience. Look-
ing beyond the audience, we could ask the question: What are the effects of 
the frame on the framing actor? Or, if the object of framing is another actor, 
what are the effects of the frame on that actor?  

The traditional focus on the success of frames constructs theoretical and 
analytical limitations on investigating broader effects of frames. The framing 
actor and the audience are kept as separate entities in analytical frameworks 
and the object of framing tend to concern issues, events or phenomena, not 
other actors. In cases where the object of framing is an actor questions about 
the actor effect of the frame comes quite intuitively, but they are also im-
portant in cases where the object is an issue. Yet the method for investigat-
ing those potential effects is hampered by the conceptualisation of effects in 
traditional frame analysis.  

Despite its importance for the relative effectiveness of a frame, I would 
argue that resonance, as traditionally conceived, is not a necessary factor for 
a frame to generate an effect on the actions of actors. This becomes evident 
if the focus on effects is changed from the audience to the actors involved in 
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the framing process, because in this case the requirements of resonance also 
change.  

However, this change of focus does not make the audience unimportant 
for analysis. One aspect of the role of the audience is argued by Schim-
melfennig who models a triangular relationship between two actors engaged 
in arguing with the intended attempt to convince an audience. For Schim-
melfennig, the purpose of convincing an audience is to use this third party to 
pressure the other actor to change position. Thus, in his approach, Schim-
melfennig assigns the audience an active, albeit controlled role in influenc-
ing the framing process. As Muller points out, in Schimmelfennig’s ap-
proach strategic action is directing the two actors making the arguments, yet 
the audience is assumed to be susceptible to communicative, rather than 
strategic action.108 The view of Schimmelfennig opens up for a role of the 
audience past resonance in that they should be seen as being able to engage 
in counter-framing, to use a term from Benford and Snow, as well as acting 
as a third party exerting pressure on actors to take action in accordance with 
a certain frame. 109 The role of the audience as perceived by Schimmelfennig 
does presuppose resonance in that the audience becomes convinced by a 
proffered frame and, although this might not lead to action among the audi-
ence, the resonance with the audience per se may be part of the communica-
tion of the frame thus pressuring other actors to certain actions.  

I see this role of the audience in exerting pressure as an important part in 
the effect of frames. Again it is not the effect on the actions of the audience 
as such that is the focus of analysis but what effects the frame might have on 
other actors as a result of the pressure by the audience. Subsequently, in my 
actor effect model the audience is included in the left part. In the model the 
audience is the external element with which the frame can resonate and thus 
exert pressure on the actors involved in the framing process. In cases where 
this occurs, and there is no perceived internal resonance with the actors, this 
leads to the effects of entrapment and/or self-entrapment. Thus the audience 
is considered an important aspect of understanding the relationship between 
frames and actions. De-linking the audience from the actual frame effects in 
terms of action gives more analytical space to resonance in terms of its rela-
tion to frame effects.  

In my framework, where effects are looked for in the actors involved in 
the framing process, actual resonance within a target audience is not re-
quired for a frame to have an effect on another actor. Instead I argue that 
perceived resonance of a frame can be sufficient to influence action.  
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From my interviews it became clear that the interpretation by decision 
makers, who were also the actors behind several frame constructions, of 
what frame had resonated with the target audience, was also guiding their 
choices and actions. They possessed no actual proof that a particular frame 
had resonated or to what extent, yet if they interpreted the political situation 
in such a way that they believed a specific frame had resonated, this was 
enough to influence their actions. From the point of view of the decision 
makers the actual resonance on the audience was not what lead to the frame 
having an effect on their action. Thus a perceived external resonance was 
sufficient for the frame to produce an effect. From this perspective, reso-
nance as a concept is equally important in my framework as in other frame-
works within frame analysis. However, the combination of working from 
perceived, rather than actual, resonance and focusing on effects on the actors 
involved in the framing process (actors A and B) rather than on the audience, 
makes my analytical approach to frame effects and their connection to reso-
nance and action markedly different. 

In discussing the role of the audience in relation to perceived external res-
onance the focus has been on the left hand side of the model. In terms of the 
internal, right hand side the reasoning about resonance is similar but more 
theoretical. The capability of actors to be truly aware of their interest is a 
source of disagreement and debate. Similarly, in this context when one indi-
vidual actor relates that he/she was truly persuaded by a particular frame or 
believed a frame to be in his/her interest, this is directly related to the level 
of awareness accredited to the actor and, even if such awareness is believed 
to exist, the true level of for example persuasion cannot be established. That 
is, the actor may believe him/herself to have been persuaded but the reasons 
for this belief may be psychological where the actor convinces him/herself 
that persuasion rather than, for example, coercion has occurred. The inability 
to firmly establish internal resonance also leads me to use the term perceived 
also for the internal, right hand side of the model. 
  
In the case of perceived resonance the interpretation of the actor is that reso-
nance has occurred, which in turn prompts action. If we move away from 
actual resonance as a prerequisite for effect of a frame, there is also the pos-
sibility of the perceived risk of resonance influencing the actions of an actor. 
In that instance, resonance, whether actual or perceived, is not experienced, 
yet the actor is still prompted to act upon a suggested frame due to the risk 
that resonance might occur. In this case the actor acts pre-emptively on a 
frame that is perceived to have a risk of resonating  (Fig 2.4).  
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            Perceived (risk of) resonance 
 
 
 
 
     Frame construction  Effect of frame 

 

Figure 2.4 Perceived (risk of) resonance in the framing process 

Thus separating the concepts of effectiveness and effect opens up the possi-
bility that resonance is not a requirement of effects. In addition, stressing the 
connection between resonance and actor effects makes it possible to investi-
gate the effects of frames on other actors than an audience. The notion that 
ideas could be directed at a certain target audience and isolated from other 
actors in the same discursive context is incompatible with a constructivist 
perspective. A constructivist perspective also supports the idea that actors act 
not just on factual circumstances but also on perception. If the framing actors 
perceive or are afraid that a frame has resonated or might resonate, this is 
sufficient to have an effect on their perceived manoeuvrability for action. 
Again, the concept of resonance is tied to the effect of frames but in a differ-
ent role than in traditional frameworks. The next section will look at what 
kind of effects this might lead to on actors involved in the framing process 
by elaborating the four logic of effects from the model introduced in the 
beginning of this chapter. 

Four logic of actor effects 
The effect of ideas on action is considered dual in character. It can both re-
strict and enable actions.110 Similarly frames are both restrictive and enabling 
in their effects. Frames make certain actions available to the actor and other 
actions unavailable. In the model what is of interest is the actors’ perceptions 
of their manoeuvrability with regard to actions. Thus, as mentioned above, 
the logic of self-serving is not only enabling and the logic of entrapment is 
not only restricting as certain actions may be allowed and other actions re-
stricted in both logic. The perception of the actor is what determines what 
effect is empirically most applicable in a given situation. The section below 
will discuss the four different logic of actor effects. 
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Self-serving  
In the model, the first logic of actor effects is that of self-serving. This effect 
captures a situation where the framing actor adheres to a frame, which is 
perceived to be compatible with his/her constructed self-interest. That is, 
there is no perceived contradiction between what the actor wishes to do and 
what he/she perceives it possible to do. As with all the logic in the model, 
self-serving does not require strategic framing to materialise. Recognising 
the possibility of the actor to be strategic in their use of frames, the possibil-
ity of intentionality is there. However, the presence of intentionality on the 
part of the framing actor does not modify the model as such.  

Moreover, the logic of self-serving is that which is most obvious in com-
bination with a strategic actor. In this instance the actor, based on his/her 
notion of self-interest, would construct a frame with the purpose of allowing 
a desired cause of action.  

Persuasion 
The logic of persuasion is present if a frame is constructed by someone else, 
and this frame is perceived to resonate (internally) with the actor exposed to 
it. Similarly to the logic of self-serving there is no perception that the frame 
restricts the actor in any way. Even though the frame does exclude certain 
causes of actions these actions are not necessarily deemed to be in the inter-
est of the actor who has been persuaded by the frame. Due to perceived in-
ternal resonance the actor experiences no restriction in his/her perceived 
manoeuvrability for action but the frame is in line with the constructed self-
interest.  

To judge genuine persuasion in terms of a change of interest or prefer-
ences is empirically difficult. In the case of Nepal the presence of this logic 
was indicated with a group of individuals and confirmed by a few respond-
ents. It was however quite clear that the respondent in this case perceived the 
frame in question to have resonated internally and defended this perspective.  

Entrapment 
The third logic of actor effects captured in the model is entrapment. Vivien 
Schmidt, albeit not within the field of frame analysis but using the approach 
of discursive institutionalism, discusses the implications of an outdated polit-
ical discourse in regard to the relationship between France and the European 
Union. According to Schmidt the failure to alter the discourse led the French 
population to perceive a growing discrepancy between the discourse, which 
emphasised the leadership role of France in Europe and the regional eco-
nomic institutions as a protection against globalisation, with a perceived 
reality that indicated otherwise. This failure to alter the discourse, in 
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Schmidt’s view, was the reason behind the French voting no to the Constitu-
tional Treaty in 2005.111 In this case the French elites were trapped by an old 
and no longer empirically valid discourse, which they failed to change:  

With regard to the EU’s impact on the policy, political leaders have remained 
trapped by a discourse that, beginning with de Gaulle, sought to deflect con-
cerns about the EU’s effects on French sovereignty and identity through a 
discourse about France’s leadership in Europe and Europe’s benefits to na-
tional interests.112 

 

Even though Vivien Schmidt speaks of trapping in her article the term is not 
addressed as an analytical concept yet the connotation that actors are re-
stricted in their actions by established discourses is clearly present. For 
Schmidt the trapping in discourse refers to the inability of political leaders, 
due to the prevailing discourse, to create another one, an argument that could 
be seen as a kind of discursive path dependency. Yet, albeit focusing on the 
failure of actors to change the prevailing discourse, Schmidt’s analysis is 
rather void of agency and resembles more of a conventional discourse ana-
lytical approach where the analytical focus lies on the structural impact on 
the actor.   

More useful to my approach, and for the concept of entrapment as con-
ceptualised in the model, is the work of Janice Bailly Mattern on the power 
of representational force as a nonviolent expressions of power that work to 
restrict choice.113 Not defining herself as part of the frame analysis field, 
Mattern nevertheless focuses on the use of power in international relations 
expressed through linguistic structures.114 Specifically, she emphasises ways 
of influencing the behaviour and actions of actors through discursive con-
structions regarding identity. Mattern’s focus on identity can bring a qualify-
ing aspect to frame construction by pointing out specifically by which mech-
anism (in this case identity construction) an actor is restricted or enabled in 
certain actions by different frames. Even though her empirical focus is on the 
maintenance of friendship and order in times of crisis through the continuous 
process of creating a shared identity, the power of the discursive and its in-
fluence on the behaviour of actors is central in her analysis. For Mattern, a 
narrative can produce the same kind of influence as physical force and trap 
actors into complying according to the representational force of a specific 
identity embedded in the narrative:  
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Actors wield traditional power politics through military threats (guns) in or-
der to trap their victims with a “non-choice” between death and compliance. 
Actors wield the power politics of identity for the same purpose but through 
different means. They use forceful narratives to trap their victims with a non-
choice relinquishing their dissent and complying with the ”we”, or erasing, 
sacrificing or otherwise “killing off” some aspects of their own identity. In 
effect the power politics of identity are enacted through a narrative ‘gun’.115  

For Mattern the relationship between ideas, in terms of narratives about 
identity, and action is central. The use of representational force is also clear-
ly intentional and aimed at entrapping the targeted actor in a situation of 
limited choice or ‘non-choice’. The creating of a narrative about identity can 
be seen as a particular mechanism of framing whereby a definition of an 
actor constitutes the frame. Mattern’s framework is an example of a framing 
mechanism that leads to entrapment through using arguments of identity. In 
terms of my model her framing mechanism can be thought to work on both 
levels of internal and external resonance, yet the instrumental aspect of rep-
resentational force does not require internal resonance, as the perceptions of 
the identity traits do not have to resonate on the cognitive or internal level of 
the actor. It is sufficient if the construction of that actor’s identity contains 
traits with which the actor wishes to be identified, regardless of whether the 
actor identifies with those traits. This is how entrapment relates to perceived 
external resonance in the model. In that case, if the frame is perceived to 
resonate with a wider audience this forces the actor to act in relation to it. 
With regard to perceived external resonance, in so far as that actor wishes to 
be identified with traits associated with that frame, his/her action also has to 
comply with the actions prescribed by that frame. Thus if the constructed 
identity narrative emphasises characteristics such as honesty, reliability and 
loyalty, actions that would contradict these qualities are not available to the 
actor unless she/he wishes to sacrifice those identity traits. To the extent that 
the actor feels that there is a discrepancy between how he/she needs to act in 
order to comply with the frame and how he/she wishes to act, this would 
constitute a case of entrapment. 

Mattern’s framework is most useful in focusing on the intentional use of 
ideas affecting action and is moreover specific about a mechanism through 
which this could work: the use of constructed identity narratives. Yet due to 
her specific focus on the wielder of representational force, Mattern is mainly 
concerned with the unilateral effect of entrapment. It should also be said that 
the fact that the narrative construction of representational force is concerned 
with the construction of someone else’s identity leads to a personal frame 
that has a limited reach in terms of which actors that have to relate to it. Yet 
considering the various ways in which actors can engage in framing, con-
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cerning more than identity constructions, the frames that are established can 
become part of a more general discursive context to which several actors 
have to relate. As stated above, the focus on effects beyond the audience also 
includes a focus on the framing actor, and this leads to the possibility of self-
entrapment. 

Self-entrapment 
The fourth logic depicted in the model is that of self-entrapment and cap-
tures the unintended consequences of framing. The concept of self-
entrapment becomes relevant because I consider frame effects in terms of 
perceived manoeuvrability and do not see resonance as the end point of 
analysis. Here the focus is on effects on the framing actor and the concept 
has been borrowed from outside the framing literature where Frank Schim-
melfennig speaks of rhetorical self-entrapment.116  

Schimmelfennig’s framework is similar to that of Janice Bailly Mattern in 
that he focuses on the strategic use of ideas by an actor. Yet his framework is 
more general in that he does not ascribe a specific way of framing as Mattern 
does in her focus on the use of narratives of identity. He stresses the strategic 
use of rhetoric to persuade another and places emphasis on the actor in the 
sense that he incorporates intentionality and, as opposed to Vivien Schmidt, 
focuses on the attempts by actors, rather than their inability, to use ideas in a 
strategic manner to further their own interests. This process, can lead to rhe-
torical self-entrapment, which Schimmelfennig describes as when an actor is 
forced to act according to his/her previous argument although this may actu-
ally be in contradiction to his/her interests. In my model self-entrapment 
occurs when an actor experiences restriction in terms of pursuing a desired 
course of action due to a frame of his/her own making. In this respect the 
logic captures the unintended consequences of framing.  

Summary of the theoretical and analytical framework 
Examining the framing literature revealed the dominant focus on the success 
of frames and thus the predominant concern with acceptance or rejection of a 
frame by an audience, that is with the presence or absence of resonance. The 
concepts of effectiveness and effects are collapsed and the audience becomes 
the unit in which both of these factors are examined. In a case where the 
concern is with the effect of frames on an actor it becomes apparent that 
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traditional frameworks for studying the effect of frames are not satisfactory. 
They leave out important questions such as: In what way does a certain 
frame affect the manoeuvrability of an actor? How do actors respond and 
with what motivation?  

Focusing on effects in terms of perceived manoeuvrability for action in-
stead of success, resonance and audience makes it possible to develop an 
approach that can incorporate effects on actors relating to the frame. The 
formalised model can incorporate cases where the object of framing is an-
other actor, an issue, an event or a phenomenon. The model takes the fram-
ing actor into account and by not regarding resonance as the end point in 
analysis it accounts for unintended effects, as well as the strategic use of 
frames. Incorporating the two dimensions of resonance and agency into the 
model makes it possible to define four distinct logic of actor effects of 
frames. Two of these, self-serving and persuasion, represent no conflict be-
tween interest and action, whereas entrapment and self-entrapment do.  

The re-conceptualisation of resonance as perceived (risk of) inter-
nal/external resonance does not exclude resonance as an important factor in 
terms of effects, but actual resonance is not regarded as a requirement for a 
frame to have an effect on manoeuvrability for action. 
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3. Method and material—approach and 
process  

If we are interested in the social world we ask the inhabitants of it, individu-
als.117 

 
 
 
The purpose of this study is to examine the effect of frames on actors’ per-
ceived manoeuvrability for action. In order to find out the effects of frames 
as experienced by actors it becomes necessary, as in the quotation above, to 
ask the individuals.118 In addition to placing the actor at the centre of the 
study, this research aim also places the actor at the centre of data collection. 
Interviews thus constitute the primary material to achieve a more in-depth 
understanding of how actors construct and relate to frames in terms of their 
perceptions of possible and impossible courses of action. 

The setting for this study of the effect of frames on action is a context of 
an internal war and peace process. This provides an opportunity to examine 
the effect of frames on actions that shape and influence essential and signifi-
cant political dynamics of a state. In order to capture the connection between 
frames and actions on this level the interviewees had to be people responsi-
ble for framing attempts as well as decision makers who could be influenced 
by the frames that existed during the period in question. Accordingly, the 
interviewees chosen for this study consist primarily of political leaders from 
the dominant political parties, including the UCPN (Maoist) and as such the 
type of interviews conducted can be categorised as elite interviews. As inter-
views were the main method of data collection, a significant part of this 
chapter is devoted to my approach to interviewing in general and elite inter-
viewing in particular.  

For the purpose of transparency I will account for the choices that in-
formed my approach to interviewing and give a comprehensive account of 
the interview process, including examples of questions. The chapter also 
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describes the treatment of the material obtained from both interviews and 
written texts. 

Field studies 
For the purpose of this dissertation, I conducted two main field studies in 
Nepal in 2008 and 2010. During those trips I was in Nepal for seven and five 
weeks respectively. I had also been on four research trips to Nepal between 
2005 and 2007 as part of my previous employment as a research assistant 
with a project on conflict management at Uppsala University. Those visits 
prior to the field studies themselves provided me with extensive knowledge 
about the political system, historical events and cultural practices and also, 
and most importantly, allowed me to establish a contact network before my 
actual field studies. This, I believe, saved me a great deal of time in prepar-
ing for interviews and planning my research efforts in Nepal. It should be 
noted that the majority of my time during the field research was spent in 
Kathmandu. I am aware that Kathmandu and Nepal, due to the differences 
between the capital and the rest of the country, are sometimes described as 
two different countries. I have had the opportunity both in a professional and 
private capacity to visit districts both in the hill areas and the Terai (the low-
lands on the boarder to India), but all save two of the interviews were con-
ducted in Kathmandu. This choice was simply dictated by the fact that 
Kathmandu was where the people I needed to interview were located. 
 
During my field trips I interviewed a total of 51 people. These can be placed 
in two categories: informants and respondents.119 Informants were people 
who I talked to with the purpose of obtaining information about the conflict, 
the political process, recommendations for issues to bring up in interviews, 
and as a sounding board for some of my reasoning. The informants were 
mainly nationally acclaimed academics, noted journalists and high-ranking 
military officers. Even though informants’ analysis of the political situation 
and processes were sophisticated, the vast majority of the quotes presented 
in this thesis are from the interview group of respondents. This since the 
informants’ view on key actors’ perception of a situation cannot substitute 
the view of the key actors themselves. 

As the study centres on the actors involved in the framing processes and 
those with the capacity to make decisions in the conflict and peace process, 
the main focus in terms of respondents, were the top leaders of the main 
political parties. Apart from the UCPN (Maoist), there are two main political 
parties in Nepal: the Nepali Congress (NC) and the Communist Party of 

                                                
119 These categories are used when it is of importance to identify each category. When speak-
ing generally about individuals interviewed, the term interviewees is used. 
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Nepal (Unified Marxist-Leninist) (CPN-UML). My priority was to interview 
leaders from these parties in addition to leaders of the Maoist party. I inter-
viewed a total of 23 party leaders of which eight of the respondents were 
from the UCPN (Maoist), nine from the NC and six from CPN-UML. In 
addition I interviewed two leaders from the Rastriya Prajatantra Party (RPP), 
two from the Rastriya Janshakti Party (RJP) and two respondents from two 
minor political parties. Among my other respondents were two people who 
acted as facilitators during the negotiations and six leaders of civil society 
organisations. I also interviewed thirteen people representing academics, 
journalists, constitutional experts and the army and these interviewees were 
categorised as informants. Although the interviews with informants served a 
somewhat different purpose than interviews with respondents, all the persons 
I interviewed were of high standing in their respective fields and the context 
of those interviews can be categorised as elite interviews. 

Of the 23 party leaders I had the opportunity to interview, seven were 
former prime ministers from four political parties: Surya Bahadur Thapa 
(RPP) held the office five times; Sher Bahadur Deuba (NC) was a three time 
Prime Minister; Lokendra Bahadur Chand, (RPP) was Prime Minister four 
times; Marich Man Singh Shrestha held the office during a period of the 
Panchayat era; Madhav Kumar Nepal (CPN-UML) and Jhala Nath Khanal 
(CPN-UML) have each served as Prime Minister once and; Pushpa Kamal 
Dahal (aka Prachanda), UCPN (Maoist) became Prime Minister after the 
Maoist party won the Constituent Assembly elections in 2008. Another re-
spondent from the Maoist party, Dr. Baburam Bhattarai became Prime Min-
ister in August 2011. The respondents from the political parties are all influ-
ential persons within their respective parties. For example, Madhav Kumar 
Nepal from the CPN (UML) served as Deputy Prime Minster and Minister 
of Foreign Affairs during his party’s minority government in 1994-95 and 
served as the leader of the opposition during the whole of the 1990s. The 
other representatives of the political parties were top leaders, ministers in 
government during the period of conflict and the peace process, former lead-
ers of youth wings, central committee members and party spokespersons.120 
A central party leader that I did not have the opportunity to interview was 
Girija Prasad Koirala. Mr. Koirala was active in Nepali politics since the late 
1940s and the long time leader of the Nepali Congress. Regrettably Mr. 
Koirala died in March 2010 before my second field trip. 

Regarding access to respondents, I used two contact persons in order to 
get in touch with people and schedule interviews. Especially with regard to 
elite interviewing I found that it helped to have the aid of some respected 
citizens who could make the introduction for me. As a foreigner, a woman 
and of little repute, it was extremely helpful to have the willing assistance of 
influential people. My contact persons were both men. There are few women 
                                                
120 See Interviewees for a detailed list of interviewees and their respective positions. 
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in significant roles in Nepali politics and even though this is slowly chang-
ing, women do not generally hold high positions in politics and correspond-
ingly do not possess the broad contacts with other political leaders that I 
needed. My contact persons were both retired and even though this meant 
that they did not have a personal concern with careers they still represented 
distinct parts of the political spectrum.  

One of my contacts persons had been a leader within left wing domestic 
politics and he had good relations with the leaders of the Maoist party. He 
also acted as a facilitator during the negotiations that led to the peace agree-
ment and is a well-known human rights activist in Nepal.  

My other contact was a retired General from the Royal Nepalese Army 
and he possessed a wide, cross partisan contact network, with especially 
close connections to leaders within the more conservative parties. 

Even though I made the decision about who to interview, I relied almost 
exclusively on my contact persons to establish connections with respondents 
and I am well aware that my access to certain people was, to a large extent, 
depended on the social and political standing of my contact persons. Upon 
meeting an upcoming and influential leader of the Nepali Congress, I com-
mented on the generosity of, and accessibility to, political leaders that I had 
experienced and how grateful I was that he had taken the time to see me. His 
response was kind and honest when he replied: “Well, it is getting much 
more difficult to book appointments with leaders these days but when ‘un-
cle’ asks, of course I will oblige”.  

When you rely on contact persons to this extent, it adds extra pressure to 
make a good impression in the interview situation, so as not to embarrass the 
contact person who recommended you but also to establish new contacts and 
create your own network. As will be discussed in the next section, building a 
rapport during the interview situation is of methodological importance for all 
aspects of the interview process: before, during and after. Indeed, the contact 
person who I met in 2010 was originally an informant with whom I devel-
oped a good rapport with during the interview situation.  

Approaching interviews—choices and reflections   
Similarly to preparing a speech, where the audience is the first consideration 
with regard to approach, level and content of you speech, I believe that the 
character of the respondents is the main factor in designing interviews. De-
pending on whom you are interviewing, the considerations you are faced 
with and choices you make may, and indeed should, differ. The following 
section will deal with the interview situation per se as well as central aspects 
and problems associated with the interview method. Topics such as subjec-
tivity, power relations and kind of interview and how they pertain to the 
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circumstances of this particular study in terms of purpose, data requirement 
and interviewees are dealt with. 

On interviewing elite actors 
As noted above, the interviews conducted for this dissertation were all so-
called elite interviews. Richards defines elites as: “a group of individuals 
who hold, or have held, a privileged position in society and as such as far as 
a political scientist is concerned are likely to have had more influence on 
political outcome than general members of the public.”121 

Due in large to the interview method being time and labour intensive, the 
number of respondents is usually considered too low to be statistically repre-
sentative. However, when it comes to elite interviews, as in this study, a low 
number of respondents do not have to equal an unrepresentative sample. In 
elite interviews, sampling is based on selecting key individuals in certain 
positions who are of importance precisely for their particular insights with 
regard to the decision making process. Indeed, random selection was of no 
use in this study as I sought the particular experiences of key individuals 
involved in the decision making process. For the purpose of sample selec-
tion, in-depth knowledge about the selected case was necessary in order to 
successfully identifying relevant individuals.  

In addition to pre-acquired knowledge about the case, a method used in 
this dissertation was the so-called snowball-technique. In most cases inter-
viewees would, during the interview, mention several other persons of inter-
est for the study. In other cases I asked the interviewees directly if they had 
any suggestions about who might be a relevant person to speak to in relation 
to a particular process. In this way the list of key individuals expanded. Sug-
gestions brought up by interviewees were cross-checked with other data 
from the empirical material to estimate their importance and minimize the 
risk of bias.  

Even though the lack of a random sample is not an issue in elite inter-
views as the sample selected is individual and case specific, there is a risk of 
sample bias and consequently unrepresentative results if access to key indi-
viduals is denied.122 In order to avoid sample bias and unrepresentative re-
sults in this regard two things were striven for in terms of sample selection 
for this study: equality in number of representatives from the different par-
ties to the conflict; and comparable levels of seniority of the respondents. 
Having a similar number of respondents from the different parties to the 
conflict minimizes sample bias in that no party’s narrative is overrepresent-

                                                
121 David Richards, “Elite Interviewing: Approaches and Pitfalls,” Politics vol.16 no.3 (1996): 
199. 
122 David Richards, “Elite Interviewing: Approaches and Pitfalls,” Politics vol.16 no.3 (1996): 
200. 



 69 

ed. Moreover, as all respondents were high ranking members of their respec-
tive parties and key actors in government they are representing that part of 
the population who had access to decision making processes during the peri-
od of conflict and conflict resolution.  
 
One objection against the narrative turn, which can be extrapolated to the 
method of interviewing as a whole and thus also in this case, is its subjectivi-
ty. Instead of a drawback, however, the approach regards this as a benefit 
and states that “the narrative approach does not assume objectivity; rather it 
privileges positionality and subjectivity.”123 As the interview method in itself 
gives precedence to subjectivity, the question becomes what justifies observ-
ing experience, or the subjective interpretation of events, rather than study-
ing the events themselves? Part of the answer to this question is that we can 
gain access to internal mental processes: perceptions and interpretations, and 
that through interviewing we get access to the observations of others in sit-
uations where we cannot observe ourselves.124 Elites then, as any individuals 
that act as interviewees, hold a subjective position and as Richards point out, 
the purpose of elite interviewing is to “grant the researcher access to the 
mind-set, reasoning and through processes of key individuals of political 
processes.”125 The subjectivity of these particular persons, their perceptions 
and reasoning, does not present an obstacle to the validity of the study. That 
subjectivity is precisely what is sought. 

It could also be argued that elites, and especially elites still active in polit-
ical life, will tend to have a more overt ideological and political position than 
non-elites and this can be viewed as a problem of bias. However, those are 
their positions, which they propagated for and showed publically. It is not 
the purpose of this dissertation to adopt a critical discourse analysis approach 
with the aim of uncovering the underlying message or subtext. The research 
interest lies in what was being communicated between the parties and how 
this was interpreted by them. The positions propagated, even though ideo-
logically and politically laden, is what functioned as the building blocks of 
the constructed frames that are of interests for this study.  

Having an ideological or political position is also clearly distinct from the 
methodological problem of respondents lying to or deceiving the interview-
er. That the interviewee, for various reasons, may distort the narrative by 
lying is a common critique of the interview method as it would then yield 

                                                
123 Jaber F Gubrium and James A. Holstein, “From the individual interview to the interview 
society” in Jaber F Gubrium and James A. Holstein eds., Handbook of Interview Research: 
context and method (Thousand Oaks; CA: Sage Publications, 2002), 696. 
124 Jaber F Gubrium and James A. Holstein, “From the individual interview to the interview 
society” in Jaber F Gubrium and James A. Holstein eds., Handbook of Interview Research: 
context and method (Thousand Oaks; CA: Sage Publications, 2002), 8-9. 
125 David Richards, “Elite Interviewing: Approaches and Pitfalls,” Politics vol.16 no.3 (1996): 
200. 
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untrustworthy data. The majority of the interviewees were active politicians 
and this could have affected their narrative in that they may have wanted to 
secure their reputations and careers. As a solution, retired politicians are 
sometimes seen as a more reliable source of information, although, with 
regard to distorted narratives, Richards argues for the opposite interpretation, 
namely that ex-politicians would constitute a particularly troublesome group, 
as they are so used to partisan thought that they cannot distinguish the 
truth.126  

Regardless whether they were active or retired, the respondents in this 
study were not selected for their qualities in providing information as such. 
Instead the purpose of using interviews in this study was to access the re-
spondents’ subjective interpretation and experience of events and processes 
rather than to mine for an ‘objective truth’ of events.127 This is not to say that 
distortions for the purpose of saving face or having changed opinion over 
time could not occur. To safeguard against this problem I used cross-
comparison of narratives from other respondents that were party to the same 
processes and from written material from the time in question. Newspaper 
articles where the respondent had expressed their opinion were used to 
crosscheck and triangulate the data gathered from the interview situation 
along with comparison of narratives between respondents. I did not discover 
any of the respondents in outright lies when comparing their narratives to 
written material or the narratives of the other respondents. Indeed, what was 
conveyed during the interviews was often characterised by self-criticism 
rather than self-importance. Also, I was never refused an interview by a per-
son I wanted to interview, or refused one person and offered another instead. 
This could also be seen as an indicator of the reliability of the respondents 
and that the respective parties did not have the control over, or the desire to 
control, the information provided. 

With regard to manipulation of the data there is the related problem of in-
voluntary distortion of the narrative by failure to remember events or pro-
cesses. In this case, the fact that the period of study concerns recent events in 
the history of Nepal was beneficial. In addition, the events and processes 
were of great significance and central to the interviewees, and this facilitated 
their level of recollection. In order to trigger the memory of the respondents 
the questions were also contextualised with regard to specific government 
decisions or debates that involved the respondents directly. National or 
world events were mentioned in order to provide the respondents with tem-
poral references if needed. 
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As stated above, the respondents in elite interviews are persons that hold or 
have held positions of importance with regard to decision-making processes. 
Their subjective experiences and perceptions, motives and reasoning are 
coveted. The privileged position of these individuals makes the question of 
power in the interview situation somewhat different from the usual assump-
tion with regard to interviews. It is generally assumed that the interview 
situation represents an asymmetrical power relationship in favour of the in-
terviewer.128 However, in contrast to this, Richards states that in an elite in-
terview the power is with the interviewee, deciding what they wish to di-
vulge to the interviewer129. I agree with Richards to a certain extent, yet as I 
see it any interviewee is free to disclose as much or as little as he or she 
wishes, but that persons who believe that they wield power and authority 
may be more conscious of this aspect. However, that increased power rests 
with the interviewee in elite interviews does not mean that the interviewer is 
powerless. He/she still holds the power to at least partially control the struc-
ture and content of the interview by the kinds of questions put, how to phrase 
them and the decision of what to follow-up from the answers received. From 
the perspective of the interviewee attempting to dominate the situation I 
found it more useful to use a less structured format for the interview since 
the respondent may not be as tempted to disagree and try to rearrange the 
structure.  

A more unstructured approach to interviewing can also work to limit the 
other aspect of subjectivity, namely that of the subjectivity of the researcher. 
All research and also questions drawn up for an interview are guided by 
theory. The questions in a structured interview are influenced by the pre-
supposition theory and pre-conceptualisations of the researcher. That re-
search design is coloured by the theoretical pre-supposition of the researcher, 
is both unavoidable and indeed desired. However, a more unstructured ap-
proach allows for narratives originating from free associations by the re-
spondent and not only from questions formulated from the pre-supposition 
theory and pre-conceptualisations of the researcher. A more open approach 
to the interview structure can work to limit the theoretical constraints that the 
research places upon her/himself, whereas a too rigid interview approach can 
limit findings to that which can be theoretically anticipated at the start of the 
research. A more open interview format allows the respondent to make asso-
ciations and linkages, introduce new, relevant topics that might not have 
been incorporated in the interview script.  
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Another part of the format for an interview concerns the approach by the 
interviewer in terms of behaviour. When conducting a semi-structured inter-
view, there are several, purely research related things that need to be done, 
for example, take notes, listen attentively, think of follow-up questions and 
remember to crosscheck previously received information. It is also necessary 
to make a good impression and build a rapport by, for example, being polite, 
respectful, making appropriate verbal or non-verbal comments such as laugh 
or nod and using body language in accordance with cultural context. Build-
ing a rapport with the respondent is crucial and, in my opinion, failure to do 
so will affect the validity of the study. Some of these interaction factors 
come down to more or less inert personal character traits of the interviewer. 
Others are the result of a choice on how to act before entering the interview 
situation. One example of such a conscious choice is to decide whether to act 
informed or to “dumb-down”.  

The logic behind the dumb-down approach is that the interviewer comes 
across as less of a threat and may thus generate more information from the 
respondents. Beth Leech argues against the dumbing-down approach, in 
particular with regard to elite interviews, as the interviewer might end up 
receiving no relevant information, only a basic lecture in politics.130 She sug-
gests a middle way of being generally knowledgeable but less informed in 
the area of concern for the interview.131 I share Leech’s position in this mat-
ter and in the interview situation I operationalised this approach by providing 
information baked into the majority of the questions. This had a dual purpose 
of firstly, providing a context for the question; and secondly, to show that I 
knew the details of the case so as to avoid a basic lecture in political dynam-
ics or simple factual information about the situation in Nepal that I could 
obtain elsewhere.  

I did not downplay my knowledge of a situation, but instead I demon-
strated it as concisely as I could in how I phrased or contextualised ques-
tions. When my respondents complimented me on my knowledge on Nepal 
and jokingly asked why I needed to talk to them I could honestly respond 
that although I knew about the conflict and for example the decision in ques-
tion, I was interested in their personal interpretations, reasoning and reac-
tions, of which I knew nothing and about which I was eager to learn. In my 
experience showcasing knowledge in a matter-of-factly way, also contributes 
to creating a more equal relationship between me and the interviewees. I 
never acted (or felt) like a student eager for information but rather as a peer 
in whom the interviewee could confide. I also noticed on the occasions when 
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I did not contextualised the first questions, only to do so later, how the inter-
viewee’s attitude towards me changed and became more respectful. 

Another reason for using the informed-interviewer-approach in elite in-
terviews is that the consequences of acting as if you do not know the materi-
al could be disastrous. Elites may feel like you are wasting their time and 
give you either a basic lecture or try and finish the interview as soon as pos-
sible. By making a dumb-down impression you may also lose the possibility 
of the snowball effect and suffer with regard to future meetings or contact 
networks.132  

To further work on my informed-interviewer-approach, I used “anony-
mous namedropping” to establish credibility. As pointed out by Richards, 
after having done some interviews you can use information from these in a 
favourable way, but in a manner that does not jeopardize the anonymity of 
respondents.133 He argues that it provides “an opportunity to establish your 
credibility, your knowledge and allows you to cross-reference the infor-
mation obtained.”134 I often used this technique while doing interviews and it 
always generated a more respectful approach by the respondents. It also pro-
duced an increased will to either substantiate a previous claim by providing 
more examples or to refute it by giving new information to describe an alter-
native way of events or arguing for another perception of the matter. Either 
way, a kind of dialogue was generated between the present and the previous 
respondent and this increased the quantity and quality of the information 
given. This cross referencing technique was also helpful to get the respond-
ents to feel more comfortable in sharing information as they knew that others 
had given a certain level of detail before, or that I already knew of unofficial 
events or discussions. 

To further build rapport with the respondent it is advisable to contact 
them shortly after the interview and thank them for their time and engage-
ment.135 I sent all my interviewees a thank you email the same day that we 
had met. This was also a good way of asking permission to contact them in 
the future if there were any questions arising upon going through the materi-
al.  
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Interviewees do not simply provide data, and, as established above, the data 
obtained is not objective. Rather, in addition to being subjective, data gath-
ered from interviews is sometimes described as ‘contaminated’. Contaminat-
ed in this respect refers to the fact that the respondent, and subsequently the 
information, is influenced by the interviewer. What do the respondents feel 
that they can say? What do they think you want to hear? Who you are (or are 
perceived to be), the topic that you are researching and how you present it, 
as well as how you come across in the interview situation, all influence the 
interviewees in what they say. It did sometimes happen that respondents 
would voice their opinions on the role of the European Union or about some 
statements made by the Scandinavian ambassadors in Nepal, even though I 
never initiated the topic. Instead, such insertions in the narrative were in 
direct relation to my being Swedish and part of the EU and the interviewee 
sometimes believed that I was interested in this aspect or he/she wanted to 
convey an opinion or complaint during causal conversation before the inter-
view began. This behaviour by the respondents towards the interviewer can-
not be entirely prevented. It is quite natural for people in conversation to be 
aware of socially or politically sensitive views and they may try and censor 
their narratives according to what they feel is the correct response or accord-
ing to the level of trust they have in you as interviewer. Being aware of this 
can make it easier to minimize the risk of reducing trust or receiving un-
wanted information. 

My experience with regard to contaminating perceptions were less obvi-
ous then when compared to a Nepali friend conducting interviews with Ne-
pali nationals in Kathmandu. As a rule, he was asked to tell the respondents 
where in Nepal he was from, who his parents were and if he was affiliated 
with any political party. He was even asked, on occasion, if the CIA had 
commissioned his dissertation. As I am not Nepali, I only occasionally got 
questions about my background and I made it clear that I did not have any 
affiliations to non-governmental organisations, since NGOs in Nepal are 
often viewed as corrupt and often closely connected to a particular political 
party. It also served me well that Sweden was either regarded as part of the 
EU and as such less hands-on in Nepal than for example India, the UK or the 
United States, or regarded as a neutral party. From this perspective, it proved 
beneficial there was no Swedish embassy in Kathmandu as I did not have to 
respond to, or defend, statements or policies of the Swedish government.  

As my friend and I had interviewed some of the same people, comparing 
interviewing experiences made me reflect on the pros and cons of being an 
‘outsider’. From my experience in Nepal it seemed that being nationality 
foreigner helped to reduce the suspicion of the respondents. I was not con-
sidered a threat in that I had no national political connections and thus I was 
deemed less likely to pass on information given by them to the media. It was 
also clear that I was able to access people unavailable or not very willing to 
meet Nepalese researchers.  
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Lastly, in terms of building a rapport, the kind of language used is an im-
portant part of the interview situation. Leech argues for a more relaxed 
wording, such as using the word ‘talk’, instead of ‘interview’.136 The purpose 
is, again, to establish a friendly, non-defensive atmosphere of a dialogue 
between two people. To build a good rapport, it is very important in the in-
terview situation to use a non-value laden language, encourage the inter-
viewee’s own opinions and experiences and to acknowledge them as they 
share this information. This helps to create a social, friendly milieu for the 
interview and makes respondents feel comfortable when sharing their narra-
tive.  

I encouraged my interviewees to give their own view on an issue or deci-
sion, emphasising that I had particularly chosen to speak to them for their 
insights and experiences. As my research interest was on their perceptions 
and reasoning, encouraging subjectivity in this regard was, as stated above, 
methodologically unproblematic. With regard to value-laden words, this was 
a process of learning. Apart from the obvious way of constructing questions 
void of the normally value-laden words such as ‘best’, ‘exploitative’ and 
‘worse than’, there were also some context specific words that I learnt to 
avoid. Some topics that I wished to discuss contained words or terminology 
that could be perceived as politically delicate. One such area was ‘political 
compromise’ that was at the heart of the negotiation processes. In this con-
text, I knew from previous interviews and more informal talks, that the word 
‘compromise’ could be interpreted as political defeat. I was careful to frame 
questions so that if I had to use ‘compromise’ it was a natural thing. I also 
incorporated the word success in the question to counter the perception that 
compromise meant political defeat. Thus the question could be formulated in 
the following manner: 

“Negotiations and political compromise are, as we know, a normal part of 
politics. Could you tell me how it was that compromises were reached for 
the negotiations in 2006 to be successful? “ 

This way of expressing the question avoided a defensive attitude, which 
would have wasted time in the interview and also negatively affected the 
established rapport. The next section will deal specifically with what types 
of questions were posed and how they were constructed so as to increase 
responsiveness of the interviewee and contribute to greater validity. 

Types of questions and structure of interviews 
‘Open-ended’ and ‘unstructured’ interviews are approaches to interviewing 
that are usually contrasted to approaches using so-called structured inter-
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views. Both have their merits and drawbacks and the decision to use one or 
the other should depend on the nature of the research topic, the kind of data 
the researcher is seeking and who the interviewees are. More structured in-
terviews benefit from the possibility of direct comparison between responses 
and compilation of data since the same questions are put in the same order to 
different interviewees. Yet, there are research topics that have been argued to 
be ill fitted to a structured format and from the perspective of this study a 
more open-ended approach was appropriate. The drawbacks of structured 
interviews in relation to certain topics has been pointed out by Holloway and 
Jefferson who, in their study on crime and feelings of insecurity, noticed that 
a question-and-answer approach with many ‘why’ questions, hampered the 
interviewees and they could not give the kind of comprehensive responses 
needed to conduct a meaningful analysis.137  

The more open-ended, narrative approach counters this tendency and al-
lows interviewees to more freely associate and narrate their experiences ac-
cording to their own thoughts. The data obtained through this approach is 
less comparable, yet more comprehensive information can be obtained. 
Again, this is not an expressed personal preference, instead the interview 
method should be determined by what is under study. It is suggested by 
Gubrium and Holstein that, narrative analysis is good for studying social 
movements, political change and that “narrative analysis allows for the sys-
tematic study of personal experience and meaning.”138 If focus is placed on 
the level of personal perception and meaning creation, as in this dissertation, 
a more unstructured approach that allows for a more narrative response is 
beneficial. 

The approach taken with regard to interviews in this study can be defined 
as semi-structured and lies between more traditional question-and-answer 
interview structure and a more narrative, storytelling approach. I did not 
operate according to a pre-written script detailing the questions, but had a list 
of themes that I wanted to cover during the interview. The questions had to 
differ in perspective depending on to which party the respondent belonged. I 
did not introduce the themes in any particular order but was sensitive to 
where a new topic could be opened in a way that fitted naturally with what 
the respondent was relating at the time.  

During my interview sessions I experienced the trade-off between validity 
and reliability in terms of selecting an unstructured and a structured ap-
proach. When I did use a more rigid and prepared script (for example when I 
had over-prepared on account of being nervous before an interview, or when 
the flow of the interview haltered) I found that the quality of the information 
                                                
137 Wendy Holloway and Tony Jerfferson, “Eliciting Narrative Through the In-Depth Inter-
view,” Qualitative Interview vol.3 no. 53 (1997): 54. 
138 Jaber F Gubrium and James A. Holstein, “From the individual interview to the interview 
society” in Jaber F Gubrium and James A. Holstein eds., Handbook of Interview Research: 
context and method (Thousand Oaks; CA: Sage Publications, 2002), 696 and 706. 
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suffered. If the question came at the wrong time in the flow of the conversa-
tion or when it could not be introduced naturally along the association pat-
tern of the respondent, I found that the interviewee was less likely to give in-
depth narratives, or could even withhold information because the question 
was perceived as awkward. By being sensitive to the flow of the interview, 
and to introduce new or related topics naturally, I found the quality of the 
data to be richer. 
 
For the interviews, I use what Leech refers to as specific grand tour ques-
tions, where the interviewee is asked to give an account of an issue specified 
by the interviewer.139 The question is more contextually defined and specifi-
cally tied to an issue compared to grand tour questions that are more broad in 
nature, for example: Could you tell me about the civil war in Nepal? I had 
done pilot interviews using questions of a more grand tour character, and 
these tended to generate too disparate a narrative and made it difficult to 
focus the interviewee to provide information on the themes of interest. In-
stead the specific grand tour questions provided context and also served to 
show that I was an informed but interested interviewer. The first question in 
introducing a theme could then be: “Could you tell me about what your party 
did in response to the Terrorist and Disruptive Acts Ordinance issued by the 
government in 2001?” Or: “Could you tell me about the decision of your 
party to join the eight party alliance in 2005?” I found that such specific 
grand tour questions provided detailed narratives that were comprehensive 
yet to the point.  

The benefits of specific grand tour questions have also been acknowl-
edged by Holloway and Jefferson after having first tried a more traditional 
Question and Answer approach. In their first attempts the answers to their 
questions were short and vague with the interviewee asking for clarification 
of what the interviewer was seeking.  They acknowledged that the opening 
question had been too direct and void of context, which would familiarize 
the interviewee with the topic under discussion.140  

More open questions and a semi-structured interview format are also rec-
ommended by Richards who argues that a more rigid type of structure ob-
tained is likely to put the interviewee (especially if an elite person) on the 
defensive.141 This view is also upheld by Aberbach and Rockman who claim 
that “elites especially—but other highly educated people as well, do not like 

                                                
139 Beth L. Leech, “Asking Questions: Techniques for Semistructured Interviews,” PS Online 
December (2002): 667. 
140 Wendy Holloway and Tony Jerfferson, “Eliciting Narrative Through the In-Depth Inter-
view,” Qualitative Interview vol.3 no. 53 (1997): 56-59. 
141 David Richards, “Elite Interviewing: Approaches and Pitfalls,” Politics vol. 16 no.3 
(1996): 201. 
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being put in the straightjacket of close-ended questions.142 In my experience, 
the questions should not be close-ended or ‘narrow’ but allow the interview-
ee to have freedom to tell their narrative and make associations more freely, 
yet the questions should not be too open as this could result in the narrative 
going too far off topic. The inclination of many elite interviewees to take 
charge of the interview and perhaps steer it into a direction or focus too 
much on issues peripheral to your research is also quite effectively hampered 
by posing specific grand tour questions.  

Specific grand tour question thus serve a dual purpose: they show that 
you are knowledgeable, so that the interviewee take you seriously and they 
also keep the interview focused on the themes you wish to cover.  

I also used contra factual questions, which presented the respondent with 
a scenario that had not occurred and asked them to reflect over what would 
have happened in different circumstances. For example: “If there had been 
no coup by the king in 2005, would you have made an alliance with the 
Maoists?” This type of questions gave me useful information in itself and an 
added value when I compared the narratives of why, in this example, the 
parliamentary parties actually had decided to ally themselves with the Mao-
ists. In theory the actors had several options for action, yet chose one over 
the others and thus I asked them why they had chosen not to do something. 
Here the answers gave me a more detailed account of their reasoning where 
they, in a way, weighed the options again in the interview situation and final-
ly accounted for what factors they perceive precluded a certain option. 

Follow-up questions 
Open-ended questions in a semi-structured format demand more of the inter-
viewer as the interview takes on a more conversational character. The inter-
viewer needs to be attentive and listen carefully in order to follow-up on 
what the interviewee has related or associated to. Following up on the con-
versation can mean diverging from the “script” of the interview, which then, 
as mention above, reduces reliability. However this may prompt more fully 
developed answers in that the flow of the conversation is not hampered due 
to abrupt changes of chronology or topic. Further, the respondent is allowed 
to “organise their answers within their own framework”143, which increases 
validity. 

One way to construct follow up questions that I used was to construct the 
question using the interviewee’s last sentence or word. Beginning a new 
question by using the respondent’s own words demonstrated to him/her that I 

                                                
142 Joel D. Aberbach and Bert A. Rockman, “Conducting and Coding Elite Interviews,” 
PSOnline December (2002): 674.  
143 Joel D. Aberbach and Bert A. Rockman, “Conducting and Coding Elite Interviews,” 
PSOnline December (2002): 674. 
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was being attentive to what he/she was telling me and it made for a natural 
continuation of the interview although a new topic was introduced. For ex-
ample:  

Respondent (R): “We tried to convince the prime minister to consider the 
option of republic but there were some problems.” 

Emma Björnehed (EB): “You say there were some problems with this, yet 
in the end he did sign the document. This was similar to the situation in 2001 
when the army was deployed. Can you tell me about the reasons for doing 
this?” 

 
This technique can also encourage the respondent to continue an ongoing 
narrative.144 For example: 

R: “We tried to convince the prime minister to consider the option of re-
public but there were some problems.” 

EB: “Problems?” 
R: “Yes, he believed that the monarchy stood for the unity of the na-

tion…” 
 

Other types of follow-up questions, used during the interviews, were exam-
ple questions. An example question is used when the interviewee participant 
has identified an event of importance and the question then acts as a way to 
elicit more detailed information.145 For example, when the respondent had 
referred to the CPN (Maoist) as a terrorist organisation, I asked the following 
question: “Could you give me an example of in what way the CPN (Maoist) 
are terrorists?” 

From my experience follow-up questions were those that generated the 
most interesting or in-depth narratives. If done correctly, they also contribut-
ed to the natural feel of the conversation and improved the rapport with the 
respondents. I put great effort into listening and posing follow-up questions 
in a timely manner and in a way that suited the style of the conversation at 
that point in the interview. Sometimes what suited the style could range from 
presenting the question almost jokingly, seriously or even cheekily. Some-
times a follow-up question did not have to be a verbal question at all, but a 
simple facial expression such as a raised eyebrow, frown or smile, would 
elicit a continuation or specification of the narrative. 

                                                
144 Wendy Holloway and Tony Jerfferson, “Eliciting Narrative Through the In-Depth Inter-
view,” Qualitative Interview vol.3 no. 53 (1997): 64. 
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Language 
As all my interviewees spoke English to a satisfactory degree, all interviews 
save two were conducted in English. Being their second language, their ca-
pabilities of expressing themselves would have been greater if the interviews 
would have been conducted in their native tongue, yet then the problems 
associated with an interpreter and the loss of meaning in translation would 
have emerged. As it was, some respondents sometimes struggled to find an 
appropriate word or way of expressing their thoughts, but they did not voice 
frustration over not being able to express themselves as they wished. If the 
analysis had been dependent on a more linguistic analysis, acknowledging 
the use of specific words, syntax or equivalence chains, conducting the in-
terviews in a language other than the native tongue of the interviewees 
would have been methodologically problematic. Yet with an analytical 
framework operating on the level of identifying the problem, cause and solu-
tion from the interviews, the analysis did not suffer from the lack of lan-
guage specificity. Nor did the linguistic limitation affect sample selection 
and in the two cases where an interpreter was needed this was arranged.  

On the issue of language it also became clear that certain words or ex-
pressions were commonly misused. One example was the use of the word 
‘before’ instead of ‘ago’ in the context of past time. The interviewees would 
frequently say: ‘two years before’ instead of ‘two years ago’. If I was uncer-
tain as to their meaning I would simply pose a clarifying question along the 
lines of: “So you are saying that already in 2003…” as to avoid misinterpre-
tation. 

On or off the record? 
I chose to use a digital tape recorder during the interviews. I always asked 
for permission and none of the respondents voiced any objection to this. I 
also did not get the sense that the presence of the tape recorder reduced the 
respondents’ willingness to speak on delicate or unofficial matters. In order 
to reduce the chance that it did affect their willingness to share information I 
clearly informed them before the interview of their right to anonymity 
should they so wish. Although all respondents thought this unnecessary, it is 
one way of reducing the risk of limiting responsiveness when recording an 
interview. Also, the people I interviewed were used to being interviewed and 
being taped, by journalists, and this, I believe, reduced the potential uncom-
fortable feeling a recording device can generate. Further, I believe that to the 
extent that caution is present on the part of the interviewee, this does not 
predominantly originate from the presence or absence of a tape recorder. It is 
more dependent on the skill of establishing a good rapport with the respond-
ent and a relaxed environment for the interview. 
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The use of a tape recorder provided a significant benefit by reducing the 
distraction of note taking. I could be more attentive to what the interviewee 
was saying and this increased the quality of follow-up questions. I also felt 
that it was easier to give the interviewees my full attention as I was not oc-
cupied with continuous note taking. To me, using a recorder made it easier to 
build a rapport and make the interview feel like a ‘natural’ conversation. 
Having the interviews recorded digitally also greatly increased the quality of 
the transcripts. I had always stated that the anonymity of the respondent 
would be respected if they so wished. Given this, I asked if they would per-
mit me to use quotes from our interview. All respondents were of the view 
that anonymity was not required and that citing was permitted.  

Transcribing, treatment and presentation 
All of the interviews were recorded and then transcribed by me. Reading 
through the transcripts I picked out 18 central themes and collected those 
parts relating to the specific themes into separate documents. Examples of 
these central themes are: the king’s actions, negotiation rounds, Maoist char-
acter and the terrorism issue. In organizing the different themes in the docu-
ments I was guided by elements of frame analysis theory and looked for 
areas of, for example, frame disputes and counter-framing attempts. I then 
re-read the thematic documents and began to see linkages between them and 
then integrated the documents, building a more focused collection of seven 
central themes: Possibility of Alliance, Democracy and Trust, In-group Dis-
putes, Negotiation and Election, Terrorism Frame, Peace Frame and the Ra-
tional Story. As I examined the conflict and peace process through frame 
analysis, locating frames and framing processes was the primary task of the 
preliminary analysis. I began with the two dominant frames: the Terrorism 
Frame, which was theory driven and the Peace Frame, which originated from 
the collected empirical material. The analytical framework of problem, 
cause, solution, was applied to the material where the problem representation 
of both the government and the Maoist were taken into account. The result 
was four problem representations, two for each of the two frames. As such, 
comparisons between the different frames were possible and similarities and 
differences could be identified. 

In terms of perceived manoeuvrability the actor effect model was applied 
to the material to identify the effects of self-serving, persuasion, entrapment 
and self-entrapment from how the respondents’ spoke about their decisions 
and actions. In regard to these logic the analysis of the material noted indica-
tors of these logic as, for example, where the interviewees had expressed that 
they felt pressured; had wanted to take some other action but felt prevented 
due to what could be identified as prevailing frames and; had expressed a 
need for a certain framing to allow for a certain action. 
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In going through the transcripts it was clear that the interviews improved 
over time. That is the quality of the material improved as my experience of 
interviewing increased. Thus there is an admitted bias in relation to the 
quality of the interviews dependent on my interviewing experience. This 
bias, I believe, is somewhat reduced by my previous experience conducting 
interviews in Nepal prior to the dissertation project. Being aware of this risk 
of a difference in quality between early and late interviews I made conscious 
decisions to place some of the interviews I considered as important146 later in 
the process and they were conducted on my second field research trip. Ex-
amples of this were the interviews with Former Prime Minister Sher Bahadur 
Deuba, Maoist Supermo Prachanda and Prime Minister and second in com-
mand of the CPN(Maoist), Dr. Baburam Bhattarai.  

The interviews are presented in the thesis through selected quotes. As 
quotes these excerpts have not been edited with regard to grammar or syntax. 
Nor have they been altered to “written” language. When reading the quotes it 
should be remembered that these are representations of spoken language, 
which can account for rhetorical oddities such as repetitions.   

Written material 
Written material was used to cross reference data gathered from the inter-
views and to provide ‘fixed material’ relating to the case and the actors. In 
terms of newspaper sources, I mainly used The Kathmandu Post and the 
Rising Nepal, both English language newspapers with a wide circulation in 
Nepal. Politically, The Kathmandu Post is more liberal while the Rising 
Nepal is more conservative. I went through all the issues of the Kathmandu 
Post from 2001 to 2006 selecting relevant articles and then took the corre-
sponding dates for the Rising Nepal. It should be noted that the newspapers 
are only eight pages long and the layout of the newspapers is fairly easy to 
manage with National news on one page, editorial on one, sports on one etc. 
For a relevant date I ordered the entire page from the Rising Nepal. Mostly 
this was the front page, editorial page and the national news page for each 
newspaper.  

I also used government statements, where available. No material is avail-
able in English from the government sessions and the meetings held between 
party leaders in the negotiation process have no minutes to access. This also 
stressed the need for interviews as the motivations and decision process had 
not been recorded in text. From the Maoists’ side I used the Maoist bulletin 
                                                
146 By important here I mean the relative importance of the person I was interviewing in terms 
of availability and position within the party or organization. It is of course impossible to judge 
the quality of the interview and thus its scientific importance beforehand. It may well be that 
an interview, beforehand categorized as less important, may turn out to have significant im-
pact for the study. 



 83 

that the party published online as a source of data as well as statements and 
other texts from the party, including the letter stating the 40 point demands 
released in 1996. I also used agreements from past negotiations such as 
ceasefire declarations and the various agreements coming out of the peace 
process.  
 
 
 



 84 

4. Overview of Nepal: main actors and events  

A comprehensive Peace Accord was signed between Mr. Girija Prasad 
Koirala, Prime Minister of Nepal and Mr. Prachanda, the President of Com-
munist Party Nepal (Maoist) on 21 November, 2006. Following the Accord, 
an era of peaceful co-existence has began ending the insurgency and conflict 
staged by Maoist since 13 February, 1996. Thus, this Accord is considered as 
a landmark event in the Nepalese political history.147 

 
 
What is described in the above excerpt from the 2006 Comprehensive Peace 
Agreement is a transition from open conflict to peaceful relations between 
the Communist Party of Nepal (Maoist) (CPN (Maoist)) and the government 
of Nepal, which ended the decade long civil war. This chapter gives an over-
view of the conflict and peace process and focuses on presenting the main 
actors and central events. The time span is from 1990 until 2008, covering 
the period of (re)introduction of democracy in 1990, through the conflict 
years and peace process, and ending with the election to the Constituent 
Assembly in April 2008.148   

Parties to the conflict 
The decade long civil war can be categorised as a struggle for state power 
and power to determine the structure of the state where the main antagonists 
were the CPN (Maoist) and the state. During the period of conflict the state 
in Nepal consisted of a parliamentary system of government with a constitu-
tional monarch as the Head of State. The monarch, King Gyanendra, became 
directly involved in the domestic politics when he dismissed parliament on 
two occasions. The first time on the 4th of October 2002 King Gyanendra 
appointed ministers to replace the elected representatives. On the second 

                                                
147 Government of Nepal and the Communist Party of Nepal (Maoist), Comprehensive Peace 
Accord (Singh Durbar: Peace Committee, Peace Secretariat, 2006), 1. 
148 For a comprehensive account of Nepalese history see: John Whelpton, A History of Nepal 
(Cambridge, UK: Cambridge University Press, 2005); Francis Buchanan Hamilton, An Ac-
count of the Kingdom of Nepal (New Delhi: Asian Educational Services, 1997) First pub-
lished 1819; Percival Landon, Nepal (New Delhi: Asian Educational Services, 1993) First 
published 1928. 
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occasion, on February the 1st, 2005, he assumed full executive power.149 
Thus, while speaking about the state it is important to distinguish between 
the parliamentary parties on the one hand and the monarch on the other. The 
section below gives an account of the history of the political parties, includ-
ing the CPN (Maoist), their ideological orientation and prominent party 
members. 

The Communist Party of Nepal (Maoist) 
The insurgency in Nepal, commonly referred to as the Maoist movement, 
had at its core the radical left-wing party the Communist Party of Nepal 
(Maoist) (CPN (Maoist)). The party was originally formed in 1985 under the 
name Communist Party of Nepal (Mashal) of which Pushpa Kamal Dahal 
a.k.a. Prachanda became General Secretary in 1989. The CPN (Maoist), as 
all communist parties in Nepal, has, as parent organisation the Communist 
Party of Nepal (CPN), which was formed in 1949.150 Over the years the CPN 
experienced numerous splits and several fractions were formed. One of these 
was the moderate left-wing Communist Party of Nepal (Unified Marxist-
Leninist) (CPN-UML).151 The CPN (Maoist) itself was, similarly to the for-
mation of the CPN-UML, the result of the radicalization and fragmentation 
among the numerous left-wing parties in Nepal following the implementa-
tion of democracy in 1990.  

During the agitation for democracy in 1990, through the massive People’s 
Movement (Jana Andolan), the party did not partake in the mainstream coa-
lition of parties but supported the implementation of multi-party democracy 
alongside the other parties including the conservative Nepali Congress and 
the CPN-UML.152 Instead, during the Peoples’ Movement, the Maoists to-
gether with some other communist fractions was organised in the United 
National People’s Movement (UNPM). The UNPM later decided to partake 
in the general election in 1991 through their political organisation the United 
People’s Front of Nepal (UPFN).153 The party won nine seats in parliament, 
making them the third largest party after the Nepali Congress (NC) and the 
                                                
149 Provisions in the 1990 constitution (Part 8 §53 clause 4) allows the king to dissolve par-
liament on the recommendation of the Prime Minister.  
150 Deepak Thapa, Understanding the Maoist Movement of Nepal (Kathmandu: Modern Print-
ing Press, 2003), x. 
151 Andrew Nickson, “Democratisation and the growth of communism in Nepal A Peruvian 
scenario in the making?” Deepak Thapa, Understanding the Maoist Movement of Nepal 
(Kathmandu: Modern Printing Press, 2003), 4. and Arjun Karki and David Seddon ed., The 
People’s War in Nepal: Left Perspectives (New Delhi: Adroit Publishers, 2003), 6. 
152 Andrew Nickson, “Democratisation and the growth of communism in Nepal A Peruvian 
scenario in the making?” Deepak Thapa, Understanding the Maoist Movement of Nepal 
(Kathmandu: Modern Printing Press, 2003), 11-19. 
153 The UNPM formed a two wing organization: the Communist Party of Nepal –Unity Centre 
which was a revolutionary front and the United People’s Front of Nepal (UPFN) as the politi-
cal front. 
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Communist Party of Nepal-Unified Marxist Leninist (CPN-UML).154 How-
ever, the radical left-wing parties continued to experience fragmentation and 
the common political vision began to falter.155 Already in the wake of the 
1990s movement, the CPN (Mashal) had an outspoken ideological founda-
tion of Marxism-Leninism-Maoism and a belief that the pursuit of a People’s 
War was the only strategy by which to establish a People’s Democracy.156 
When the time came for mid-term elections, in 1994, the then Communist 
Party of Nepal (Maoist) with party chairman Prachanda decided to leave 
mainstream politics and went underground.  

In a document released in 1995, one year before hostilities broke out, the 
party clearly declared its goal of capturing state power with the motivation: 

This plan of initiation of the peoples’ war would be based on the principle 
that everything is an illusion except state power. While remaining firm on the 
principle aim of the armed struggles as to capture political power for the peo-
ple, the Party expresses its firm commitment to wage relentless struggle 
against all forms of deviationist thoughts and trends including economism, 
reformism and anarchism.157 

 In 1996, the party issued a 40-point statement to then Prime Minister Sher 
Bahadur Deuba of the Nepali Congress, outlining the social, political and 
economic changes that they wished to see in Nepal. Three days before the 
deadline the Maoists attacked police barracks in the districts of Rolpa, 
Rukum and Jajarkot and seized the Small Farmers Development Programme 
offices in Gorkha and Sindhuli districts.158 The civil war that followed lasted 
for over a decade and claimed the lives of over 13 000 people.159 The party’s 
ideology was Marxism-Leninism-Maoist and tactically they adhered to 
Mao’s doctrine concerning guerrilla warfare. This Marxism-Leninism-
Maoist ideological foundation was combined with the specific context and 
experience of waging a guerrilla war in Nepal and dubbed the Prachanda 
Path at the party’s Second National Conference in February 2001.160 In terms 

                                                
154 S.D Muni, Maoist Insurgency in Nepal: the challenge and the response (New Delhi: Rupa 
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156 Anand Swaroop Verma, Maoist Movement in Nepal (New Dehli: Samkalin Teesari Duni-
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157 “Theoretical Premises for the Historic Initiation of the People’s War”, September, 1995 
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of military strategy the Maoists adhere to Mao’s phases of people’s war, and 
as such they divided the war into three stages: strategic defence, strategic 
stalemate and strategic offence.161 

Although the Maoist movement was successful in broadening its recruit-
ment base to include dalits (untouchables) janajatis (indigenous people) and 
women (approximately 40 per cent of the political and military wing) by 
drawing on the widespread injustices manifest in an economically and so-
cially segregated society, the core of the movement and the political actor 
remained the CPN (Maoist).162 Except for a certain fragmentation in 2004, 
with two groups leaving the movement in disappointment at the Maoists’ 
lack of support for the struggle of ethnic groups163, the movement has suf-
fered no splintering and can be seen as a single actor with a clearly defined 
political and military leadership under Pushpa Kamal Dahal (Prachanda) 
with Dr. Baburam Bhattarai as second in command and ideological leader.  

The main parliamentary parties 
Following Mao’s revolutionary theory, the antagonist of the Maoists has 
always been the state. In the period 1990-2002, Nepal was governed by fre-
quently changing coalition governments and the country experienced seven 
cabinets in the five years between 1994 and 1999.164 Although there were 
frequent shifts in government constellations this concerned mainly party 
configurations, not individual politicians (see Table 4.1). 

 
  

                                                
161 Sudheer Sharma, “The Maoist Movement an Evolutionary Perspective”, in Deepak Thapa, 
Understanding the Maoist Movement of Nepal (Kathmandu: Modern Printing Press, 2003), 
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Prime Minister Party Period 
Krishna Prasad Bhat-
tarai Nepali Congress April 1990-May 1991 

Girija Prasad Koirala Nepali Congress 
May 1991-November 
1994 

Man Mohan Adhikari 

Communist Party 
of Nepal-Unified 
Marxist-Leninist  

November 1994-
September 1995 

Sher Bahadur Deuba Nepali Congress 
September 1995-March 
1997 

Lokendra Bahadur 
Chand 

Rastriya Prajatan-
tra Party (Chand) 

March 1997-October 
1997 

Surya Bahadur Thapa 
Rastriya Prajatan-
tra Party  

October 1997-April 
1998 

Girija Prasad Koirala Nepali Congress April 1998-May 1999 
Krishna Prasad Bhat-
tarai Nepali Congress May 1999-March 2000 

Girija Prasad Koirala Nepali Congress March 2000-July 2001 

Sher Bahadur Deuba Nepali Congress 
July 2001-October 
2002 

Direct rule by king 
Gyandenra N/A 

4 October 2002-11 
October 2002 

Lokendra Bahadur 
Chand* 

Rastriya Prajatan-
tra Party  

October 2002-June 
2003 

Surya Bahadur Thapa* 
Rastriya Prajatan-
tra Party  June 2003-June 2004 

Sher Bahadur Deuba* 
Nepali Congress 
(Democratic) 

June 2004-February 
2005 

Direct rule by king 
Gyandenra N/A 

February 2005-April 
2006 

Girija Prasad Koirala Nepali Congress April 2006-May 2008 

Table 4.1 Prime Ministers of the Kingdom of Nepal (1990-2008) 
*Minister posts were acquired by royal appointment. 
 
During the changing political scenery of the 1990s, the individual actors 
remained more or less the same with only state power changing hands. Ne-
pali Congress was the ruling party for the majority of the period and occu-
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pied the Prime Minister post a total of nine times.165 One of the reasons for 
the instability of the government during the 1990s was the non-acceptance of 
democratic procedures and of being in opposition.166 This frequent challenge 
of the sitting government by the opposition has been argued to be indicative 
of power struggles dominating domestic politics in Nepal.167 In addition to 
the inter-party struggles, the widespread dissatisfaction with the conduct and 
performance of the political parties paved the way, in 2005, for the monar-
chy to reassume its traditional position as a ruling head of state.168  

Although there are 74169 registered parties in Nepal170, apart from the CPN 
(Maoist) after their entry into the multi-party democratic system, there are 
two dominant parties: the Nepali Congress (NC) and the Communist Party of 
Nepal-Unified Marxist Leninists (CPN-UML). Since the introduction of 
political parties in Nepal in the 1940s, the NC and the CPN-UML have been 
the main ones in terms of size and influence. This is why the majority of 
respondents from the parliamentary parties are from these two parties. No 
other parties, except the RPP and the CPN (Maoist), have been able to gather 
enough votes to form either a majority or minority government. Political 
parties were outlawed in Nepal in the 1940s and many of the politically ac-
tive families and individuals had sought refuge in neighbouring India. From 
1846 and for the following 103 years, political power in Nepal was held by 
the Ranas, a powerful high caste family that had succeeded in diverting 
power away from the palace to the office the Prime Minister. The political 
situation changed with the ousting of the Rana regime in Nepal and this also 
resulted in more open foreign relations. Until then citizens were required to 
obtain special permits in order to leave the country and the number of for-
eign visitors was limited. Both the NC and the CPN were instrumental in 
launching the campaign that ended the reign of the Rana Prime Ministers. 
The NC is a party with a conservative ideology, arguing for reduced state 
control and was, until 2006, in favour of a constitutional monarch. The CPN-
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 90 

UML has a more progressive agenda based on equality and socio-economic 
reforms. Both parties were instrumental in initiating the First Peoples 
Movement (Jana Andolan) in 1990, which introduced democracy proper in 
Nepal, then the Second Jana Andolan in the spring of 2006, which resulted 
in the king stepping down. It was the NC and UML which, together with five 
other parties, formed the Seven Party Alliance in the spring of 2005 and 
began negotiations with the Maoists. 

The Palace 
The monarchy has been a prominent feature in Nepal politics throughout its 
history. The nation took its modern shape in 1768 under the leadership of 
Privathy Naharanya Shah, from whom, the monarchs in Nepal have all been 
direct descendants. The last king of Nepal, Gyanendra, was the eleventh 
monarch of the royal line. The kings of Nepal ruled the country until 1847 
when the Rana family assumed power and ruled as Prime Ministers for 103 
years, keeping the monarch as a symbolic head of state. With the overthrow 
of the Rana regime in 1950, Nepal experienced a brief period of multiparty 
democracy. This ended with the king’s dissolution of parliament in 1960, 
one year after the first election was held. The then king, Mahendra, assumed 
executive power and implemented a party-less political system called Pan-
chayat. Thus, the monarchy has had a prominent role in governing the state 
since its foundation. Until the Second Peoples’ Movement (Second Jana 
Andolan)171 in April 2006, the monarch was generally regarded as a symbol 
of national unity. Among the more religious part of the population, the king 
was also seen as the reincarnation of the Hindu god Vishnu. Up until 2008 
when it was proclaimed a secular state, Nepal was the only country in the 
world where Hinduism was the state religion.  

The Panchayat system was in force until 1990 when a popular People’s 
Movement (Jana Andolan) demanded of then king, Birendra, the implemen-
tation of multi-party democracy. After huge demonstrations in Kathmandu, 
Birendra conceded and Nepal acquired a new constitution, albeit with a con-
stitutional monarch. 

In 2001, five years after the start of the Maoist insurgency, the then 
Crown Prince, Dipendra, killed seven people of his own family including the 
king and queen before fatally wounding himself. The incident known as the 
Palace Massacre occurred on June 1st and saw the brother to the murdered 
king, Gyanendra ascend the throne. Known generally as an ambitious man, 

                                                
171 Some of my respondents, especially those belonging to left wing parties, have pointed out 
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a view, for the purpose of chronological clarity and to avoid confusion for the reader, I will 
use the established terms of Jana Andolan and Second Jana Andolan to describe these events 
in Nepalese political history. 
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Gyandendra took a more active part in political life. Stating that the political 
parties were inefficient in dealing with the Maoist problem, King Gyanendra 
dissolved parliament on October 4th, 2002 and proceeded to assume execu-
tive power on February 1st, 2005.172 Upon seizing state power, Gyanendra 
outlawed the political parties, effectively turning the conflict into a tri-party 
struggle, between the Maoist, the political parties and the monarchy.  

Period of conflict 
The Nepal civil war lasted from 1996-2006. During this period there were 
three attempts at negotiation, one in 2001 between the democratically elected 
government of Sher Bahadur Deuba and the Maoist, one in 2003 between the 
Maoist and the king’s government and one in 2005 between the Seven Party 
Alliance and the Maoist. The negotiation in 2005 eventually led to the 12-
point agreement and later to the Comprehensive Peace Agreement in 2006. 
In between negotiation rounds the parties returned to hostilities where the 
state initially treated the Maoist insurgency as a law and order problem, un-
til, in 2001, the army was mobilized. 

Democracy and the beginning of fragmentation 
Although the Nepal conflict did not become violent until February 1996, the 
years leading up to the armed insurgency had been marked by increased 
fragmentation among the political parties in Nepal.173 This fragmentation had 
been preceded by a period of unprecedented unity as the political parties had 
come together in the Peoples’ Movement (Jana Andolan) of 1990, and suc-
cessfully pressured King Birendra to reinstate democracy to the Himalayan 
kingdom.174  

The reinstatement is more accurately described as an introduction of de-
mocracy, as except for two interruptions, Nepal has been ruled by the same 
family of monarchs since the unification of the country in 1768. The first 
exception to monarchical rule was the oligarchy of the Rana family who 
claimed de facto power as prime ministers for just over a century while 
keeping the king as the symbolical leader.175 The second exception followed 
the fall of the Rana regime, when a multi-party democratic system was tried 
between 1951 and 1960. The democratic system was never properly imple-
mented at the time. Elections were not held until 1959 and King Mahendra 
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dismissed parliament a year later and re-established control through a party-
less system (Panchayat).176  

In reality democracy was introduced in Nepal in 1990 and following the 
Jana Andolan, people had high hopes and aspirations for the new political 
system. Yet, the government and the people, both being unprepared and un-
educated in the ways of democratic procedure, failed to generate the ex-
pected (and promised) results and consequently disappointments soared.177  

Apart from public disappointment there was also increased criticism, 
from the radical left, directed at parliament, accusing the government of 
being undemocratic and ineffective. The government also suffered scandals 
and accusations concerning corruption and nepotism. Interviewees from the 
political parties have admitted that their, and the view of the population at 
large, was that democracy would be like ‘instant coffee’ providing a solution 
to all the social, political and economic problems Nepal was suffering and 
the discrepancy between expectations and results grew.  

It was against this political backdrop and in a country characterized by 
significant economic inequalities and social segregation that the Maoists 
launched their civil war. Nepal is one of the poorest countries in the world 
and the rural and especially the Western parts are the least developed in the 
country. This is where the Maoist established their strongest bases and im-
plemented alternative legal and executive state structures such as Peoples’ 
Courts. The very visible existence of second-class citizens as represented by 
the lower castes and untouchables (dalits)178 became, in addition to the wide-
spread economic inequality, a significant political platform from which the 
Maoists advocated equal rights and equal worth. 

The Boycott of the 1994 Elections and the 40-point demand 
Following political manoeuvring from the other parties the CPN (Maoist) 
were not deemed a proper party and as a result the leadership decided to 
boycott the 1994 elections. The CPN (Maoist) saw its possibilities of gaining 
power through the official channels to be diminishing and the option of a 
Peoples’ War grew more attractive. After the boycott of the 1994 elections, 
the Maoist party went underground. In 1995 they issued a 40-point demand 
to then Prime Minister Sher Bahadur Deuba (NC) outlining their demands 
for the socio-economic and political restructuring of the Nepali state. The 
Prime Minister received the document yet decided to defer dealing with it 
until after a state visit to India. On February 13th 1996, before Deuba got 
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 93 

back and four days before the allotted deadline, the Communist Party of 
Nepal-Maoists attacked police stations, launching the People’s War. It ap-
pears as though the CPN (Maoist) had already decided to embark on a vio-
lent struggle in the Third Plenum of the Unity Centre, which was held in 
March 1995. This has made scholars draw the conclusion, that despite issu-
ing a deadline with the demands, the Maoist had no intention of refraining 
from commencing the People’s War, regardless of the response by the gov-
ernment.179 

Negotiation and military involvement (2001) 
The first attempts at a negotiated solution took place in August 2001. Fol-
lowing the declaration of a three-month bi-lateral ceasefire on 23rd of July, 
the Maoists and the then Sher Bahadur Deuba (NC) government began talks 
on August 30th. Three rounds of talks were held from August to November.  
However, the negotiations broke down due in large part to the failure to 
agree on the demand of the Maoists of elections to a Constitutional Assem-
bly.180 The government were prepared to discuss amendments to the constitu-
tion but not a complete redrafting. The Maoist demand for a republic was 
also rejected. Following the failed negotiations, the Maoists proceeded to 
attack army barracks in several districts on the 23rd of November. This was 
the first time that the army had been the target of Maoist attack. The gov-
ernment responded by implementing a state of emergency and labelled the 
CPN (Maoist) a terrorist organisation in November 2001, in accordance with 
the newly adopted Terrorist and Disruptive Activities Ordinance.181  

Following the breakdown of the first round of negotiations in 2001, the 
Royal Nepalese Army was mobilized and the conflict saw a significant in-
crease in the numbers of casualties. In November 2001, the Maoists were 
proclaimed terrorist, the Terrorism and Disturbance Ordinance was issued 
and the army was deployed to deal with the situation. As expected the intro-
duction of the army to the conflict lead to an escalation of the violence be-
tween the RNA and the PLA (see Table.4.2). In, 2002, the year following the 
involvement of the army, the reported battle related deaths were more than 
three times higher (3947) than in the previous six years taken together (1182 
battle related deaths between 1996-2001). Although this year saw the highest 
number of casualties, the figures of battle related deaths remained over a 
thousand for every year up to the signing of the comprehensive peace 
agreement in 2006. 
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Year 1996 1997 1998 1999 2000 2001 2002 2003 2004 2005 2006 2007 

Deaths 44 40 250 159 260 429 3947 1341 1880 1104 457 0 

Table 4.2 Battle related deaths per year in Nepal182 

Dissolution of parliament (2002) 
In this time of increased conflict intensity and increased international atten-
tion the parliamentary system of Nepal faced a crisis. The crisis centred on 
the imposed six months State of Emergency (SoE) that was implemented in 
conjunction with the failed negotiation attempt in November 2001. In May 
2002, the much criticised, State of Emergency was about to be lifted, yet 
arguments from the palace and the RNA urged that the SoE be extended by 
three months. This proposal was put forward by then Prime Minister Deuba 
who called for a special session of parliament on the 24th of May. On the 
other hand, the Central Working Committee of his own party, the Nepali 
Congress asked for this proposal to be withdrawn on the grounds that the 
Terrorist and Disruptive  (Prevention and Punishment) Act, also issued in 
November 2001, was sufficient in dealing with the Maoist threat.183 In reply, 
Deuba recommended the dissolution of parliament and the holding of mid-
term elections in November the same year. 184 King Gyanendra followed his 
recommendation, parliament was dismissed and Deuba continued as caretak-
er Prime Minister. 

This move by Deuba created further confusion with regard to the stability 
of the democratic system in Nepal and Deuba was expelled from the Nepali 
Congress party as a result. During the autumn, the military confrontations 
continued and there was widespread doubt about the ability to hold free and 
fair elections in November. When, in October, caretaker Prime Minister 
Deuba, called for a deferral of elections for one year, king Gyanendra dis-
solved parliament on the grounds that it was not able to hold elections as per 
the constitution. The king appointed an interim government with RPP leader 
Lokendra Bahadur Chand as Prime Minister and elections were postponed 
indefinitely.185 This move by the king, on October 4th, 2002, is widely re-
garded as the first direct step by the king to isolate the parliamentary parties 
and assume control of the state apparatus. 
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The debate concerning the extension of the State of Emergency and the 
deferring of election can be seen as a result of the infighting within Nepali 
Congress, which resulted in Deuba’s expulsion from the party and the for-
mation of Nepali Congress Democratic with Deuba as party leader. Deuba 
himself says that the idea of deferring elections came from both major par-
ties, the NC and the UML186  

Second negotiation phase (2003) 
On the 29th of January 2003, four months after the dissolution of parliament 
by king Gyanedra, a mutual ceasefire, initiated by the Maoist, was an-
nounced. At this time both warring sides, the RNA and the Maoist were mili-
tarily weak after two years of intense fighting yet both considered the other 
to hold a strong military position. The government was receiving support, 
both politically and militarily, from the United States, India and the United 
Kingdom. For their part, the Maoist had a presence in all districts, including 
some urban centres.187 

Before negotiations could begin the Maoist issued a list of four pre-
requisites which related directly to the government’s designation of their 
movement as terrorist: 1) withdrawal of the government’s decision to declare 
the CPN (Maoist) a terrorist organisation; 2) withdrawal of Interpol Red 
Corner notices against Maoist leaders; 3) withdrawal of the decision to put 
price tags on the heads of Maoist leaders and: 4) withdrawal of all cases 
made against Maoists in custody or detention.188 The government conceded 
to these demands on the 2nd of February. The demand by the Maoist to have 
these indicators of terrorism and criminality removed does show that the 
party did not take those decisions by the government lightly. They wanted to 
be seen as a legitimate political force, having argued, from the start, for a 
political view on the problem causing the conflict. Having removed the ter-
rorism label, Interpol notices and price tags for individual Maoist leaders, the 
talks began. The core demands of the Maoist had not changed since the pre-
vious rounds of negotiation, they still asked for a roundtable conference, an 
interim government and elections to a Constituent Assembly.  

In contrast to the first negotiations in 2001, both parties seemed commit-
ted and serious. Yet, it is clear from the events in the three rounds of talks 
that the Maoist were the leading actor in terms of political clarity. They had 
presented their demands for initiating talks and these were accepted. With 
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the terrorism designation removed the government and the Maoist competed 
on equal political terms.  

At the first round the Maoist presented their agenda, which included their 
three core demands as well as several points from the 40-point demand from 
1996. At this point the government side asked for more time to ‘do their 
homework’ and come up with a proposal of their own. Before the start of the 
third round of talks, Gyanendra ousted Prime Minister Chand  and appointed 
Surya Bahadur Thapa as Prime Minster on the 4th of June 2003.189 This new 
appointment was contested by the agitating parliamentary parties and also 
the Maoist expressed a sense of futility in continuing talks. The third round 
of talks was held on the 17th of August, 2003 in Nepalgunj and Dhang. Here 
the government presented their first official political agenda, which included 
major socio-economic changes and substantial constitutional amendments. 
However, they would not agree to a Constituent Assembly Election with the 
mandate to rewrite Nepal’s constitution and it remained silent on the role of 
the king in any future constitutional arrangement.190 The Maoist had been 
clear that the new constitution would be republican and ten days later the 
Maoists unilaterally withdrew from the peace talks and resumes violence. 

During the 2003 negotiations, the parliamentary parties did not participate 
in talks. As the move to dismiss parliament in 2002 was considered by them 
as unconstitutional and undemocratic they regarded the talks to be illegiti-
mate. With the breakdown of the negotiations, the CPN (Maoist) were also 
listed on the American Terror Exclusion List (TEL).191 

The king takes over (2005) 
From the end of the 2003 peace talks a period of political uncertainty and 
indecisiveness followed. The Maoist were intensifying their pressure on the 
government by, among other things, arranging road-blocks on roads leading 
to Kathmandu. The government issued a deadline for peace talks to resume 
but the Maoists ignored it. The Maoists on the other hand were insisting on 
international mediation, a condition that the government did not want to 
accept. The political leadership was also volatile, Surya Bahadur Thapa suc-
ceeded former Prime Minister Chand as Prime Minister by royal appoint-
ment. Yet he resigned after eleven months and after a time of prolonged 
demonstrations by the parliamentary parties. He was replaced by Sher Baha-
dur Deuba on 2nd of June 2004. This was Deuba’s third term as Prime Minis-
ter, his previous time as Prime Minster having ended with his dismissal by 
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king Gyanendra. This time it ended when the king assumed executive power 
on February 1st 2005 through what is referred to as the royal take over.  

The royal take over in February 2005 marked a turning point in the dy-
namics of the Nepal conflict. King Gyanendra declared in his address to the 
nation, shortly after the takeover, that what his actions were essential in or-
der to protect democracy in Nepal and to deal effectively with the Maoist 
threat. Upon seizing power Gyanendra had the majority of the leaders of the 
parliamentary parties either incarcerated or placed under house arrest. Hun-
dreds of people who protested the king’s move were also taken into custody.  

Negotiation and peace process (2005-2006) 
After their successive releases in the late spring of 2005, the leaders of the 
parliamentary parties, notably G.P Koirala (NC) and Madhav Kumar Nepal 
(CPN-UML) began to initiate a movement against king Gyanendra to restore 
democracy and reinstate parliament. Together with five other political par-
ties they formed the Seven Party Alliance (SPA). During the spring and 
summer of 2005 the SPA had unofficial communication with the Maoist. It 
appears as if the royal takeover provided the common incentive for the two 
political forces to fight against the autocratic rule of the palace. In July, Pra-
chanda declared that his party is ready to hold talks with the SPA. Negotia-
tions between the two parties continued throughout the summer and autumn 
amidst increasing demonstrations and protests by civil society. On Novem-
ber 21, four years after representatives of the same parliamentary parties that 
labelled the CPN (Maoist) terrorist, the Maoists and the SPA reached an 
agreement. The so-called 12-point agreement manifested the two forces con-
tinued fight to end the autocratic rule of the king and where the Maoists 
agreed to work within a multi-party democratic structure.  

After the signing of the 12-point agreement in November 2005 the 
demonstrations against the king increased. Representatives of civil society 
spoke out and hundreds of people were placed in custody for violating cur-
few or speaking out against the king. The demonstrations soon turned into a 
movement, the Second Jana Andolan, drawing on the first people’s move-
ment in 1990, which had forced king Birendra to implement democracy. The 
aim now was to re-implement it. Thousands took to the streets in April and 
were backed by both the SPA and the Maoist party. Finally in late April the 
king had to step down after first having attempted to offer the SPA the op-
portunity to suggest candidates for Prime Minister. This offer was duly re-
jected and after three more days of agitation, on April 24th, 2006, the king 
stepped down. 

In the aftermath of the Second Jana Andolan an interim government was 
established and during the summer and autumn discussions were held be-
tween the SPA and the Maoist that culminated in the signing of the Compre-
hensive Peace Agreement on November 21st, 2006.  
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Elections to Constituent Assembly (2008)	  	  
A year after the peace agreement was signed, and an eight-party interim 
government was formed. This government was made up of the CPN (Mao-
ist) and the seven party alliance which was created upon the king seizing 
power and includes the main political parties in Nepal: the Nepali Congress 
(NC), the CPN-UML, Nepali Congress (Democratic) (NCD), Nepal Workers 
and Peasants Party, Nepal Sadbhavana Party (Anada devi), United Left Front 
(Nepal) (ULF-N) and the Peoples’ Front (Janamorcha Nepal). Following the 
elections for the constituent assembly in 2008, which the CPN (Maoist) won, 
the first legislative act of the assembly was to declare Nepal a republic.  
Even though the CA was formed in 2008 the work of writing a new constitu-
tion for Nepal has been a long and drawn out process marked by delays and 
collapsed governments. At the moment of writing the constitution has not 
yet been finalised. 
 
Previous research on the conflict in Nepal has investigated causes of con-
flict, level of violence and recruitment strategies. Some edited volumes also 
describe different aspects of the insurgency itself: its emergence and devel-
opment, the strategies and political ideology of the Maoists, the ethnic aspect 
of the insurgency and the gender dimension of the Maoists and the con-
flict.192  

With regard to causes of conflict the most common factors that have been 
pointed out are the high levels of poverty combined with widespread and 
structural social and economic inequality, for example with regard to land 
tenure, in combination with the political inefficiency and/or unwillingness to 
remedy these problems.193  

In a more specific study of the conflict by Bohara, Mitchell and Nepal the 
unique topographic characteristics of Nepal is taken as point of departure to 
analyse the relationship between government and insurgent violence. Using 
subnational data, they study the influence of terrain on the level of violence, 
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where hilly terrain is found to present favourable conditions for insurgent 
activities. Their study also indicates that with regard to the state, low levels 
of political participation and citizen organisation increases the opportunities 
for higher levels of violence.194  

Related to the Maoist recruitment Joshi and Mason study electoral partic-
ipation during the time of the insurgency. They conclude that the lower voter 
turn-out in the 1999 elections was the result of landlords’ weakened control 
over peasants due to the insurgency in combination with increased peasant 
support for the Maoists.195 Eck, in her doctoral thesis takes a novel approach 
to recruitment, studying the recruitment strategies of rebel groups, using the 
Maoist insurgency as an illustrative case.196 

With regard to the peace process in Nepal, and more specifically why the 
alliance was formed between the parliamentary parties and the Maoists in 
2005, the common answer seems to be that this was made possible by king 
Gyanendra’s ‘direct rule’, which began on February 1st, 2005.197 

The role of ideas in the conflict has not been in focus of previous research 
and accounts on the causes for the commencing of hostilities or the ending of 
violence in Nepal. Using frame analysis makes it possible for me to provide 
a fuller understanding of both the process and outcome in Nepal. Rather than 
investigating macro level causes of the conflict and peace process, this study 
focuses on the micro level of actor’s perceived manoeuvrability for action in 
relation to frames. E.g. even though the army was introduced in the conflict 
after the terrorist attacks in New York on September 11th, 2001, my ap-
proach makes it possible to show how the terrorism label was used and the 
consequences of this, not for the escalation of violence but for the possibility 
of future action by the actors involved in the conflict. Also by analysing the 
peace process and the relationship between the SPA and the Maoist from an 
actor perspective, this study provides answers to how the parties of that alli-
ance were influenced through the competitive framing of their common goal 
of peace. Further, analysing the process from a framing perspective also 
shows that the common description of the peace process as a result solely of 
the Maoists being brought back to the democratic fold and mainstream poli-
tics is simplified, at best.  
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5. Construction of the terrorism frame 

On the 26th of November 2001 the Sher Bahadur Deuba government of Ne-
pal, with the approval of parliament, declared a State of Emergency, desig-
nated the Maoists as terrorists and ordered the mobilisation of the Royal 
Nepalese Army (RNA).198 King Gyanendra, on the recommendation of Prime 
Minister Deuba of the Nepali Congress, issued the declaration of a State of 
Emergency and the Terrorist and Disruptive Acts (Prevention and Punish-
ment) Ordinance.199 He also approved the deployment of the RNA.200 The 
declaration in November 2001 was the second time in the history of Nepal 
that a State of Emergency had been declared and the first time since the start 
of violent conflict in 1996 that the Maoist insurgency had been officially 
labelled as terrorist and the Communist Party of Nepal (Maoist) declared a 
terrorist organisation.201 The deployment of the army marked a new phase in 
the Nepal conflict and the Terrorist and Disruptive Acts (Prevention and 
Punishment) Ordinance institutionalised a new frame in the discursive and 
legal context of Nepal’s politics.  

This chapter begins with an outline of the different frames regarding the 
emerging conflict and the Maoist movement from their exit from mainstream 
politics in 1994 to the application of the terrorism label in 2001. Next the 
problem representation of the government’s terrorism frame as well as the 
problem representation of the counter-frame by the CPN (Maoist) are ana-
lysed in terms of construction and content. In comparing the way in which 

                                                
198 “Emergency to tame Maoist,” The Kathmandu Post, November 27, 2001, 1. 
199 The Terrorist and Disruptive Acts (Prevention and Punishment) Ordinance was promulgat-
ed by the King of Nepal on the advice of the Cabinet. The emergency provisions in Nepal’s 
1990 constitution granted the king of Nepal constitutional power to declare a State of Emer-
gency under the following conditions: “If a grave emergency arises in regard to the sovereign-
ty or integrity of the Kingdom of Nepal or the security of any part thereof, whether by war, 
external aggression, armed rebellion, or extreme economic disarray, His Majesty may, by 
Proclamation, declare or order a State of Emergency in respect of the whole of the Kingdom 
or of any specified part thereof. Every proclamation or order issued under clause (1) above 
shall be laid before a meeting of the House of Representatives of approval within three 
months from the date of issuance.” in The Constitution of the Kingdom of Nepal 2047 (1990) 
(Kathmandu: His Majesty’s Government, Ministry of Law, Justice and Parliamentary Affairs, 
Law Books Management Board, 2004, fifth edition) English translation, Part 18, Clause 115. 
200 “Emergency to tame Maoist,” The Kathmandu Post, November 27, 2001, 1. 
201 First time a State of Emergency was issued was by King Mahendra on December 1st, 1960 
after having dismissed the government of B.P Koirala (NC), “Emergency to tame Maoist,” 
The Kathmandu Post, November 27, 2001, 1. 
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each party went about constructing the frame and counter-frame respective-
ly, the two cases illustrate the different causal stories used with regard to 
prevailing conceptions of the conflict at large.  

In analysing the frames, Carol Bacchi’s problem-cause-solution approach 
is used in combination with Deborah Stone’s framework on causal stories in 
order to deconstruct key aspects of the problem representation that make up 
the frame. In addition to understanding the relationship between the problem 
definition, causal interpretation and proposed solution, the framework of 
Bacchi and Stone allows the analysis to emphasise the role of causal inter-
pretation in a specific frame. As argued in Chapter 2, the causal interpreta-
tion embedded in the frame is significant as this, to a large extent, affects 
whether the solution proposed is more actor or structurally oriented and 
whether the solution involves one or more actors. On an overarching level 
the way a frame is constructed in terms of content and what kind of frame 
this in turn generates is assumed to have an effect on actors’ perceived ma-
noeuvrability for action. The nature of these effects as produced by the ter-
rorism frame will be examined in the next chapter. 

Framing the Maoist: the parliamentary parties 1994-
2001 
The political instability involving the Maoists began with the decision by the 
CPN (Maoist)202 to boycott the 1994 mid-term elections. At that time the 
party from which the CPN (Maoist) was formed, the United People’s Front 
of Nepal (UPFN), was the third largest party in Nepal, having won nine seats 
in the 1991 elections. The UPFN later split into two fractions, where the 
fraction led by Pushpa Kamal Dahal aka Prachanda and Dr. Baburam Bhat-
tarai became the Communist Party of Nepal (Maoist). The decision to boy-
cott the election was taken after the CPN (Maoist) had been denied party 
status by the election commission and declared not qualified to take part in 
the elections.203 Yet as the political starting point of what would develop into 
a decade-long civil war, the decision of the Maoist to boycott the elections 
was remembered by respondents from the parliamentary parties as being of 
little importance at the time. According to respondents from the Communist 
Party of Nepal-Unified Marxist Leninist (CPN-UML), Nepali Congress 
(NC) and Rastriya Prajatantra Party (RPP), the boycott itself was not dis-

                                                
202 In 2010 the Communist Party of Nepal (Maoist) changed their name to the Unified Com-
munist Party of Nepal (Maoist).  As this thesis covers the period of conflict up to and includ-
ing the peace agreement and that the Maoist respondents during this time were members of 
the CPN (Maoist) the old name of the party will be used from here on.  
203 S.D Muni, Maoist Insurgency in Nepal, the challenge and the response (New Dehli: Rupa 
and Co in association with Observer Research Foundation, 2004), 4-7. 
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cussed and no action was taken on the part of the parliamentary parties to 
allow the Maoist party to remain within the parliamentary system.204  

After their withdrawal from mainstream politics in 1995, the CPN (Mao-
ist) went underground and initiated a campaign of intimidation and attacks 
on individuals using khukuris205, rocks and improvised weapons such as 
hammers and tools to injure and kill their victims.206 The Maoists’ targets at 
this time included local landlords, government supporters, bureaucrats and 
aristocratic feudal lords in the districts of Rolpa, Rurkum, Pyuthan and 
Gorkha.207 As a response to what was happening in these districts the Koirala 
government launched a police operation codenamed Operation Romeo in the 
district of Rolpa in 1995. According to an interview given by the Home Min-
ister at the time, Khum Bahadur Khadka, the purpose of the operation was to 
curb anti-monarchy activities that had been occurring in the area. According 
to the Inspector General of Police, the operation was intended to win the 
hearts and minds of the people and also remove the CPN (Maoist) support 
base.208  

Yet, the Maoists continued their movement and in 1996, one year after 
they went underground, the party delivered a memorandum to the Sher Ba-
hadur Deuba government. The document listed 40 demands covering a wide 

                                                
204 Interview with Ishwar Pokharel (CPN-UML), General Secretary and Central Committee 
member, Kathmandu 28th of November, 2008; interview with Dr. Prakash Chandra Lohani, 
Vice Chairman of the RPP until 2004 and presently co-president of the RJP, Kathmandu, 26th 
of November, 2008;  interview with Lokendra Bahadur Chand (RPP), four time Prime Minis-
ter between 1983-1986; 6th of April-1990-19th of April 1990; 12th of March 1997-7th of 
October 1997; and October 2002-June 2003, Kathmandu, 12th of December, 2008; interview 
with Ramesh Nath Pandey, former Foreign Minister, appointed by king, Kathmandu 14th of 
October, 2010; interview with Dr. Narayan Bahadur Kadhka (NC), Central Working Commit-
tee Member, Kathmandu, 21st of October, 2010;  interview with Prakash Sharan Mahat (NC), 
Central Working Committee, former Minister of Finance, Kathmandu 4th of November, 2008,  
interview with Professor Sridhar K. Khatri Executive Director of the South Asia Centre for 
Policy Studies (SACEPS), Kathmandu 7th of October, 2010. 
205 A typical kind of Nepali knife with a curved heavy blade, which is still issued as a standard 
weapon in the Nepali army. 
206 Pancha N. Maharjan, “The Maoist Insurgency and Crisis of Governability in Nepal,”  
Kumar Dhurba ed.,, Domestic Conflict and Crisis of Governability in Nepal, (Kathmandu: 
CNAS Centre for Nepal and Asian Studies, Tribhuvan University, 2000), 169. 
207 Interview with Krishna Bahadur Mahara (CPN-Maoist), Standing Committee member, 
spokesperson of the party, member of all Maoist negotiation teams and team leader for the 
2001 negotiations, Former Minister of Information and Communication in the Cabinet formed 
after the CA elections, Kathmandu 19th April 2007 see also Nischchal Nath Pandey, Nepal’s 
Maoist Movement and Implications for China and India, (New Dehli: Manohar Publishers 
and Distributors, 2005), 66. 
208 Human rights watch, “Background II: Maoist insurgency” in Between a Rock and a Hard 
Place: Civilians Struggle to Survive in Nepal’s Civil War, available at: 
http://www.hrw.org/reports/2004/nepal1004/2.htm (visited on 2005-11-03); 

see also Amnesty International USA, “Human rights violations in the context of a Maoist 
"peoples' war” available at: 
http://www.amnestyusa.org/countries/nepal/document.do?id=78E6D2E7DB68AA1C8025690
000693083 (visited on 2005-11-03) 
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variety of issues such as nationalism, public welfare and living conditions of 
the people.209 All 40 points were issues that the party perceived as faults or 
shortcomings in specific political, economical and social policy that the gov-
ernment needed to rectify.210 Similarly to the lack of interest given to the 
boycott of the 1994 elections, respondents from the parliamentary parties say 
that the memorandum drew little or no attention and was not considered to 
be indicative of a serious problem.211 The Vice President of the RPP, Dr. 
Prakash Chandra Lohani recalled the reactions at the time: 

Nobody really cared. In fact we did not really understood what, the depth of 
their resentment…[…]…I remember it was taken as a normal thing, people 
will come up with different demands, taken as a normal threat that a govern-
ment receives in a parliamentary system. I think we underestimated. I do not 
even remember that the 40-point was discussed in the parliament.212 

 
Former Foreign Minister, Ramesh Nath Pandey, told me during his interview 
that, after he had been travelling the country and observed Maoist activity, 
he had tried to raise the point that the Maoists were a threat in parliament, 
but that he was unsuccessful in this endeavour.213 The disinterest of the gov-
ernment towards the Maoist movement can be seen from the lack of reaction 
with regard to the 40-point memorandum in particular, which included a 
threat of initiation of the People’s War if the deadline for response by the 
government was not met.214 According to the respondents the exit from 
mainstream politics and the political demands of the Maoist party received 
little political attention.  

                                                
209 See the 40-point demand in Bishnu Pathak, Politics of People’s War and Human Rights in 
Nepal (Kathmandu: Bimipa Publications, 2005), 85-87. 
210 Chuda Bahadur Shrestha, Nepal Coping With Maoist Insurgency (Kathmandu: Chetana 
Lokshum, 2004), 75. 
211 Interview with Ramesh Nath Pandey, former Foreign Minister, appointed by king, Kath-
mandu 14th of October, 2010;  interview with Narayan Bahadur Kadhka, (NC), Central Work-
ing Committee Member, Kathmandu, 21st of October, 2010, interview with Lokendra Bahadur 
Chand, four time Prime Minister between 1983-1986; 6th of April-1990-19th of April 1990; 
12th of March 1997-7th of October 1997; and October 2002-June 2003, Kathmandu, 12th of 
December, 2008; interview with Yubraj Ghimere, journalist, Kathmandu, 11th October, 2010. 
212 Interview with Dr. Prakash Chandra Lohani, Vice Chairman of the RPP until 2004 and 
presently co-president of the RJP, Kathmandu 26th of November, 2008. 
213 Interview with Ramesh Nath Pandey, former Foreign Minister, appointed by king, Kath-
mandu 14th of October, 2010 
214 That the government more or less ignored the Maoist at this point is also a common point 
in representation of events. See for example, S.D Muni, Maoist Insurgency in Nepal, the 
challenge and the response, , (New Dehli: Rupa and Co in association with Observer Re-
search Foundation, 2004), 86; Amnesty International, “Nepal: a spiraling human rights crisis,” 
(London: Amnesty International, International Secretariat, 2002), 13; Pancha N. Maharjan, 
“The Maoist Insurgency and Crisis of Governability in Nepal,” in Dhruba Kumar ed., Domes-
tic Conflict and Crisis of Governability in Nepal, (Kathmandu: CNAS Centre for Nepal and 
Asian Studies, Tribhuvan University, 2000), 169. 
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To the extent that a frame could be spoken about, the problem concentrat-
ed on the overt actions, such as the disruption of law and order by the Mao-
ists, and consequently police measures were seen as an appropriate response. 
Even though the respondents are not very clear on the cause of the disturb-
ances, the nonchalant way of talking about the exit of the CPN (Maoist) 
from politics and that it was seen as normal to come up with different de-
mands in a parliamentary system, seem to suggest that the view of the Mao-
ist party was that of a party dissatisfied with their possibilities of enacting 
their policies in parliament within the UPFN and with being disqualified 
from partaking in the 1994 elections. This is how the respondents recalled 
reactions to events at the time, yet when further discussing the election boy-
cott and the 40-point memorandum, their reflections reveal an alternative 
problem representation. 

Alternative frame of the Maoist problem 
Even though respondents acknowledged that little political notice was taken 
of the Maoist at the time, when asked about the 1994 boycott and the time 
leading up to the outbreak of violence many respondents include self-critical 
reflections in their recollections: 

That was a historical mistake, we kind of pushed them outside. Forced them 
to come to the conclusion that they would have no opportunity inside parlia-
ment to capture power so they have to take the other route, which they did.215. 

 
Several respondents, including representatives of the parliamentary parties 
and observers outside of politics, attributed the political marginalisation of 
the CPN (Maoist) as a main reason for their choice of extremist and violent 
measures.216 Although respondents were, to some extent, self-critical towards 
their own party, the other parties were assigned a greater responsibility for 
“forcing” the Maoist out of mainstream politics. For example the UML is 
portrayed as using “bullying tactics” and the NC is seen as the force behind 
the split in the UPFN that created the CPN (Maoist). Together the narratives 
of the respondents paint a picture of self-centred, political leaders, involved 
in inter-and intra-party power struggles and corrupt practices, who focused 
                                                
215 Interview with Prakash Chandra Lohani, Vice Chairman of the RPP until 2004 and pres-
ently co-president of the RJP, Kathmandu 26th of November, 2008. 
216 Interview with Prakash Sherma Mahat (NC) Central Working Committee member, former 
Minister for Finance, Kathmandu 4th of November, 2008; interview with Lokendra Bahadur 
Chand (RPP), four time Prime Minister between 1983-1986; 6th of April-1990-19th of April 
1990; 12th of March 1997-7th of October 1997; and October 2002-June 2003, Kathmandu 
12th of December, 2008; interview with Professor Sridhar Khatri, Executive Director of the 
South Asia Centre for Policy Studies (SACEPS), Kathmandu 7th of October, 2010; interview 
with Ramesh Nath Pandey, former Foreign Minister, appointed by king, Kathmandu 14th of 
October, 2010; interview with Shashee Shrestha, UCPN(Maoist) previously United Peoples 
Front of Nepal, Kathmandu 30th of September, 2010. 
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more on their own advancement and position and treated the Maoist issue 
with arrogance. The failure to reflect upon the emerging conflict from a self-
critical perspective in the mid to late nineties was pointed out by former 
Prime Minister Lokendra Bahadur Chand of the RPP: 

Yet on the other hand when someone raises arms against you, you have to 
ask yourself why this force is coming at me. What are their demands, maybe 
there is something you have missed, structural problems, reforms maybe 
needed. I think you can take that as a chance to reform. The weakness of the 
political parties at the time were not self-critical enough. Normally people 
just see the crisis not the chance to self-examination. The government should 
have asked that why is people willing to risk their lives, the greatest sacrifice 
that you can make, to go against us, where have we failed, where have we 
gone wrong, failure of the system to reform itself quickly enough to address 
some of their demands…[...]…The inability of the political system to re-
spond to or clear up some of the major reforms that were needed within the 
system, that is where we failed.217 

 
Even though these reflections are given with the benefit of hindsight they 
illustrate a potential alternative problem representation to that present at the 
time of events. As opposed to the law and order way of framing the Maoist-
caused disturbances, this alternative framing places the political situation at 
the centre of the problem. The way that the problem is described in this al-
ternative representation shares similarities with the rhetoric of the Maoists at 
the time that the parliamentary system was inept in producing the desired 
social, economic and political change. This ineptitude led the Maoist to ar-
gue that change had to come from a rural based, revolutionary movement. 218 

This kind of self-reflecting and critical remarks highlights the dysfunc-
tional aspects of the political system in the early 1990s. The inter and intra 
party power struggles and corrupt practices of the main parliamentary parties 
prior to the 1994 elections and the government’s dismissal of the Maoist 
demands in 1996 are given as causes for the violent path of the Maoist and 
the civil war that followed. In those narratives by respondents it is also un-
derstood that the problem should have been dealt with through a more inclu-
sive view of democracy and a discussion oriented policy towards the Maoist. 
These kinds of policies contradict the law and order frame in implying that 

                                                
217 Interview with Lokendra Bahadur Chand (RPP), four time Prime Minister between 1983-
1986; 6th of April-1990-19th of April 1990; 12th of March 1997-7th of October 1997; and 
October 2002-June 2003, Kathmandu 12th of December, 2008. 
218 “Political Line of CPN (Unity Centre)”, adopted by the Unity Congress of the then CPN 
(Unity Centre) in December 1991, “Strategy and Tactics of Armed Struggle in Nepal”, adopt-
ed by the Third Expanded Meeting of the Central Committee of the CPN (Maoist) in March 
1995, “Theoretical Premises for the Historic Initiation of the People’s War” (excerpts from 
“Plan for the Historic Initiation of the People’s War”) adopted by the Central Committee of 
the CPN (Maoist) in September 1995. 
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the Maoist left parliament and began a violent struggle due to the actual be-
haviour of the parliamentary parties that “pushed them outside”.  

This retrospective problem definition illustrates the implications of differ-
ent frame constructions in terms of where blame is placed and hence where 
solutions are located. In the alternative, self-critical frame construction, 
blame is placed on the actions and attitudes of the parliamentary parties, 
which had generated an exclusive, non-sensitive system. Adherents of this 
problem definition, being responsible for the course of action subsequently 
taken by the Maoists, see the solution as lying, at least partly, in changing 
the behaviour and policy of the leaders of the parliamentary parties. On the 
other hand, the actual actions that were taken at the time, i.e. law enforce-
ment initiatives and police operations, were completely unilateral. In the 
policy that was pursued at the time, neither the actions (or inactions) of the 
parliamentary parties nor the ineffectiveness of the democratic system are 
viewed as factors that could have influenced the Maoists to take violent ac-
tion. The problem is seen as a decision taken by the Maoists themselves be-
cause of their lack of success on the political arena. This frame excluded a 
solution that involved the parliamentary parties.  

Table 5.1 gives the key aspects of the problem, cause and solution as orig-
inating from the actual and alternative frame. Thus the actual, law enforce-
ment frame and the, retrospectively presented, alternative frame share the 
same view of the problem as that of illegal activities and violence. The cause 
of the problem and its solution differ widely in terms of where blame is 
placed and consequently which actors and measures should be part of the 
solution. 

 
Government 
frames  

Problem Cause Solution 

-Actual frame  
1994-2001  

-Violence 
-Illegal activities 
 

-Unjustified discontent 
-Failure of political 
achievement 

-Police operations 
-Law enforcement 

-Alternative 
frame 1994-
2001 

-Violence 
-Illegal activities 

-Mismanagement of 
democracy 
-Inter and intra-party 
power struggles 
-Corrupt practices 

-Inclusive democracy 
-Dialogue 

Table 5.1 Actual and alternative frame of the government (1994-2001) 

Even though the government in 1996 officially issued a two-tier approach to 
address the Maoist problem that included: “re-asserting security measures, 
and concomitantly exploring possible political solutions” 219, it still acted in 
                                                
219 Amnesty International, “Nepal: a spiraling human rights crisis” (London: Amnesty Interna-
tional, International Secretariat, 2002), 13. 
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accordance with a definition of the problem as that of disturbances, law 
breaking and violence. The continuation of police operations, like that of 
Kilo Sierra II in 1998, which followed the previous Operation Romeo, is a 
case in point. Kilo Sierra II was launched under the Premiership of G.P 
Koirala (NC) and involved a newly formed police force, the so-called armed 
police. However, Operation Romeo or the subsequent Kilo Sierra II did not 
curb the Maoist movement; rather it seemed to increase the recruitment of 
the CPN (Maoist).220 Indeed, the increased support for the Maoists and the 
alienation in the population that the operations brought were such that Amik 
Sherchan, Chairman of People’s Front Nepal, stated that: “if it hadn’t been 
for Girija Prasad Koirala and Khum Bahadur Khadka, there would perhaps 
have been no Maoist war.”221  

If G.P Koirala could be described as advocating for the law and order 
frame with regard to the Maoist, his party colleague in the Nepali Congress, 
Sher Bahadur Deuba favoured a political solution. After succeeding Koirala 
as Prime Minister in July 2001, Deuba immediately announced a ceasefire, 
which was reciprocated by the Maoists and preparations for negotiations 
ensued.222 This was the first time that a fruitful attempt at negotiations had 
been made as a solution to the Maoist problem. For Deuba, this was his se-
cond time as the Prime Minister of Nepal representing the Nepali Congress 
party. To the question of why he decided to negotiate with the Maoists when 
his fellow party leader Koirala, who had held the office three times since 
1990, had advocated a hard stance against the Maoist, he answered: 

Because my aim was, because they are Nepalese you know, we must engage 
them in negotiation. Being a democrat, a democrat should have dialogue, it 
was my position and still I think this policy is the best way.223 

 
Deuba gives two reasons why negotiations should be attempted: the first 
reason is connected to his self-image, where as a democrat, he perceives 
negotiation as the appropriate form of conflict resolution. The second refers 
to the identity of the Maoist, that he saw them as Nepalese and as such they 
were not an external force but citizens of Nepal, This was an argument that 

                                                
220 Kristine Eck, “Recruiting Rebels: indoctrination and political education in Nepal,” in 
Raising Rebels: Participation and Recruitment in Civil War by Kristine Eck (Re-
port/Department of Peace and Conflict Research: Uppsala, 2010), 38. 
221 Deepak Thapa, “The Maobadi of Nepal” in Kanak Mani Dixit and Shastri Ramachandaran 
eds., State of Nepal (Nepal: Himal Books, 7th printing August 2005), 84. 
222 “Government, rebels declare ceasefire”, Kathmandu Post July 24, 2001, 1 and “The road 
to talks is long and winding”, Kathmandu Post July 30, 2001, 1. 
223 Interview with Sher Bahadur Deuba (NC/NCD), Prime Minister of Nepal 1995-1997, 
2001-2002, and 2004-2005, headed the fraction NCD that broke off from the NC in 2002, 
Kathmandu, October 13, 2010. 
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had been used by others, including the king, for not taking military action.224 
In his interview, Deuba steers clear of a causal interpretation of the problem, 
in terms of blame, and instead argues for a policy of negotiation based on the 
nature of the warring parties (democrats and citizens respectively).  

Furthermore, in the Deuba Commission instigated in 2000, the same 
structural causes that are mentioned in the alternative frame presented above, 
were evident. The Commission states that the cause of the Maoist insurgency 
was: “the outcome of defects in managing and handling statecraft and politi-
cal instability caused by frequent changes of government, and the existing 
social discrimination, unemployment and economic development.”225 How-
ever, Deuba’s position was not shared by all political leaders and he was 
depicted in the media as the only leader openly advocating for a negotiated 
solution.226 Deuba himself recalls the reactions from other politicians to his 
talk initiative even as negotiations started in August 2001: 

When I entered into negotiations with the Maoist despite the objections from 
the UML and my party, Girija Prasad Koirala objected to the negotiation that 
I was too lenient with the Maoist party.227 

 
The obvious different approaches between parties and even within the ruling 
party, Nepali Congress, can be seen in the different framing of the Maoist 
issue between 1994 and 2001. The intra and inter party scheming and power-
struggles that the respondents themselves testify to are considered to be the 
cause of the failure of the parliamentary parties to adopt unified approach 
towards the Maoist.228 With the failing of the 2001 negotiations in November 
and the application of the terrorism label to the CPN (Maoist) in the same 
month, a new problem representation came about, which resulted in a for-
mally dominant frame. 
                                                
224 Interview with Bimalendra Nidhi (NC/NCD) Party General Secretary of the NCD and later 
when the NCD and the NC merged again he was Party General Secretary of the NC until  
2009, Kathmandu, November 13, 2008. 
225 Text of the Nepali Congress’s recommendations to solve the Maoist problem, submitted to 
the Deuba Commission, September 2000 cited in Michael Hutt ed., (New Dehli: Hurst and 
Company, 2004), 67; see also, Krishna Hachhethu, The Nepali State and the Maoist Insurgen-
cy, 1996-2001 in Himalayan People’s War: Nepal’s Maoist Rebellion edited by Michael Hutt, 
(New Dehli: Hurst and Company, 2004). 
226 Tilak Pokharel, “Talks of talks more likely,” Kathmandu Post, August 29, 2001, 4. 
227 Interview with Sher Bahadur Deuba (NC/NCD), Prime Minister of Nepal 1995-1997, 
2001-2002, and 2004-2005, headed the fraction NCD that broke off from the NC in 2002, 
Kathmandu, 13 October, 2010. 
228 Attempts at negotiations has been thwarted throughout the conflict period and this is partly 
credited to the inter and intra-party scheming. See for example Amnesty International, “Ne-
pal: a spiraling human rights crisis”, (London: Amnesty International, International Secretari-
at, 2002), 15. For a general discussion on the inter and intra party relations within the main 
parliamentary parties see: Krishna Hachhethu, “Nepali Politics: Political Parties, Political 
Crisis and Problem of Governance,” in Dhruba Kumar ed., Domestic Conflict and Crisis of 
Governability in Nepal (Kathmandu: CNAS Centre for Nepal and Asian Studies, Tribhuvan 
University, 2000). 
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The Maoist as terrorists—a new problem representation 
The Maoist insurgency had been involved in violent resistance against the 
state since 1996, yet no unified approach to the Maoist issue had been found 
with governments shifting from a law and order approach to negotiations 
depending on who was in power. No successful attempt to frame the move-
ment as terrorist had been made before 2001 even though the same govern-
ment had been in power previously during this time period.229 Regarding the 
attribution of blame, in the previous governments’ frames there was a mix of 
a systemic blame and actor based blame. The Maoist insurgency was some-
times regarded as the fault of something, in that case the failed inclusiveness 
of the democratic system, and sometimes as the fault of someone, such as the 
dissenting opinions and radical polices of the CPN (Maoist). Even in the 
case where law enforcement and police operations were the proposed solu-
tion, the Maoists were portrayed as a problem. Yet with the breakdown of 
negotiations in November 2001, the dominant frame that came to the fore 
attributed the cause of the problem solely to one actor. With the terrorism 
frame, the Maoists were not just seen as a problem, they were the problem.  

In November 2001, the Deuba government had just completed the third 
round in the first negotiations with the Maoist. These negotiations had begun 
in August that same year. The negotiations broke down and the Maoist at-
tacked the army barracks in the Dhang district on November 23, 2001.230 
This was the first time in the five year-long conflict that the Maoists had 
attacked the army. Before this their military operations had been limited to 
targeting police and the newly formed armed police. Following this incident 
and the subsequent attacks by Maoist on army and police forces in Pyuthan, 
Syangja and Surkhet districts, the Deuba government advised king Gyanen-
dra to issue the Terrorist and Disruptive Acts (Prevention and Punishment) 
Ordinance231, declaring the Maoist as terrorist. This is the first of two in-
stances during the conflict where the government of Nepal labelled the Mao-
ists as terrorists. The second time the label was (re)applied was on August 
29, 2003, again after the Maoist unilaterally withdrew from negotiations.232 
Following the declaration of the Terrorism and Disruptive Acts Ordinance, 
the government issued red corner notices and set rewards on the heads of 
Maoist leaders. The terrorism label derived from a frame where problem, 

                                                
229 G.P Koirala had referred to the Maoist as ‘terrorist’ before their official designation see 
“All-party meet endorses Deuba’s peace bid”, Kathmandu Post, August 11, 2001, 1. 
230 S.D. Muni, Maoist Insurgency in Nepal: the challenges and the response, (New Delhi: 
Rupa and Co., 2003), 32. 
231 Hereafter referred to as the Terrorist and Disruptive Acts Ordinance. 
232 “Govt declares CPN (Maoist) ‘terrorist’”, Kathmandu Post, August 29, 2003, 1. For inter-
national reporting on the declaration see: Pradhan, Suman “Nepal declares rebels ‘terrorists’”, 
CNN.com, August 29, 2003. Available at: 
http://edition.cnn.com/2003/WORLD/asiapcf/south/08/29/nepal.peace/index.html. (Accessed 
September 15, 2009)  
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cause and solution were exclusively actor-based and from a causal narrative 
that placed the Maoists at the centre. 

A Maoist centred problem 
One important aspect of the terrorism frame in Nepal is that it is more a 
frame adoption than a frame construction. What is meant by this is that the 
government of Nepal made use of an already existing frame with regard to 
terrorism. The first application of the terrorism frame in Nepal came only a 
little more than two months after the 11th of September al-Qaeda attacks in 
the United States of America. In their accounts of the reasoning behind the 
application of the frame, the respondents relate to an already defined terror-
ism frame and, instead of focusing on the content and meaning of terrorism, 
the framing effort consisted of tying the Maoist characteristics to an existing 
frame which is complete with problem definition, causal interpretation and 
solution.  

This internationally prevailing terrorism frame, with its connotations of 
what a terrorist is, and implications with regard to national security, was 
under construction and, to some extent, already in place in the global dis-
course by the time it was introduced in Nepal. The global discourse regard-
ing terrorism had already seen a shift from terrorism as a law and order prob-
lem, under the jurisdiction of the police, to terrorism being a form of war-
fare, making it the possible domain of military response.233 When the re-
spondents speak of terrorism or the terrorism label they have in mind the 
content of the post-September 11th global discourse. That the government of 
Nepal imported the frame to the Nepali setting and that little discussion took 
place with regard to its use in the national context was also pointed out in the 
interview with Professor Sridhar Khatri, Executive Director of the South 
Asia Centre for Policy Studies (SACEPS).234  

As seen above, the government of Nepal had been slow to consider the 
Maoist insurgency as a (proper) security issue and there was no common 
frame in terms of how the violence by the Maoists should be viewed. With 
the introduction of the Terrorism and Destructive Activities Ordinance the 
problem, as portrayed by the government, came to centre on the Maoists 
themselves. The problem, as such, was still the existing and increasing vio-
                                                
233 The discussion about the definition of terrorism and their related responses increased 
significantly after the Al-Qaeda attacks on the U.S. on the 11th of September, 2001 and the 
pre-2001 definitions emphasis on criminal violence were questioned or replaced by a view of 
terrorism as war. For a discussion on the definition of terrorism see for example: Jeremy 
Waldron, “Terrorism and the Uses of Terror”, The Journal of Ethics, vol.8, 2004. For a dis-
cussion on the relationships between terrorism and conflict studies see Oliver P. Richmond, 
“Realizing Hegemony? Symbolic Terrorism and the Roots of Conflict”, Studies in Conflict 
and Terrorism vol.26, 2003 
234 Interview with Professor Sidhar Kathri, Executive Director of the South Asia Centre for 
Policy Studies (SACEPS), Kathmandu, October 7, 2010. 
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lence yet the cause was now attributed to the violent and uncooperative 
character of the Maoists. The Maoist decision to abandon the negotiations 
was taken as evidence of this. Prakash Sharan Mahat from Nepali Congress, 
the Member Secretary of the Deuba commission that had recommended ne-
gotiations, explained: 

but that dialogue was a failure…[…]…and just immediately after walking 
away they attacked the first time the military barrack in Dhang. So we knew 
that we should not trust them and this, the gulf widened.235 

Similar statements, claiming that the Maoists were not ready for talks and 
that they were the ones that declared civil war, were made by Ishwar 
Pokhrel, who was the Secretary of the General Secretariat of the CPN-UML 
in 2002.236  

The view on the failed negotiations and subsequent events is one where 
the Maoists are described as pushing for war when the government was 
ready to negotiate peace. The actions of the Maoist, particularly with regard 
to the attack on Dhang, were given as reasons why they could not be trust-
ed.237 When asked about the reasoning behind the use of the terrorism label 
the respondents stress that as the legitimate state actor they had the right to 
apply it and that other states would have done the same in that position.238 
The logic presented was that the government was forced to revert to the ter-
rorism label as a reaction to the Maoists’ actions and behaviour: 

But the then government were compelled to do so, because they break nego-
tiations, they attacked the military barracks and the atrocity was so wide and 
serious.239 

 
As exemplified by the quote above, the picture presented is that the govern-
ment’s use of the terrorism frame was reactive: the view is that the govern-
ment was responding in a normal way to a force, which threatened the struc-
ture of the state and to which a democratic approach of negotiation did not 

                                                
235 Interview with Prakash Sharan Mahat (NC), Central Working Committee member and 
Member Secretary in the Deuba Comission, Kathmandu, November 4, 2008. 
236 Interview with Ishwar Pokhrel, CPN-UML, in 2002 Secretary in the General Secretariat, 
elected General Secretary for the party in 2009, Kathmandu, November 28, 2008. 
237 Interview with Prakash Sharan Mahat, Central Working Committee member and Member 
Secretary in the Deuba Comission, Kathmandu, November 4, 2008. That this was the view 
projected by the government was also confirmed by leaders of civil society. See interview 
with Shyam Shrestha, civil society leader, Kathmandu, November 17, 2008. 
238 Interview with Ishwar Pokharel, CPN-UML in 2002 Secretary in the General Secretariat, 
elected General Secretary for the party in 2009, Kathmandu, November 28, 2008; interview 
with Dr. Prakash Chandra Lohani, Vice Chairman of the RPP until 2004 and presently co-
president of the RJP, Kathmandu November 26, 2008. 
239 Interview with Pradeep Gyawali CPN (UML), Central Committee Member also member of 
the government negotiation team during the 2006 peace negotiations. Kathmandu, November 
4, 2008. 
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work. The active party, and also by extension, the party to blame for the 
introduction of the army and the application of the terrorism frame is the 
Maoists. The problem is described by the government as that the Maoist 
brought this upon themselves by not committing to a peaceful solution when 
offered the opportunity. Because of their actions, the government was forced 
to assume a firmer stance. The Maoist had unilaterally broken a four-month 
ceasefire, including a period of negotiations, and then conducted the wide 
scale attack on military targets that followed the resumption of hostilities.240  

The problem was the Maoist, or rather the insincere and deceitful charac-
ter of the Maoist. Here the cause of the problem or blame is void of any sys-
temic explanation. The failure of the negotiations was not portrayed as the 
inability to agree on the issues but the sole focus, and blame, was placed on 
the Maoist. As Bimalendra Nidhi, Party General Secretary of the NCD in 
2002 put it:  

After Dhang, there was no way out for the Deuba government.241 
 
The behaviour of the Maoists in relation to the negotiations and afterwards, 
is portrayed in a way that placed the government in a position where they 
could do nothing else than to label them terrorists and deploy the army to 
solve the problem. This casual narrative can also be seen in the reasons giv-
en by Prime Minister Deuba for declaring a State of Emergency and assign-
ing the terrorism label: “The government was compelled to declare a State of 
Emergency because the Maoist withdrew from the peace-talks table and 
broke the four-month-long ceasefire.”242 The behaviour of the Maoists in 
relation to negotiations and their subsequent attacks is described as forcing 
the hand of the government towards a harsher response and the declaration 
of a state of emergency. In their implementation, the government used the 
arguments that the Maoists were terrorists as motivation for the measures 
taken.  

Tying the Maoist to the terrorism frame  
When speaking about the reasons for using the terrorism label specifically, 
respondents from the main parliamentary parties all cite actions of the Mao-
ist as evidence that they were terrorists and so justifying the use of the label 

                                                
240 “Maoist to blame,” Editorial, The Kathmandu Post, November 27, 2001, 4. See also state-
ment by CPN-UML central committee reported in “UML supports emergency,” Kathmandu 
Post, November 30, 2001, 1 and NC leaders G.P Koirala in “Emergency to tame Maoist,” The 
Kathmandu Post, November 27, 2001, 1. 
241 Interview with Bimalendra Nidhi (NC/NCD), Party General Secretary of the NCD and 
later when the NCD and the NC merged again he was Party General Secretary of the NC until  
2009, Kathmandu, November 13, 2008. 
242 “’Emergency a compulsion,’” Katmandu Post, December 9, 2001, 2. 
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by the government. As examples of this, respondents mention Maoist atroci-
ties against civilians and cadres from the parliamentary parties.243 Dr. Nara-
yan Bahadur Kadhka, Central Committee member of the Nepali Congress 
related: 

One of the targets of the Maoist was these “informants”, this is how the Mao-
ist killed many civilians…[…]…The Maoist also used this scare tactics: the 
way they killed people, they way they beat them up, they way they disfig-
ured, publically, [emphasis] to show their muscle. They could go to any ex-
tent, so the people were scared.244 

 
Some respondents referred to the methods used by the Maoist to support the 
correctness in labelling them terrorist.245 The Maoists had to be terrorists if 
they resorted to terror inducing methods. When the question arises about 
why the terrorist label was only introduced after six years of insurgent activi-
ty, the attack on the military is given as an example of the terrorist nature of 
the Maoists.246 Former Prime Minister Sher Bahadur Deuba of the Nepali 
Congress, who led the government that had first initiated the negotiations 
and then implemented the terrorism label, also connects the attack on the 
army with terrorist tactics of the Maoists: 

I do not know the reason, but everybody supported, we have to brand them 
terrorist, they attacked the army, like a terror tactics, have to brand them ter-
rorist.247 

 
Tying the intended frame to external empirical events, as in the case of Mao-
ist actions and behaviour, exemplifies one of the criteria for resonance men-
tioned by Benford and Snow: that the suggested frame has to be seen to fit 
with empirical reality. As argued in Chapter 2, the actual causal relationship 
is of little analytical relevance, instead it is, in Stone’s terminology, the 
causal story, that is of interest. Regardless of whether the acts of the Maoist 
were de facto characteristics of terrorism according to a specific definition, it 

                                                
243 Interview with Bimalendra Nidhi (NC/NCD) Party General Secretary of the NCD and later 
when the NCD and the NC merged again he was Party General Secretary of the NC until  
2009, Kathmandu, November 13, 2008; interview with Pradeep Gyawali (CPN-UML) Central 
Committee Member also member of the government negotiation team during the 2006 peace 
negotiations, Kathmandu, November 4, 2008. 
244 Interview with Dr. Narayan Bahadur Kadhka (NC), Central Working Committee member, 
Kathmandu, October 21, 2010. 
245 Interview with Ram S. Mahat (NC) Central Working Committee, Minister of Finance in 
2001, Kathmandu, October 15, 2010. 
246 Interview with Ishwar Pokharel (CPN-UML) in 2002 Secretary in the General Secretariat, 
elected General Secretary for the party in 2009, Kathmandu, November 28, 2008. 
247 Interview with Sher Bahadur Deuba (NC/NC), Prime Minister of Nepal 1995-1997, 2001-
2002, and 2004-2005, headed the fraction NCD that broke off from the NC in 2002, Kath-
mandu, October 13, 2010. 
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was the interpretation of those actions that mattered and upon which the 
framing attempt was built.  

For example the one empirical event, repeated time and again by respond-
ents in their motivation for the government’s declaration of the Maoists as 
terrorist, was the attack on the military barracks in Dhang. However, accord-
ing to a compilation of several definitions of terrorism, attacks on civilians 
would be a more apt signifier of terrorist activity.248 Following that line of 
defining terrorism, the previous targets of the Maoist would more correspond 
to terrorist methods than the attack on the military. Regardless of how terror-
ism is, or should be, defined, the events in Dhang corresponded well with the 
narrative of one-sided escalation of the conflict by the Maoists, which was 
seen to require and justify a decisive response by the government.  

In addition to introducing a frame with a completely actor-centred cause, 
the terrorism frame differed from the two previous frames in that it narrowed 
the object of framing. Previously, whether focus was on the law and order or 
negotiation frame, the issue framed had been the conflict itself. The problem 
definitions that had the solutions of police operations or negotiation both had 
a wider perspective. This wider perspective gave a definition of the conflict 
and an interpretation of what caused it. With the introduction of the terrorism 
frame the object of framing ceased to the conflict at large and became the 
Maoists, another actor. As pointed out in Chapter 2, most frame analysis is 
concerned with cases that regard issue framing. Issue framing can also be 
more or less actor orientated especially with regard to what causal interpreta-
tion is made. In its framing of the conflict in Nepal the government did not 
attribute cause to a situation, an unfortunate event or accident, but instead to 
the actions and characteristics of the Maoists as being distrustful and not 
willing to solve the conflict peacefully.  

With the added dimension of the terrorism frame, the Maoists, not the 
conflict, become the object of framing. The respondents all use examples 
and anecdotes to illustrate that the Maoists were terrorists, legitimizing the 
use of the terrorism frame in the conflict context.  

In Chapter 2 it was argued that it makes no difference analytically wheth-
er the object of framing is an issue or an actor and that the actor effect model 
can accommodate both. However, one might consider if this distinction gen-
erates empirical differences. In the case of the terrorism frame in Nepal there 
appears to be no difference if the object of framing is an issue or an actor so 
long as the cause is an actor with regard to the solution connected to the 
problem representation. In the law and order frame, where the cause of the 
conflict was portrayed to be the dissatisfaction and disappointment of the 
Maoists with their own performance in politics, the solution was one sided in 

                                                
248 Alex P. Schmidt and Alebert J. Jungmann ed., Political Terrorism, (London, UK: Transac-
tion Publications, 1988). 6. In 109 definitions of terrorism, the category of “civilians, non-
combatants, neutrals, outsiders as victims” are present in 17,5 percent of definitions.  
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the form of police operations. In the actor focused terrorism frame, the cause 
is also the Maoists and the solution is also unilateral, albeit involving the 
military instead of the police. Only in the case of the negotiation frame, 
where blame is placed either on the political system and divided, is the solu-
tion two-sided.  

Constructing the frame with the Maoists as the sole cause of the conflict, 
either due to their creation of disturbances, political violence or their alleged 
use of terrorism, granted both the legitimacy and the justification for em-
ploying a unilateral solution directed against the Maoists. In terms of the 
frame itself there appears to be no significant difference between an issue 
frame with an actor-centred cause or a frame where an actor is the object of 
framing.  
 
The logic of the terrorism label from the government’s point of view is one 
of an unwillingly harsh but inevitable, response towards a group that violat-
ed people’s rights, killed civilians and threatened the population, and that 
had no regard for a negotiated solution. The reason for using the terrorism 
label is presented by respondents as a logical, yet regrettable, implication of 
the decision by the insurgents to pursue a military line of confrontation using 
terror methods, instead of continuing negotiations. In the terrorist frame 
propagated by the government, blame is placed solely on the Maoists. They 
alone are responsible for the failed peace talks and are to blame for the esca-
lation of violence. The methods they used are defined as terrorist methods 
and in this manner the Maoists are identified as terrorists. The use of rhetoric 
concerning the identity of an actor is what Mattern highlights in her frame-
work regarding representational force and the actor-centred cause of the 
terrorism frame is effective in attempting to allocate blame to the Maoist. 
Having a clear actor focus in the causes given for the problem also influ-
ences the solutions that are deemed appropriate. The terrorist framing of the 
Maoist in the context of post-9/11 made available the military option to erad-
icate the terrorists to the government of Nepal and that was also proposed as 
a legitimate and logical solution (see Table 5.2). 
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Government 
frames 

Problem Cause Solution 

-Law and 
order frame  
(1994-2001) 

-Violence 
-Illegal activities 
 

-Unjustified discontent 
-Failure of political 
achievement 

-Police operations 
-Law enforcement 

-Negotiation 
frame  
(2001) 

-Violence 
-Illegal activities 

-Defect management 
-Political instability 
-Lack of socio and eco-
nomic development 
 

-Negotiation 

-Terrorism 
frame  
(2001) 

-Violence 
-Illegal activities 

- Maoists as terrorists 
(attacking civilians and 
army) 
-Maoist as aggressive and 
untrustworthy 

-Legitimate army 
deployment 

Table 5.2 The different government frames of the conflict in 2001 

In examining the narratives of the respondents there were three different 
frames present in Nepal during the period 1994-2001. They all share the 
definition of the problem as one of violence and illegal activities. The differ-
ences lie in what is seen as the cause of the problem and this also results in 
proposals and rejections of different solutions. In addition to stating the 
cause of the problem of violence as that of political instability, Deuba at-
tributed the solution of negotiations to the fact that he was a democrat and 
that the Maoists were Nepalese people, motivating his policy on the basis of 
identity. In conjunction with supporting the argument for negotiation, the 
fact that the Maoists was seen as Nepalese was also used as a reason for not 
using the army. This aspect of the negotiation frame was something that was 
effectively removed by the terrorism frame as will be shown below. 

Allowing a military solution 
The attack on Dhang and the military barracks presented an opportunity to 
argue for the deployment of the army. The terrorism label provided a way to 
capitalise on the changed situation in that it labelled the Maoists as some-
thing other than Nepalese citizens and that the threat of terrorism would pro-
vide a national security argument legitimizing the use of military force by 
the state. When the respondents were asked more generally about the terror-
ism label, the answers focused to a large extent on what it allowed the gov-
ernment to do and this provided an interesting insight into how the respond-
ents viewed the function of the frame. As examples of what the state could 
do the respondents mentioned extended legal measures, increased state pow-
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er and the use of military means to combat the insurgents. All of which was 
expressed as being a result of applying the terrorism label.  

With it [the Terrorism and Destructive Activities Ordinance] the government 
got more power and it would declare some parts emergency and then other 
forces could be mobilised for that.249 

 
The use of the terrorism frame also served a second purpose of differentiat-
ing between the Maoists and the civilian population, which had been an ob-
stacle to pursuing a military solution in the past.250 The terrorism label was 
seen to provide the distinction necessary to regard the Maoists as enemies of 
the state and undermined the previous argument of Deuba and others that the 
Maoists were Nepalese and should be engaged in negotiation and peaceful 
conflict resolution. With the terrorism label the CPN (Maoist) and those 
related to their movement, should cease to be identified as fellow country-
men and instead be seen as terrorists. The application of the terrorism frame 
was perceived as a way to give the government extended power and 
measures to deal with the Maoist problem, and, due to the configuration of 
the terrorism frame in the post-9/11 world, this included military measures.  

The Maoist reactions and counter frame 
The terrorism frame did not stand unchallenged by the Maoists. With regard 
to the terrorism frame the Maoists did two things: first they provided their 
own explanation as to why the government had labelled them terrorist, and 
second they presented their own counter-frame containing their problem 
representation of the conflict. In terms of responding to the actor-centred 
terrorism frame the Maoist respondents explained the government’s use of 
the terrorism label in the following manner:  

Well, in fact we took that decision of the government also in natural way. 
Because when the government cannot fight with the revolutionaries it uses 
also a kind of propaganda...[...]… But the government labelled us as a terror-
ist organisation because you know they got defeated in the front of political 
war. So, what can we say, to label us as terrorist organisation was their defeat 
in the political front.251 

 

                                                
249 Interview with Dr. Naryan Bahdur Kadkha, (NC), Central Working Committee member, 
Kathmandu, October 21, 2010. 
250 Interview with Prakash Sherma Mahat, (NC), Central Working Committee member and 
Member Secretary in the Deuba Comission, Kathmandu, November 4, 2008; interview with 
Narayan Bahadur Khadka, (NC), Central Working Committee member, Kathmandu, October, 
21, 2010. 
251 Interview with Suresh Ale Magar (CPN-Maoist), Central Committee member, member of 
the Constituent Assembly after the 2008 CA elections, Kathmandu April 20, 2007. 
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The Maoists presented an interpretation of the use of the terrorism frame as 
being one of a natural progression of the conflict due to the failure of the 
government to win against the Maoists in terms of political agenda. In a sim-
ilar vein to Central Committee member Suresh Ale Magar, the spokesperson 
of the party, Krishna Bahadur Mahara, also said that the use of the terrorism 
label was indicative of “the defeated mentality of the government”.252 These 
kinds of statements from the Maoist respondents show an attempt to change 
the image of the label as representing a strong measure taken by the govern-
ment into a last desperate option as a consequence of failure to win by any 
other means. The belittling of the label was also expressed during the inter-
views where several of the respondents from the Maoists would laugh when 
reminiscing over the government’s decision to label them terrorist. The hu-
mour they saw had to do with the weakness they believed it demonstrated, 
but also with the absurdity and hypocrisy entailed in the fact that the parlia-
mentary parties were the ones to use the label. To the Maoist the use of the 
label by the government showed internal contradictions in their approach to 
political contest and struggle. 

The Maoist focused their efforts on exposing this perceived internal con-
tradiction by drawing on parallels with the parliamentary parties’ own histo-
ry. They used the example of the struggle of the parliamentary parties 
against the Rana regime in the 1940s as well as the democratic movement 
against the Panchayat system in 1990. The Party Chairman, Prachanda, ex-
plained the arguments used by the party to show the absurdity in the gov-
ernment labelling the Maoists terrorist: 

Yes exactly, we argued, all the middle parties here in Nepal at one point have 
been engaged in armed struggle, Nepali Congress, UML and other small 
groups are also who raised the arms and fought for the masses, they had some 
political issues, later on they became Ghandi, every political party has that 
kind of background and if you label us as a terrorist, you are the first, number 
one terrorist, NC and UML number two then only you can label Maoist as a 
terrorist.253 

 
In this way the Maoists linked themselves and their movement to those pre-
vious democratic movements initiated by the Nepali Congress and CPN-
UML among others. This way of arguing, presented by Prachanda, was also 
related to me by other respondents from the CPN (Maoist).254  
                                                
252 Interview with Krishna Bahadur Mahara (CPN-Maoist), Standing Committee member, 
spokesperson of the party, member of all Maoist negotiation teams and team leader for the 
2001 negotiations, Former Minister of Information and Communication in the Cabinet formed 
after the CA elections Kathmandu, October, 11, 2008. 
253 Interview with Pushpa Kamal Dahal a.k.a Prachanda, CPN (Maoist), Founder and chair-
man of the party, elected Prime Minister and served between 16th of August 2008-4th of May 
2009, October 20, 2010. 
254 Interview with Baburam Bhattarai, Standing Committee Member and Vice Chairperson of 
the UCPN (Maoist). Finance Minister after CA elections. Leader of the Maoist talk team in 
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This rhetorical move by the Maoist placed the parties in an awkward situ-
ation. Either they would have to admit that they had also been terrorists in 
the past. This would have been unlikely as being at the forefront of bringing 
democracy to Nepal is a matter of great pride to both the NC and the CPN-
UML and central to their party identity. Alternatively, they would have to 
recant their statement about the Maoists being terrorist, since they them-
selves were not. A third way would of course be to argue that the different 
movements are not comparable: that the parliamentary parties were fighting 
for democracy and had a political purpose and that the Maoists were not. 
This kind of argumentation was difficult to make believable, given the Mao-
ists’ strong and consistent rhetoric about their political purpose and agenda. 
As far as I am aware the parliamentary parties did not attempt to argue 
against this parallel directly, although they did in many other instances point 
out that the Maoist had chosen the path of violence and that constituted a 
fundamental difference between them. This was especially highlighted by 
respondents from the left wing, and politically similar to the CPN (Maoist), 
the CPN-UML.255 

It is assumed in the frame analysis framework that some discursive con-
test will take place in connection to a framing process in which different 
ideas about how a problem should be represented exist, both through frame 
disputes, as could be seen within the parliamentary parties, and through 
counter-frames between groups. With particular regard to the terrorism 
frame, there is a theoretical expectation that a reaction will be present due to 
the frame’s strongly pejorative character.256 Indeed, when asked what he 
thought of the government’s decision to label his party and movement terror-
ists, CPN (Maoist) Chairman, Prachanda decisively declared: 

And we never agreed upon that kinds of blame and all these terrorism be-
cause all issues raised by our party were political.257 

 

                                                                                                               
the 2001 negotiations as well as the peace negotiations in 2005 and 2006, Prime Minister of 
Nepal 29th of August 2011-present, Kathmandu October 23, 2010; interview with Suresh Ale 
Magar (CPN-Maoist), Central Committee member, member of the Constituent Assembly after 
the 2008 CA elections, Kathmandu October 11, 2010. 
255 Interview with Madhav Kumar Nepal, General Secretary of CPN-UML between 1993-
2008, Deputy Prime Minister and Minister of Foreign Affairs, 1994-1995. Prime Minister 
between 2009-2011 (resigned 30th of June 2010), Kathmnadu December 9, 2008; interview 
with Jhala Nath Khanal, Chairman of the CPN-UML between 2008-present. Prime Minister 
of Nepal 6th of February-29th of August 2011, Kathmandu, October 20, 2010;  interview with 
Ishwar Pokharel (CPN-UML), General Secretary and Central Committee member, Kathman-
du, November 28, 2008. 
256 Mona Harb and Reinoud Leenders, “Know thy enemy: Hizbullah, ‘terrorism’ and the 
politics of perception,” Third World Quarterly vol.26, no.1 (2005): 174. 
257 Interview with Pushpa Kamal Dahal a.k.a Prachanda, CPN (Maoist), Founder and chair-
man of the party, elected Prime Minister and served between 16th of August 2008-4th of May 
2009, Kathmanu, October 20, 2010. 



 120 

Here Prachanda specifically brings up the issue of blame and the connection 
between blame and terrorism was also voiced by Maoist leader Dev Gurung, 
one of three members of the Maoist negotiation team during the peace nego-
tiations in 2005 and 2006: 

Government had been decided the terrorist, blamed our party then we react, 
our movement is the political movement, so terrorism blame is the negative 
blame, totally false blame, so that blame, we had rejected that blame.258 

 
Quite unsurprisingly, both Prachanda and Dev Gurung stress that the blame 
was rejected and this seemed to be an important point to make, yet the blame 
itself is not the only, or arguably not the main reason for the strong reaction 
from the Maoist party. In the excerpts above respondents add in their com-
ments to the terrorism label that their movement was a political movement. 
This is used to present an argument as to why the terrorism label and its con-
nected blame could be dismissed. This logic was voiced by the majority of 
the Maoist respondents.259 According to their reasoning the fact that they 
committed violent acts did not justify the label of terrorism.  It was the moti-
vation behind their actions that was said to be of significance:  

Of course there will be more violence, more bloodshed, casualties may be 
higher but as long as it is a political party as long as an organisation has a 
clear political philosophy it is not, and it cannot be, a terrorist organisation.260 

 
The Maoists rejected the blame placed on them by the government, but more 
importantly they rejected the identity placed upon them via the terrorism 
                                                
258 Interview with Dev Gurung, CPN (Maoist), General secretariat member, member of the 
Maoist talk team in the peace negotiations in 2005 and 2006, former Minister of Law and 
Justice, 22nd of August, 2008 after the CA elections, Kathmandu, November 18, 2008. 
259 Interview with Pushpa Kamal Dahal a.k.a Prachanda, CPN (Maoist), Founder and chair-
man of the party, elected Prime Minister and served between 16th of August 2008-4th of May 
2009, Kathamndu, October 20, 2010; interview with Dev Gurung, CPN (Maoist), General 
secretariat member, member of the Maoist talk team in the peace negotiations in 2005 and 
2006, former Minister of Law and Justice, 22nd of August, 2008 after the CA elections, 
Kathmandu, November 18, 2008; interview with Suresh Ale Magar (CPN-Maoist), Central 
Committee member, member of the Constituent Assembly after the 2008 CA elections, 
Kathmandu, October 11, 2010; interview with Baburam Bhattarai, CPN (Maoist), Standing 
Committee Member and Vice Chairperson of the UCPN (Maoist). Finance Minister after CA 
elections. Leader of the Maoist talk team in the 2001 negotiations as well as the peace negoti-
ations in 2005 and 2006, Prime Minister of Nepal 29th of August 2011-present, Kathmandu 
October 23, 2010; interview with Krishna Bahadur Mahara, (CPN-Maoist), Standing Commit-
tee member, spokesperson of the party, member of all Maoist negotiation teams and team 
leader for the 2001 negotiations, Former Minister of Information and Communication in the 
Cabinet formed after the CA elections Kathmandu, October 11, 2008; interview with Hisila 
Yami, CPN (Maoist), Central Committee member, politburo member, former Minister of 
Physical Planning and Works, former Minister of Tourism and Civil Aviation, Kathmandu, 
October 5, 2010. 
260 Interview with Suresh Ale Magar (CPN-Maoist), Central Committee member, member of 
the Constituent Assembly after the 2008 CA elections, Kathmandu April 20, 2007. 
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label. By framing the Maoists as terrorist the government had created a com-
prehensive actor frame, and the Maoists reacted strongly against it. 

From the interviews it can be seen that the reactions against the terrorism 
frame by the Maoists respondents are rather unified. Respondents present the 
same logic and reasoning and even use similar wording. In all the narratives 
of the Maoist respondents the issues and reasons for fighting are presented as 
political, which to their mind precludes them from being terrorists. Whereas 
the government frame used the methods and acts of the Maoists to define 
them as terrorists, the CPN (Maoist) focus on their own political motives and 
just cause in order to define away the terrorism label from their movement 
and make it non-applicable. The centrality of their political agenda also 
formed the base of their own problem representation, which was presented 
as a counter-frame to the terrorism frame. Central Committee member, 
Suresh Ale Magar elaborates:  

We said that we are a political force, we have political agendas, some specific 
ideologies that we follow. Of course we have waged war, we have taken up 
the arms and there have been some violence done from our side too but still 
we are not terrorist because those are the ones who do not have a political 
agenda, like Osama Bin Laden, he does not have any political agenda, but we 
have specific political agenda so we are and all know that, not only our party 
but all over the world, all forces that have political agenda are not terrorist 
even if they might have killed hundreds of people, even if they have been 
waging very bloody war, that maybe war there may be violence but still that 
does not mean that they are terrorist organisations, that is what we tell peo-
ple. This is how we defended ourselves, if you want us not to commit any 
crimes, not to take up any arms, create a situation where we would not take 
up the arms, such is the force that compelled us to take up the arms, some-
thing like that.261 

 
Again the linchpin of their argument is the political motivation for violence, 
not the violence in itself, which Magar here uses to illustrate the difference 
between the Maoist movement and the 21st century stereotypical terrorist, 
Osama Bin Laden. The respondents do not just state their general political 
motivation but are keen to specify the issues. This is done here by former 
member of the Maoist talk team in the peace process, Dev Gurung: 

So this terrorism is a mistake decision because this is the political issue, this 
is the political integration issue, this is the national liberation issue, so we 
want the abolition of the monarchism and feudalism, we want to establish the 
democratic system, establish the republican system we want establish the 
federal system also, human rights should be established and Nepal is the mul-
ti-ethnical, multi-linguist, multi-cultural, multi-religious so Nepalese state 

                                                
261 Interview with Suresh Ale Magar (CPN-Maoist), Central Committee member, member of 
the Constituent Assembly after the 2008 CA elections, Kathmandu, October 11, 2010. 
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should be federal and autonomic state these issues we had raised since 15 
years ago, so our issues are the main political issues not terrorist issues.262 

 
By contrasting their political goals and issues with terrorism, the Maoists 
simultaneously motivate why they are not terrorists and showcase their polit-
ical agenda.  

When speaking about their political motivation and their core issues this 
is always tied to the conflict, and the Maoists logic of why they are not ter-
rorists is connected to their problem representation of the conflict at large. 
The causes given for the conflict are both structural and actor focused. The 
system generates inequality and is ineffective in providing social goods 
while individual politicians are corrupt and egoistic.263 In their causes for the 
conflict, the Maoists can be argued to be somewhat more systemic in allocat-
ing blame than the government in their terrorism frame. The Maoists are, for 
the most part, blaming the system of government, in particular the parlia-
mentary system, for not addressing the needs of the people. This view of the 
parliamentary system as a fruitless path to political change, together with 
their classic Marxist rhetoric of the unequal workings of the capitalist system 
and exploitation of the working class constitute their main causal interpreta-
tion of the situation.  

The representatives of the parliamentary parties are also portrayed as self-
interested and corrupt, a common and reoccurring description used in the 
statements issued by the Maoist party. In comparison to the structure of the 
terrorism frame, the counter frame presented by the Maoists concerns, to a 
greater extent, broader political issues and systemic reasons for the conflict. 
While the terrorism frame reduces the scope of the conflict to concern only 
one issue and one actor, the Maoists counter frame maintains a broad per-
spective in terms of their perception of the problem and its cause.  

The terrorism frame is a reactive frame and this was also illustrated in the 
way it was motivated by the respondents from the parliamentary parties. In 
contrast the Maoist counter frame could be argued to be pro-active. In their 
problem representation the Maoists use identity argumentation and portray 
themselves as winners on the political front. They further reinforce their 
commitment to political change by bringing up their political agenda and 
establishing the negative correlation between politics and terrorism. Whereas 
the government uses actor framing as the cause in their problem representa-
tion to give the negative character of the Maoists as a reason for the terror-

                                                
262 Interview with Dev Gurung, CPN (Maoist), General secretariat member, member of the 
Maoist talk team in the peace negotiations in 2005 and 2006, former Minister of Law and 
Justice, 22nd of August, 2008 after the CA elections, Kathmandu, November 18, 2008. 
263 Interview with Krishna Bahadur Mahara, CPN-Maoist), Standing Committee member, 
spokesperson of the party, member of all Maoist negotiation teams and team leader for the 
2001 negotiations, Former Minister of Information and Communication in the Cabinet formed 
after the CA elections Kathmandu, October 11, 2008. 
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ism frame, the Maoists are generally more focused on presenting a causal 
logic which gives a positive view of themselves as an active agent, willing to 
pursue their political goals by risking their lives in the fight for social 
change.264 By doing so they cast their opponents in the opposite role: as pas-
sive, status quoist and reactionary.  

In addition, even though the focus of the problem representation was to 
give a different explanation to why the government used the terrorism label, 
the Maoists are embedding this in a broader narrative of the conflict as a 
whole, and themselves as an actor, connected to admirable political goals 
and qualities. In contrast the government’s introduction of the terrorism 
frame was more single-minded and narrow in its aspirations. Although fo-
cusing on tying the Maoists to the terrorism frame through their actions and 
methods, the parliamentary parties did not capitalise on this opportunity to 
frame themselves in a favourable manner. Generally, the terrorism frame has 
the potential of doing this for the party labelling their adversary as terrorist, 
framing themselves as the party with superior moral.  

The parliamentary parties also had made a great investment in their iden-
tity as democrats. Often, when speaking about the different parties, the re-
spondents from the parliamentary parties would refer to themselves and the 
seven party alliance as “the democratic forces of Nepal”,265 yet they did not 
actively argue for this identity to the same extent as the Maoists argued for 
their proactive political identity. One reason why the parties did not press 
this further could be that they considered it to be evident past the point of 
mentioning. However, it might not have been so evident to all and, as will be 
demonstrated in Chapter 8, the identity of “the democratic forces of Nepal” 
came under question and competition in 2005. 
 
Framing is considered to be a contested process. The actor involved in the 
framing will seldom have a monopoly on the constructed frame as several 
other interested actors will take part in the politics of signification.266 This 
contest of meaning arguably becomes even more prominent when the frame 
is used to define another actor rather than an issue and especially in the case 
when that framing is viewed as negative. The Maoist argued against the de-
scription of their movement as terrorist and attempted a different frame that 
sought to describe their struggle as a political one and so, according to their 
                                                
264 This commitment to a political cause at the cost of self-sacrifice, was also noticed by 
respondent from the parliamentary parties, see previous quote in this chapter from Lokendra 
Bahadur Chand (RPP), four time Prime Minister between 1983-1986; 6th of April-1990-19th 
of April 1990; 12th of March 1997-7th of October 1997; and October 2002-June 2003, Kath-
mandu, December 12, 2008. 
265 The use of the phrase democratic forces was very common, both in the media as well as by 
the respondents themselves. Another identity category was: “the constitutional forces”, which 
constituted the parliamentary parties and the palace.  
266 Robert D. Benford and David A. Snow, “Framing processes and Social Movements: An 
Overview and Assessment,” Annual Review of Sociology vol. 26 (2000): 625.  
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perception, justifiable. As can be seen from the statements of the Maoist 
leaders there was a clear line from within the party that the government had 
to resort to this type of ‘propaganda’ because it had lost the political battle 
over socio-economic and political issues. The Maoists argued that the label-
ling was the consequence of a political defeat rather than a victory for the 
government, and in this sense the government framing was belittled. This 
was not only an internal rhetoric within the CPN (Maoist), they also took 
action to inform the public of their perspective:  

But we expose the government decision to the peoples, we said to the peoples 
they are doing wrong and we are doing right…[...]…From the initial time, 
this is our compulsion to go to the war, not our wish, because that time the 
government give us so many tortures, pressure and give us so many illegal 
activities in our village, our people, so ultimately it gives the compulsion to 
commence the war, but our internal wish if the government want the peace 
with a new political legitimate then we are ready any time, for the compro-
mise.267 

 
They were eager to present their logic to the people and also to show that 
they were the reasonable party not responsible for the political situation but 
ready for a peaceful solution. The Maoist problem description, that this con-
flict was a political problem and that the use of the terrorism label was a sign 
that the government has been politically defeated, implies that the problem 
should be solved through political means i.e. negotiations. The Maoist re-
spondents tended to point out that they were always in favour of dialogue 
and ready for talks, but that the government was insincere and wanted esca-
lation and more bloodshed.  

From the Maoists’ causal narrative the government’s actions were not a 
legitimate move to eliminate a threat to the state but rather the actions of an 
actor who to wanted to solve the conflict through military means because 
they had lost the political aspect of the struggle. In this way the Maoist frame 
turned the tables on a traditional definition of terrorism as being the weapon 
of the weak: the government had to resort to the use of the terrorism label 
because they were politically weak. The Maoists however were not, and 
could not be, engaged in terrorism because they had a clear and strong polit-
ical agenda.  

                                                
267 Interview with Interview with Krishna Bahadur Mahara, CPN-Maoist), Standing Commit-
tee member, spokesperson of the party, member of all Maoist negotiation teams and team 
leader for the 2001 negotiations, Former Minister of Information and Communication in the 
Cabinet formed after the CA elections Kathmandu, October 11, 2008. 
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Concluding discussion 
This chapter has shown the different problem representations that resulted in 
three main opposing frames with regard to how the conflict in Nepal should 
be seen. In the beginning of the conflict the government was divided on how 
to approach and define the conflict, initially regarding it as normal dissent in 
a democratic system. In 1995, when the Maoists began their activities in the 
far western region, the Koirala government initiated police operations to 
subdue the movement, acting within a frame that saw the issue as a law and 
order problem. The initiation of negotiations in 2001 is also indicative of the 
different problem representations that existed among and within the parlia-
mentary parties at the time, where no one representation took precedence 
over another. However, with the breaking down of the negotiations in No-
vember 2001, the government implemented the Terrorist and Disruptive 
Acts (Prevention and Punishment) Ordinance, labelled the Maoists as terror-
ists and deployed the army. The terrorism frame was the result of a problem 
representation of the conflict that placed the blame for the failure to reach a 
peaceful settlement and for the escalation of violence, solely on the Maoists. 
The cause of the problem was said to be that the Maoists were terrorists and 
the government stressed the terrorist character of the Maoists: their indis-
criminate killing of civilians, torture, abductions and extortion. As terrorists 
the Maoists could not be negotiated with and this legitimized the use of the 
terrorism label and the deployment of the army as a solution.  

The terrorism frame supported the government’s military solution and fit-
ted into their causal narrative in three ways. Firstly, the terrorism label neu-
tralised one previous argument, which had prevented the army from becom-
ing engaged, namely that of the viewing of the Maoists as fellow Nepalese. 
With the application of the terrorism label, they ceased to be ordinary citi-
zens and were portrayed as enemies not only of the state, but of the people. 

Secondly, in line with the evolving global discourse on terrorism, the 
presence of the threat of terrorism allowed a military response following the 
discursive logic of the US after the 11th of September attacks, which moved 
counter-terrorism from the arena of law enforcement to that of war. 

Thirdly, as the problem, as well as the cause of the problem, was actor fo-
cused, a one-sided military response was a logical conclusion in order to 
solve the problem by eliminating the cause, i.e. the Maoists.  
 
In response, the Maoists reacted strongly against the label and proposed their 
own problem representation in the form of a counter frame. In their version 
the conflict was due to structural inequalities and also the product of indi-
vidual politicians’ corrupt and egoistic mindset. The cause of the problem 
was seen in the aspects of society that they wished to reform: the monarchy, 
feudalism and socio-political and economical inequalities. This kind of prob-
lem formulation is different from that of the government in that it mainly 
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attributes the cause of the problem to systemic factors and to a lesser extent 
to actor based factors.  

Further, by defining the problem of the conflict as a whole in their frame, 
the Maoists insisted that they were ready for peace to come through sincere 
negotiations. Although similar to the government argument, that the Maoists 
forced their hand in taking harsher measures, the Maoists justify their need 
for the People’s War in terms of the failure of the political system and the 
parliamentary parties to provide social, economical and political change. 

Even though they refused to give any credit to the terrorism frame propa-
gated by the government, the Maoists did not ignore it and felt a need to 
defend themselves against the blame being placed on them by the govern-
ment. In doing so they used a problem representation that portrayed them as 
a reasonable, legitimate and political force, willing to make sacrifices for the 
common political good. At the same time the problem representation includ-
ed a framing of the government as possessing a defeatist mentality due to 
their decision to use the terrorism label (see Table.5.3).   
 
Frames of 
the conflict 
in 2001 

Problem Cause Solution 

-Go- 
vernment 
terrorism 
frame 

-Violence 
-Illegal activities 

- Maoists as terrorists (at-
tacking civilians and army) 
-Maoist as aggressive and 
untrustworthy 

-Legitimate 
army  
deployment 

-Maoist 
counter-
frame 

-Failure to initiate 
political change and 
development 

-Mismanagement and inef-
fectiveness of the political 
system 

-Negotiation 
-People’s 
War* 

Table 5.3 Frames of the conflict in 2001 

*The People’s War is presented as a forced but justified solution through the inabil-
ity of the government to respond to political demands. 

The next chapter will look at how the terrorism frame influenced the actors’ 
perceived manoeuvrability for action. Even though the terrorism frame was 
contested and the label even removed before the second negotiation attempt 
in 2003, it remained an important frame in the political discourse in Nepal 
until the signing of the Twelve-point agreement in 2005. 
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6. Effects of the terrorism frame  

The argument that the effect of a frame should not be reduced to a dualistic 
question about its success or failure was presented in Chapter 2. It was also 
argued that viewing the effect of frames as determined by resonance only 
makes the relation to effect at times almost theoretical. The model used in 
this analysis still includes resonance in relation to effects but the analysis in 
this chapter explores the effects of the terrorism frame not primarily via the 
assumed link to resonance but through the narratives of the actors them-
selves. In relation to their actions, how do they describe their situation? Do 
they give a role to the discursive aspects in their reasoning behind a choice? 
How is this tied to a particular frame? In short, how did the actors perceive 
their manoeuvrability in relation to the frame?  

The effect on the parliamentary parties and the Maoists will be analysed 
to see which of the different logic of effects were experienced. In terms of 
the parliamentary parties, as the framing actor, the two potential effects ac-
cording to the model used are self-serving and self-entrapment. Here the 
analysis will focus on the presence of an instrumental use of the frame to 
further the actor’s own constructed interests and if the actor experienced 
restriction in terms of what he/she wanted to do due to the presence of the 
frame. In relation to the potential effect on the Maoists the model allows for 
the possibility of persuasion and entrapment.  

As seen in the previous chapter the Maoists strongly rejected the terrorism 
label and created a counter-frame based on their problem representation of 
the conflict. This reaction by the Maoists reduces the likelihood of any per-
suasive effect of the terrorism frame. With regard to entrapment the charac-
ter of the terrorism frame as such presents a problem for the conventional 
definition and criteria of entrapment, and this results in the need for a differ-
ent view on the concept in order for it to be applicable in analysing the ter-
rorism frame. 

The effect of the frame on the parliamentary parties 
As stated in the previous chapter when respondents were asked about the 
terrorism label they focused their answers on what the label would allow the 
government to do. The statement by Central Working Committee member of 
the NC, Dr. Narayan Bahadur Khadka is a case in point: 
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Because by that the government could have extra power they could raid 
homes…and also the government wanted the people to know that they [the 
Maoists] are terrorist, they have to be squashed, to gather support you know. 
And also by that the government could mobilise more resources and it was 
some kind of all out war against the terrorist.268 

 
Dr. Khadka mentions two functional aspects of the terrorism label: the extra 
power and resources it made available and the de-legitimization it brought to 
the Maoist movement. These two aspects were both central to the respond-
ents’ reasoning about the terrorism label.269  

Another aspect of what the terrorism frame could “do” was presented by 
the Party General Secretary of the NCD, Bimalendra Nidhi: 

Because army said and civil society also: if you do not declare them terrorist 
the police force they will not be able to catch them, first you declare them ter-
rorist then army and international police force can do something. Without de-
claring someone a terrorist how can you use army?270 

 
Here the use of the army is clearly connected to the terrorism label, which is 
consistent with the connection between problem description and solution in 
the terrorism frame. There is thus a significant emphasis placed on the con-
crete aspects of the terrorism label, yet there is also an instrumental dimen-
sion embedded in how the respondents relate to the terrorism frame as such. 
Thus there are two aspects in the narratives when the respondents speak 
about the reasons for applying the terrorism label. On the one hand there is 
the argument of the appropriateness of the label as the Maoists displayed 
terrorist characteristics. This kind of reasoning was presented in the previous 
chapter. On the other hand there is an instrumental view of the label, that it 
would allow a particular type of government action and from this focus on 
the functional aspect of the terrorism label the interests of the government 
becomes visible. One comment from Former Prime Minister Lokendra Ba-
hadur Chand who was Prime Minister in 2003 and initiated the second round 
of negotiations with the Maoists also puts this functional aspect before the 
motivation that the Maoists were terrorists: 
 

                                                
268 Interview with Dr. Naryan Bahdur Kadkha, NC, Central Working Committee Member, 
Kathmamdu, October 21, 2010. 
269 Interview with Sher Bahadur Deuba, NC, Prime Minister of Nepal 1995-1997, 2001-2002, 
and 2004-2005, headed the fraction NCD that broke off from the NC in 2002, Kathmandu, 
October 13, 2010;  interview with Prakash Sharma Mahat, NC, Central Working Committee, 
former Minister of Finance, Kathmandu, November 4, 2008; interview with Bimalendra 
Nidhi, Party General Secretary of the NCD and later when the NCD and the NC merged again 
he was Party General Secretary of the NC until  2009, Kathmandu, November 13, 2008. 
270 Interview with Bimalendra Nidhi, Party General Secretary of the NCD and later when the 
NCD and the NC merged again he was Party General Secretary of the NC until  2009, Kath-
mandu, November 13, 2008. 
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I do not think that they had any terrorist traits at the time. At that time also 
the government, I think the logic was that it is better to have one law than no 
law.271 

 
What Mr. Chand is referring to here is the Terrorist and Disruptive Acts 
(Prevention and Punishment) Ordinance, 2058 (2001), which gave the gov-
ernment extended powers, for example to detain suspected terrorists for an 
extended period of time (maximum 90 days compared to the ordinary deten-
tion period of 24 days), searching houses and persons and making arrests 
without warrant.272   

It is clear from the interviews that the respondents perceived their ma-
noeuvrability for action in terms of legal measures would increase by the 
implementation of the terrorism label. The terrorism frame as a whole was 
presented by respondents as a means to an end: if you want to be able to use 
the army to defeat the Maoists, you first have to declare them a terrorist or-
ganisation. In other words the interpretation of the narratives is that the ter-
rorism frame in Nepal was a case of goal oriented framing, where a certain 
solution was desired and the problem was then represented in such a way 
that it would allow that solution. The use of the terrorism frame and the im-
plementation of the terrorism label in Nepal thus constitutes an example of 
what Mark Blyth means by strategic framing: the terrorism frame was adopt-
ed in line with the voiced interest of the government and was seen to allow 
their preferred policy of military deployment. Where a frame is used by an 
actor to serve its constructed self-interest would according to the actor effect 
model be an example of self-serving. In the model the self-serving logic is 
connected to two dimensions of the framing process: that the actor experi-
encing the effect is the framing actor and that the frame has perceived inter-
nal resonance. Even though the frame itself could be argued, as in the previ-
ous chapter, to have originated externally, it is evident that the government 
was the actor that adopted the terrorism frame in Nepal. The remaining di-
mension- perceived internal resonance- is the focus of the discussion in the 
following section.  

Perceived internal resonance 
As mentioned, the self-serving effect is linked to perceived internal reso-
nance. In the case of an individual actor, internal resonance would simply 
mean an awareness of one’s own constructed self-interest and an avocation 

                                                
271 Interview with Lokendra Bahadur Chand, RPP, four time Prime Minister between 1983-
1986; 6th of April-1990-19th of April 1990; 12th of March 1997-7th of October 1997; and 
October 2002-June 2003, held the office of Prime Minister when the second attempt at a 
negotiated solution with the Maoist was made, Kathmandu, December 12, 2008. 
272 Terrorist and Disruptive Acts (Prevention and Punishment) Ordinance, 2058 (2001) para-
graphs 9 (a), 5 (a) and (c). 
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of this in the proposed frame. In this case however, the framing party was 
the Nepali government and thus internal resonance would mean coming to 
an agreement among the parliamentary parties on the course of action to 
take. In terms of internal resonance it is clear from the narratives that con-
sensus was required in order for the terrorism frame to be implemented. As 
seen in the previous chapter, the terrorism frame did arguably resonate with-
in the government as well with the main parliamentary parties in opposition 
to such an extent that alternative problem representations or framings of the 
Maoist issue had no force. Even though there were voices raised arguing for 
an alternative course of action through negotiation, this option was fore-
closed by the emerging presence of the terrorism frame and the conditions it 
rendered. 

Hence, when the terrorism frame was first applied in 2001, the main par-
liamentary parties seem to have been in agreement. The largest opposition 
party, the Communist Party of Nepal-Unified Marxist Leninist (CPN-UML), 
were at first cautious in deciding whether or not to support the government 
but finally did so, albeit pointing out that the need for a State of Emergency 
and the break down of the negotiations lay with the “wrong and undemocrat-
ic policies of the Nepali Congress”.273 President of the Nepali Congress 
(NC), Girija Prasad Koirala, also declared his party to be behind the gov-
ernment’s decision and thus both the major national political parties had 
shown their support.274 Then Prime Minister Sher Bahadur Deuba of the Ne-
pali Congress stated:  

Yes, there was consensus, every party in favour of deploying army and every 
party supported and it was passed by parliament.275 

 
However, in hindsight some of the political parties attested that they were 
never in support of the frame or the introduction of the army, yet no such 
objections were made at the time. As stated by the spokesperson of the Party 
General Secretary of the NCD, Bimalendra Nidhi: 

Yet the political parties afterwards say that they never gave their expressed 
support for this yet they never objected either. They did not speak out against 
it [the terrorism label].276 

 

                                                
273 “UML supports emergency”, Kathmandu Post, November 30, 2001, 1, for related articles 
see also “UML hints cautious support”, Katmandu Post, November 29, 2001, 1. 
274 “Koirala backs emergency declaration”, Kathmandu Post, November 30, 2001, 8. 
275 Interview with Sher Bahadur Deuba, NC, Prime Minister of Nepal 1995-1997, 2001-2002, 
and 2004-2005, headed the fraction NCD that broke off from the NC in 2002, Kathmandu, 
October 13, 2010. 
276 Interview with Bimalendra Nidhi, Party General Secretary of the NCD and later when the 
NCD and the NC merged again he was Party General Secretary of the NC until  2009, Kath-
mandu, November 13, 2008. 
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However, support for the government’s position wavered fairly soon after 
the declaration was made, especially from the main opposition party the 
CPN-UML. General Secretary of the party, Madhav Kumar Nepal stated on 
the 6th of December that “the present state of emergency in the country could 
be averted through political negotiations” and that “the mobilisation of the 
army could spell danger to the democratic process”277 Only six days later, on 
12 December, 13 opposition parties handed over a memorandum to the gov-
ernment asking for the state of emergency to be lifted.278 After showing ini-
tial support, NC leader Koirala also attacked Prime Minister Deuba’s strate-
gy of dealing with the Maoist and failing to conclude the peace talks.279 

Although openly critical of the government, neither the position of the 
opposition parties nor the criticism levelled from within the NC from the 
Koirala fraction, had to do with the terrorism label per se. The voiced con-
cerns regarded the suspension of civil and political rights and the future of 
the democratic process as a result of the state of emergency and military 
deployment. Further, the criticism levelled against the Deuba government 
from G.P Koirala, is indicative of the internal power struggle, which ulti-
mately led to a split of the party into Nepali Congress (NC) and Nepali Con-
gress (Democratic) (NCD) on 18 June, 2002.280  

Even though the main parliamentary parties did not oppose the move by 
the government when it was made in November 2001, among the smaller 
parties there were those who did not agree with the line taken by the major 
parties, and in this case the objections related directly to the terrorism label. 
The leader of the Nepal Workers and Peasants Party, Narayan Man Bijuk-
chhe explained his view on the logic of the government in using the terror-
ism label, as well as his own party’s position on the matter: 

We did not refer to them as terrorists. Called them rebel anarchist, not terror-
ist. Terrorist means they assassinate without any political cause, but anar-
chism is the brands of communist thought before Marx, they do not need the 
state for anarchism. They do any kind of crime to get communism. Maoist 
assassinated many people that is why we call them anarchist. Government 
want to crush them, that is why they labelled them terrorist. We would have 
negotiated with them ideologically and principally about land rights, nation-
alisation of the means of production, redistribution of property.281 

 

                                                
277 “Emergency could be averted politically, says Nepal,” Kathmandu Post, December 6, 
2001, 1. 
278 “Oppn demand end to emergency,” Kathmandu Post December 12, 2001, 1. Among those 
parties that signed the memorandum where: CPN (UML), Rastriya Prajatantra Party (RPP), 
Nepal Workers and Peasants Party, United Peoples Front and National Peoples Front. 
279 “Show patience”, Editorial, Kathmandu Post, December 11, 2001, 4.  
280 The NCD and NC united again September 25, 2007 before the 2008 Constituent Assembly 
Elections. 
281 Interview with Narayan Man Bijukchhe, Founder and President of the Nepal Worker and 
Peasants Party, Bhaktapur, November 7, 2008. 
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The criticism against the use of the terrorism label put forward by Bijuk-
chhe’s party is in line with the Maoists’ own interpretation of their move-
ment as a political movement. Similar support for the Maoists’ interpretation 
can be found among other minor left wing parties such as the mother party 
of the CPN (Maoist), the United People’s Front Nepal. Shashee Shrestha a 
former member of the United People’s Front Nepal and presently a member 
of the UCPN (Maoist) says that those arguing against the terrorism label 
were few at the time:  

Very few people, on an individual basis raised the voice that Maoist are not 
the terrorist, they are the political force and should be dealt with politically 
and working in this way, few others were very silent because thought they 
were termed as civil society they were linked to one or another political par-
ty.282 

 

Thus there was little in-group disagreement on to how to approach the Mao-
ist problem after the failed negotiations in November 2001, and even though 
concerns were voiced regarding the State of Emergency, the terrorism label 
as such was not challenged to any significant degree. This can also be seen 
when Deuba called a special session of the parliament to extend the State of 
Emergency for another three months, when the argument presented from the 
Central Working Committee of the NC was that it was not necessary to ex-
tend it but that the Terrorist and Disruptive Acts Ordinance was sufficient to 
deal with the Maoist.283 So with regard to the parliamentary parties it can be 
established that there was internal resonance for the use of the label and by 
extension the use of the military. The legitimate use of the army was a clear-
ly stated intent behind the use of the terrorism frame and coupled with per-
ceived internal resonance within the government this indicates a self-serving 
effect of the terrorism frame on the part of the government.  

The effects of the frame 
The responses of the interviewees with regard to army deployment and in-
creased legal measures are characterised by a matter-of-factly way of reason-
ing: if we want to be able to do y then we have to do x, where x is the terror-
ism frame. Respondents point out that without it the army could not be used, 
the Maoists could not be differentiated from the civilian population, they 
could not be arrested and charged with the crime of terrorism and the gov-
ernment would be limited in their investigative powers. In this sense the 
wish to achieve the goal, for example a particular action, created the need for 
                                                
282 Interview with Shashee Shreshta (now member of the UCPN (Maoist), previously UPFN), 
Kathmandu, September 30, 2010. (with an interpreter) 
283 Bishnu Pathak, Politics of the People’s War and Human Rights in Nepal, (Kathmandu: 
BIMIPA Publications, 2005), 341. 
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a particular frame. This is not to say that the frame caused the army deploy-
ment but rather that the frame was seen as instrumental to render the desired 
result. 

This way of using frames by an actor to achieve a particular result is an 
example of a strategic use of frames.284 However, this instrumental use of 
frames does not undermine their importance. On the contrary it can be seen 
to strengthen it. Even though there is a natural air to the explanations given 
such as “Without declaring someone a terrorist how can you use army?”, it 
was still perceived as necessary by the decision makers to employ a suitable 
frame before an action could be deemed legitimate and subsequently taken.  

The necessity of the terrorism frame is further seen when the situation in 
November 2001 is compared to a similar situation earlier that year. A few 
months prior to declaring a nationwide State of Emergency and the Maoists 
as a terrorist organisation, then Prime Minister Koirala had attempted to 
deploy the army against the insurgents without result, failing to achieve the 
consensus required from the parliamentary parties.285 Koirala had himself 
argued against negotiations, referred to the Maoists as ‘terrorists’ and advo-
cated a military solution in the summer of 2001.286 Yet the king argued 
against using the military against his own people and the Deuba commission 
and Deuba himself argued for a negotiated solution. At this point there was 
no internal consensus and the framing attempt of Mr. Koirala was not ac-
cepted. Without an established terrorism frame it was difficult for Koirala to 
argue for military action and the failure to reach a consensus to mobilise the 
army in July 2001 cost him the Prime Minister post and toppled his govern-
ment.287  

With the attack on Dhang and the military barracks an opportunity to 
again argue for the deployment of the army presented itself, yet even the 
attack itself did not seem adequate for the military to be deployed. Due in 
large part to the view of the Maoists as being fellow Nepalese, a framework 
                                                
284 Robert D. Benford and David A. Snow, “Framing processes and Social Movements: An 
Overview and Assessment”, Annual Review of Sociology, vol.26 (2000): 624; see also Mark 
Blyth, “Structures Do Not Come With An Instruction Sheet: Interests; Ideas and Progress in 
Political Science,” Perspectives on Politics vol.1 no.4 December (2003); Frank Schimmelfen-
ning, “Competition and community: constitutional courts, rhetorical action, and the institu-
tionalization of human rights in the European Union,” Journal of European Public Policy 
vol.13 no.8 (2006); Mayer N. Zald “Culture, Ideology and Strategic Framing,” in Doug 
McAdam, John D. McCarthy and Mayer N. Zald eds., Comparative Perspectives on Social 
Movements: Political Opportunities, Mobilization Structures and Cultural Frames, (Cam-
bridge: Cambridge University Press 1996), 261. 
285 Interview with Bimalendra Nidhi, Party General Secretary of the NCD and later when the 
NCD and the NC merged again he was Party General Secretary of the NC until  2009, Kath-
mandu, November 13, 2008. 
286 “Maoist excess”, Kathmandu Post July 24, 2001,4; “All-party meet endorses Deuba’s 
peace bid”, Kathmandu Post August 11, 2001, 1; “Show patience”, Kathmandu Post, Decem-
ber 11, 2001, 4. 
287 Bishnu Pathak, Politics of the People’s War and Human Rights in Nepal, (Kathmandu: 
BIMIPA Publications, 2005), 326-327. 
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where this was seen as the appropriate solution was still needed. In the 
minds of the respondents the terrorism label was seen to provide a way to 
capitalise on the changed situation in that it labelled the Maoists as some-
thing other than Nepali citizens and that the threat of terrorism would pro-
vide a national security argument legitimizing the use of military means by 
the state. 

From a perspective focusing on the success of a frame, implicitly then 
from the point of view of the framing actor, the conclusion is that there was 
a self-serving effect: by framing the Maoist as terrorists and achieving inter-
nal resonance to this frame, the government accomplished their policy goal 
of having the possibility to legitimately deploying the army (Fig.6.1).  

 
Figure 6.1 Self-serving effect of the terrorism frame 

Yet as argued in the analytical framework chapter, establishing resonance or 
the success or failure of a particular frame is not the end point in the analy-
sis. Nor is it fruitful to restrict the analysis of effects from the perspective of 
the framing actor and his/her interests as is inadvertently done when the ana-
lytical focus is on the success or failure of a frame. Once established in a 
frame, ideas continue to exist as part of the discursive context and as such 
continue to have an effect on the actors’ perceived manoeuvrability for ac-
tion. In the case of the terrorism frame in Nepal, it was not only a framing 
attempt but with the support of the parliament, the government’s terrorism 
frame was institutionalised in the form of the Terrorist and Disruptive Acts 
Ordinance. Before continuing with analysing the effects of the terrorism 
frame on the framed party i.e. the CPN (Maoist) we will see how the terror-
ism frame affected the parliamentary parties in the long run. The terrorism 
label was not removed from the CPN (Maoist) until the signing of the 12-
point agreement in 2005 and this allows the possibility that the effect of the 
frame may change over time. 
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Caught in their own frame?—self-entrapment of the 
parliamentary parties 
As could be seen above, the terrorism frame was perceived to allow the gov-
ernment to pursue their interest of deploying the army in order to deal with 
the Maoists and in this respect the terrorism frame enabled a certain policy 
by the government. However, the respondents also gave evidence of other 
effects in terms of their perceived manoeuvrability for action with regard to 
the terrorism frame. Former Prime Minister Chand of the RPP, who initiated 
the second round of negotiations in 2003, gives his perception on the terror-
ism frame in relation to negotiations: 

Yes, they [the Maoists] insisted [that the terrorism label be taken away] and it 
was necessary too. Without removing the tag of terrorist you as a member of 
government cannot talk with them, cannot meet with them for us also once 
the negotiations started we had to remove them. And they also asked and it 
was, their demand was right also because we said on the one hand that they 
you are terrorist, and on the one hand we are talking with them, it does not 
make any sense.288  

 
Mr. Chand is giving voice to a perceived inherent contradiction of ‘talking to 
terrorists’. This perceived contradiction is an example of the consequences 
of the terrorism frame, where the frame criminalises and illegitimatises the 
targeted actor. The criminalisation and illegitimization are part of the per-
formative aspect of the terrorism frame and thus the option of negotiation 
becomes excluded as engaging in negotiation is seen to grant legitimacy to 
the dialogue partner. Also, this view on the terrorism frame was present in 
the post 9/11 global discourse on terrorism where a negotiation approach 
was argued to be counter-productive to the threat of terrorism, and instead a 
military solution was advocated. Authors like Alan Dershowitz gives voice 
to this perspective:  

we must commit ourselves never to try to understand or eliminate its [terror-
ism’s] alleged root causes, but rather to place it beyond the pale of dialogue 
and negotiation. Our message must be this: even if you have legitimate griev-
ances, if you resort to terrorism as a means toward eliminating them we will 
simply not listen to you, we will not try to understand you, and we will cer-
tainly never change any of our polices toward you. Instead, we will hunt you 
down and destroy your capacity to engage in terror.289 

 

                                                
288 Interview with Lokendra Bahadur Chand, RPP, four time Prime Minister between 1983-
1986; 6th of April-1990-19th of April 1990; 12th of March 1997-7th of October 1997; and 
October 2002-June 2003, Kathmandu, December 12, 2008. 
289 Alan Dershowitz, Why Terrorism Works: understanding the threat, responding to the 
challenge ( New Haven, USA: Yale University Press, 2002), 24-25. 
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Thus Mr. Chand’s comment that labelling the Maoists as terrorists and then 
talking to them ‘makes no sense’ is understandable if the frame is seen to 
create illegitimacy with the target of the frame, and as such the terrorism 
frame is not associated with a policy of negotiation. Respondents also men-
tioned the obstacles they faced when wanting to engage in dialogue, here 
CPN-UML Central Committee member, Pradeep Gyawali, who was also a 
member of the government negotiation team during the 2005-2006 peace 
process, recalled: 

If we met them and it was made public, they may charge us of the terrorist 
[referring to the clause in the Terrorist and Disruptive Acts Ordinance that 
those associating with terrorists also could be charge with the crime of terror-
ism] and I recall that some military officials some representatives of the king 
were time and again demanded these persons who were in contact with the 
Maoist may be arrested, charged and penalised so it was difficult to make 
regular contact because the negotiation may be thought as a task of the anti-
terrorism [to be supportive of terrorism].290 

 
As exemplified by Mr. Gyawali, once issued by the government, the applica-
tion of the terrorism label and the subsequent Terrorism and Destructive 
Activities Ordinance was seen by the parliamentary parties to present obsta-
cles to having official communication with the Maoist leaders. To the extent 
that it did present an obstacle it was perceived to be mainly a problem for the 
parliamentary parties. Shyam Shrestha a leader in civil society, commented:  

It is only for the political party leaders that it will be difficult. Because in that 
condition the political leaders could not talk to the Maoists. Military kept 
track of who was talking and meeting who.291 

 
The logic here is of course that on the whole little changed for the Maoists 
after the terrorism label was implemented. The Maoist leaders and cadres 
had been operating clandestinely, avoiding the authorities, since five years 
back. Even though harsher measures were taken against them and it became 
more difficult for the Maoists to operate in the cities and in Kathmandu es-
pecially, they committed no further crime by approaching a member of par-
liament. On the contrary an initiative by the Maoists to resume negotiations 
would have been welcomed by the national and international community 
alike. Thus, the terrorism frame did not pose any restrictions on the Maoists 
in terms of being allowed to communicate.  

Yet, from the side of the parliamentary parties, not only the possible legal 
repercussions prevented the initiation of dialogue. Another respondent that 

                                                
290 Interview with Pradeep Gyawali, CPN (UML), Central Committee Member also member 
of the government negotiation team during the 2006 peace negotiations, Kathmandu, Novem-
ber 4, 2008. 
291 Interview with Shyam Shreshta, civil society leader, Kathmandu, November 17, 2008. 
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gave voice to a feeling of restriction due to the terrorism label was Former 
Prime Minister Sher Bahadur Deuba, who was the orchestrator behind the 
failed 2001 negotiations and the subsequent application of the terrorism la-
bel: 

I wanted to enter dialogue in clandestine way, because open dialogue did not 
help us therefore I thought they were not willing to do these things. I wanted 
to but because I deployed the army, I announced terrorism tag, therefore I 
could not again try to negotiation without their request. I could not decide.292 

 
The narrative of Former Prime Minister Deuba shows that he is aware of his 
connection to the terrorism label, he also seems to perceive himself to be 
void of agency in terms of doing what he wants. He wants to initiate dia-
logue, yet because of his role in the implementation of the terrorism label 
and the deployment of the army, he feels that he cannot initiate negotiations, 
not even clandestine talks, on his own initiative and he expresses that he 
feels restricted in what he can do and dependent on others to take the first 
step. Of course he could have recanted his previous statements and an-
nounced that the declaration of the Maoists as terrorist was a mistake and 
again argue for negotiations through returning to his previous problem defi-
nition of the Maoist issues as a political problem. Even though in theory this 
could have been a way to proceed, it did not seem to have been an option 
that he entertained as possible. Much focus in the statements of the respond-
ents regarded the legal restrictions. Former Prime Minister Chand and other 
respondents pointed out the inconsistency, or absurdity of entering into dia-
logue with a party that they have named terrorist or the difficulty to com-
mence or continue communications due to the institutionalisation of the ter-
rorism label in the Terrorist and Disruptive Acts Ordinance.  

What the respondents are expressing to various degrees is a perception 
that what they wanted to do was not conceived of as possible. And they as-
cribe this restriction to the terrorism label itself. Here respondents are giving 
voice to a situation that can be described as self-entrapment: they were the 
actors that had adopted the terrorism frame and introduced and institutional-
ised the terrorism label and later they felt themselves restricted by it. Self-
entrapment as used by Frank Schimmelfennig is the unintended consequence 
of rhetorical action, where rhetorical action is the strategic use of arguments 
to further the actors self interest.293 The frame had previously been perceived 
as instrumental in providing a discursive context to allow a favoured policy 

                                                
292 Interview with Sher Bahadur Deuba, NC, Prime Minister of Nepal 1995-1997, 2001-2002, 
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October 13, 2010. 
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of army deployment, yet when a policy of negotiation became an attractive 
option the institutionalised frame restricted the manoeuvrability of the ac-
tors. In terms of enablement and adopting the frame this required perceived 
internal resonance and as demonstrated at the time there was internal con-
sensus among the parliamentary parties to label the Maoists as terrorists. 
Yet, according to the logic of my effect model, a case of self-entrapment is 
the result of a frame propagated by the actor and that resonates externally. In 
the case of the terrorism frame the government was the propagating actor, 
but did the frame resonate externally? 

External resonance of the terrorism frame 
In the framework of Benford and Snow, resonance, entails a situation where 
the propagated frame, in our case the Maoists as terrorists, resonates in the 
minds of an audience. As a consequence the terrorism frame would become 
aligned with the mental frames of the audience making them accept the gov-
ernment’s problem representation of the conflict and as a result see the Mao-
ists as terrorists. A gap in Benford and Snow’s framework, but also in other 
constructivist frameworks that utilise the term audience, such as securitiza-
tion theory, is that the concept of the audience is underdeveloped. In securit-
ization theory for example the only guideline given to the researcher is that it 
concerns a relevant audience. This makes it unclear who the audience is, that 
is whose acceptance is needed for the frame to resonate?  

The terrorism frame provides a good example of the analytical conse-
quences of this uncertainty. As discussed when addressing the self-serving 
logic of the terrorism frame, the implementation of the frame required reso-
nance among the parliamentary parties. In that particular situation the par-
liament could be argued to be the relevant audience in that convincing them 
was enough to get the frame institutionalised. Once made into the Terrorist 
and Disruptive Acts Ordinance the frame acted as both enabling certain ac-
tion and restricting others in that it had the status of law. The presence of the 
Ordinance itself would explain the obstacles the respondents describe in 
terms of contacting the Maoist. They would thus be breaking the law that 
they had themselves sanctioned.  

Yet another possible audience for the terrorism frame would be the wider 
population of Nepal. The people suffering from the conflict, those that the 
government argued they would protect by invoking harsher measures on the 
Maoists. In their problem representation of the Maoists as the cause of the 
conflict, the government was also clearly addressing the wider public, as a 
relevant audience. This was also the interpretation of Narayan Bahadur 
Kadhka of the Nepali Congress who said that one of the purposes of the ter-
rorism frame was to gather support for the government policies among the 
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people.294 This means that with regard to the terrorism frame resonance can 
be divided into internal resonance as represented by the parliamentary par-
ties and external resonance as represented by the wider population of Nepal. 
As argued above, internal resonance was sufficient to enact a law based on 
the terrorism frame. However, is the empirical support for self-entrapment 
related to any external resonance of the frame? 

What is interesting is that in discussing the terrorism frame, the respond-
ents stress the unavoidability to label the Maoists terrorists, in part due to the 
character of the Maoists, their activities and methods, and in part due to this 
being the only possible response of a state under attack. However, respond-
ents did never refer to the fact that they received public support for their 
problem representation. Although respondents stress that the methods used 
by the Maoists made people scared, this was the extent of any connection to 
a wider audience in their narratives, all other arguments and reasoning had to 
do with their own interests and position. In the interviews, the Maoists on the 
other hand, would dispute not only the problem representation put forward 
by the government, but also stress that this was not accepted by the general 
public. In fact, Maoist respondents would tie the lack of external resonance 
of the terrorism frame directly to the acceptance by the public of their own 
frame, seeing the conflict as a political one, demanding a political solution: 

No they did not, in fact you know general people who would definitely aspire 
for the peace in the country, they did not because labelling the Maoist as ter-
rorist was not solution to the problem what they wanted was for dialogue to 
take place between the state and the Maoist. And to label them like that the 
war would continue, so those people in fact, peace loving people they never 
accept that kind of label, those people who were hard core supporters of the 
then state like the parliamentary parties and also the monarchy to some extent 
the people would have been taking advantage of this…[…]…who had been 
enjoying some benefits by state they also supported this kind of label. Other-
wise, the very mass of the people, no.295  

 
The Maoist respondents also regarded the move by the government to label 
them as terrorist as a kind of political propaganda. That the terrorism label 
was seen as a political defeat within the CPN (Maoist) was discussed in the 
previous chapter, yet the use of the terrorism tag was also interpreted as a 
means to win over the public: 

Ah, yes, in fact that may be another reason for the labelling us as terrorist, 
because you know to win the war not only the military war is enough also the 
political war so labelling as terrorist or something like that is a kind of politi-

                                                
294 Interview with Narayan Bahadur Kadhka, NC, Central Working Committee Member, 
Kathmamdu, October 12, 2010. 
295 Interview with Suresh Ale Magar, (CPN-Maoist), Central Committee member, member of 
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cal propaganda, so the state, the reactionaries tried to win over the masses, so 
this kind of political propaganda.296 

  
From a Maoist viewpoint the terrorism label did not take hold because of the 
way their movement was constructed. The Maoists had worked towards a 
broad inclusion of people to their cause by bringing up political issues they 
believed the people would sympathize with.  

In Benford and Snow’s framework this strategy of creating resonance for 
a particular frame is through salience. In this case bringing up issues that are 
central in peoples’ lives and making the issues about something they can 
relate to. The Maoist respondents would argue that they had achieved such 
salience and that the people understood what they wanted to achieve and 
supported them.297 They also used the results of the 2008 constituent assem-
bly elections to substantiate this claim: 

They [the government] did not know that the social base we had created, how 
developed our movement was, traditional Marxist is only on class issues, you 
see apart from class we gave importance to the national issue, the regional is-
sue, gender issue, class issue and all these various issues, so our movement 
was the very integrated movement. So in that sense we had widened our class 
base throughout the country from the mountains to the plains and from east to 
west. We had a good mass base, so these people failed to calculate so that is 
why they got surprised at the election results and they try to go back.298 

 
Naturally, the Maoist respondents are biased in the sense that they have an 
interest to argue that they had the support of the people since their whole 
political agenda and justification for the war, the Peoples’ War, was that it 
was based on the will and wishes of the people. Hence, the Maoist respond-
ents argue that because the people knew what the Maoist were fighting for, 
the fact the movement lasted for so long, and that the party won the 2008 
elections, all speaks to that they had the support of the people. The Maoist 
thus present the terrorism frame as a failed frame in terms of external reso-
nance and the respondents from the parliamentary parties are silent on the 
issue. What is of interest here is that the Maoist forcefully argue that the 
terrorism frame did not resonate, bringing up collateral ‘evidence’ for that 
interpretation in terms of public support for the movement yet the respond-
ents from the parliamentary parties present no similar argumentation. In the 
previous chapter on the construction of the terrorism frame, in the case of the 
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respondents from the parliamentary parties there are rather self-critical re-
flections with regard to the harsher counter measures such as the police op-
erations and the causes that led to the conflict. 

Of course this is not enough to determine if there was or was not reso-
nance for the terrorism frame among a wider part of the Nepal population 
and with less than a nation wide survey conclusions about the actual state of 
external resonance of the terrorism frame cannot be drawn. Although, there 
is little to indicate a wide acceptance of the terrorism frame among the wider 
population, the actors still speak of a restriction on their perceived manoeu-
vrability for action. In terms of restricting the perceived manoeuvrability of 
the parliamentary parties in terms of the option for official contact and nego-
tiation, the fact that the terrorism frame was institutionalised is sufficient to 
explain this.  

This could be drawn further by arguing that if a frame gains the status of 
law, as the terrorism frame in Nepal, the question of external resonance 
among a wider population in a way becomes a moot point. As demonstrated 
in the previous chapter the parliamentary parties had difficulty in reaching an 
agreement on how to deal with the Maoist, between those arguing for police 
measures and those arguing for negotiations. This inability to agree is at-
tributed in large part to the widely accepted power-struggles that occurred 
between and within the parliamentary parties. Thus if it would have been the 
case that the terrorism frame would not have become institutionalised as it 
was in 2001 there is cause to assume that the different governments would 
have continued to alter between a negotiation and a police frame depending 
on who was in power. Thus in the case of the terrorism frame it seems as 
though internal resonance was sufficient to cause self-entrapment for the 
parliamentary parties. In the cases where a frame is institutionalised to the 
level of law this would then speak against the model in that external reso-
nance is not necessary for self-entrapment. 

However, there are some indications of a kind of external resonance if we 
look at the narrative of former Prime Minister Deuba. In his statement he 
stresses that his connection to the terrorism label and that this prevents him 
from acting in opposition to it. He does not explicitly connect his inability to 
suggest negotiations with the presence of the Terrorist and Disruptive Acts 
Ordinance. Yet, it is not an inner struggle that he is describing, but instead he 
seems to be held back by how this would be thought of by others. In the case 
of wanting to return to the negotiating table he perceived the terrorism frame 
to be an obstacle to such a suggestion and this seem to have resulted from 
some limited kind of external resonance. Not limited in the sense of only a 
few people accepting it, but rather that the framing actor identifies with the 
frame and not the audience. More importantly than if the frame is accepted 
by a wider audience, Deuba himself perceives himself to be connected to it 
and having to relate to it in his actions. 
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Also, as argued in the theoretical chapter, there need not be any actual 
resonance, for a frame to have an effect, that is, to influence the perceived 
manoeuvrability of an actor. It would be sufficient that the actor perceives 
that there is resonance. Thus, even if the wider public did not identify with 
the problem representation put forward by the government, at least Deuba 
who had been instrumental in pursuing the frame felt tied to it.  

After the king dissolved parliament for the first time in October 2002, the 
main parliamentary parties were sidelined and the government was run by 
the king’s appointed ministers. The king’s government took over the terror-
ism frame and even though the parliamentary parties were still restricted by 
the Terrorist and Disruptive Acts Ordinance they could begin to work on a 
different problem representation. The terrorism frame most likely did not 
resonate strongly externally in the sense that it did not have widespread sup-
port in terms of an audience agreeing with it. Yet it could still be potent as a 
guideline for those who propagated it, thus acting contradictory to it would 
seem to be a case of coat turning and inconsistency. And as it was, the terror-
ism frame, due to its institutionalisation, restricted the actions of the parlia-
mentary parties without the frame that the law was based on having con-
vinced many. This kind of resonance might be argued to be the worst of two 
worlds. If the terrorism frame had resonated externally, that is the general 
public had accepted the problem representation of the government and if the 
government had changed strategy in how to deal with the Maoist they would 
still have been restricted yet have the support of the people for a hard line 
policy. However, with the kind of external resonance that we see here, there 
was little support from the people, yet the government were not only tied to 
the law but also felt tied to their own propagated but now unwanted frame.  
 
In sum, the terrorism frame, once implemented, was a frame that the gov-
ernments of Nepal, regardless if they were appointed ministers by the king or 
elected representatives of parliament, had to relate to, and it was perceived 
by them to restrict their flexibility and range of action. As a result, the gov-
ernment felt entrapped by a frame of which they themselves were the fram-
ing actor. It is clear from the narratives that representatives of the parliamen-
tary parties had an interest to negotiate but had difficulties pursuing this op-
tion as they were bound to continue acting within the dictates of the terror-
ism frame. This change of preferred policy, from military confrontation to 
negotiation could not materialise fully or publically due to the incompatibil-
ity of holding talks in light of the terrorism frame. Thus in this situation, the 
framing party wished to do something that they perceived themselves unable 
to do as a direct consequence of the presence of the frame, which demon-
strates a case of self-entrapment (see Fig. 6.2). Once secret meetings had 
taken place, paving the way for official negotiations, the Maoist issued a 
demand that the terrorism tag and related policies (red corner notices and 
rewards for the capture of Maoist leaders) be removed before negotiations 
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could take place. The policy that followed upon the implementation of the 
terrorism frame was, as can be seen from the narratives of both parties, a 
necessary obstacle to remove in order to make negotiations possible. 

 

Figure 6.2 Self-entrapment effect of the terrorism frame 

The effect on the Maoist—creating distance to the label 
One possible effect of the frame on the Maoists would be internalisation and 
self-identification with the frame, an aspect of frames studied in labelling 
theory.299 In my model this effect logic is called persuasion and the audience 
in terms of perceived internal resonance would be the Maoist party them-
selves. Yet as could be seen in the previous chapter, the Maoist respondents 
firmly and unanimously rejected any interpretation that they would be terror-
ists. When asked about the Maoist reactions to the decision by the US gov-
ernment to add the CPN (Maoist) to the Terrorism Watch List there were 
similar statements of rejection and comments that the label would have no 
effect.300   

There is nothing to indicate that the label was internalised i.e. the Maoists 
did not identify themselves as terrorists and that they were not persuaded by 
the government’s terrorism frame can be seen from their own efforts to cre-
ate a counter frame. Nor is persuasion to be expected. Recognising that the 
early usage of the concept in modern times encompassed self-professed ter-
rorists, such as the regime in revolutionary France and the anarchist move-
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ment in 19th century Russia301, the term ‘terrorist’ is currently none that or-
ganisations or individuals voluntarily adopt. Thus, the process of framing 
with regard to the terrorism frame can be considered almost exclusively ex-
ternally constructed and imposed rather than internally applied. Instead of 
giving any indication that they had been persuaded by the terrorism frame 
the Maoist respondents expressed aloofness to the label according to some 
observers:  

They publically told that the brand will not make any difference to us, we are 
in the base areas and here the government cannot come.302 

 
This aloofness can be seen as a way of trying to downplay the effect of the 
discursive move by the government and to reassure the confidence of the 
party cadres. It can also be seen from the quote above that the respondent is 
thinking of the effects of the terrorism label in a materialistic way in that the 
government could not reach the Maoists in their base areas and the terrorism 
label would make no difference to this fact. In a similar vein, when talking 
about effects of the terrorism frame practical issues were brought up by 
Maoist respondents:  

But you know in fact it did not create problems for us, of course when we 
had to visit like other countries they would have denied us visa, of course, in 
your country also, I was stuck in the airport for some time and it was all be-
cause this label. But these were exceptions otherwise I must say that they 
continuity of the terrorism tag did not create that much problem.303 

 
Also, in contrast to the respondents from the parliamentary parties, the Mao-
ists gave no sign that communication with the leaders was difficult on their 
part, but that the presence of the terrorism label forced communication to be 
covert. This was especially pointed out by Chairman of the CPN (Maoist), 
Prachanda: 

Although they labelled us as a terrorist, always the ruling party wanted to 
have negotiation with Maoist party, underground way. Although publically 
they labelled terrorist but in secretly they always wanted to meet with me and 
other colleagues of my party and that time we have discussed in a very un-
derground way even with Girija Prasad Koirala and Sher Bahdur Deuba and 
others leaders, prime ministers and other ministers that time when they had 
labelled publically as terrorist and even…so many things they had spoken at 
that time, but secretly always they discussed. And some of the ministers even 
helped us, you know, secretly and they knew that in rural area overall, the 
majority of the population were in favour of the Maoist movement, they 

                                                
301 Bruce Hoffman, Inside Terrorism (London: Victor Gollancz ,1998), 18. 
302 Interview with Shyam Shreshta, civil society leader, Kathmandu, November 17, 2008. 
303 Interview with Suresh Ale Magar, (CPN-Maoist), Central Committee member, member of 
the Constituent Assembly after the 2008 CA elections, Kathmandu, November 10, 2010. 
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knew. Because some of the pressure maybe from India or other sector maybe 
they had to speak about this terrorism label and these things in public. But in 
practice, always we had a connection, we discussed with them, because be-
fore the initiation of the war we were in the parliament we were they third 
largest party of the parliament before the initiation of the war. We knew eve-
rything, we know all the leaders and all these things, therefore we had regular 
connection with them even during the period of the war.304 

 
Thus the narratives of the Maoists convey the perception that they were con-
fident that the terrorism label as such would not alter existing power rela-
tions: the terrorism label was not able to change the reality on the ground, 
therefore the label had no effect. Yet when asked if they did anything against 
the label their answers become less passive: 

[Laughs] In that time counter-protest, released a statement against the terror-
ist name.305 

 
Even though the label was portrayed as harmless, the Maoists did still chal-
lenge the frame behind it, in terms of how it identified the Maoists and the 
blame associated with it. As seen in the previous chapter, it is also clear that 
the party brought up the problem representation and the terrorism label par-
ticularly for official discussion, made it clear that they were not terrorists and 
their counter frame supported that interpretation. Some of the respondents 
also made comments that testified to the unpleasantness they felt about the 
terrorism label: 

Oh, yes well because you know, why would we call ourselves the terrorist? 
Nobody likes to be called a thief, or criminal or corrupt man or something 
like that when you are a political force and to have that very tag...[trails 
off].306 

 
That the Maoists were actively opposing the terrorism frame was also ob-
served by the parliamentary parties. As here by then Vice Chairman of the 
RPP, Dr. Prakash Chandra Lohani: 

Sure, they did not like the label, has complete negative connotation especially 
9/11, connotations to al-Qaeda, although this is completely different. But I 
think they understood, the government had to do it. Did they protest? Oh, 

                                                
304 Interview with Pushpa Kamal Dahal a.k.a Prachanda, CPN (Maoist), Founder and Chair-
man of the party, elected Prime Minister and served between 16th of August 2008-4th of May 
2009, Kathamndu, October 20, 2010. 
305 Interview with Dev Gurung, CPN (Maoist), General secretariat member, member of the 
Maoist talk team in the peace negotiations in 2005 and 2006, former Minister of Law and 
Justice, 22nd of August, 2008 after the CA elections, Kathmandu, April 23, 2007. 
306 Interview with Suresh Ale Magar, (CPN-Maoist), Central Committee member, member of 
the Constituent Assembly after the 2008 CA elections, Kathmandu, November 10, 2010. 
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they protested verbally, in writing, in fact on that front they were quite ac-
tive.307  

 
Similarly to statements by the Maoist respondents, Dr. Lohani also situates 
the terrorism label in the post 11th of September world. Although he 
acknowledges that there is a difference between the al-Qaeda and the Maoist 
movement the negative connotations of the label are there nevertheless. In 
the Maoist statements in the previous chapter, al-Qaeda was also used as a 
concrete example of terrorism that the Maoists were different from and could 
not be compared to.  

Thus, instead of ignoring the label, the Maoists actively sought to distance 
themselves from it and the kind of actions that could be associated with it, 
such as indiscriminate killing of civilians. As an example of this distancing, 
the second in command in the CPN (Maoist), Dr. Baburam Bhattarai, wrote 
an open letter to foreign tourists in March 2002, asserting that there was no 
need to fear violence from the Maoists: “They [tourists] are most welcome 
into the revolutionary base areas, which are firmly under the control of the 
revolutionary forces”.308 Focusing on civilian targets is one of the character-
istics of several definitions of terrorism309 and the Maoists were careful not to 
be perceived as targeting non-combatants. This was demonstrated in the 
wake of a high profile incident on June 6th, 2005 where the Maoists were 
responsible for the bombing of a bus in Chitwan, which resulted in 36 civil-
ian casualties. Immediately following the event, the Maoists officially apol-
ogised and reaffirmed their policy of not attacking civilian targets, claiming 
the attack to be the result of an accident.310 In terms of perceived manoeuvra-
bility for action, rather than conforming to actions implied by the terrorism 
frame the Maoists instead emphasised their restraint in choice of targets in 
order to avoid committing actions that would fit with the terrorism frame.  

 
In this situation of a frame propagated by another actor, in this case the gov-
ernment, there was no sign of perceived internal resonance, which would 
have led to persuasion and the Maoist accepting that they were a terrorist 
organisation and further accepted the problem representation of the govern-
ment, that the CPN (Maoist) were to blame for the start and continuation of 
the conflict. Instead, as seen in the previous chapter, the CPN (Maoist) took 
great pains in constructing a causal narrative explaining the logic of the gov-
ernment for using the terrorism label, which was based in the government’s 

                                                
307 Interview with Dr. Prakash Chandra Lohani, Vice Chairman of the RPP until 2004 and 
presently co-president of the RJP, Kathmandu, November 26, 2008. 
308 Dr. Baburam Bhattarai, Monarchy vs. Democracy, ch.6 “Open Letter to Foreign Tourists,” 
(New Dehli: Samkaleen Teesari Duniya, 2005), 39. 
309 Alex P. Schmid and AlbertJ. Jongman, Political Terrorism, (New Brunswick, USA: Trans-
action Publishers, 2006), 5. 
310  “Blast a serious mistake: Prachanda,” Kathmandu Post June 8, 2005, 1. 
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own shortcomings and ‘defeat on the political front’. The next section will 
discuss the second possible logic of effect with regard the Maoist and the 
terrorism frame, namely entrapment. 

Entrapment of the Maoists? 
Again, resonance, in most frameworks is regarded as a precondition for the 
success of a frame. Also in the model presented here the two logic of self-
entrapment and entrapment are connected to perceived external resonance. 
Similarly, to the self-entrapment situation on the part of the government, the 
rapid conclusion would be that since effects of a frame are dependent on 
resonance, if no resonance exists then there is no effect. Also, in contrast to 
the government and the parliamentary parties being bound by the terrorism 
frame due to its status as a law, the Maoists were already operating outside 
the law at this point in time and as they testify in their interviews the terror-
ism label itself did not present any significant practical problems for them. 
Also they were free to talk to members of parliament, whereas the parlia-
mentary parties were not.  

Yet, as demonstrated above, there was also a degree of perceived external 
resonance in that Mr. Deuba felt connected to the label since he had initiated 
it and that this was enough to make him act according to the frame by for 
example not openly advocating for negotiations. Did the Maoists show simi-
lar behaviour that would indicate that they were entrapped by the frame? To 
answer this it is necessary to look more closely at the concept of entrapment. 

Entrapment is described in the literature as when an actor is caught in a 
frame that is his/her actions are dictated by the discursive context. This de-
scription fits with regard to the self-entrapment effect that the respondents 
from the parliamentary parties testify to in relation to the terrorism frame 
and its implementation in law. With regard to entrapment, Mattern talks 
about a perceived situation of non-choice as a result of the representational 
force of the frame. This sense of non-choice is echoed in the above statement 
by Former Prime Minister Deuba. Hence, the actor feels forced to act in 
accordance to the dictates of the frame even though that action would con-
tradict the constructed self-interest or the wish of the actor. In the case of the 
Maoist what would entrapment entail?  

Entrapment with regard to the terrorism frame would then be to having to 
act according to the frame, that is to act ‘like a terrorist’ by for example kill-
ing civilians indiscriminately or using bombs to blow up buildings of sym-
bolic value. Regardless of the presence or absence of resonance, when read-
ing the narratives of the Maoist respondents, they did not express any notion 
of being ‘forced’ to act within the frame and in a manner they did not wish. 
Instead, the Maoists were engaged in constructing a narrative disputing the 
frame, publically declaring their policy of not killing civilians and apologiz-
ing for incidents that did result in civilian casualties. As such their behaviour 



 148 

does not fit with the above description of an action dictated by entrapment. 
Does this then lead to the conclusion that there was no entrapment as a result 
of the implementation of the terrorism frame?  

I argue that it is possible to speak of entrapment in the case of the terror-
ism frame in Nepal due to two factors: the perceived risk of external reso-
nance as opposed to actual resonance and the fact that the terrorism frame is 
an example of a ’negative’ frame as opposed to a ‘positive frame’, and that 
this results in a different mechanism of entrapment, but entrapment all the 
same.  

Negative and Positive frames: Rejection and 
Identification 
I argue that a negative and positive frame operate according to different 
mechanisms and thus produce different outcomes in terms of actions, yet 
that both these outcomes can be understood as entrapment.  

One of the differences is between rejection of and identification with the 
frame. The common view on the logic of entrapment is that the actions per-
formed go against the constructed self-interest, that is what the actor wishes 
to do is different from what it is perceived possible to do. In the sense of a 
positive representation, as in the study of Mattern, the actor that is trapped is 
done so because the frame that is projected contains characteristics that the 
actor wishes to identify with, or at the very least, wishes to be identified with 
by others. Thus the actor is trapped, somewhat willingly it might be argued, 
within the frame and has to act according to its parameters. For example, in a 
classic case of the prisoner’s dilemma, the actor may be inclined to act ac-
cording to what he/she perceives as self-interest, namely to defect, yet due to 
a constructed positive frame about his/her cooperating sprit and loyalty that 
the actor wishes to uphold, the choice will be made not to defect despite the 
wish to do so.  

In the case of the negative representation epitomized by the terrorism 
frame however, the actor has no desire to be identified with the contents of 
the frame and thus no wish to act within the assigned frame. Thus in terms of 
expected behaviour it would matter significantly if the frame to which the 
actor is held is classified as positive or negative. Thus the conventional logic 
of entrapment of acting in accordance with the frame fails to make sense in 
the case of a negative frame. The actor being framed ‘negatively’ has no or 
little desire to act in accordance with the frame, and as a result does not ex-
perience a conflict between perceived self-interest and possible action. As 
we have seen in the case of Nepal, the Maoists spend time and resources on 
arguing against the proffered label, present their own logic legitimating their 
actions and to present themselves as refraining from indiscriminately killing 
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civilians and apologizing publically if this happened. This would then be 
evidence that they were not entrapped, being free to act outside the proffered 
frame. 

Yet, I argue that one interpretation of the Maoist’s rejection and distanc-
ing from the label is not evidence of a lack of entrapment but a form of en-
trapment originating from the particular characteristics of a negative frame. 
Thus, I propose that the terrorism frame still had an effect in terms of the 
logic of entrapment yet not in the sense that the actor was caught within the 
frame but caught by the frame. To clarify: in a situation of a negative frame 
the logic of entrapment would work in the opposite way of the logic of en-
trapment with regard to a positive frame: the actor will attempt to act outside 
the frame to prove it incorrect, rather than working within the frame in order 
to affirm it. Yet, what makes it still a case of entrapment is that in both cases 
the actor will choose actions in relation to the existing frame.  

The counter-factual case to entrapment in terms of a negative frame like 
the terrorism frame is then not as simple as not acting act as terrorist, but 
that they did not feel obliged to act in relation to the frame at all, treating it 
as non-existent. And it is clear from the narratives that the Maoists did not 
ignore the terrorism frame but challenged not only the terrorism label but the 
problem representation and frame on which is was founded. In this way the 
mechanisms of a negative frame would be similar to that of norms. One in-
dicator that a norms is not accepted is not that it is broken, but that norm is 
ignored in the way that the actor the breaks the norm does not feel that justi-
fication for his/her behaviour is necessary.  

Thus the Maoists did not ignore the terrorism label and if they believed 
their actions could be perceived to be in accordance with it, as in the exam-
ple of the explosion on the bus in Chitwan, they felt a need to justify, excuse 
or explain their behaviour. Thus, a negative frame and a positive frame can 
both lead to entrapment, yet the workings of the logic of entrapment are the 
opposite and empirically then the effects in terms of actions are different. 
The negative frame will force the actor to both challenge the frame and act 
in a manner that will disprove it, whereas a positive frame will force the 
actor to act in accordance with what the frame entails and it will not be in the 
actor’s interest to dispute it.  

Risk of external resonance 
In the case of Nepal, as stated above, there is little to support that the wider 
population bought into the terrorism frame and began referring and viewing 
the Maoists as terrorist. Indeed, in terms of external resonance, the Maoist 
respondents stressed that the wider population did not accept the terrorism 
frame propagated by the government. Yet, in the interviews they also con-
firm that they were vocal about their interpretation of the government’s ac-
tion in villages around Nepal. If there was no external resonance as the Mao-



 150 

ists claim, at least they felt obliged to argue against the label in a public 
manner.  

During their interviews the Maoist respondents make it clear that the ac-
tions they took in trying to convince the population that they were not terror-
ist and making several statements to this fact, were in direct relation to the 
presence of the terrorism label. The Maoists were clearly concerned about 
their public image and even if they insist the people did not accept that they 
were terrorist, their concern with that there might be resonance was as least 
such that they did not leave the terrorism label unchallenged. Subsequently 
they engaged in activities aimed directly at the population to try and con-
vince them that the terrorism label as used by the government was ‘wrong’.  

The presence of a negative frame will bring with it a risk of resonance for 
the framed actor, regardless of what the actual level of resonance is and the 
fear of being associated with a negative frame will increase the likelihood of 
the actor disputing the frame. This in turn strengthens the logic of entrap-
ment of a negative frame that the actor will try an act in a way that contra-
dicts the dictates of the frame. Thus, it could be surmised that the stronger 
evidence that the framed actor think he/she has that the frame has actually 
resonated among the wider population the stronger they would react to dis-
prove it. Hence in the case of the terrorism frame in Nepal, the actions taken 
by the Maoists to disprove the frame is the result of a logic of entrapment in 
the presence of a negative frame and with a perceived risk of external reso-
nance. Or put differently, the Maoists did not perceive themselves to have 
any choice than to engage with the frame as they could not risk leaving it 
undisputed as silence may be interpreted as compliance and as such were 
entrapped, not within the frame, but by the frame (see Fig.6.3). 
 
 
 
 
 
 
 
 
 
 
 
 
 
 

Figure 6.3 Entrapment effect of the terrorism frame 
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Negative and Positive Frames: Challenge and Compliance 
A negative and a positive frame then generate different mechanisms in relation 
to the effect of entrapment. Another consequence of the different kinds of 
frames would be that on account of being composed of negative ideas and 
images, a negative frame is more likely to be challenged than a positive frame. 
The framed actors desire not to be associated with the frame will also make it 
more likely that the actor will dispute the foundations on which the frame 
rests. In contrast, since the positive frame contains characteristics that an actor 
desires to be connected with there is no wish to argue against the frame. If 
your qualities as an actor are portrayed as just and honest, then it would be 
undesirable to engage in actions that would undermine the perception of you 
in relation to the positive characteristics. In addition, not only is it less likely 
that the actor wishes to dispute his/her connection with ‘good’ characteristics, 
it is also more difficult to dispute the foundations of the frame. There would be 
little political or social cost in arguing against the indiscriminate killing of 
civilians, assassinations and bombings, yet to attack a frame which builds on 
ideas of democracy, rule of law or the safeguarding of the environment would 
require a much more refined rhetorical engagement. This reasoning might then 
lead to the conclusion that in terms of entrapment a positive frame would be 
‘stronger’ or more effective at entrapping an actor than a negative frame. In 
the case of Nepal one could envision a situation where for example the gov-
ernment instead of using a negative frame as in the case of the terrorism frame, 
instead had employed a positive frame drawing on the Maoists’ self-
proclaimed image of being for social and economic justice for the people and 
also for a more inclusive and democratic Nepal.311 
 
At this point, I would like to summarize the findings of analysing the effects 
of the terrorism frame in relation to both the framing and the framed actor. 
The terrorism frame is often regarded as a strong frame to implement in 
terms of its effects. It has strong negative discursive connotations that can 
demonize and make the actions of an adversary illegitimate as well as mak-
ing the framing actor appear morally superior. Further, it has strong security 
implications in that it allows for more forceful actions to be taken on behalf 
of national security with regard to both legal and military measures.  

Yet as can be seen in the case of Nepal, the terrorism frame had more 
wide ranging effects of varying strength. The frame was strong in the sense 
that it allowed (enabled a specific course of action) for the securitization of 
the issue and the deployment of the army in response to the identified threat. 
Yet, it failed to make the Maoists be seen as terrorist in the sense that their 

                                                
311 Interview with Baburam Bhattarai, CPN (Maoist), Standing Committee Member and Vice 
Chairperson of the UCPN (Maoist). Finance Minister after CA elections. Leader of the Maoist 
talk team in the 2001 negotiations as well as the peace negotiations in 2005 and 2006, Prime 
Minister of Nepal 29th of August 2011-present, Kathmandu, October 23, 2010. 
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movement was still supported and drew new recruits and their courses of 
actions were not restricted in any significant regard. Nor did it persuade the 
Maoists in the sense where they accepted the problem representation of the 
government’s frame. This could then lead to the conclusion that the terror-
ism frame was not successful, but did it lack effect?  

In relation to the actor effects model the terrorism frame demonstrates 
three out of four logic of the effect of frames. In terms of the framing party, 
the government, it had the dual effect of being self-serving and providing a 
case of self-entrapment mainly due to the fact that the frame was institutional-
ised as law. In terms of effects on the framed party, the Maoists, what is also 
shown in this analysis is that the actions exhibited by the Maoists do not fit 
with traditional criteria of entrapment in that they did not feel as though they 
had no choice than to act according to the frame. To the contrary, they tried 
to motivate their actions in a way that would not fit with the terrorism frame. 

Yet, instead of ignoring the frame, which would have would have been 
indicative of no entrapment, the actions they took were still related to the 
frame. The reason for why the observable actions taken by the Maoists are 
not in accordance with the frame is ascribed to the fact that the terrorism 
frame is an example of a ‘negative’ frame. In connection to a negative frame 
the framed party is expected to act in a way to disprove the frame rather than 
conform to it. This, I argue, still constitutes a logic of entrapment because 
the actor experiences his/her perceived manoeuvrability for action to be in-
fluenced by the existing frame. Yet in contrast to a positive frame, the actor 
is not entrapped within the frame, but by the frame.  

War, the Palace and the Parliamentary Parties 
Before moving on to discuss the construction of the peace frame preceding 
the peace process between the Seven Party Alliance and the Maoists it is of 
importance to give a short overview of what took place in terms of material 
and discursive events from 2001 to 2005. After the Royal Nepalese Army 
(RNA) was mobilised the conflict in Nepal saw a significant escalation in 
terms of casualties. The Uppsala Conflict Data Project (UCDP) for the first 
time categorises the conflict year of 2002 as ‘war’312 with a best estimate of 
3947 fatalities, which is more than three times the casualties since the begin-
ning of the violent conflict in 1996.313 In the years that followed, fatalities 
remained high, averaging 1081 fatalities from 2002-2005. While the RNA 
and the Maoists were engaged in military confrontations that gave neither 

                                                
312 Defined as more than 1000 battle related deaths in one calendar year. Previous categoriza-
tion was minor conflict, defined as at least 25 but less than 1000 battle related deaths in one 
calendar year. UCDP, available at: http://www.ucdp.uu.se  Accessed on March 29, 2011. 
313 The Uppsala Data Conflict Project estimates 1182 total fatalities for the years 1996-2001. 
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side the upper hand, the political situation was changing. In this period king 
Gyanendra more clearly demonstrated his power and will to play a role in 
Nepali politics, showing that this increasingly was a tri-party conflict with 
the Maoists, the parliamentary parties and the palace as stakeholders. The 
political manoeuvring by Gyanendra allowed an opportunity for the Maoists 
and the parliamentary parties to unite against the palace as a commonly de-
fined enemy and proceed to form an alliance, which led them down the path 
towards conflict resolution.  

It is clear from the interview and newspaper material that the foremost 
reason given by the respondents for why the political parties and the Maoists 
came together in an alliance in November 2005 was the royal take over ear-
lier that year. The post-February 1st government, headed by the king, had 
made statements calling the Maoists to the negotiation table.314 The spokes-
person of the government urged all political parties and the Maoists to coop-
erate with the King in order to establish peace.315 Yet, at the government’s 
first press conference on February 12th, the spokesperson noted that no more 
calls for the Maoists to come for dialogue would be made: “the call made in 
the king’s proclamation is enough for them if they are serious about resolv-
ing problems amicably”.316 He further stated that:  

there is no confusion as there was with previous governments. The new gov-
ernment has uniformity of ideas and actions to address their [Maoists] prob-
lems if they want to shun violence and join peace politics.317  

 
The characterisation of the political parties as confused also fits with the 
nature of the in-group disputes and different opinions among parties as were 
seen in the previous chapter regarding how to define and thus deal with the 
Maoists. The parties themselves had indeed used the Maoist problem in the 
past to place blame on each other. For example during Sher Bahadur Deu-
ba’s third term, right before the royal take over, the then government 
spokesperson Dr. Mohammad Mohsin voiced the opinion that the political 
parties were to blame for the Maoist problem, saying that: “the Maoist prob-
lem surfaced due to the political parties’ inability to gain support from the 
conscious minority group in the past”.318 

After the royal take over the newly formed Seven Party Alliance managed 
to rally around a common goal of restoring democracy and openly charging 
the king as being their target in this regard. The CPN-UML even declared 
that the SPA and Maoists should label the palace as their common enemy.319 

                                                
314 “Committee for talks with the Maoist soon,” Kathmandu Post February 7, 2005, 1. 
315 “Committee for talks with the Maoist soon,” Kathmandu Post February 7, 2005, 1. 
316 “No more appeals to rebels: Minister Dhakal,” Kathmandu Post February 13, 2005, 1. 
317 “No more appeals to rebels: Minister Dhakal,” Kathmandu Post February 13, 2005, 1. 
318 “Prejudice keeping Maoist away from talks,” The Kathmandu Post January 2, 2005, 1. 
319 “Make democratic republic common goal,” Kathmandu Post September 10, 2005, 1. 
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In this sense the king was framed as an existential threat to a referent object 
of security, namely democracy. The palace, although having severely limited 
press freedom and placed the majority of the party leaders under house arrest 
during the spring of 2005, was unable to hinder the securitization move 
made by the political parties. Whereas before, reconciliation between the 
constitutional forces had been the prevailing attitude among the parties, in 
the early summer the parties hardened in their stance towards possible dia-
logue with the palace.  

Reasons given for the alliance 
The royal take over as well as the military stalemate between the RNA and 
the Maoists are both mentioned by respondents from both sides as instru-
mental factors in enabling the alliance between the Maoists and the Seven 
Party Alliance (SPA). From the perspective of the parliamentary parties and 
also parts of civil society there was the perception that the decision by the 
Maoists to enter into negotiations with the political parties was the result of a 
strategic necessity in light of the military deadlock, but also due to the take 
over by the king.320Also from the perspective of the parties, the alliance is 
argued by respondents to be the result of strategic reasoning especially in 
light of the changing political landscape due to the king’s take over. Re-
spondents from the Maoists and the Peace Secretariat drew the same conclu-
sion with regard to the parliamentary parties’ interest in an alliance.321 

No doubt the king’s take over in February 2005 proved an essential turn-
ing point in the political events that then followed and it could be argued that 
king Gyanendra’s actions together with the prevailing military stalemate are 
indeed the main reasons for why the Maoist and the political parties came to 
perceive each other as potential allies. The military stalemate and the king’s 
take over are regarded here as enabling factors or catalysts that serve to ex-
plain why the alliance was made possible at a certain point in time. Yet, for 
the purpose of this dissertation the interesting aspect is how that alliance and 
the outcome in the shape of the Comprehensive Peace Agreement, was 
formed discursively and in what way the actions of the parties in the alliance 
was influenced by this discursive change and context. How the actions of the 
parties were affected by the alliance and the particular nature of the peace 
frame will be treated in the following two chapters.  

                                                
320 Interview with Bimalendra Nidhi, NC(D) spokesperson, Kathmandu, November 13, 2008; 
interview with Ishwar Pokarel, CPN-UML leader, Kathmandu, November 28, 2008; interview 
with Shyam Shreshta , civil society leader, Kathmandu, November 17, 2008; interview with 
Dr. Prakash Chandra Lohani, co-president of RJP, Kathmandu, November 26, 2008. 
321 Interview with Janak Raj Joshi, former Chief Secretary of the Peace Secretariat, Kathman-
du, November 25, 2008; interview with Dev Gurung, Maoist leader, Kathmandu, November 
18, 2008. 
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7. Construction of the peace frame 

The adoption of the terrorism frame resulted in the labelling of the Maoist as 
terrorist and the deployment of the army. Its adoption also resulted in a re-
striction, experienced by respondents from the parliamentary parties, in ways 
of dealing with the Maoist that did not involve the military. The labelling of 
their movement as terrorist caused the Maoists to construct a counter frame 
in which they presented their definition of the conflict and their reasons for 
resorting to violence. In addition to the escalation of the violent conflict in 
Nepal, there were also changes in government in that king Gyanendra in-
creased his power over the state apparatus by first dissolving the parliament 
in early October 2002 and appointing ministers and then by assuming execu-
tive power on February 1st 2005. This last move by king Gyanendra funda-
mentally altered the dynamics of the conflict and created an opportunity for 
the parliamentary parties and the Maoists to find common ground for coop-
eration. As the parliamentary parties had defined the conflict by the terror-
ism frame, these parties now had to alter their frame in order to allow for the 
possibility of an alliance and an alternative solution.  

This chapter will examine the process whereby the newly formed Seven 
Party Alliance began to adopt a new problem representation of the conflict. 
The terrorism frame had allowed for military action, the new problem repre-
sentation allowed for negotiations and a future alliance with the Maoist. This 
analysis will focus on the frames presented by the SPA and the Maoists re-
spectively and centres on their similarities as well as their differences, espe-
cially with regard to peace, democracy, the role of the king and the Constitu-
ent Assembly. As opposed to the terrorism frame the peace frame, as it is 
referred to here, is an example of a positive frame and one with which the 
actors wished to be identified. The differences between a negative and a 
positive frame in terms of effects of the frame will be a focus in the next 
chapter, yet with regard to the frame construction process one feature of a 
positive frame that can be see in the context of the peace frame in Nepal is 
the occurrence of self-framing. The actors actively engage in connecting 
themselves to the connotations and contents of the positive frame and these 
aspects will be highlighted in this chapter.  
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The peace frame of the Seven Party Alliance 
The royal take over in February 2005 fundamentally altered the parliamen-
tary parties view of the domestic political situation in Nepal and their priori-
ties with regard to perceived threats.322 With the royal take over the parties 
perceived themselves to be faced with two parallel threats: the Maoist as a 
continued threat to peace and the king as a threat to democracy. These paral-
lel threats necessitated a re-evaluation of their situation and this was seen in 
the parliamentary parties’ framing of events during the post-coup period in 
2005.  

In the immediate wake of the royal take-over there were voices that pur-
sued an argument for reconciliation between the palace and the parliamen-
tary parties: that is a unification of the so-called constitutional forces. This 
view was voiced both domestically, by parties such as the RPP323, and inter-
nationally, most notably by the US and India.324 This notion of reconciliation 
was evident even as five of the parliamentary parties launched joint protest 
programs to demonstrate against the king’s takeover during the spring of 
2005325. The aims of the protest program were to restore democracy and for 
the king to reconcile with the parties.326 The logic presented was, that once 
reconciliation between the palace and parliamentary parties had occurred and 
the parliament had been reinstated, the constitutional forces could tackle the 
Maoist problem together through dialogue.327 This view of events was also 
reflected in the statements of the party leaders. After his release from house 
                                                
322 Interview with Jhala Nath Khanal, Chairman of the CPN-UML between 2008-present. 
Prime Minister of Nepal 6th of February-29th of August 2011, Kathmandu, October 20, 2010; 
interview with Gagan Thapa, Former leader of the Youth wing of NC, Central Working 
Committee member since 2010, Kathmandu, October 8, 2010; interview with Prakash Sherma 
Mahat, (NC), Central Working Committee member and Member Secretary in the Deuba 
Comission, Kathmandu, November 4, 2008; interview with Arjun KC, (NC), Joint General 
Secretary of Central Working Committee, Spokesperson of Central Working Committee, 
Kathmanadu December 14, 2008; interview with Bimalendra Nidhi (NC/NCD), Party General 
Secretary of the NCD and later when the NCD and the NC merged again he was Party Gen-
eral Secretary of the NC until  2009, Kathmandu, November 13, 2008; interview with Madhav 
Kumar Nepal, General Secretary of CPN-UML between 1993-2008, Deputy Prime Minister 
and Minister of Foreign Affairs, 1994-1995. Prime Minister between 2009-2011 (resigned 
30th of June 2010), Kathamandu, December 9, 2008; interview with Kamal Thapa, Party 
President of RPP until 2006, former Home minister under Gyanendra’s direct rule, split and 
formed RPP (Nepal), Kathmandu November 6, 2008. 
323 “RPP urges king to initiate dialogue with parties,” Kathmandu Post February 24, 2005, 1; 
“Reconciliation now,” Kathmandu Post May 2, 2005, 4. 
324 “King, parties should engage for democracy: US,” Kathmandu Post, March 4, 2005, 1; 
“Restore democracy, we will help: India US urges release of political detainees,” Kathmandu 
Post March 10, 2005, 1. 
325 At this point in time there were five coordinated parliamentary parties: Nepali Congress 
(NC); Nepali Congress (Democratic) (NC(D); Communist Party of Nepal-Unified Marixst 
Leninist (CPN-UML); Peoples’ Front Nepal and Nepal Sadbhavana Party (Anandidevi) 

326 “Parties to launch joint protest programs,” Kathmandu Post February 27, 2005, 1. 
327 “Onus on king to reconcile with parties,” Kathmandu Post, February 27, 2005,1; “Koirala 
riders for reconciliation,” Kathmandu Post, April 3, 2005, 1. 
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arrest, former Prime Minister and leader of then Nepali Congress (Democrat-
ic) (NCD), Sher Bahadur Deuba, argued for unity among the parties, peace-
ful agitation to restore democracy to be followed by a negotiated settlement 
with the Maoists.328 Advocating a negotiated solution to the Maoist problem 
indicated that the parliamentary parties had changed their view on how that 
conflict should be handled in contrast to the solution advocated in the terror-
ism frame. Even though the Maoist problem was at the base of political ac-
tion in Nepal for the parliamentary parties it was, during the spring of 2005, 
peripheral to the more immediate issue of how to relate to the palace. 

After their release Deuba and Koirala, decided to work within a common 
framework329 “against the king’s direct rule.”330 Meetings between political 
party leaders during April 2005 resulted in the agreement to form an alliance 
to restore democracy and establish a common political agenda331. Koirala, 
eager to show unity among the parties, stated that: “bitterness among the 
parties is now history.”332 Yet, despite emerging coordination, there was still 
no unified view among the parliamentary parties as to how to relate to the 
palace. At the same time as Madhav Kumar Nepal issued statements to the 
effect that democracy and monarchy cannot go together, leaders from NC 
and NCD were saying that, if the king was ready for reconciliation, they 
would be willing to comply and warning that if reconciliation between the 
constitutional forces did not occur, the Maoists might win.333 

For the first part of the spring of 2005, the agenda presented by the par-
liamentary parties, and NC in particular, was the restoration of democracy, 
reconciliation with the palace and then a unified approach in dealing with the 
Maoists. By May however, the tone of the parliamentary parties had 
changed. President of NC, Koirala is reported in the Kathmandu Post as say-
ing that the “king has shut the door of reconciliation for national unity.”334 
Party General Secretary of the NCD, Bimalendra Nidhi, stated that: “The 
king is neither willing for a negotiated settlement on the Maoist problem nor 
is he ready to hold elections”335 Other parties like the People’s Front Nepal 
also expressed a similar view.336 

By the end of June the attitude towards the palace had gone from resigned 
to threatening. Even Koirala, otherwise representing a party supportive of 
constitutional monarchy, was quoted in the Kathmandu Post as stating that: 
“The time has come for the king to choose between a republic and a liberal 
                                                
328 “Deuba calls for unity among parties,” Kathmandu Post, March 13, 2005, 1. 
329 At this time the General Secretary of the Communist Party of Nepal-Unified Marxist Len-
inists (CPN-UML), Madhav Kumar Nepal, was still in house arrest. 
330 “Koirala, Deuba agree to set up joint mechanism,” Kathmandu Post, April 4, 2005, 1. 
331 “Parties agree to unite for uniform agenda,” Kathmandu Post, April 22, 2005, 1. 
332 “Koirala’s three point agenda,” Kathmandu Post, May 4, 2005, 2. 
333 “Autocracy cannot take us ahead: Nepal,” Kathmandu Post, June 28, 2005, 1. 
334 “’King has shut doors for reconciliation,’” Kathmandu Post, May 5, 2005, 1. 
335 “Agreement with king impossible.” Kathmandu Post, June 17, 2005, 1. 
336 “Constituent assembly only solution: PFN,” Kathmandu Post, June 17, 2005, 2. 
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democracy in the country”.337 During the spring all of the leaders of the ma-
jor parties expressed the same need for an alliance among the parliamentary 
parties to restore democracy.338It is important to note at this point that, even 
though the views of how that democracy should look varied, the king still 
had a place, albeit much curtailed, in a new imagined political system. On 
the 6th of May the parliamentary parties declared the Seven Party Alliance 
(SPA) consisting of Nepali Congress (NC); the Communist Party of Nepal-
Unified Marxist Leninists (CPN-UML); Nepali Congress Democratic 
(NCD); Peoples’ Front Nepal (PFN); Nepal Workers and Peasants Party 
(NWPP); Nepal Sadbhawana Party (NSP-A) and the United Left Front 
(ULF). The common goal was the reinstatement of parliament. Now the 
parties had not simply turned a deaf ear to the palace, but were overtly criti-
cising the king and portraying him as a threat to democracy.339 Thus, after a 
period of disagreement on how to proceed and what their relation to the pal-
ace should be, the SPA went from advocating reconciliation with the palace 
to openly arguing that the king was the greatest threat to democracy, peace 
and national unity. Kamal Thapa, the President of the Rastriaya Prajatantra 
Party (RPP), a party that was not part ofthe seven party alliance, said the 
following with regard to the portrayal of the king by the parties that made up 
the SPA:  

The political parties had succeeded in creating a psychological environment 
where the king was demonised and portrayed as a dictator. This was the same 
idea as the Maoist was pushing.340  

 
Even though these thoughts, in relation to the king, had been voiced earlier 
in January 2005, when a standing committee member of the CPN-UML as-
serted that the king was the “root cause of the ongoing constitutional and 
political stalemate”,341 it was not until June that this was the argument of the 
majority of the parliamentary parties in the SPA. As Kamal Thapa points 
out, the issue of a republic and that  the king was unreliable and autocratic, 
was a view held by the Maoist party. The portrayal of the king as such by the 
SPA is an indication of the parallel framing process embarked on by the 
SPA. On the one hand they were increasing their distance to the palace after 
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unreciprocated attempts at reconciliation with king Gyanendra and at the 
same time demonstrating an increased affinity to views associated with the 
Maoists. Later on, in early September, the CPN-UML declared that the SPA 
and Maoist should label the palace as their common enemy.342  

Thus, for the SPA the king was depicted as the problem, standing in the 
way of democracy and peace. This can also be seen when examining the 
solution proposed by the SPA. The focus of the SPA movement was to agi-
tate against the king, reinstate parliament and bring back democracy. The 
Maoist problem was something to be solved after these goals had been 
reached: first democracy and then peace was the order of priority, especially 
for the more conservative party Nepali Congress (NC). Former Finance Min-
ister and Central Working Committee Member Ram S. Mahat of the NC 
explains:  

If you ask NC position, our only agenda was the restoration of the parlia-
ment, our immediate, our one point agenda was parliament restored and once 
parliament starts functioning the power that was taken by the king would 
come back to the peoples’ representatives and we will deal with the Maoist, 
we will negotiate with the Maoist.343 

 
The re-establishment of democracy was also the goal stated by then Central 
Committee Member and later General Secretary of the CPN-UML, Jhala 
Nath Khanal: 

At that that time our party consulted with the seven parties to unite on a 
common ground, a common approach to oppose monarchy and re-establish 
democracy.344 

 
The causal logic from the parliamentary parties was, that in order to have 
conflict resolution and thereby peace, democracy, and with it the legitimate 
government, had to be re-established.  For peace to be realised was depend-
ent on the re-establishment of democracy. The king, then as the agent who 
had thwarted democracy and prevented peace, for the parliamentary parties, 
was the problem. Respondents from the SPA mainly ascribed the problem to 
the king’s ambition and autocratic behaviour. They exemplified this by re-
counting his actions of dismissing parliament, taking executive power and 
imprisoning political leaders.345 Representatives of the SPA also mention the 
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situation within the royal family, especially the events of the palace massa-
cre in 2001, as an example of the ambitious and untrustworthy nature of the 
monarchy.346 Thus the SPA had a peace frame that focused primarily on the 
king’s suspension of democracy and in their view the king was the problem 
and the solution was the re-establishment of parliament. (see Table 7.1). 
Judging from their problem representation during the spring of 2005, of the 
two conflicts that the SPA faced, there was a clear priority of dealing with 
the king first and then with the Maoist. 
 
SPA frame Problem Cause Solution 
-Peace frame -The suspension of 

democracy and the 
dissolution of 
parliament. 

-King Gyanendra’s 
autocratic and 
ambitious nature 

-Restoration of 
parliament through 
peaceful agitation. 

Table 7.1 The peace frame of the SPA 

The problem representation of the SPA focused primarily on the restoration 
of democracy and so they distanced themselves from the king who was seen 
as the problem and the cause within this frame. The relationship between the 
SPA and the Maoists, although made possible by the king’s takeover, can be 
categorised in a separate frame, representing the two processes that were 
central to the SPA during 2005. 

Peace bringers: the self-framing of the Seven Party 
Alliance  
With the coordination and the subsequent formation of the Seven Party Alli-
ance the parliamentary parties were able to speak with one voice both to-
wards the palace and the Maoist. This coordination of policy turned them 
into an actor again, rather than the divided forces they had been as a result of 
the actions of the palace and power struggles amongst themselves. After the 
royal takeover, the hard line rhetoric against the Maoist was reduced, instead 
directed against the king and his government.347  

                                                                                                               
Central Working Committee, Spokesperson of Central Working Committee, Kathmanadu 
December 14, 2008; interview with Sher Bahadur Deuba (NC/NCD), Prime Minister of Nepal 
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347 G.P Koirala commenting on the rearresting of Sher Bahadur Deuba said that: “through this 
act the government has branded itself as a ‘terrorist’[..]…”, “Deuba arrested,” Kathmandu 
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Instead of arguing for the use of the military, representatives of the SPA 
began advocating for a negotiated solution to the Maoist problem.  In this 
vein, the SPA urged the Maoist “to immediately stop all violent attacks and 
create a new environment of trust.”348 This new willingness for dialogue with 
the Maoist was criticized or cautioned against in editorials and articles where 
authors argued that “although the King and Maoist seem arch enemies, both 
have been demeaning the political parties and trying to uproot the democrat-
ic system”.349 Yet Koirala defended the position of the SPA to enter into 
negotiations and responded to such criticisms saying that: “if they term the 
Maoist problem as a political problem and want it resolved amicably, then 
why should anyone object if we, leaders of the political parties take initia-
tives to bring the rebels to the dialogue table? It is our duty-the government, 
international community and the parties-to bring the Maoist to the negotiat-
ing table.”350 Such a statement indicates a 180-degree turn by Koirala since 
2001 when he argued for the Maoists to be labelled terrorist and that the 
army should be deployed to deal with them. It also shows that the SPA 
adopted a new interpretation of the Maoist issue as a political problem.  

As the rhetoric against the Maoists became softer rumours began to circu-
late that the Maoists and the SPA were poised to engage in dialogue. In late 
May 2005, Maoist Supremo Prachanda issued a statement that India had 
invited his party for talks, something that the Indian embassy however de-
nied.351 This denial did not prevent the newspapers from speculating about 
Koirala’s visit to India in early June, 2005 and whether it included meeting 
top Maoist leaders Dr. Baburam Bhattarai and Krishna Bahadur Mahara.352  
The speculations proved correct and a few days later Koirala admitted to 
having spoken to top-level Maoist leaders and asked them to support the 
parties’ agenda of restoring democracy but that he had not received a con-
crete response.353  

Appeals for the Maoist to support the SPA movement to restore democra-
cy also became more and more frequent in the media during the summer. 
Leaders of the political parties took the opportunity to ask the Maoists for 
support and also to pledge allegiance to international norms: “We [the SPA] 
urge the Maoist to clearly make public their commitment to multi-party de-
mocracy, civil liberties, human rights, lawful state and all democratic norms 
and values”.354 Similar statements included ceasing Maoist destruction activi-
ties and violence against political workers.355 The Maoist did respond to the 
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call of the political parties, but Prachanda’s statement stopped short of sup-
porting the SPA’s movement for restoration of democracy.356 Simultaneous-
ly, newspaper editors advocated that a possible alliance should be viewed 
positively but the political parties should move carefully and that the Maoist 
had to do more to prove their seriousness of purpose.357 Proposals for a unit-
ed stance between the SPA and the Maoists came before announcements of 
formal talks between the two parties. In June, then General Secretary of the 
CPN-UML, Madhav Kumar Nepal stated: “We do not insist that they join 
our movement, but we can attack the same target in different ways”.358  

With their statements during the spring of 2005 the SPA are demonstrat-
ing their will to engage the Maoist in dialogue and to elicit the Maoist’s sup-
port for their agitation against the king. In doing so the leaders of the SPA, 
most notably, G.P Koirala, justified this reaching out to the insurgents as a 
sign of a commitment to peace. In public statements, both before and after 
negotiations had begun, the parliamentary parties made an effort to define 
themselves as being instrumental in bringing peace to Nepal. In their com-
munication through the media, the Seven Party Alliance (SPA) was seeming-
ly engaged in constructing an image that they were the ones taking the initia-
tive to turn the Maoists away from violence, towards a peace process and 
into mainstream politics. This portrayal continued after the 12-point agree-
ment in November 2005 when the SPA described events as if they were driv-
ing the political agenda. They stated that they persuaded the Maoists to 
agreed to their request for multi-party democracy as well as the request lead-
ing to the decision of the Maoists to extend the ceasefire due to expire in 
December 2005.359  

The SPA defended their actions related to the negotiation process by re-
ferring to their commitment to peace. For example upon receiving negative 
comments on meeting the Maoists on foreign soil (India), former PM 
Koirala retorted that: “I will even go to hell if necessary to bring peace in the 
country”.360 During the interviews, the respondents from the parliamentary 
parties saw it as important to portray their party as committed to peace and 
themselves as advocates of a peaceful solution, even though as in the case of 
NC, they had previously been the ones advocating for using the military: 

NC since the beginning was thinking that there must be peaceful settlement 
in these issues whatever Maoist has raised it has to be settled by peaceful 
means that was one of the guiding features which brought us closer.361 
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Other political leaders, such as the then Secretary General of the CPN-UML, 
pointed out their own importance as key persons to bring the Maoist into the 
peace process: 

So they were looking to me to play this role and to bring the Maoist into the 
peace process, even during that time.362 

 
The SPA wished to frame themselves not only as the initiators of the 12-
point agreement with the Maoists and subsequently the peace agreement but 
also as the agents moving the process along. The SPA also emphasised this 
commitment to peace by contrasting their efforts with those of the palace:  

While we have been trying to bring the Maoists into peaceful mainstream 
politics, the king and his government have been trying to provoke them into 
resuming violence.363 

 
Both of the parties were of course instrumental in initiating the peace pro-
cess in 2005 and signing the Comprehensive Peace Agreement (CPA) in 
2006, yet it was important for the SPA to frame themselves as the ones who 
brought peace to Nepal. During the years of conflict, respondents are of the 
view that it has been important for the different political actors in Nepal to 
be seen as bringers of peace to the country and the emerging alliance be-
tween the Maoist and the SPA proved no exception.  

Respondents also mentioned previous attempts at conflict resolution in 
Nepal that they considered to have been thwarted through non-cooperation 
when other actors wanted the credit for bringing peace to the country. The 
parliamentary parties’ unwillingness to cooperate with the king’s govern-
ment between 2003-2005 and the king’s unwillingness to cooperate with the 
parliamentary parties were given as examples of this. In talking about the 
2003 negotiations then Prime Minister Chand also brought up the issue of 
credit: 

Everything was very secret, that was the foremost condition otherwise the 
other parties would have raised a cry. The problem in our part of the world, 
no politician can see the other getting success whatever be the case of the 
country and the people…[…]… still I feel that, had they, alright they did not 
approve of government, but after I asked them to send representatives to the 
talks and had they participated then I believe that the country would have 
been in a better position now. Because even the Maoists were not so strong 
then as they were later, India was also not against the talks. No ministry, in-
cluding PM, we had only to hold election to make it be free and fair, so I 
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think that within two-three months the conflict would have been resolved. 
And either the NC or the UML might have come to power. Now they say that 
they brought peace to the country but still the country paid a heavy price for 
this and still we do not know, there might be more bloodshed…[..].. Why 
should this man [Koirala] get credit of establishing peace in the country?364 

 
In previous years, there had been many examples of accusations of insinceri-
ty or a lack of will to engage in the peace process both within and among the 
parliamentary parties and between the parties and the Maoists.365 A leader of 
civil society has the following to say about the leaders of the parliamentary 
parties desire to be credited with bringing peace:  

Yeah, to get the credit. “I am the person who brought the Maoist to the peace 
process so I am the champion of the peace…[…]…”They are just eager to get 
the credit, if this was not true, if they were very much sincere on the peace 
process, you know from the experience of the other conflict in the global sce-
nario, it is not so easy to sit in the peace process, there should be a very much 
clear agenda, they should be very much sincere. You know, they never made 
any documentation, no minutes nothing in black and white, there were no 
moderators, no facilitators, no guarantors, now you can see what happened to 
the comprehensive peace agreement, they wrote the comprehensive peace 
agreement but there were no guarantors, no facilitators, no monitors. So only 
they are very much eager they are very much rushed to get the credit, they 
just want to be popular.366 

 
In order to argue for negotiations the SPA motivated this through their will-
ingness to bring peace to Nepal. In so doing they framed themselves as a 
party committed to peace regardless of the costs. That the SPA wanted to be 
seen as the peace bringers is also evident from the perceptions of persons 
from civil society. A will to commit to a peace process is a requirement for 
conflict resolution to commence, yet at the beginning of negotiations and 
even after the 12-point agreement it was unclear what peace would look like 
as its content was under construction. By strongly associating themselves 
with the goal of establishing peace the SPA would give the peace frame, 
once constructed, more potential to determine their actions. Thus, the nature 
of the peace frame that was created becomes of great importance.  
 
The events of February 1st can be seen as a catalyst that fundamentally 
changed the dynamics of the Nepal conflict. Even as the leaders of the par-
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liamentary parties were placed under house arrest they were attempting rec-
onciliation with the king. However, the palace was not receptive and the 
distancing to the palace and the outright hostility directed towards the king 
that had taken place during 2005 indicate that the door to reconciliation be-
tween the palace and the parliamentary parties, the so-called ‘constitutional 
forces’, was closed. The only option for the parliamentary parties, if they did 
not want to stand alone against the king, was to approach the Maoists. The 
definite split into a three party conflict following King Gyanendra take-over 
allowed for a two-against-one alliance that would carry the potential to end 
the conflict. At that point in time, the parliamentary parties were the weaker 
party in that they had no army, as this was under the control of the palace 
and they had no official political platform, as the king had dissolved parlia-
ment therefore the strategic move might indeed be to try to form an alliance 
with the Maoists.  

As seen from the public statements, the SPA took on the role of the peace 
bringers: arguing for peaceful agitation against the king, defending the pos-
sibility of negotiating with the Maoists through the motivation of peace. In 
doing so they altered their problem representation of the conflict once more. 
The terrorism frame, which had been initially attempted by Koirala and im-
plemented by Deuba in 2001, was now continued by the palace and the SPA 
proceeded to argue against a military solution and in favour of dialogue. 
Koirala is seen supporting talks with the Maoists on the grounds that it was a 
political problem. This is what the Maoists had been arguing from the begin-
ning and is especially forceful in response to the government’s terrorism 
frame. Thus, in order to be able to advocate for a negotiated solution the 
SPA had to adopt the Maoist problem representation that the conflict was 
politically motivated and required a political solution.  

Discursively then, the parliamentary parties had shown flexibility in their 
causal narrative, changing their problem representation when they had al-
tered their stance on the solution they wanted to implement. They could not 
keep the terrorism frame and at the same time argue for peace through nego-
tiations. When faced with a new preferred solution of negotiation, the SPA 
adopted a new frame in which problem and cause were compatible with that 
solution. In comparison to the time between 2001 and 2004, when the gov-
ernment and the Maoists had propagated competing frames defining the con-
flict, from the spring of 2005 and onwards they shared a basic frame of the 
need for peace through negotiation. Yet looking closer at the problem repre-
sentation there were fundamental differences as to the changes that would 
lead to peace and the order in which events should unfold. Before addressing 
the common elements and the difference in the respective frames, we will 
examine the outlines of the peace frame put forward by the Maoists. 
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The peace frame of the Maoists 
In light of the emerging alliance and peace process, what was the Maoist 
problem representation? With regard to their view of the conflict, the Maoist 
problem representation never really changed. It remained tied to their per-
ception of injustices and mismanagement of democracy and to their demands 
for societal change, which began with the boycott of the 1994 elections. 
Spokesperson for the Maoist party, and member of all three Maoist negotia-
tion teams, Krishna Bahadur Mahara gave the party’s view on the political 
situation in the 1990s: 

First election [in 1991 when the UPFN won nine seats] I was also one of the 
nine, in the three years period in the parliament, this is my experience and my 
party’s experience, we had not seen any new things, changeable for the peo-
ple for the nations, the parliamentary activities also go very self interested to 
the party. Party leaders seems very self interested, corruption, especially cor-
ruption, ruling system is very bad at that time, you see. So the parliament 
cannot attract us on the part of the democratic process, but parliament give us 
a negative frustration only and our party we say, we take parliamentary does 
not give us any good results for the people, ultimately they are only very self-
ish, very self interested, very conservative thinking of the political sphere, 
parties were not responsible for the peoples and nation so our party decided, 
please, boycott this election and prepare the people war, the future progres-
sion of the peoples war, this election cannot give the good results of the peo-
ples sides this is why we take the decision of the boycott.367 

 
As described in Chapter 5, at the heart of the Maoist problem representation 
was a failure of democracy, as it was practiced during the 1990s, to produce 
public goods and social benefits for the people. This constitutes the problem 
in the Maoist peace frame and it is consistent with their counter-frame pre-
sented in response to the terrorism frame. Dr. Baburam Bhattarai, in his de-
scription of the Maoist perspective, also comments on the failure of the polit-
ical system, yet he also adds the need for a functioning democracy: 

If you see the 40 point demand we put forward before starting the people’s 
war, we were for the republic and we were for constituent assembly, we were 
for overall restructuring of the state, for that we had launched the peoples’ 
war, so people thought our main demand was socialism, no. Our problem was 
democracy, in a country like Nepal we have to go through democracy, then 
socialism. With this thing in mind we consistently raised the question of de-
mocracy, republic, constituent assembly.368 

                                                
367 Interview with Krishna Bahadur Mahara, (CPN-Maoist), Standing Committee member, 
spokesperson of the party, member of all Maoist negotiation teams and team leader for the 
2001 negotiations, Former Minister of Information and Communication in the Cabinet formed 
after the CA elections Kathmandu, October 11, 2008. 
368 Interview with Baburam Bhattarai, CPN (Maoist), Standing Committee Member and Vice 
Chairperson of the UCPN (Maoist). Finance Minister after CA elections. Leader of the Maoist 
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In his narrative Bhattarai asserts that democracy is a central concept to the 
CPN (Maoist) albeit a transitory stage towards socialism. When speaking 
about the issues raised by the Maoists he lists two solutions to the problems 
of the former version of democracy as seen by the Maoists: republic and 
constituent assembly. These solutions are the result of the attributed causes 
to the problem of democracy. As seen, in the quote from Krishna Bahadur 
Mahara, one of the causes mentioned is the self-interest and egoistic actions 
of the politicians who corrupt the democratic system. This was also the as-
pect that the Maoists focused on early in their movement. As political devel-
opments unfolded, especially the 2001 palace massacre and later the 2002 
dissolution of parliament, the king, although never absent in the Maoists 
critic, became the focal point. The palace was portrayed more and more as 
the cause of the situation in the country and the continuance of the conflict in 
particular.  

The link between a new kind of democracy envisioned by the Maoist and 
republicanism was made very clear by the Maoist respondents.369 Like the 
SPA, the Maoist problem representation contained a logic of how their goal 
of peace should be established. One Maoist respondent presents this causal 
logic from within the party:  

We tried all the time to make them [the parliamentary parties] accept our de-
mands because you know they were for the monarchy and the CA was one 
medium to get it accomplished [implement republic] of course peaceful 
means, so that is why we all the time stressed the demand that was CA, 
something like that.370 

 
With regard to how that peace should look, the Maoists linked their political 
demands to the prospect of peace in a causal narrative. According to this 
logic, peace was dependent on the removal of the king and holding elections 

                                                                                                               
talk team in the 2001 negotiations as well as the peace negotiations in 2005 and 2006, Prime 
Minister of Nepal 29th of August 2011-present, Kathmandu, October 23, 2010. 
369 Interview with Dr. Baburam Bhattarai, CPN (Maoist), Standing Committee Member and 
Vice Chairperson of the UCPN (Maoist). Finance Minister after CA elections. Leader of the 
Maoist talk team in the 2001 negotiations as well as the peace negotiations in 2005 and 2006, 
Prime Minister of Nepal 29th of August 2011-present, Kathmandu, October 23, 2010; inter-
view with Krishna Bahadur Mahara, CPN (Maoist), Standing Committee member, spokesper-
son of the party, member of all Maoist negotiation teams and team leader for the 2001 negoti-
ations, Former Minister of Information and Communication in the Cabinet formed after the 
CA elections, Kathmandu, October 11, 2008; interview with C.P Gajurel, CPN (Maoist), 
Politburo member, General secretariat member, head of International department, Kathmandu, 
October 22, 2010; interview with Dev Gurung, CPN (Maoist), General secretariat member, 
member of the Maoist talk team in the peace negotiations in 2005 and 2006, former Minister 
of Law and Justice, 22nd of August 22, 2008 after the CA elections, Kathmandu, November 
18, 2008. 
370 Interview with Suresh Ale Magar, CPN (Maoist), CPN-Maoist), Central Committee mem-
ber, member of the Constituent Assembly after the 2008 CA elections, Kathmandu, October 
11, 2010. 
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to a Constituent Assembly. This Constituent Assembly would then institu-
tionalise the political changes envisioned by the Maoist party. The Constitu-
ent Assembly Election was an instrument for the Maoists to implement their 
demands (see Table 7.2). Hisila Yami explains these demands and issues as 
well as their relevance to people:  

CA and round table conference and political solution to the restructuring of 
the state. Going for republic and going for, what do you call that, secularism, 
so these issues. And in fact, because we raised these issues of exploitation 
against gender, janjatis, dalit and madhesis and all that you know that was the 
main reason it took just ten years to reach this state you know, because usual-
ly what happens with the traditional communist is that they keep raising the 
issue of class issues, not taking the extra class issues like this, but I think the 
specificity of our movement was that we took these extra class issues along 
with our class issues so as a result it really became peoples’ movement you 
see, peoples’ war, it was not just war or something like that, it was peoples’ 
war so that was one of the key elements.371 

 
The election to a constituent assembly was seen as a political, albeit instru-
mental, solution from the Maoist perspective. The constitution could be re-
written and made to provide for the social changes advocated for in the 40-
point demand.372 The Maoists thus established a clear connection between 
their principal demands of republic and Constituent Assembly Elections with 
that of peace. Their demands became part of a necessary process to establish 
peace. The demand for the formation of an interim government followed by 
elections to the CA was a procedural necessity to ensure equal political rep-
resentation. 
 
Maoist frame Problem Cause Solution 
-Maoist peace 
frame 

-The failure of the 
democratic system  
to initiate political 
change and devel-
opment 

-Mismanagement 
and ineffectiveness 
of the political  
system 
-Monarchy 

-Negotiations/ 
Round table  
conference 
-Constituent As-
sembly Election* 
-Republic 

*The CA would provide the forum to initiate the other changes envisioned by the 
CPN (Maoist) such as secularism and federalism that was included in their program 
of restructuring the state. 

Table 7.2 The peace frame of the CPN (Maoist) 

                                                
371 Interview with Hisila Yami, CPN (Maoist), Central Committee member, politburo mem-
ber, former Minister of Physical Planning and Works, former Minister of Tourism and Civil 
Aviation, Kathmandu, October 5, 2010. 
372 Interview with Hisila Yami, CPN (Maoist), Central Committee member, politburo mem-
ber, former Minister of Physical Planning and Works, former Minister of Tourism and Civil 
Aviation, Kathmandu, October 5, 2010. 
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The Maoist peace frame shows consistency in their problem representation 
of the nature of the conflict. What is given as the problem and cause in the 
frame is similar to their previous description of the conflict. However when 
talking to the respondents in the context of the peace process, the solution 
differs from that of the counter-frame. This has to do with the reasons for the 
frame. In the terrorism counter-frame the Maoist purpose was to present a 
logic that motivated their path of violence and the People’s War, thus in that 
context this was presented as the solution. In the context of the peace process 
however, other solutions were presented. It is important to note that these 
solutions did not surface post 2005 but had been part of the Maoist demands 
from the start of the conflict and had been brought up by the CPN (Maoist) 
in the previous negotiation attempts. It can be said that the Maoists had a 
consistent problem description and causal interpretation of the conflict. They 
had one war oriented and one peace oriented solution that remained con-
sistent in its motivation but only changed depending on the circumstances 
surrounding the conflict.  

Differences, commonalities and underlying perceptions 
in the two peace frames 
The rhetoric during the spring was reconciliatory and the Maoists and the 
SPA shared a common problem representation with negotiations as a solu-
tion. However, they differed significantly in several respects ranging from 
perceptions of central concepts to more detailed aspects of their respective 
frames. 

Peace and Democracy in which order? 
Both the SPA and the Maoist were concerned with peace and democracy in 
their respective frames. During 2005 peace through negotiations became the 
overarching goal for both parties but the prioritization and order of peace 
and democracy differed between them. The SPA respondents are quite clear 
in their presentation of their desired chain of events. The outspoken priority 
of the SPA was the re-establishment of democracy through the restoration of 
parliament. Then peace with the Maoist would be achieved through negotia-
tions. The Maoist presented a reverse logic of events: for democracy to be 
realised, peace must first be established. This logic can be seen in the state-
ment by Hisila Yami. She speaks about the relating of the two concepts of 
peace and democracy in the way put forward by the Maoists as a strategy 
from the party: 
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No, the thing is that, first they have a very one way of looking at it, unless 
you have peace and stability what is the use of democracy? So from that 
point this peace process, which has been linked, these issues are linked, and 
we would like to see it interlinked because getting the constitution through 
seeing is as strategic as getting peace and they are interrelated. Unless you 
have peace how can the new thing that you are looking for get established, so 
the problem is with them [the parliamentary parties] because they are not 
prepared to be a new person, a new party, new agenda, they still have the 
hangover from the Panchayat era.373 

 
Both of the parties thus present the issue of democracy and peace as linked 
but in an opposite causal way. For the SPA peace will come through democ-
racy, for the Maoist peace is a necessary condition for democracy. In state-
ments during 2005 and after the 12-point agreement was signed, the issue of 
peace took precedence over the issue of democracy. As then Party President 
of the RPP, Kamal Thapa, whose party was outside the SPA stated: 

Peace was said to be the overriding concern and whatever needed to secure 
peace, whatever sacrifice should be done. They [the Maoist] sold the idea of 
peace.374 

The SPA had worked publically to portray themselves as committed to bring 
peace to Nepal and this made them vulnerable to pressure to succeed in this 
regard, which can be seen from events in 2006. 

After the signing of the 12-point agreement on the 22nd of November, 
2005 the spring of 2006 was defined by the Second Jana Andolan or Peo-
ple’s Movement which began on the 6th of April. After 19 days King Gya-
nendra stepped down and reinstated the House of Representatives. Although 
no formal peace agreement had been signed between the SPA and the Maoist 
the 12-point agreement confirmed their alliance to agitate against the auto-
cratic monarchy and establish peace by ending the decade long civil war. 
According to the agreement the first goal of the SPA-Maoist alliance was 
agitation against the king through creating a nation-wide democratic move-
ment against the autocratic monarchy from their respective positions. The 
reinstatement of parliament as a result of the 19 day People’s Movement 
could have been the end goal of the SPA as was stated in the quote above by 
the former finance minister in the NC government, Ram S. Mahat: “our only 

                                                
373 Interview with Hisila Yami, CPN (Maoist), Central Committee member, politburo mem-
ber, former Minister of Physical Planning and Works, former Minister of Tourism and Civil 
Aviation, Kathmandu, October 5, 2010. 
374 Interview with Kamal Thapa, RPP/RPP (Nepal), Party President of RPP until 2006, former 
Home minister under Gyanendra’s direct rule, split and formed RPP (Nepal), Kathmandu, 
November 6, 2008. 
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agenda was the restoration of the parliament our immediate, our one point 
agenda was parliament restored”.375  

Two factors made this an unattainable position. One was the self-framing 
of the SPA as committed to peace, which influenced them to continue with 
the peace process as outlined in the 12-point agreement. As the SPA asserted 
their commitment to peace they were also arguing from the Maoist causal 
logic between the twin goals of democracy and peace.  

The second factor concerned the definition of democracy, especially the 
Maoist definition of democracy, which differed significantly from that of the 
SPA and in which the restoration of parliament was not sufficient. Maoist 
acceptance of multi-party democracy together with a cessation of violence 
were the two conditions put forward by the SPA before making an alliance 
with the Maoists. The Maoists’ acceptance of multi-party democracy is 
clearly presented as a reason for the possibility of the alliance between the 
two. The Joint General Secretary and the spokesperson of the Central Work-
ing Committee of the NC, Arjun KC states:  

Because kings arrogant approach number one and number two, Maoist 
showed themselves very liberal to a democratic approach. These are the two 
factors that we were prepared for the 12-point agreement.376 

 
The acceptance of a democratic framework by the Maoists could be inter-
preted as the success of the SPA to tie the Maoists to their logic of events in 
the peace process, persuading them to focus on democracy and through this 
peace. This was indeed how some of the representatives of the parliamentary 
parties saw it. This viewpoint was expressed by the Chairman of the CPN-
UML, Jhala Nath Khanal: 

Actually, Maoist are in a process of change, they had no belief in multi-party 
democracy in the beginning but right now they are in favour of multi-party 
democracy competition system, so they have entered this democratic way 
now, I hope that they will accept the basic norms of democracy, the multi-
party competition and all other parliamentary rights all other basic principles 
of democracy because now they do not want to go to the jungle again, they 
want to stay here they want to work here, without a democratic path they 
cannot do, so it is their compulsion, and it is their need. And I hope that it is 
time to think for all political leaders, political parties that it is our duty to 
transform them and it is our duty to provide them space to move in this 
path.377 

                                                
375 Interview with Ram S. Mahat (NC), Central Working Committee, Minister of Finance in 
2001, Kathmandu, October 15, 2010. 
376 Interview with Arjun KC, (NC), Joint General Secretary of Central Working Committee, 
Spokesperson of Central Working Committee, Kathmandu December 14, 2008. 
377 Interview with Jhala Nath Khanal, (CPN-UML), Chairman of the CPN-UML between 
2008-present. Prime Minister of Nepal 6th of February-29th of August 2011, Kathmandu 
October 20, 2010. 
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With regards to their demand of the Maoists accepting multi-party democra-
cy and how respondents like Jhala Nath Khanal speaks about it being the 
task of the parliamentary parties to democratize of the Maoist, speaks for a 
perception within the SPA that they were the ones that issued demands on 
the Maoist and then provided the space for them to enter the democratic 
mainstream. This view was also related by Shankar Pokharel also from the 
CPN-UML: 

The second point is: the Maoist at that time did not believe in multi-party 
democracy so their idea of the CPN UML was that their idea of democracy 
was reactionary. But now what they say they believe in is democracy of the 
21st century, which is the same idea as the CPN UML already did just after 
the 1990. They did not have their own special idea on this issue as well. The 
Maoist believe in the armed force, but now they are changing their idea. The 
CPN UML believe in the people, they did not have their own armed force. So 
now the Maoist are in the process of disarming their armed force it means 
they are changing their idea and following what the CPN UML has said all 
along. The people is the only force to change and bring the revolution.378 

It is quite clear that the respondent from the CPN-UML wishes to give the 
perception that the SPA in general and the UML in particular had, if not 
influenced the Maoists to accept democracy, then at least had influenced the 
Maoists to accept the multi-party democracy of the parliamentary parties. 

Again, the way the respondents formulate themselves portrays the SPA as 
the leaders and the Maoists as the followers in the peace process. In accord-
ance with their description of themselves as peace bringers, the parliamen-
tary parties wish to portray themselves as the ones who brought the Maoists 
into the mainstream and that making democrats of the Maoists was a way to 
establish peace. Getting the Maoists to accept multi-party democracy was 
then a significant part in the framing of themselves as peace bringers. 

The Maoist respondents had a very different view on their party’s rela-
tionship to democracy. Rather than being persuaded or conceding to the de-
mands for multi-party democracy from the SPA, the Maoist respondents 
presented the issue of democracy as being a part of their own agenda. In 
order that the Maoists not be seen as reversing their own problem representa-
tion of the conflict, where democracy was portrayed as the problem, they 
engaged in a re-formulation of what democracy meant.  

On the issue of democracy, the Maoist respondents argued that their party 
was already pro democracy and thus multi-party democracy was not per-
ceived as something thrust upon them but as something their party had de-
cided to adopt. In discussing this with Hisila Yami I ask a leading question 

                                                
378 Interview with Shankar Phokarel, (CPN-UML), Secretary, Central Committee member, 
Kathmandu, October 21, 2010. 
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with regard to the Maoists’ view on democracy and the response is quite 
forceful in disagreeing with me: 

EB: So that [accepting multi-party democracy] was a compromise from your 
side? 

HY: Yes, sure, sure because they always looked at us as monolithic and anti-
democratic, one party state and all that. 

EB: So that was something you abandoned from your agenda… 

HY: [Interrupts] No, no we did not abandon, when we were at war, this theo-
retical concept that we came up with: 21-century development of democracy, 
you see, where we say communist movements all over the word they got fin-
ished up because outside intervention, within own internal contradiction had 
been solved which is mainly due, which is the democratic aspirations of the 
people, if you are not able to do then you are reduced so that needs to be kind 
of addressed so while addressing this issue 21-century development of de-
mocracy came and may I say that even the communist party needs to be mon-
itored and it needs to go into competition and allow itself to be defeated if 
you do not serve the people so that was nothing that we abandoned it was 
very much within our 21-century democracy that we had developed.379 

 
That the acceptance of multi-party democracy was something that originated 
from within the Maoist party as the result of analysis and a clear policy was 
also stressed by CPN (Maoist) Chairman Prachanda: 

You know, we are trying our best to develop our idea our ideology, we are 
trying our best to understand the whole dynamics of change that is going on 
in the international arena and the international arena, and in our nation as a 
whole, and we came to the conclusion that for the 21st century we have to 
accept the political competition, multi-party competition. We had already de-
cided it was not a strategy or tactics or something like that but it was overall 
conclusion of the serious study of the whole history and whole international 
development therefore it was not a tactic, it was our position and this peace 
process and constituent assembly and all these things are also not tactics or 
something like that, but it was well thought, well calculated policy.380 

 
Instead of being seen as being dragged into mainstream politics and coming 
under the rules of democracy, the Maoists wanted to be perceived as having 
their own version of democracy. When discussing political agendas Hisila 
Yami again brings democracy as the central issue, defining the conflict for 
the Maoists, and emphasising that it was not the same democracy as that of 
the SPA: 
                                                
379 Interview with Hisila Yami, CPN (Maoist), Central Committee member, politburo mem-
ber, former Minister of Physical Planning and Works, former Minister of Tourism and Civil 
Aviation, Kathmandu, October 5, 2010. 
380 Interview with Pushpa Kamal Dahal a.k.a Prachanda, CPN (Maoist), Founder and chair-
man of the party, elected Prime Minister and served between 16th of August 2008-4th of May 
2009, Kathmandu, October 20, 2010. 
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Well their [the SPA] political agenda was more of Maoist will abandon, their 
main stress was that we come into the mainstream and we kept saying that 
well you are mainstream, we are coming to new mainstream, this was our 
conflict, the new mainstream versus the old, which they wanted that we 
should come into their British type of parliament, Westminister.381 

 
The issue of what was meant by ‘multi-party democracy’ proved a signifi-
cant element in the rhetoric of the Maoists. The separation between the par-
liamentary parties’ version and the Maoists’ version of democracy was also 
stressed by Maoist supremo Prachanda:  

People are saying that we have already surrendered for parliamentary democ-
racy. We are not [his emphasis] for parliamentary democracy, we are for de-
mocracy, democracy is not synonymous with parliamentary democracy, par-
liamentary democracy and multi-party competition is not the same. We want 
to restructure the whole state and we want to go for multi-party competition 
there is no question in that.382 

 
Here Prachanda makes a clear separation between multi-party and parlia-
mentary democracy and stresses that even though the Maoists are for multi-
party democracy that does not mean that they have accepted, or as Prachanda 
puts it, surrendered, to parliamentary democracy.  

The Maoists argued the position that they agreed to multi-party democrat-
ic competition, but that this did not mean the kind of democracy that was 
exercised before. They were very persistent in that theirs was a different kind 
of democracy. Dr. Baburam Bhattarai, the Maoist second in command,  
pointed out that democracy was the Maoists commitment to their own defini-
tion: 

No you see, multi-party democracy was our own. In 2003 we had adopted, 
we go for multi-party democratic system. Also in the future not only in this 
democratic phase of the revolution but also in the socialist phase of the revo-
lution. So this was our own commitment. But multi-party democracy does 
not mean, see there was a difference, we were for multi-party competitive 
democracy but not for the usual type of parliamentary democracy.383 

                                                
381 Interview with Hisila Yami, CPN (Maoist), Central Committee member, politburo mem-
ber, former Minister of Physical Planning and Works, former Minister of Tourism and Civil 
Aviation, Kathmandu, October 5, 2010. 
382 Interview with Pushpa Kamal Dahal a.k.a Prachanda, CPN (Maoist), Founder and chair-
man of the party, elected Prime Minister and served between 16th of August 2008-4th of May 
2009, Kathmandu, October 20, 2010. 
383 Interview with Baburam Bhattarai, Standing Committee Member and Vice Chairperson of 
the UCPN (Maoist). Finance Minister after CA elections. Leader of the Maoist talk team in 
the 2001 negotiations as well as the peace negotiations in 2005 and 2006, Prime Minister of 
Nepal 29th of August 2011-present, Kathmandu, October 23, 2010. 
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Suresh Ale Magar of the CPN (Maoist) commented on the party’s view of 
democracy and although he does not specify what it entails, he makes a point 
of differentiating it from that of parliamentary democracy: 

It [the Maoist view on democracy] is something different. We do not have a 
concrete idea, but definitely it is not the kind that people in Nepal have exer-
cised. We still hold the same view about the parliamentary system that we 
used to, we have never accepted this.384 

 
The Maoist respondents repeatedly stressed two things with regard to de-
mocracy: firstly, that they had agreed within the party to accept multi-party 
democracy and not been forced or influence by the parliamentary parties; 
and secondly, that they had their version of democracy and were a democrat-
ic political force in contrast to the previous democratic system and the par-
liamentary parties. They way in which democracy became a discursive bat-
tle-ground is one consequence of the different peace frames of the two par-
ties. Democracy, in its old form, had been the central problem for the Mao-
ists with regard to the conflict, whereas for the parliamentary parties, the 
king was the main problem. In terms of democracy, the Maoists wanted fun-
damental democratic reform whereas the parliamentary parties were content 
with a return to the pre-February royal takeover political situation.  

Even though democracy could be argued to be the solution for both par-
ties, their views on the nature of that democracy, were vastly different. The 
Maoists had defined the problem of peace as the previous version of democ-
racy, and a return to that old structure, would be inconsistent with their 
frame of the conflict and their frame of peace. Dr. Baburam Bhattarai sums 
up the Maoist perception of not being dragged into the peace process on 
terms dictated by the SPA, and especially not being committed to the old 
democratic system of mainstream politics, since that mainstream was the 
very thing that they wanted to change: 

Westminster model. We are not for that. There are models of multi-party 
competitive politics and what we championed was not the parliamentary, 
Westminster model, and in fact this is the debate right now going on you see. 
In the 12-point understanding, nowhere is it written that this is parliamentary 
system. We had used the word, I know, I was the one that negotiated this 12-
point agreement, we used the word: new political mainsteam. Not the old 
mainstream. They still claim that they brought Maoist to their system, but 
there is a big debate on that . So we had used that word and we are not going 
to old mainstream, that is monarchical mainstream and that is the parliamen-
tary, Westminster mainstream. So you are also not committing to our new 
people’s democratic model so lets have a new form of democracy in Nepal 

                                                
384 Interview with Suresh Ale Magar, CPN (Maoist), CPN-Maoist), Central Committee mem-
ber, member of the Constituent Assembly after the 2008 CA elections, Kathmandu, October 
11, 2010. 
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where you can adjust your interests and we can adjust our interests that was 
the understanding.385 

 
Accordingly, the actual form of democracy was left open-ended in the 
agreements and left unsolved to be part of the constitution writing process. 
Both parties accepted this solution for the twelve-point agreement386, yet it 
remained an issue of great mistrust even after the signing of the peace 
agreement a year later.387 Though the definition of democracy was not made 
clear in either the twelve-point agreement or the peace agreement, it was 
clear, at least to the Maoist respondents, that the issue of democracy was 
related to the issue of republic:  

Yeah, it was not clearly manifested in the 12-point there is no mention of 
monarchy, federalism etc but there was clear indication when we signed the 
12-point agreement there were indication that unless and until the monarchy 
will be overthrown there will be no real democracy so republicanism is relat-
ed to that democracy that was clear right at that moment also.388 

 
Despite the disagreement about the meaning of multi-party democracy, the 
alliance that lead up to the 12-point agreement, was, from both parties, clear-
ly stated as an alliance to end absolute monarchy. Through their problem 
representation, the Maoists had connected the issue of republic to the wider 
concept of peace and democracy. As such they started to fill the contents of 
the peace with concrete ideas discursively linked to the concepts of peace 
and democracy. The Maoist respondents also convey the perception that the 
idea of a republican set up was theirs to begin with and that the parliamen-
tary parties had a notion that still included a constitutional monarch: 

It was not their idea earlier, but circumstances have forced them and at that 
time we had agreed to a compromised formula to create full democracy, not 
republican or anything, so through full democracy we meant republicanism 
and for them it was a constitutional monarchy with a multi-party democracy 
(laughs) so we decided to settle it later on, have a neutral term with our own 
interpretations. So gradually they were drawn to our idea of republic.389 

                                                
385 Interview with Baburam Bhattarai, Standing Committee Member and Vice Chairperson of 
the UCPN (Maoist). Finance Minister after CA elections. Leader of the Maoist talk team in 
the 2001 negotiations as well as the peace negotiations in 2005 and 2006, Prime Minister of 
Nepal 29th of August 2011-present, Kathmandu, October 23, 2010. 
386 Fourth point of the Twelve-point understanding reached between the Seven Political Par-
ties and Nepal Communist Party (Maoist), Agreements and Understandings on Peace Negoti-
ations of Nepal, (Kathmandu: Ministry of Peace and Reconstruction, Sigh Durbar, 2007), 3. 
387 The definition of democracy remains a issue that is intensely debated in the present consti-
tution writing process. For example the issue if pluralism is entailed in the definition of de-
mocracy. 
388 Interview with Chandra Prakash Gajurel, CPN (Maoist), Politburo member, General secre-
tariat member, head of International department, Kathmandu, October 22, 2010. 
389 Interview with Baburam Bhattarai, Standing Committee Member and Vice Chairperson of 
the UCPN (Maoist). Finance Minister after CA elections. Leader of the Maoist talk team in 
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Instead of fighting the presence or absence of democracy, the Maoist rede-
fined it. Several Maoist respondents testify to this increased ownership of the 
concept of democracy and what it should mean. By bringing up the issue of 
democracy the parliamentary parties had unknowingly placed other weapons 
in the hands of the Maoists: The SPA acceptance of the demand to commit 
to multi-party democracy, granted the Maoist political legitimacy in the po-
litical discourse. In defining the old mainstream and the new mainstream, as 
different forms of democracy, where the latter included a republic, the Mao-
ists could be argued to have dragged the parliamentary parties into a re-
framed mainstream. The demands of the political parties or their version of 
the peace frame was as Hisila Yami perceptively states, more of a negative 
conditioning, focusing on what the Maoists should stop doing, i.e. abandon-
ing violence and an authoritarian agenda. 

The Maoist had one peace frame, and it was consistent with their view of 
the conflict from their previous counter-frame in response to the terrorism 
frame. In this frame the issue of democracy was redefined and willingly 
adopted by the CPN (Maoist). It did not give the SPA any credit for bringing 
the Maoists to the mainstream. The Maoists wanted to portray themselves as 
entering the mainstream on their own terms and so redefined the conceptual-
isation of mainstream in the process. With regard to their authoritarianism, 
the Maoists turned the tables and claimed ownership over a new form of 
democracy, which fit their proclaimed peace frame.  

In this peace frame the parliamentary parties’ version of democracy was 
not seen to be good enough. In their peace frame the Maoists linked the issue 
of peace to the issue of democracy, fitting both concepts into the same 
frame. In contrast the parliamentary parties could be described as having two 
frames: their democracy frame and their peace frame. The former saw the 
king as the problem and cause, and the reinstatement of parliament as the 
solution. The second included the portrayal of themselves as the party capa-
ble or most suited to bring peace. This was done through the adoption of the 
Maoist view of the conflict as a political problem solved best through nego-
tiations. Instead of being thoroughly connected into one frame the SPA de-
scription is two processes where one is contingent on the other but not inter-
linked. 

While the role and relationship between democracy and peace were inter-
preted very differently by the SPA and the Maoists, their respective frames 
had more in common with regard to the role of the king. However even here 
there were differences in emphasis. 

                                                                                                               
the 2001 negotiations as well as the peace negotiations in 2005 and 2006, Prime Minister of 
Nepal 29th of August 2011-present, Kathmandu, October 23, 2010. 
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The role of the king in the problem representation 
The king featured in the problem representations of both the Maoists and the 
SPA and there was a common element that is reflected in the 12-point 
agreement, where the first clause reads:  

The democracy, peace, prosperity, social advancement and an independent, 
sovereign Nepal is the principal wish of all Nepali people in the country to-
day. We are fully agreed that the autocratic monarchy is the main hurdle for 
this.” and that these changes can only come about by: “bringing the absolute 
monarchy to an end”.390  

 
The problem for the Maoists was the old democratic system of which the 
monarchy was a part but it was only a part of the problem. The demand for 
republic was voiced by the Maoists and linked to the issue of establishing 
peace in Nepal. This is also present in the 12-point agreement’s first clause 
in the changes that will come once the king is gone and that will lead to 
prosperity, social advancement and independence.  

In their proposed solutions, the Maoists had a broad political agenda, 
where ridding the country of the king was but one item. Despite this com-
monality of the king in the problem representation of both parties, there is a 
fundamental difference. In the parliamentary parties’ definition of the prob-
lem the king was the sole cause. For the Maoists the king was but one cause  
(see Table 7.3).  

The difference in what the respective frames encompass is significant. 
With regard to a clear proposal on how the peace and peace process should 
look, the SPA seemed to have difficulty formulating a political alternative to 
the Maoists. The SPA focus had been revival of the old parliament and then 
peace negotiations, a separated approach to democracy and peace, when the 
Maoist introduced the notion of first peace then democracy with both con-
cepts thoroughly interlinked. The problem definition of the SPA consisted of 
a narrow focus on the king, whereas the Maoists took an overarching per-
spective with the problem being the failure of democracy to cope with politi-
cal, economic and social ills.  
 
  

                                                
390 Twelve-point understanding reached between the Seven Political Parties and Nepal Com-
munist Party (Maoist), Agreements and Understandings on Peace Negotiations of Nepal 
(Kathmandu: Ministry of Peace and Reconstruction, Sigh Durbar, 2007), 1-2. 
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Peace frames Problem Cause Solution 
-CPN (Maoist) 
peace frame 

-The failure of the 
democratic system  
to initiate political 
change and devel-
opment 

-Mismanagement 
and ineffectiveness 
of the political  
system 
-Monarchy 

-Negotiations/Round 
table conference 
-Constituent Assembly 
Election* 
-Republic 

-SPA peace 
frame 

-The suspension of 
democracy and the 
dissolution of 
parliament. 

-King Gyanendra’s 
autocratic nature 

-Restoration of parlia-
ment through peaceful 
agitation  

Table 7.3 The Maoist and SPA respective peace frames. 

There was enough overlap with regard to the king to lead to a common anti-
monarchical movement, but these commonalities ended when the solution in 
terms of democracy is considered. This stems from the problem definitions 
of the respective parties. The Maoists advocated the link between peace and 
democracy: for full democracy to exist there has to be peace and for there to 
be peace the king has to be removed.  

When the parliamentary parties in the SPA agreed to agitate against the 
king together with the Maoists, their frame was not the only one defining the 
issue. From the Maoist perspective the issue of monarchy, or rather republi-
canism, was also an integral part of an inclusive peace and a new form of 
democracy. 

 This is a significant discrepancy in the overall problem representations of 
the two parties and leads to two different peace frames. As seen from the 
Maoist respondents, the parliamentary parties had been reluctant to oppose 
the king, until the king took over on February 1st 2005. This view of the pro-
cess is validated by the respondents from the parliamentary parties as in the 
statement below by former prime minister Sher Bahadur Deuba, who had 
twice been dismissed by the king, in 2002 and time in 2005: 

I must be honest, it was their agenda to abolish the monarchy, after the king 
took over we also realised that king is against democracy all the time since 
my student days I was imprisoned by his father, I was imprisoned by his 
brother, and he [Gyanendra] also imprisoned me. I did not take up arms, it 
was all peaceful means. If you are a democrat you were imprisoned.391 

 
The issue of abolishing the monarchy was originally a Maoist idea that the 
parliamentary parties eventually followed. Respondents gave examples of 
the kind of arguments that the Maoist presented. The lack of development in 
Nepal was said to be due to the monarchy and because of events such as the 
                                                
391 Interview with Sher Bahadur Deuba (NC/NCD), Prime Minister of Nepal 1995-1997, 
2001-2002, and 2004-2005, headed the fraction NCD that broke off from the NC in 2002, 
Kathmandu, October 13, 2010. 
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palace massacre, the palace could not be trusted. Further it was argued that a 
monarch could never be a democrat.392  

The parliamentary parties agreement to the more radical solution of a re-
publican constitution will be discussed in the next chapter as this was the 
result of different effect of frames. The next section will deal with the solu-
tion for constituent assembly elections suggested by the Maoists. 

Constituent Assembly Elections 
Even if the parliamentary parties were quick to assert themselves as being 
for peace through negotiations they, as opposed to the Maoists, had a limited 
problem representation and it did not contain many specific solutions apart 
from the re-establishment of parliament. Gagan Thapa, junior leader of the 
NC explains:  

The political parties till that date, they were just demanding the restoration of 
political and civil rights so that was nothing new for the people, and people 
were not particularly attracted by that slogan because they were not feeling 
that we wanted to this back, they were not that desperate, because for them 
that does not mean anything. So the agenda was not new, the face was not 
new, leadership was discredited. Third is that, during that period, the parties 
were not offering the solution to the war that we are facing, before 2005, be-
fore this agreement, before the alliance with the Maoist the parties were just 
demanding, ok, our movement success assures the restoration of democratic 
rights, civil liberties but it does not ensure peace. It does not ensure any alter-
native, it does not ensure any progress, prosperity, whatever, that is why, for 
the party members it makes sense, that was ok, because the restoration of po-
litical rights and civil liberties means election for them or several other things 
for them, for people it does not mean anything.393 

 
As Gagan Thapa points out there was little to be found in the SPA alterna-
tive to the Maoist peace frame in terms of issues and especially progressive 
change. This silence on political issues, their definition and focus, gave the 
Maoists the upper hand in terms of framing the peace. In addition to the 
agenda of republic the Maoists also connected their original demand of con-
stituent assembly elections to the prospect of peace. The second point of the 
12-point agreement deals with elections to a Constituent Assembly. It states 
that the procedural agenda for this should be negotiated further between the 

                                                
392 Interview with Bimalendra Nidhi (NC/NCD) Party General Secretary of the NCD and later 
when the NCD and the NC merged again he was Party General Secretary of the NC until  
2009, Kathmandu, November 13, 2008; interview with Ram S. Mahat (NC), Central Working 
Committee, Minister of Finance in 2001, Kathmandu, October 15, 2010. 
393 Interview with Gagan Thapa, Former leader of the Youth wing of NC, Central Working 
Committee member since 2010, Kathmandu, October 8, 2010. 
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two parties.394 Once again the SPA gradually came to adopt the Maoist posi-
tion for a solution. The Maoist solution to hold Constituent Assembly elec-
tions was an issue put forward since the beginning of their movement. Now 
the CA was presented as the tool to get rid of the king and the other political 
parties found themselves gradually agreeing to the CA.  

Some political parties, like the CPN-UML, had gradually become more 
open to the Maoist demands of CA elections395 and later also to republican-
ism. Only days before the royal takeover, Madhav Kumar Nepal (CPN-
UML) stated in the Kathmandu Post: “I am going to propose that the cabinet 
express its readiness to discuss all three political demands [from the Maoist], 
round table conference, interim government and constituent assembly elec-
tions”.396 Moreover, in January 2005, Nepal stated in the Kathmandu Post: 
“The king should be ready to accept the peoples’ verdict [as a result of hold-
ing the constituent assembly elections demanded by the Maoist]—whether 
they declare on monarchy or republicanism.”397 Nepal regularly returned to 
the same kinds of statements, arguing that democracy and monarchy were 
not compatible.398  

After the royal take over, in the early summer of 2005, the parties of the 
SPA, especially the UML were officially becoming more open to the Maoist 
demands and began presenting them as their own. General Secretary Nepal 
of the UML addressed the Maoists directly in an interview saying that: “If 
your struggle for the people is genuine, don’t take the parties as your ene-
mies, come forward for talks. We are ready to address the issue of constitu-
ent assembly that you [Maoist] have raised”.399 Even though the parliamen-
tary parties said they were willing to discuss the issues of CA, their sincerity 
and acceptance of the CA was doubted by some Maoist respondents: 

Yes, definitely, because you know, they were not for change, people wanted 
change, but they were not, still now they are not for change. For example, for 
CA they were not, you might have heard the two year term of the CA was to 
terminate, Madhav Nepal, the puppet PM said well, I was actually not for the 
CA this is what was in many newsletters and there are many cartoons he said 
it. I was not, I did not support the CA. There was a very famous cartoon in 
the Kantipur. Madhav Nepal pointing at the CA building: I did not want you 

                                                
394 Twelve-point understanding reached between the Seven Political Parties and Nepal Com-
munist Party (Maoist), Agreements and Understandings on Peace Negotiations of Nepal, 
(Kathmandu: Ministry of Peace and Reconstruction, Sigh Durbar, 2007), 2. 
395 Already in January 2005 the general secretary of the CPN-UML, Madhav Kumar Nepal, 
stated in the newspaper that his party was positive to UN mediation and constituent assembly 
elections which were both demands made by the Maoist see: “Prejudice keeping Maoists 
away from talks,” Kathmandu Post, January 2, 2005, 1. 
396 “UML for considering Maoist demands,” Kathmandu Post, January 27, 2005, 1. 
397 “Monarchy root cause to crisis,” Kathmandu Post, January 10, 2005, 1. 
398 “Autocracy cannot take us ahead: Nepal,” Kathmandu Post, June 28, 2005, 1. 
399 “UML offers olive branch to Maoist,” Kathmandu Post, June 11, 2005, 1. 
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and CA building: I also did not accept you! They were later compelled to 
support the CA.400 

 
Even if the SPA were reluctant to agree to the solution proposed by the Mao-
ist peace frame they finally did so, as expressed by Sher Bahadur Deuba: 

It was their agenda yes, we also accept not because they forced us to accept 
but because we also realized if we get rid of the king then constituent assem-
bly is the way.401 

 
The increasing willingness to discuss and accept the Maoist demands of CA 
as a solution to the problem representation, where the king was the cause of 
the problem, resulted in the content of the peace frame beginning to reflect 
the Maoist perspective. Respondents from the Maoists commented on this 
process of acceptance emphasizing that the Maoist agenda was being 
‘mouthed’ by other parties as well as civil society. Indeed, this was seen by 
the party as a way of legitimizing their agenda and the CPN (Maoist) exist-
ence as a party. Hisila Yami, in talking about these issue, does however, 
acknowledge that she cannot tell whether the ideas of the Maoist were inter-
nalized with the other political actors or not:  

What I would say that when you coming from conflict and our ideology com-
ing from Marxism, not only Marxism but Maoist, which is quite radically 
looked upon so we were extra radical because we not only took the radical 
lines according to the world opinion, we practiced as well, so we also felt that 
unless our agendas are being mouthed through the political parties and 
through various civil opposition and the leaders of these extra class organisa-
tions, it would help us in becoming legalised and insitutionalised so we al-
lowed, we were more than happy that civil society was coming forward and 
that congress and UML were mouthing our own agenda, we were very happy, 
whether they took it from their heart or not we do not know but it happened 
after all and the CA election showed the result.402 

 
Interestingly, even though the SPA as a group were reluctant to accept the 
solutions of the Maoists, several of the respondents I interviewed wanted to 
give the impression that their party had been the first to be open to the ideas 
of CA and republic within the SPA: 

 

                                                
400 Interview with Suresh Ale Magar, (CPN-Maoist), Central Committee member, member of 
the Constituent Assembly after the 2008 CA elections, Kathmandu, November 10, 2010. 
401 Interview with Sher Bahadur Deuba (NC/NCD), Prime Minister of Nepal 1995-1997, 
2001-2002, and 2004-2005, headed the fraction NCD that broke off from the NC in 2002, 
Kathmandu, October 13, 2010. 
402 Interview with Hisila Yami, CPN (Maoist), Central Committee member, politburo mem-
ber, former Minister of Physical Planning and Works, former Minister of Tourism and Civil 
Aviation, Kathmandu, October 5, 2010. 



 183 

If you compare the NC and NCD you can find that NCD, when we split we 
made NCD we decided to go for constitutional assembly election and at that 
time NC was not in favour of constitutional assembly election. The demand 
of the Maoist was the to change the constitution to change the structure of the 
state and for that if people do not believe us that we are going to do in demo-
cratic way, the CA is the best way, because it is the elective mandate of the 
people it would be a democratic institution…[…]…NCD decided to go for 
CA first, even before the UML, and also federalist structure first. And also 
about republic.403 

 
Respondents from the UML voiced similar arguments about being first in 
supporting this agenda, referring to the history of their party: 

JNK: Yes, and after that we accepted CA also, in that way you can say that 
we tactically changed our mind also. But since the very beginning we were 
demanding these things…[…]…Just for example, our party actually in the 
beginning were in favour of the republic in favour of CA election al-
so…[…]…  

EB: In the beginning you mean.. 

JNK: In the beginning means, when our party was established 

EB: Oh, really, oh, like in 1949. 

JNK: Since that time yes, but tactically we accepted constitutional monarch 
in 1990, but it was on the condition that if the monarchy will follow the prin-
ciples of constitution then tactically we are also ready to follow, when mon-
archy will break that rule we will be ready to break that rule.404 

 
The Maoist agenda of republicanism and constituent assembly had previous-
ly been demands that had led to two failed negotiation attempts. Now they 
incorporated those demand into not only a political agenda but a constructed 
causal narrative that made them seem to be the only way to achieve peace in 
Nepal. The parliamentary parties then adopted this causal narrative and 
wanted to demonstrate that this policy was in line with their party identity. 

The SPA adopted the problem representation of the conflict from the 
Maoist portraying the conflict as a political problem to be solved through 
peaceful means. Yet the SPA frame was narrow and addressed only a return 
to the status quo with no further political agenda beyond that. A consequence 
was that the SPA lost discursive ground at the beginning of the peace pro-
cess in defining the issues and they had to work within a borrowed causal 
narrative. Seeing the conflict as a political problem again opened up the pos-
sibility of dialogue, but the political situation in Nepal and the peace process 

                                                
403 Interview with Bimalendra Nidhi (NC/NCD) Party General Secretary of the NCD and later 
when the NCD and the NC merged again he was Party General Secretary of the NC until  
2009, Kathmandu, November 13, 2008. 
404 Interview with Jhala Nath Khanal, Chairman of the CPN-UML between 2008-present. 
Prime Minister of Nepal 6th of February-29th of August 2011, Kathmandu, October 20, 2010. 
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required a more elaborate problem representation. Once again, the parlia-
mentary parties ‘borrowed’ a frame from the Maoists.  

“Monopoly on political opinion“: Focus on the Maoists 
It can be seen, from an analysis of the respective peace frames, that the Mao-
ists had a wider frame incorporating the concepts of peace and democracy in 
a logic that united their demands for republic and Constituent Assembly. In 
comparison the SPA had a narrow frame focusing on the king’s disbandment 
of democracy as the problem with the solution being the restoring parlia-
ment. The Maoist succeeded in redefining democracy and tying the need of a 
republic and CA elections to the prospect of peace. They linked the concepts 
of peace and democracy together using the common anti-monarchical feel-
ings in the SPA and made the formation of a republic through a Constituent 
Assembly part of the solution and a condition for peace and full democracy. 
In that way the Maoist incorporated their decade long demands into their 
problem representation and formed a coherent frame for peace in Nepal. 

The political platform of socio-economic and political change had been 
seized by the Maoists as early as 1996 when their 40-point demand was pre-
sented to then Prime Minister Sher Bahadur Deuba and Nepal’s other politi-
cal parties were portrayed as the conservative relics of an unsatisfactory 
democratic system offering outdated status quo agendas. This was the Mao-
ist view and that view was even acknowledged by the parliamentary parties 
themselves. The main point is that the parliamentary parties did not present 
an alternative political vision: 

Democracy itself was a dream, change the system, we want democracy, de-
mocracy gives you want, democracy means what, democracy delivers (imi-
tates chanting), forget about it: in 2007-2008 democracy was nothing. We al-
ready had it, we experienced it, we observed it, we participated, we felt it and 
we felt betrayed so you have to add something new to the list. You cannot 
sell the same brand again and again, so now it is not the same old, it is new 
democracy, it is democracy without king, it is now federal Nepal, it is now 
secular, whatever, so this is how and the party leader was not in position, had 
the party leaders been this very popular visionary, maybe they would have 
dared to say ok no!405 

 
Bearing the Maoist problem representation in mind, we can see that this 
statement is based on that representation: that the old democracy is the prob-
lem is taken as a point of origin and this influences the kind of solutions that 
will be accepted. In that light, returning to the pre-February 2005 situation, 

                                                
405 Interview with Gagan Thapa, Former leader of the Youth wing of NC, Central Working 
Committee member since 2010, Kathmandu, October 8, 2010. 
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which the SPA suggested in their problem representation, was simply not 
good enough. A leader of civil society explained the situation from his point 
of view: 

Well, we can find here for the last four years after the second Jana Andolan 
in statement, comments and reactions is just dragged by the Maoist politics, 
every time the Maoist they will put forward agenda and the other political 
parties they will either buy or react to it…[…]…Yes, oppose it or they con-
demn it, or they criticize it or they agree but they are not making their own 
agenda. The entire politics after the second Jana Andolan, the political train is 
dragged by Maoist agenda. Look at the other seven parties and the Maoist 
and think four years or five years before none of the seven parties could make 
the political agenda, the political agenda that was put forward was put for-
ward by the Maoist and other party had just agreed for that agenda, still if 
you make the political analysis you find that the Maoist create the agenda 
they put forward the agenda and the other parties support. That is the truth. 

EB: Why couldn’t the political parties have an agenda of their own? What 
happened? 

MKS: I think the problem with the other political parties they have the prob-
lem of the legacy and they just want to stand on that legacy and they just 
want to have the profit from that credit…[…]…You know when you talk to 
NC, they always say, we the party who launched the revolution against the 
Ranas, who launched the popular movement in 1990, so we are the democrat-
ic party, but they could not build up the new political agenda, just played 
with the previous legacy. 406 

 
The Maoist problem representation attributed the problem to the former 
democratic set-up. This robbed the parliamentary parties, who had indeed 
been revolutionary in both the movement against the Rana regime in the 
1950s and the introduction of democracy in the 1990s, of a platform based 
on democracy. The Maoist did not deny them their radical history, and, as 
we saw in Chapter 5, the Maoists used the parliamentary parties’ violent past 
as an argument against the terrorism frame. When the Maoists proclaimed 
that the kind of democracy represented and implemented by the SPA was not 
able to provide for the people, the SPA was left with a past that they could 
not use as a political agenda. Without it they appeared to have nothing.  

When speaking to Maoist respondents, this perspective is clear and not 
surprising. After one respondent stated that the parliamentary parties were 
defensive I asked him to elaborate: 
 

EB: Why do you think that the parliamentary parties were so defensive? 

                                                
406 Interview with Malla K. Sundar, civil society leader and member of the movement Citizens 
for Democracy and Peace, Kathmandu, September 28, 2010. 
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SAM: Well because of the ideological politics, because they are the reaction-
aries, they are the status quo forces they do not have and can not have the 
forward moving agenda they did not have the plan they did not have the initi-
ative, the desire to address the problems that the low level people had been 
facing. Their power is the state they are only strong if they were reactionary, 
this is why I say politically revolutionaries are always superior and reaction-
aries are always inferior…[…]…407 

 
Prachanda, the Maoist chairman, voiced the same opinion about the lack of a 
political agenda from the parliamentary parties: 

That is because they are confused about the overall change that is going on, 
this tremendous political change that they could not grasp the essence of this 
change and they are confused and therefore there is a problem. This political 
stagnation that is going on in Nepal, is because they cannot grasp the content 
of this tremendous political change these problems are there. But we from 
our part is trying our best to convey this message and convince them that they 
should agree to go forward.408 

 
Other political leaders also share the view that the SPA did not present an 
alternative vision: 

The political parties allied with the Maoist without an alternative vision. To 
bring them into the mainstream is in itself amiable and praise worthy, but to 
do this without a vision or just accepting their position is not good.409 

 
Civil society leaders also shared this perception of the parliamentary parties 
lacking a political vision: 

But on the whole Maoist were far ahead (progressive) than the political par-
ties on major issues:, republic, inclusiveness (women: 50 percent, parties on-
ly 33), full proportional system. Also involving UN in the peace process, but 
political parties were slow to agree on this.410   

NC and UML not only did they not have a strong political agenda, they were 
also not ready for this [the agenda put forward by the Maoist] agenda as well! 
NC and UML did not have a strong political agenda at that time…[…]…411 

                                                
407 Interview with Suresh Ale Magar, (CPN-Maoist), Central Committee member, member of 
the Constituent Assembly after the 2008 CA elections, Kathmandu, 10th of November, 2010. 
408 Interview with Pushpa Kamal Dahal a.k.a Prachanda, CPN (Maoist), Founder and Chair-
man of the party, elected Prime Minister and served between 16th of August 2008-4th of May 
2009, Kathmandu, October 20, 2010. 
409 Interview with Kamal Thapa, Party President of RPP until 2006, former Home minister 
under Gyanendra’s direct rule, split and formed RPP (Nepal), Kathmandu November 6, 2008. 
410 Interview with Shyam Shreshta, civil society leader, Kathmandu, November 17, 2008. 
411 Interview with Shashee Shrestha, UCPN(Maoist) previously United Peoples Front of Ne-
pal, Kathmandu, September 30, 2010. 
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Even discussing political agendas with people involved in the facilitation of 
the peace process failed to produce a clear answer to the concepts put for-
ward by the parties of the SPA: 

Because actually yes, what did they sell I cannot remember, what did Con-
gress put forward? Is it democracy or?412 

 
This perceived lack of political vision can be traced back to the SPA frame. 
In essence the SPA constructed two narrow frames, one with a focus on de-
mocracy and one with a focus on peace. The SPA centred on portraying 
themselves as peace bringers but apart from that did not present a compre-
hensive problem representation.  

The logic of the two-frame approach with democracy first and peace se-
cond, was also contingent on the important aspect of reconciliation with the 
palace. Failure to achieve this left the Maoists as allies in achieving the SPA 
goal of restoring parliament by agitating against the king. Not arguing 
against this strategy in principle, brought the Maoists into the political equa-
tion and at a stage when the SPA seemed unprepared for a challenge by an-
other political force. But the Maoists were just that. They had made the nec-
essary changes with regard to their take on multi-party democracy and had 
always, even at the outbreak of the insurgency had a consistent and compre-
hensive political alternative. By allying with the Maoists before they had 
achieved their goal and become the legitimate democratic force in Nepal, the 
logic of events from the SPA point of view did no longer apply.  

With a narrow problem definition as the base of their frame, but with the 
ambition of being seen as the party that brought peace to Nepal, the SPA 
allowed room for the Maoist peace frame. The SPA’s view on democracy 
and their legitimacy as leaders were undermined, when the Maoists connect-
ed the possibility of peace to a new definition of democracy, where peace 
was a goal that the SPA had tied themselves to. The Maoists had a broader 
political vision, in terms of how peace should be achieved, encompassed in a 
broader frame, which gave them a position to dominate the agenda. 

The same facilitator s quoted above, also inadvertently presents his per-
spective on the Maoist dominance over the agenda when he was asked what 
the Maoists said they represented: 

And the Maoist, peace if you like, no I do not think peace, the republic and 
change. NC did not put forward much to change, also they did not, because I 
mean they could, Koirala could have put forward what he really had done: I 
brought peace because I brought them to the table, which is partly true and 
that of course, then of course they would have told, no, no, no we forced you 
to accept, so there was not real competition about the peace thing which actu-

                                                
412 Interview with Markus Heiniger, third party facilitator in the peace process, Kathmnadu, 
December 2, 2008. 
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ally…now in the after CA election time, peace is being labelled with Maoist, 
you know. So if you come say, yes, peace process is important and some-
times it is already like: ah, you are from Maoist?413  

 
Here the respondent starts out his train of thought by pointing out that the 
NC leader Koirala could have, theoretically, presented another version of 
events, which would place him, his party and the SPA as the drivers of the 
peace process and its contents. Yet, before he even finishes that train of 
thought he points out what the Maoists would do in that case. Here he is 
inadvertently giving voice to the discursive struggle of which peace frame 
would be dominant and he lands in the observation where the concept of 
peace and the peace process specifically are intimately connected to the 
Maoists even with regard to other political issues like the CA elections.  

On a discursive level the Maoists succeeded in deciding the shape and 
content of the peace frame by linking peace to democracy and the kind of 
peace to their own political agenda, showing the competitive aspect of the 
alliance between the SPA and the Maoists. The co-operative venture to end 
the king’s rule and reinstate democracy could be argued to have been moti-
vated by the undesirable military stalemate and the wish to (re)claim power 
for both the parliamentary parties and the Maoists. It could also be seen as a 
coming together over issues that dealt with the norms of political organisa-
tion and the role of the state. It is clear that the Maoists were the party that 
capitalised on the peace frame, shaping it according to their demands.  

The way that the Maoists formulated the peace frame also took away the 
parliamentary parties’ foundation as the democratic forces. They no longer 
had a politically viable platform and instead of developing new political 
content they borrowed their agenda from the Maoists. Why did this happen? 
The next chapter will look at the effects of the peace frame to see the way it 
influenced the parties.  
 

                                                
413 Interview with Markus Heiniger, third party facilitator in the peace process, December 2, 
2008. 
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8. Effects of the peace frame on perceived 
manoeuvrability for action  

As has been stated by respondents from the parliamentary parties and also 
from civil society, the peace frame was dominated and shaped by the Maoist 
agenda. The CPN (Maoist) were successful in linking the issues of peace with 
the need for a republican constitution and with their original demand of a con-
stituent assembly. Democracy, or specific aspects of the democratic process 
were left unattended. What was made clear from the Maoist problem represen-
tation was that reverting to the “old” democracy of the 1990’s could not be a 
solution since this was perceived as the fundamental problem of the conflict.  

The ‘new mainstream’ or the ‘new Nepal’ was categorised by the Maoists 
as positive peace and inclusive democracy and contained a progressive 
agenda of socio-economic and political change. The SPA, having attached 
their image to that of peace bringers without any specific content except a 
return to the status quo, found themselves incapable of presenting a political 
alternative of their own and became more aligned with the Maoist problem 
representation. The next section will address the four logic of effects to see 
how they played out as a result of the establishment of the peace frame.  

The self-serving effect of the peace frame 
From the interviews with respondents and the process by which it was con-
structed the peace frame that emerged in Nepal can be said to have the Mao-
ist as the framing actors. According to representatives of the SPA, civil soci-
ety and third party facilitators to the peace process, the contents of the peace 
frame were clearly associated with the Maoist party. The Maoist problem 
representation became dominant and was gradually echoed by the members 
of the SPA. Respondents from the parliamentary parties admit to that the 
agenda as a whole and particular issues, such as republic and constituent 
assembly, were propagated by the Maoists.  

Not only did their problem representation become dominant, the Maoists 
determined its content by connecting the issues of peace and democracy with 
republic, secularism and constituent assembly elections. These were issues 
that the Maoist had advocated since the beginning of the insurgency and 
about which they had been consistent throughout negotiations, in issuing the 
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same demands and arguing for political and socio-economic changes. Leader 
of the Maoist negotiation team in all three negotiations, Krishna Bahadur 
Mahara recalled: 

Because we had given the slogan, two, both slogans, the owner of the slogans 
is our party, the election of the CA and republican issue, we were the first 
party to raise this question, from 2001. In first negotiation period when I 
came into Kathmandu I give the government, our negotiation point is this: in-
terim government, CA elections and ultimately republican, at that time no-
body wants against the king, about the CA they also did not…Sher Bahadur 
Deuba, Prime Minister say: it is not my power to give you the election to CA, 
they say all party, UML and NC and other parties also, say this constitution 
means 1990 constitution they say this is a very good democratic constitution 
we cannot change this, they want to please come in compromise, leave your 
slogans. So, from our party viewpoint of the slogans comes to, from the peo-
ples’ war the peaceful movement to achieve the slogan this is our gain. So I 
say it is successful for us.414 

 
Mahara makes the point that republic, constituent assembly and interim gov-
ernment were Maoist issues and these particular issues that had thwarted two 
previous negotiations were an agreement could not be reached. It was shown 
in the previous chapter that representatives of the SPA also credited the 
Maoists with these slogans and both the Maoists and the SPA recall that 
some of the parliamentary parties were slow to accept them. Mahara also 
states that the achievement of these slogans in the peace process is a sign 
that their slogans were successful, and that this was in line with the party’s 
interest (see Fig.8.1). 

 
Figure 8.1 Self-serving effect of the peace frame 

                                                
414 Interview with Krishna Bahadur Mahara, (CPN-Maoist), Standing Committee member, 
spokesperson of the party, member of all Maoist negotiation teams and team leader for the 
2001 negotiations, Former Minister of Information and Communication in the Cabinet formed 
after the CA elections Kathmandu, October 11, 2008. 
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For the logic of self-serving to be possible there has to be a combination of 
two factors: the actor as the framing agent, (in the case of the peace frame 
this was the Maoist), and perceived internal resonance.  

In terms of internal resonance within the Maoist party it is evident from 
the uniform answers given by the Maoist respondents that there was agree-
ment within the party leadership, regarding all parts of the problem represen-
tation, on how to view the parliamentary parties and the king.415  

In the case of the government’s terrorism frame the analysis pointed to a 
strategic use of the frame in order to achieve the interest of the framing ac-
tor. The frame was, according to the statements of the respondents from the 
governing parties, used in an instrumental way to achieve a desired goal. In 
the case of the Maoist peace frame there are indications that the Maoists 
were strategic in linking their demands to the prospect of peace and also 
democracy as seen in this previously presented quote by Hisila Yami: 

So from that point this peace process, which has been linked, these issues are 
linked, and we would like to see it interlinked because getting the constitu-
tion through seeing is as strategic as getting peace and they are interrelated.416 

 
The Maoist had been arguing for their political agenda since the boycott of 
the 1994 elections and officially so from the issuing of the 40-point demand 
in 1996. The political change that they wished to establish and to which they 
connected their image as a party is quite clear. The demands that they pre-
sented in the three negotiations are, according to Maoist respondents, seen as 
ways to achieve the position from which to enact these changes. Constitu-
tional assembly was seen as instrumental in achieving the goal of a republic 

                                                
415 Interview with Pushpa Kamal Dahal a.k.a Prachanda, CPN (Maoist), Founder and chair-
man of the party, elected Prime Minister and served between 16th of August 2008-4th of May 
2009, October 20, 2010; interview with Dev Gurung, CPN (Maoist), General secretariat 
member, member of the Maoist talk team in the peace negotiations in 2005 and 2006, former 
Minister of Law and Justice, 22nd of August, 2008 after the CA elections, Kathmandu, No-
vember 18, 2008; interview with Suresh Ale Magar (CPN-Maoist), Central Committee mem-
ber, member of the Constituent Assembly after the 2008 CA elections, Kathmandu, October 
11, 2010; interview with Baburam Bhattarai, CPN (Maoist), Standing Committee Member 
and Vice Chairperson of the UCPN (Maoist). Finance Minister after CA elections. Leader of 
the Maoist talk team in the 2001 negotiations as well as the peace negotiations in 2005 and 
2006, Prime Minister of Nepal 29th of August 2011-present, Kathmandu, October 23, 2010; 
interview with Krishna Bahadur Mahara, (CPN-Maoist), Standing Committee member, 
spokesperson of the party, member of all Maoist negotiation teams and team leader for the 
2001 negotiations, Former Minister of Information and Communication in the Cabinet formed 
after the CA elections Kathmandu, October 11, 2008; interview with Hisila Yami, CPN (Mao-
ist), Central Committee member, politburo member, former Minister of Physical Planning and 
Works, former Minister of Tourism and Civil Aviation, Kathmandu, October 5, 2010; inter-
view with C.P Gajurel, CPN (Maoist), politburo member, General Secretariat Member, head 
of international department, Kathmandu, October 22, 2010. 
416 Interview with Hisila Yami, CPN (Maoist), Central Committee member, politburo mem-
ber, former Minister of Physical Planning and Works, former Minister of Tourism and Civil 
Aviation, Kathmandu, October 5, 2010. 
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and an adherence to a multi-party democracy was the path chosen to move 
their revolution away from the battle-field. This was confirmed by both Par-
ty Chairman Prachanda and second in command Dr. Baburam Bhattarai 
among others.417  

From the Maoist respondent there is a view that the way the peace frame 
was constructed and the issues linked was a strategic way to achieve their 
goals. The same interpretation was made by respondents from the SPA, both 
in regard to the peace process specifically and the Maoist attitude to democ-
racy.418 But respondents both from within and outside the SPA, were also 
referring to the strategic character of the Maoist party in general.419  By say-
ing that the construction of the peace frame with the related adherence to a 
multi-party democratic frame work appears to be strategic is not the same as 
concluding that the Maoist acceptance of multi-party democracy was not 
sincere. Though there are respondents who doubt that the Maoist commit-
ment was genuine there are also those who believe that they had changed 
their approach.420  

In the previous chapter, the Maoist respondents assert this is a genuine 
commitment, the result of careful analysis and debate. Regardless of the 
sincerity of the commitment by the party the frame construction can be ar-
gued to have been strategic on the part of the Maoists so as to achieve the 
goals they had set out ten years previously.  

Persuasion—a partial effect in the SPA 
In analysing the effects of the terrorism frame there was no indication of per-
suasion on the part of the Maoists. Instead they did their utmost to distance 
themselves from the label of terrorism. The Maoist counter-frame built on a 
logic of impossibility for the CPN (Maoist) to be a terrorist organisations. 
                                                
417 Interview with Pushpa Kamal Dahal a.k.a Prachanda, CPN (Maoist), Founder and chair-
man of the party, elected Prime Minister and served between 16th of August 2008-4th of May 
2009, October 20, 2010; interview with Dr. Baburam Bhattarai, CPN (Maoist), Standing 
Committee Member and Vice Chairperson of the UCPN (Maoist). Finance Minister after CA 
elections. Leader of the Maoist talk team in the 2001 negotiations as well as the peace negoti-
ations in 2005 and 2006, Prime Minister of Nepal 29th of August 2011-present, Kathmandu, 
October 23, 2010. 
418 Interview with Arjun KC, (NC), Joint General Secretary of Central Working Committee, 
Spokesperson of Central Working Committee, Kathmanadu December 14, 2008. 
419 Interview with Bimalendra Nidhi (NC/NCD) Party General Secretary of the NCD and later 
when the NCD and the NC merged again he was Party General Secretary of the NC until  
2009, Kathmandu, November 13, 2008; interview with Kamal Thapa, (RPP), Party President 
of RPP until 2006, former Home minister under Gyanendra’s direct rule, split and formed 
RPP (Nepal), Kathmandu November 6, 2008; interview with Dr. Kiyoko Ogura, scholar and 
expert on the Maoist movement, Kathmandu, November 11, 2008. 
420 Interview with Bimalendra Nidhi (NC/NCD) Party General Secretary of the NCD and later 
when the NCD and the NC merged again he was Party General Secretary of the NC until  
2009, Kathmandu, November 13, 2008. 
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They were politically motivated and had a political agenda and all Maoist 
respondents asserted that position. In the case of the Maoist peace frame it 
has been demonstrated that the SPA adopted the Maoist problem representa-
tion of the conflict and the wider Maoist peace frame containing the demands 
of the Maoist that the SPA had previously rejected. The causal narrative pre-
sented by the Maoists that democracy and peace were not compatible with a 
monarchical constitution led to the solution of a constituent assembly and a 
republican constitution. This solution was finally adopted by the SPA.  

Yet, the exposure to another actor’s counter frame can be both an effect of 
entrapment and of persuasion. In order to establish persuasion the frame 
would have to demonstrate perceived internal resonance and in the case of 
the peace frame there are indications of persuasion within the SPA, but with 
regard to this effect the parliamentary parties appear split, not only between 
parties but also internally. 

Gagan Thapa, a former General Secretary of the Nepal Student Union, the 
student wing of the Nepali Congress, and a current member of the Central 
Working Committee of the NC, gave the following view on the matter:  

GT: They [the NC leadership] forgot that we were not serving the party line 
at that time, in one way we were attracting the people, in another way we 
were helping the interest of the Maoist, but we would not stop there, when we 
reached 2005 there was already a very significant number of people within 
the NC and UML who were already close to these agendas that were per-
ceived to be forwarded by the Maoist, Nepal and Nepalese community, so it 
was before 2005, I was already very popular, staunch republican and all other 
agendas, which were termed progressive agendas, we were very happy and 
very proud to be associated with those agendas, so it was not after 2005, so it 
was not only the Maoist, it was already there within the party. So I was stand-
ing for republican order, I was standing for federalism, I was standing for 
secular Nepal, I was standing for all those things. 

EB: Truly? Like a marriage of ideas? 

GT: Like a marriage of ideas, I was convinced and I was standing for that and 
party was ignoring all those things. Right? My point is not that I was right, 
my point is that how it evolved. So party was not stopping, neither was it try-
ing to, very formally starting this discourse within the party, the leadership 
was just thinking it is nothing harm for us, these young people they are not 
married to these agendas, they just pushing these agendas so there is no harm. 
But the consequence was there was already a very significant population 
within the party who were in a way married to those agendas. So every time 
we went into the public meeting, my speech those days I used to say that, we 
did not use say go talk to Maoist and then accept their agendas, we used to 
say that we want NC to take a very radical decision, we want NC to decide 
for this republican setup, we want NC to be more progressive, so this is how 
the pressure is coming within the party.421  

                                                
421 Interview with Gagan Thapa, Former leader of the Youth wing of NC, Central Working 
Committee member since 2010, Kathmandu, October 8, 2010. 
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Gagan Thapa is proclaiming his conviction for the issues that he acknowl-
edges as “perceived to be forwarded by the Maoist”. In being committed to 
these issues he also disputes Maoist ownership of them because when ac-
cepted by himself and other people within the party it became their issues. 
Hence, he does not see it as propagating Maoists’ interests although he rec-
ognises that it might have been perceived that way.  

Thapa also draws attention to a division within the party between those 
who were pushing for a more progressive agenda, which was linked to the 
Maoists in the minds of many, and those who were not. That this division 
existed and that ideas ascribed to the Maoists were taken up by the younger 
cadres in both NC and UML was acknowledged by senior leaders within 
both parties. UML leader Jhala Nath Khanal and current Chairman of the 
party said in his interview: 

Actually in our party, Madhav Kumar Nepal was the leader at that time and 
the whole rank and file was more radical than the leadership…[…]…And in 
left parties the rank and file was comparably left than leadership and in the 
whole democratic movement the Congress rank and file was more left than 
the leadership, that situation was there and the whole people, general people, 
were also, I mean they were tilting towards the left, that is why the country in 
general was left oriented.422 

 
Jhala Nath Khanal is confirming the view that the rank and file within the 
UML were more radical or left orientated than the party leadership. He men-
tions that the same situation was true for Nepali Congress. This was also 
corroborated by Central Working Committee member of the NC and former 
Finance Minister, Ram. S Mahat: 

Yeah, yeah, yeah, of course, even within the Congress there was a radical 
view, much closer to the Maoist, they wanted the monarchy to go, who were 
ready to accept Maoist agenda largely.423 

 
The split between junior and senior leadership among the parliamentary par-
ties was also recognized by the Maoist. When asked a general question about 
what the parliamentary parties thought of the Maoist political issues, Hisila 
Yami made a note of the distinction: 

See when you say a party, there is a division there, because there are certain 
top party leaders who have their own mindset that does not necessarily match 
with the lower cadres, because we raised these extra class issues they affected 
the lower cadres more than the traditional politicians, the top level, so that 
contradiction is also there, we can realise this. Now when it comes to the so 

                                                
422 Interview with Jhala Nath Khanal, Chairman of the CPN-UML between 2008-present. 
Prime Minister of Nepal 6th of February-29th of August 2011, Kathmandu, October 20, 2010. 
423 Interview with Ram S. Mahat (NC), Central Working Committee, Minister of Finance in 
2001, Kathmandu, October 15, 2010. 
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called real hard-core leaders, now you see, these issues are not theirs you see, 
we really brought it and it was the situation which matured that also allowed 
them to comes to decisive kind of decision on these ones, they always look 
here and there, tried to get support from this country or that country, see they 
always have to go in that line. So I would say to many extent in that level it 
was a superficial kind of acceptance, whereas I would say at the same time 
from the grass root they kind of pressured them on all these issues that we 
had raised. At the lower level it may be a kind of heart to heart, but at the up-
per level it is more superficial.424 

 
Hisila Yami’s response confirms the idea that there was a division between 
the junior and senior cadres within the parliamentary parties with regard to 
acceptance of the Maoist issues and agenda. She also reflects over the rela-
tionship to the Maoist agenda. All the parties within SPA committed to a 
republican set up in formal agreements, so in the end there was formal ac-
ceptance. Hisila Yami’s perception of the relationship was that among the 
junior cadres there might have been a ‘kind of heart to heart’, similar to what 
Gagan acknowledges as a ‘marriage of ideas’, whereas the acceptance 
among the senior leadership was more ‘superficial’. It seems as though the 
main parties of the SPA were split in their acceptance of those issues that 
were perceived to have been raised by the Maoists.  

As a result of this intra-party split the NC and the UML would be ex-
pected to have experienced in-group disputes of what frame the party should 
represent. Maoist respondent C.P Gajurel also speaks of this split on issues 
with regard to the NC and he confirms the attitudes described by Gagan 
Thapa: 

Yes, and one section of NC were always in favour of republic for example 
Narachari Achya, he was always against monarchy he always favoured re-
public and Gagan Thapa these people particularly, a small section of NC, 
were always in favour of republic but the majority and most elder leaders 
were in favour monarchy and democracy will go together in the case of Ne-
pal. So there were two opinions in NC.425 

 
So within the NC there were two opinions on how the party should position 
itself with regard to the issues tied to the peace frame. Within the NC and the 
UML, the junior cadres, or the rank-and-file were perceived and self-
proclaimed to be adopting the ideas and progressive agenda of the Maoists. 
It has to be remembered that the NC did not, as a party, accept the republican 
agenda until very close to the CA elections. The NC recognised the king as a 
problem yet the their solution was just short of removing the monarchy. In 

                                                
424 Interview with Hisila Yami, CPN (Maoist), Central Committee member, politburo mem-
ber, former Minister of Physical Planning and Works, former Minister of Tourism and Civil 
Aviation, Kathmandu, October 5, 2010. 
425 Interview with C.P Gajurel, CPN (Maoist), politburo member, General Secretariat Mem-
ber, head of international department, Kathmandu, October 22, 2010. 
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contrast, the junior members argued for the issues that were associated with 
the Maoists and even though Gagan Thapa acknowledges that these were 
perceived to Maoist issues, the argumentation pursued by the junior cadres 
was directed towards connecting these issues with NC identity and ideology: 

When my party started in before 1959, during the establishment of NC it was 
not just for democratic say it was for the changing the social structure, push-
ing the new economic policies, making people more equal and Congress 
even, it was in 1956 or 57 its convention it even endorse democratic social-
ism as its principle so Congress have always had this, pride of being a mem-
ber of the social democrat family and then there was a team in the general 
Congress heart, this is one reason that Congress deviated from this basic ide-
als of social democracy but they never questioned what social democracy 
means, what social democracy is how you define it but that was the under-
standing there was a feeling I rather say, there was a feeling...[...]...within the 
NC we were not pushing the Maoist agendas we were in one other way advo-
cating the very original ideas of NC. …[...]…Even referring to one particular 
meeting, which was in 1949 in one small village in India and at that particu-
lar meeting decided that now NC whole agenda is CA, that was 1949. So then 
we used to refer to that particular meeting. This has been our issue, so CA is 
our issue, that is I mean how things worked.426 

 
Here Gagan Thapa gives an example of the way in which the junior cadres 
attempted to argue and convince the top leadership of their views. By using 
identity arguments connecting the present suggestions for political change 
with the NC’s own political past and parts of their historical orientation, they 
portrayed the acceptance of these issues, as a natural thing for the party in 
line with its previous agendas. In addition they brought up arguments closely 
connected to identity in pointing out the NC’s connection to social democra-
cy.  

This way of arguing and the tying of an actor to an issue by linking it to 
that actor’s identity is akin to Mattern’s idea of representational force. By 
arguing that the NC is a social democratic party it would be in character with 
those ideals to take up the agenda of political, social and economic change as 
their own, not as the ideas of the Maoists. The support for these issues and 
the way in which it was done by the younger cadres of the NC and UML put 
pressure on the top leadership of these parties to adopt what was perceived to 
be Maoist ideas and political agenda. Senior leader of the NC, Ram S. Mahat 
acknowledged this pressure and related confidingly:  

I will tell you, even Mr. Koirala was overwhelmed by the pressure even from 
his cadres, young cadres.427 

                                                
426 Interview with Gagan Thapa, Former leader of the youth wing of NC, Central Working 
Committee member since 2010, Kathmandu, October 8, 2010. 
427 Interview with Ram S. Mahat (NC), Central Working Committee, Minister of Finance in 
2001, Kathmandu, October 15, 2010. 
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That this was not a silent internal debate was clear in that the pressure com-
ing from within the parties on the top leadership was also recognized by 
leaders of civil society:  

There was a big pressure in interim parliament also, and also inside the NC 
they wanted to retain on the constitutional monarchy, but some others like the 
progressive forces in the NC they want to have the republic, and the younger 
cadres also.428 

 
It could be questioned whether persons like Gagan Thapa and Narachari 
Achaya truly did change their interests and opinions on the issues. It might 
be argued that the narratives are retrospectively altered to be in line with the 
winning side after the CA elections. However, statement and actions from 
the time of the debates and demonstrations show that these views were 
adopted and voiced before the success of the Second Jana Andolan and long 
before elections were held and at great personal risk.  

Respondents who openly argued against their party line were criticised 
and lost privileged positions. Respondents who claimed to have argued for 
the demands put forward by the Maoists also took part in the demonstrations 
against curfews with the risk being on the receiving end of violent response. 
Some were arrested and voiced their opinions openly in court without the 
support of their party’s leadership. At that time expressing these ideas was 
not a good way to build political career credit within the party. It seems rea-
sonable to argue that these people were indeed persuaded by the contents of 
the frame and took it as their own (see Figure 8.2).  

Figure 8.2 Persuasion effect of the peace frame 

                                                
428 Interview with Malla K. Sundar, civil society leader and member of the movement Citizens 
for Democracy and Peace, Kathmandu, September, 28 2010. 
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Even though parts of the rank and file and junior leaders seem to have been 
genuinely persuaded by the peace frame and causal narrative of the Maoist, 
the majority of the party cadres were not persuaded. They struggled to find 
acceptable alternative options for action within the peace frame. Perceived 
external resonance is connected to the space for manoeuvrability in terms of 
restrictions, and in contrast to the external resonance of the terrorism frame, 
the peace frame was in a context of significant response from the general 
public.  

External resonance and the peace frame 
The Maoist peace frame linked the issues of democracy and peace to the 
implementation of a republic and a new constitution through elections to a 
Constituent Assembly. This peace frame generated considerable external 
resonance, at least in the politically active capital of Kathmandu. In the 
spring of 2006, the 19 days of demonstrations in April, known as the Second 
Jana Andolan, drew hundreds of thousands of people to the streets chanting 
slogans calling for a Constituent Assembly election and a republic. Howev-
er, and as stated before, actual external resonance is not a necessary condi-
tion for the frame to have an effect. Perceived resonance is sufficient to in-
fluence perceived manoeuvrability for action. Having said this, the magni-
tude of the demonstrations in Kathmandu speaks for an actual external reso-
nance in terms of the Maoist peace frame This section will look at how the 
SPA and the Maoist perceived resonance of the peace frame and how this in 
turn influenced their perceived range of manoeuvrability. 

The main parliamentary parties experienced an ideological split in terms 
of the older and younger generation of cadres. They were in a situation 
where the party leaderships were pressured on how to identify themselves 
and also how to act. In addition to this internal pressure there was a percep-
tion within the SPA of an external pressure coming from the wider popula-
tion in general and civil society in particular. Dr. Narayan Bahadur Khadka 
of the NC stated:  

Then they come out and they bring up: oh this coalition is not on time and oh 
the peace is being jeopardized, oh the peace process must go on. Sometimes 
they pick up these issues to warn us: you politicians are lagging behind. But 
then on certain other issues they were exposed on their real political inten-
tion, their political background and you know of late much of them seemed to 
have favoured the Maoist agenda.429 

 
Narayan Bahadur Khadka echoed comments of the senior leaders of the 
main parties in the SPA with his perception that civil society pushed for the 

                                                
429 Interview with Narayan Bahadur Kadhka, NC, Central Working Committee Member, 
Kathmamdu, October 21, 2010. 
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peace process to continue and that the political inclination of the civil society 
leaned towards the Maoist agenda. This leftist inclination also drew the at-
tention of other observers and a senior leader of the NC related a conversa-
tion with representatives of Western states430 who had asked him why the 
whole country had become leftist. 431 Central Working Committee member 
Ram S. Mahat also elaborated on what he meant by radicalization of the civil 
society: 

RSM: Well, civil society, by and large we have good relations with civil so-
ciety they are for democracy and when we were fighting against the autocrat-
ic regime and spearheading the movement they supported us they fought with 
us, so we in fact we welcomed them, but they were going a bit too far, you 
know, favouring Maoist to come and all that, even accepting some of the 
Maoist agenda, so civil society went to some extremes, but although we start-
ed the movement so civil society supported us. So we said, ok, we are happy 
with that, but with respect to Maoist they went a little too far, more than we 
expected them to go, too much radicalisation in civil society. 

EB: Could you make some examples of this radicalisation? 

RSM: Radicalisation, like the asking for CA election without talking of arms, 
without resolving the arms issue, how could you demand immediate holding 
of CA election that was my argument, even in those days, we had not signed 
any agreements with the Maoist, even before the peace process started, lots of 
discussion should have taken place, they would demand, ask for CA election 
without any precondition. I said CA election is fine, I will accept CA election 
even in favour of republic, but what about the Maoist violence, what about 
their arms, what about their armed outfits? That must stop, they must stop vi-
olence, give up arms and be ready for multi-party plural politics before hold-
ing CA election, that used to be my point of view but civil society used to go 
all overboard. 432 

 
The general perception of the political inclination of civil society in Nepal in 
2006-2008 seems to have been that it was more leftist in orientation and 
openly voicing the demands of the Maoists. This was also the perception of 
other parties outside the SPA coalition. Surya Bahadur Thapa, founder of the 
RPP and five times Prime Minister, of which the latest time in office was 
2003-2004 under the king’s government recalled: 

Maoist made such a ruckus the other parties were lost, so in that period this 
civil society also was inclined to Maoist, journalists also. In that period eve-

                                                
430 The respondent did not specify which ones and I did not follow this up. 
431 Interview with Arjun KC, (NC), Joint General Secretary of Central Working Committee, 
Spokesperson of Central Working Committee, Kathmandu, December 14, 2008. 
432 Interview with Ram S. Mahat (NC), Central Working Committee, Minister of Finance in 
2001, Kathmandu, October 15, 2010. 
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ryone was with their fanfare, slogans and they begin to think this is a reali-
ty.433 

 
The Maoists acknowledged this tendency in civil society and from their 
point of view this support for their issues from civil society was seen to play 
a role in making the SPA adopt the Maoist agenda: 

So in fact it was this Second Jana Andolan, it was the civil society who 
spread the movement in the urban areas, in the country-side we were waging 
war so we could not come openly, so the civil society people played a very 
positive role and in fact they also played a positive role in drawing the par-
liamentary forces towards us.434 

 
Baburam Bhattarai points out the positive role that civil society played in 
“drawing the parliamentary forces toward us.” Other Maoist respondents 
also pointed out the role of civil society in influencing the peace process: 

Well, that gave us bargaining power, let us put it this way, people you know 
read the slogans of the Maoist because in fact it was their polices. For exam-
ple we are for the autonomy on the basis on ethnicity, the people demanded 
this, not only that it was the janjatis who wanted change, who want to go, to 
move forward, these were the people who read the slogans that the Maoist 
party had brought.435 

 
In this comment Suresh Ale Magar, mentions increased bargaining power as 
a result of the adoption of the Maoist slogans by civil society. He also seems 
to find this natural in that the Maoist slogans were the slogans of the people. 
This fits well with the Maoist party’s self-perception. However, the SPA did 
have an alternative frame consisting of the king as the problem and the solu-
tion was to re-establish democracy by reinstating parliament. This frame was 
slowly disappearing during 2006 as the SPA began to adopt the Maoist 
peace frame. From the interviews it can be seen that the SPA experienced 
pressure to adopt the Maoist agenda both from the member parties and from 
civil society due to a perceived internal and external resonance of the Maoist 
peace frame. In addition to the perceived resonance, another explanation was 
given by respondents for the original frame by the SPA failing to take hold. 

                                                
433 Interview with Suyra Bahadur Thapa, (NSPP),  Formed the RPP, Chairman of RPP from 
1990-2002) Former Prime Minister (1963-64, 1965–69, 1979–83, 1997–98 and 2003-04) Left 
RPP in November 2004 and formed the Rastriya Janshakti Party (RJP). RJP and RPP merged 
again on 6th of February 2010 to form the National Shakti Prajatantra Party (NSPP), Kath-
mandu, October 24, 2010. 
434 Interview with Baburam Bhattarai, CPN (Maoist), Standing Committee Member and Vice 
Chairperson of the UCPN (Maoist). Finance Minister after CA elections. Leader of the Maoist 
talk team in the 2001 negotiations as well as the peace negotiations in 2005 and 2006, Prime 
Minister of Nepal 29th of August 2011-present, Kathmandu, October 23, 2010 
435 Interview with Suresh Ale Magar, (CPN-Maoist), Central Committee member, member of 
the Constituent Assembly after the 2008 CA elections, Kathmandu, November 10, 2010. 
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This was presented as having to do with the perception of the credibility of 
the leaders within the SPA. 

Discrediting democracy: lack of credibility of the SPA 
Within the frame analysis field the aspect of the audience and the issue of 
resonance is central in determining the success or failure of a proposed 
frame. In the case of the parliamentary parties it almost seemed as if they 
were “frameless”. They did not have a well-defined political program of the 
political changes they wanted to implement and, respondents repeatedly 
refer to the status-quo like character of their policies or to a lack of vision. 
The platform of the SPA vis-à-vis the Maoist had arguably centred around 
democracy, where even there the Maoist had presented an alternative to that 
of the parliamentary parties. The SPA did not challenge this alternative. 
Why? The democratic aspect would appear to be the weak political point of 
the Maoist. Ideologically they had moved from a proletarian revolution and 
the implementation of a one-party state to an abstract concept of ‘people’s 
republic’. And as pointed out by respondents from both sides of the conflict, 
the slogans of civil society were twofold: peace and democracy.  

From a discursive point of view there seemed to be advantage to be 
gained with a frame centred around democracy. Though presented as the 
democratic force, the SPA was relatively silent on the issue of democracy 
when faced with a competing Maoist view. This was despite the fact that the 
parliamentary parties were in a position where they could claim that they had 
not initiated the conflict and never broken off negotiations. Furthermore, 
they had a long history of fighting for democracy in Nepal and they had been 
the direct victims of the king’s direct rule. Democracy was their domain and 
they identified themselves as the democratic force, but they failed to present 
a frame that resonated with the public and their frame was overshadowed by 
the Maoist’s peace frame.  

In order to understand this failure, it is necessary to look at the audience’s 
perception and, perhaps more importantly, what the leaders of the parliamen-
tary parties believed that the public perceived. In an interview with a leader 
of civil society the perception of the parliamentary parties in relation to de-
mocracy was introduced as a topic of discussion:  

EB: During this time the political parties said that they were the democratic 
force in Nepal, how did the people react to this, did they see them as the 
democratic force? 

BPS: I think this has already been answered by the votes they got (laughs). 
Isn’t it? 

EB: (laughs) Clever answer, ok, let me rephrase the question: How come you 
think they were not seen as democratic? 
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BPS: It is because democracy is in their mouths not in their hearts and mind. 

EB: How do you see this? 

BPS: It has been proved from the previous of their reign. 

EB: So failure to provide? 

BPS: Yeah. 

EB: Corruption? 

BPS: Not only corruption, the idea was also corrupted. I mean, they were not 
in favour of democracy even though they were speaking for democracy if 
they had such kinds of ideas you know they had have a pretty long time, they 
could have done something for the people.436 

 
Here the respondent makes a connection between democracy and the provi-
sion of political goods for the people. Other respondents pointed out the 
failure of the parliamentary parties to deliver in the past. This sometimes 
came up outside the scope of the question as posed.  An example of this 
arose in the interview below with retired General Sadip Bahadur Shah: 

EB: I see, and this was also the reason given by the political parties to form 
the alliance with the Maoist, that this was against the autocracy of the king? 

SBS: Yes, I would say so. But then I would also like to add another point, 
since 1990 and 2005. The political parties actually had been given the oppor-
tunity for almost 15-16 years to fulfil the aspirations of the people, they did 
not do so either. I am not of the saying that I blame them, no, they had the 
opportunity, but there was lot of mis-governance. And because of that mis-
governance there were vulnerabilities and lapses, which the Maoist exploited. 
It is not the king’s lapses and vulnerabilities that he committed which the 
Maoist were ready to exploit, it was the democratic parties that misbe-
haved.437 

 
Another leader of civil society, Malla K. Sundar raises similar points of fail-
ure to deliver political goods to the people as the reason for lack of support, 
both during the Second Jana Andolan and the subsequent Constituent As-
sembly Elections: 

It is just because, in my perception, the major true causes, one is that the role 
played by the parties when they were in the state power I think their not satis-
factory, their delivery was not satisfactory, people were very dissatisfied with 
the old seven party leaders so people were not in the mood to support them, I 
think they are just watching what they would do.438 

                                                
436 Interview with Bishnu Pukar Shrestha, Civil society leader, Kathmandu, September 27, 
2010. 
437 Interview with retired general Sadip Bahadur Shah, Retired General (then the Royal Nepa-
lese Army) Kathmandu, September 26, 2010. 
438 Interview with Malla K. Sundar, civil society leader and member of the movement Citizens 
for Democracy and Peace, Kathmandu, September 28, 2010. 
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Respondents from civil society and outside the political sphere speak of dis-
satisfaction with the leaders of the parliamentary parties and their lack of 
commitment to democracy. This centres around a key component in Benford 
and Snow’s analytical framework on resonance, namely credibility. If the 
frame articulator is perceived to be credible this increases the chance of res-
onance of the frame that the actor is trying to communicate. In the case of 
Nepal the credibility of the leaders of the SPA and the performance of the 
parties in government during the 1990s appear to be in question, which 
would indicate a reduced chance of resonance. Even though these statements 
and reflections speak for a rather unified view, this kind of critique may not 
be surprising coming from those areas of society that hold a critical light 
towards the democratic process and political life. That said, the view that the 
political parties had not performed according to what was expected of them, 
was voiced by party leaders themselves.439 Senior leader and presently the 
General Secretary of the CPN-UML, Jhala Nath Khanal stated: 

Actually, we used all these things, because at that time, the leadership of the 
political parties had not worked properly, they had not saved the peoples’ 
rights, that had not worked in that period according to the constitution in a 
democratic way.440 

 
The perception, by the people, of the parties’ poor performance, as described 
by leaders in civil society and by the representatives of the political parties 
effected the SPA’s credibility as a frame articulator. Their failure to act in a 
‘democratic way’ and to deliver, caused the people to question their credibil-
ity at this time. After their failure to implement democracy and provide polit-
ical goods during the 1990s and the their failure to gain the support of the 
people during the protests against the king’s takeover on February 1st, 2005, 
the political parties were in a difficult position vis-à-vis the people of Nepal.  

The continuous splits within the parties, such as NC split in to NC and 
Nepali Congress Democratic (NCD) headed by Sher Bahadur Deuba and the 
Rastriya Prajatantra Party (RPP) into RPP and RJP (Rastriya Janashakti 
Pary) headed by Kamal Thapa, and the lack of support for sitting govern-
ments lead to a perception that the parties were distracted by infighting and 
personal prestige.441 This view was noticeable in the media. An editorial in 
the Kathmandu Post commented on the splits saying that “when leaders 
begin forming political parties on the basis of personal egos rather than those 

                                                
439 Interview with Ishwar Pokharel (CPN-UML), General Secretary and Central Committee 
member, Kathmandu, November 28, 2008.  
440 Interview with Jhala Nath Khanal, Chairman of the CPN-UML between 2008-present. 
Prime Minister of Nepal 6th of February-29th of August 2011, Kathmandu, October 20, 2010. 
441 Critique against the government were common, regardless if the critique came from a party 
that had representation in government or not. 
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based on political ideology, the final result may not be all that helpful to the 
nation”.442  

Linked to the poor governance was also the notion that the political par-
ties were corrupt and motivated by  personal gain. This was most clearly 
seen in the Second Jana Andolan in April 2006. The political parties at-
tempts to gain the support of the people and mobilise them in the streets 
failed and during the interviews, civil society leaders reflected upon this 
failure:  

Political parties were very unpopular due to corruption. No one came to their 
protest program, people were not in their support. I and some friends took the 
initiative to get the civil society out in the street in support of the political 
parties. They had to admit that they had made mistakes and that they would 
not repeat them, only then would the people follow. Had invited the senior 
leaders of the political parties to hear what the people had to say.443 

 
Regardless if this was a widespread view or only one held by the people I 
interviewed, this perception of the political parties as corrupt, ineffective and 
self-serving was acknowledged by respondents from the parliamentary par-
ties as well. One respondent stated simply that: “People’s view of the politi-
cal parties were not good.”444 As such they were fighting to regain their sta-
tus as the democratic force of Nepal, to be a credible option to both the mon-
archy and the Maoists.   

As seen from in-group disputes and smear campaigns during 2005 the 
parties were quick to point the finger at one another, emphasising the image 
of a weak and corrupt leadership. This kind of attack was seen in the process 
of forming the SPA. The NWPP, which in the beginning stood outside the 
Seven Party Alliance because it blamed the NCD and CPN-UML for the 
current political crisis, in March 2005, formally said that they were debating 
whether or not to join the alliance. One condition for them to join was that 
the NCD and CPN-UML offered an official apology for their ‘betrayal’ 
along with full commitment to the movement.445 The SPA, upon its for-
mation, acknowledged this inter-party blame placing and the negative impact 
it had on the public opinion: “we are not digging out who made the mistakes 
but we have a lot to do to convince the people that political leaders have 
learned lessons from the past”.446 In the words of a civil society leader, the 
problem was not the issues of democracy or the demand for a restoration of 
parliament per se, but ability of the political parties to be credible political 
actors: 
                                                
442 “More the Merrier”, Kathmandu Post, March 15, 2005, 4. 
443 Interview with Shyam Shreshta, civil society leader, Kathmandu, November 17, 2008. 
444 Interview with Prakash Sharan Mahat (NC), Central Working Committee, former Minister 
of Finance, Kathmandu, November 4, 2008. 
445 “Party leaders engaged in intensive debate,” Kathmandu Post March 3, 2005, 1. 
446 “Mistakes will not be repeated: Leaders,” Kathmandu Post May 12, 2005, 2. 
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It was clearly manifested that people did not support the king, because this 
was the assumption since political parties could not rally the people. But the 
people were in favour of democracy just did not like the political parties con-
duct.447 

 
As a direct consequence of this perception, the leaders had to redeem them-
selves, at least verbally, in order for the people to follow them in the 19-day 
movement in April, 2006. One of these gestures of atonement was at a mass 
meeting in Baneswhor, outside the Ring Road in Kathmandu. Malla K. 
Sundar, a leader in civil society recalls: 

 

EB: So you mentioned, that the people were being passive towards the politi-
cal parties because of their failure in the past to implement polices. Could 
you tell me about the meeting at Bhaneswor? Because the political parties 
were invited, no? 

MKS: The political parties were invited, but they were just listeners, just au-
dience and speakers were all from the civil society, even for the political par-
ties they were not arranged the seat on the dais, they had to sit on the audi-
ence side. This was a huge gathering, since after a long time of the movement 
by the seven parties, that was the biggest mass gathering which was organ-
ised by the civil society, so that shows that how the police people had faith in 
the civil societies. 

EB: What was the purpose of this meeting? 

MKS: It was actually, to motivate the people, to correct the political parties 
what they had done and the civil society openly requested the political lead-
ers to confess in front of the people that they had made the mistake and that 
they would not do it again.448 

 
The present leader of CPN-UML, Jhala Nath Khanal, speaks about this 
meeting as well, recognising that the motivation of this arrangement came 
from the people’s negative perception of the political leaders. He presents 
the meeting at Baneshwor as an opportunity to gain support from civil socie-
ty: 

They [the governments in the past] had not done [provided for the people] 
and many political leaders became corrupt so there was very deep indignation 
among the people against this type of political leaders, that is why we other 
political leaders used this opportunity, using this civil society and civil socie-
ty actually during this period played a very good role, very good role.449 

 

                                                
447 Interview with Shyam Shreshta, civil society leader, Kathmandu, November 17, 2008. 
448 Interview with Malla K. Sundar, civil society leader, Kathmandu, September 28, 2010. 
449 Interview with Jhala Nath Khanal, Chairman of the CPN-UML between 2008-present. 
Prime Minister of Nepal 6th of February-29th of August 2011, Kathmandu, October 20, 2010. 
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Mr. Gagan Thapa of the NC also recalls the meeting at Baneshwor and he 
also confirms the toned down role of the parliamentary parties: 

They invited all seven leaders in Baneshwor, that was a program were the 
leaders did not speak, they were there as listeners as an audience, I was in de-
tention, but I later on read the news so that was the time when these civil so-
ciety leaders publically they asked the leaders, their parties to decide formally 
to accept these agendas so that was two or three months, so the party leaders 
were reluctant but they were not very happy with this particular group, but 
they were not in a position to ignore or deny.450 

 
The parliamentary parties of Nepal were negatively affected by perceptions 
of corruption and inefficiency tied directly to their character and credibility 
as frame articulators. This was especially the case when that frame focused 
on democracy. This people’s perception is voiced by leaders of civil society 
as being real and widespread. The politicians acknowledged this when they 
agreed to ask civil society and the people at Baneswhor for forgiveness, 
promising to do better should they regain the peoples’ support.  

This negative image of leaders of the political parties partly explains their 
inability to mobilise the people for their cause of reinstating democracy after 
the takeover by the king. They were not seen as credible actors as spokesper-
sons for democracy. This view of the parliamentary parties then ties in with 
the framing attempts of both the Maoists and the SPA. The SPA argued that 
the solution to the problem, which was defined as the king threatening de-
mocracy, was to reinstate parliament. However, a return to the status quo 
situation of 2002 was not a realistic solution since the people did not per-
ceive that as a desired state of democracy. As Gagan Thapa sums up his 
view of the people’s perception of the parliamentary parties and why their 
agenda was not perceived to resonate among the people: 

Again two or three reasons: One is the leadership was discredited, there was 
nothing to offer to the people, it was the same leadership, the same face, 
nothing to offer, that is that. The other is the political parties till that date, 
they were just demanding the restoration of political and civil rights so that 
was nothing new for the people, and people were not particularly attracted by 
that slogan because they were not feeling that we wanted to this back, they 
were not that desperate, because for them that does not mean anything. So the 
agenda was not new, the face was not new, leadership was discredited. Third 
is that, during that period, the parties were not offering the solution to the war 
that we are facing, before 2005, before this agreement, before the alliance 
with the Maoist the parties were just demanding, ok, our movement success 
assures the restoration of democratic rights, civil liberties but it does not en-
sure peace. It does not ensure any alternative, it does not ensure any progress, 
prosperity, whatever, that is why, for the party members it makes sense, that 

                                                
450 Interview with Gagan Thapa, Former leader of the Youth wing of NC, Central Working 
Committee member since 2010, Kathmandu, October 8, 2010. 
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was ok, because the restoration of political rights and civil liberties means 
election for them or several other things for them, for people it does not mean 
anything. I think this is why, three reasons.451 

 
As is pointed out in the statement above and by respondents from civil socie-
ty, the old democratic procedure was not enough. It had negative connota-
tions in relation to the behaviour of the leadership. This is where the Maoist 
agenda of a new democracy, a new Nepal becomes relevant. It stands in 
contrast to the status quo ante, where there had been a failure to provide 
public goods, corruption and self-serving leaders. When the SPA were not 
perceived as democrats, but rather as corrupt and inefficient, and not utilis-
ing democracy to initiate the changes demanded in 1990, it was all but im-
possible for them to argue a frame centred around a return to that old demo-
cratic system, or themselves as a democratic force.   

With regard to external resonance, the Maoist peace frame resonated on 
both a partial internal level, convincing young cadres within the main par-
liamentary parties of their ideas. The Maoist peace frame was also perceived 
to resonate on an external level. It was taken to heart by the civil society, 
which adopted the Maoist slogans and chanted them in the streets. This per-
ception of the situation is described by both members of civil society and 
members of the parliamentary parties. Politicians from the parliamentary 
parties were perceived as ‘undemocratic’, with their failure to provide politi-
cal, their ineffectiveness and their corrupt behaviour. These identity traits 
made it difficult for them to argue a problem representation focused on solv-
ing the problem by reverting back to the ‘old’ democracy. This negative 
external resonance on behalf of the frame of the SPA also strengthened the 
external resonance of the Maoist peace frame. In a situation of high, per-
ceived external resonance, what effect did this have on the perceived ma-
noeuvrability in terms of entrapment?  

Entrapment within the peace frame—isolating 
alternatives 
From the narratives it can be established that ownership of the peace frame 
was perceived to be Maoist even though the SPA later on adopted it and 
argued that it was in line with their identity and original issues. It was the 
Maoist causal narrative, infused with their demands that constructed the 
dominant frame. All actors had to relate to this frame that had been picked 
up in the slogans of civil society. Ownership of a frame does not mean that 
the frame cannot have a restricting effect on the actor who constructed it. 

                                                
451 Interview with Gagan Thapa, Former leader of the Youth wing of NC, Central Working 
Committee member since 2010, Kathmandu, October 8, 2010. 
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This was seen with the terrorism frame and the entrapping effect it had on 
the government. In contrast to the terrorism frame, the peace frame appeared 
to resonate to a much more significant degree on the external level and there 
was more pressure from civil society for the peace frame to be followed, i.e. 
take actions that were in accordance with the frame. 
 
The first entrapping effect of the peace frame targeted both parties and pre-
sents a case of entrapment for the SPA and self-entrapment for the Maoists. 
The entrapment concerned the continuation of the peace process. Achieving 
peace had been the overarching purpose for the forging of the alliance. The 
specific way that peace should come about had been integrated into the 
peace frame and communicated to the public. After the Twelve-point agree-
ment, several respondents testify that the public pressure to continue the 
alliance between the SPA and the Maoists and to sign the peace agreement 
was significant. As stated by senior leader of the UML Pradeep Gyawali in 
regards to what made the peace agreement possible in Nepal: 

Second factor that enabled the Comprehensive Peace Agreement: Pressing 
demands from the people, give immense pressure to the parties not to escape 
from the peace process.452 

 
The peace frame had firmly linked the possibilities of peace to the holding of 
talks and signing of a peace agreement to the perceived pressure from the 
public on both parties to stay within the peace process. In accordance with 
the Maoist line, the peace frame presented the conflict as a political problem 
and that peace could only be brought about through negotiations with a con-
tinued alliance between the SPA and the Maoist. As stated by one facilitator 
of the peace process: 

People wanted peace, so that was the main agenda of the people. All the po-
litical parties had to address these aspirations of the people. Peace was the 
first agenda. For peace to be necessary you had to have talks. And thus it was 
necessary to struggle against the king. That was the logic to the people.453 

 
This repeats the logic of the Maoist peace frame in that it connects the pro-
spect for peace to the agitation against the king. In itself struggle against the 
king might not have been a necessary ingredient for the parliamentary parties 
and the Maoists to end the conflict through negotiations but in the peace 
frame, as contructed, it was seen as a causal imperative. 

                                                
452 Interview with Pradeep Gyawali CPN (UML), Central Committee Member also member of 
the government negotiation team during the 2006 peace negotiations. Kathmandu, November 
4, 2008. 
453 Interview with Prakash, facilitator, Kathmandu, December 8, 2008. 



 209 

The Maoists also acknowledge the pressure exerted by the public but, in 
line with purporting it to be the party of the people’s will, did not view 
themselves pressured by that will. Here, there is a significant difference from 
the effects of the terrorism frame when the government felt entrapped by 
their own frame. In the case of the Maoist and the peace frame this seems 
not to have been a perceived problem. As one Maoist representative argues 
with regard to pressures and demands from civil society: 

No, in fact people had been warning us not to do something against the peo-
ple or in favour of the autocratic monarch. People wanted peace but that did 
not mean they pressured us to sign any agreement.454 

 
In the case of the terrorism frame the government ended up in a situation of 
self-entrapment when their interest in relation to a solution changed. This is 
not to say that their desires were altered, it can still be argued that the desire 
and will of the government was that of an overarching interest to end the 
conflict. The way in which they wanted to end it changed from deployment 
of the army to a negotiated solution and in that situation the previous terror-
ism frame became a restricting factor. It limited what they perceived them-
selves able to do or advocate, leading to the self-entrapment effect recounted 
in Chapter 6.  

In the case of the peace frame the Maoists might simply be denying that 
they felt any pressure to conform to the frame. However, considering their 
consistency in policy, especially since the adoption of multi-party democra-
cy in 2003, there is nothing to suggest that they, like the government after 
2001, had changed their policy on how to achieve their goal and what this 
entailed. Their frame had perceivably resonated among the public. Junior 
cadres within the SPA were advocating for their slogans and the top leader-
ship were taking on board the causal logic of the necessity of a constituent 
assembly. There seemed to be no desire from within the Maoist party to go 
back to war or escape the peace process. It was, by all accounts, taking them 
in the direction that they wanted to go. 

Even if the idea was not entertained by the SPA, escaping from the peace 
process was not perceived as a viable option by the parties, nor was solving 
the conflict in a way other than negotiations. In contrast to the Maoist re-
spondents the representatives of the SPA pointed this out in interviews. 
When compared with the terrorism frame, the peace frame, in giving negoti-
ations as the solution, effectively isolated opinions that advocated for alter-
native solutions to the conflict, as such solutions did not fit within the peace 
frame and its representation of the problem. Consequently, alternative solu-
tions that did not share the problem as represented by the peace frame were 
seen as unacceptable courses of action. A senior leader of the UML narrated 

                                                
454 Interview with Suresh Ale Magar (CPN-Maoist), Central Committee member, member of 
the Constituent Assembly after the 2008 CA elections, Kathmandu, December 3, 2008. 
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that options for a different solution to the Maoist conflict were present at the 
time, but were never vocalized. The narrative also clearly identifies the 
peace discourse as dominant with the people. 

Some leaders of the NC in the position of the extreme right, they time and 
again argued for the decisive war but they were isolated. Because people, 
dearly wanted sustainable peace, people were very worried about continued 
conflict and violence so the demand of this the voice for peace was so strong 
that nobody clearly and publically adhered the position of the war, but there 
were some, this type of elements, this type of arguments that the Maoist are 
not trustworthy and their intention is not good, sooner or later they will take 
over the state power so we must ready to fight. Yet, you must have noticed 
that the rank and file of the NC especially they younger generation was very 
radical and they clearly stand for the end of monarchy and they clearly stand 
for the CA election so their voice were not decisive, so they were in the cor-
ner still had their voices but nobody hear.455 

 
Limiting certain causes of actions, or making them less likely, is a feature of 
the effect of a frame. Akin to discourse analysis framework, the way that an 
issue is defined also sets the perception parameters for how this issue can be 
dealt with. In this instance it meant that reverting back to a military solution 
was not an option due to the changed frame regarding the conflict from the 
SPA perspective. However, even when keeping to discursively viable solu-
tions, such as following the road map for peace, both pressure and limita-
tions were placed on the parties as to what they could and could not do.  

Resonance and republic—entrapment of the SPA 
In contrast to the Maoists there were indications in interviews that the main 
parties of the SPA were not entirely happy with the course of the peace pro-
cess. There was a sense of regret and of being overlooked when the respond-
ents recalled the process. Senior leader, Ram S. Mahat of the NC voiced this 
perception of the situation at the time: 

Because he [fellow party member] was very much close to the Maoist at the 
time and I was holding a different view, when I suggested something contra-
ry to what they were intending, he would immediately react: this would en-
danger the peace process. The process will stop if we do this and of course 
everybody wanted peace. Because the anti-feeling to the monarchy was so 
strong, anti-Gyanendra feeling was so intense so any such argument, you 
know, did not have a place.456 

 
                                                
455 Interview with Pradeep Gyawali CPN (UML), Central Committee Member also member of 
the government negotiation team during the 2006 peace negotiations. Kathmandu, November 
4, 2008. 
456 Interview with Ram S. Mahat (NC), Central Working Committee, Minister of Finance in 
2001, Kathmandu, October 15, 2010. 
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Here Ram S. Mahat is commenting on the perceived external resonance as 
well and especially the anti-monarchical sentiments that were strong with the 
public. He never mentions his own view on the matter, only that such an 
argument did not have a place in the context. The definition of democracy 
that was entailed in the peace frame, although not defining many aspects, 
such as type of democratic system and the role and meaning of pluralism, 
was clear on the connection between democracy and monarchy. C.P Gajurel 
from the Maoist gives his interpretation of the understanding between signa-
tories of the Twelve point agreement: 

Yeah, it was not clearly manifested in the 12-point there is no mention of 
monarchy, federalism etc but there was clear indication when we signed the 
12-point agreement there were indication that unless and until the monarchy 
will be overthrown there will be no real democracy so republicanism is relat-
ed to that democracy that was clear, right at that moment also.457 

 
Regarding the monarchy, the effects of the peace frame were clearly per-
ceived as restricting the space for discussion or alternative views. Several of 
the respondents testified as to how republicanism was pushed by the public. 
They compare it to the absence of this demand during the First Jana Andolan 
in 1990. Bimalendra Nidhi, General Secretary from the then NCD said: 

In 1990, during the peace movement, was not for the abolition of the monar-
chy, but to bring back the monarch within the constitution. At that time if an-
ybody spoke about the abolition of the monarchy, they were branded as ex-
tremist and anti-democracy, not helping the peoples cause. But now in this 
movement (Jana Andolan II) if anyone spoke a single word in favour of the 
monarchy they would be branded anti-peace. This is there.458 

 
Bimalendra Nidhi confirms the perception that the prospect of peace and the 
need for a republic were connected as presented in the Maoist peace frame. 
Being for republic meant being for peace, being pro-monarchy was equal to 
being against peace. That same perception with regard to the relationship 
between republic and peace and monarchy and continued conflict was men-
tioned by senior leader Jhala Nath Khanal of the CPN-UML: 

Actually, there was fear to such people perhaps because the general mass was 
very aggressive at that time, very aggressive if anyone wants to say some 
kind of very soft word towards the administration or monarchy, there could 

                                                
457 Interview with C.P Gajurel, CPN (Maoist), politburo member, General Secretariat Mem-
ber, head of international department, Kathmandu, October 22, 2010. 
458 Interview with Bimalendra Nidhi (NC/NCD), Party General Secretary of the NCD and 
later when the NCD and the NC merged again he was Party General Secretary of the NC until  
2009, Kathmandu, November 13, 2008. 
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be punishment from masses, in that way masses were very aggressive. It was 
a little bit difficult for such people to express their views also.459 

 
In 16 years there had been a clear shift in sentiments about the monarchy. In 
2006 speaking for the monarchy was outside the parameters of the estab-
lished peace frame and was perceived by the SPA to label you as anti-peace. 
This pressure was felt by the conservative parties within the SPA and they 
complied, albeit reluctantly, to the Maoist demand for republic. This was 
recognised by both parties and national facilitators to the peace process.460  

The Maoist respondents were aware of the public pressure on the SPA, 
and said that without that pressure the more conservative parties, like the 
NC, would never have agreed to republic. The spokesperson for the Maoist 
and the leader of all three Maoist negotiation teams, Krishna Bahadur Maha-
ra explained: 

The mass movement, the 19 day movement, mass movement in the street the 
public, the people give only the slogan on the republic, but the leaders, GPK 
from NC and other leaders they have never give the slogan of the republican, 
so this is our party how gave the slogan firstly, initially and via the pressure 
of the mass it ultimately comes in the decision.461 

 
Mahara emphasises that pressure from the mass movement was instrumental 
in changing the mind of the leaders of the SPA. He points out that his party 
was the first to call for republic, and integrate it into the party’s peace frame. 
Much of the anti-monarchical sentiments were a result of an unprecedented 
attack on King Gyanendra and the royal family by a growing part of the po-
litical parties and civil society. For a while the anti-monarchy sentiments 
were limited to king Gyanendra himself and a distinction was made between 
his person and the monarchical system as a whole. This distinction was 
gradually faded and the Maoists linked the ending of monarchy to the possi-
bility of peace and republicanism became the only politically viable opinion.  

All the parties finally agreed to this development with the UML being the 
first to join the Maoist on this issue. Yet even the left wing party begun 
speaking about the need for a ceremonial monarch and not outright republi-
canism.462  

Prior to the Second Jana Andolan, but only a few month before the alli-
ance with the Maoist through the 12-point agreement became official, the 
                                                
459 Interview with Jhala Nath Khanal, Chairman of the CPN-UML between 2008-present. 
Prime Minister of Nepal 6th of February-29th of August 2011, Kathmandu, October 20, 2010. 
460 Interview with Daman Nath Dhungana, facilitator in the peace process, Kathmandu, No-
vember 9, 2008.  
461 Interview with Krishna Bahadur Mahara (CPN-Maoist), Standing Committee member, 
spokesperson of the party, member of all Maoist negotiation teams and team leader for the 
2001 negotiations, Former Minister of Information and Communication in the Cabinet formed 
after the CA elections Kathmandu, October 11, 2008. 
462 “People want ceremonial monarch: Gautam,” Kathmandu Post, June 20, 2005, 1. 
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parliamentary parties had taken steps towards a new view on monarchy. On 
the closing day of the NC’s 11th General Convention in September 2005, the 
party decided to remove ‘constitutional monarchy’ from its party statutes.463 
The second largest party, the CPN-UML, who had been clearer in its stance 
for a ceremonial monarch, followed suit and argued that a common goal of 
the SPA should be a democratic republic.464 Although Koirala attempted to 
argue for a solution short of republicanism, this proved unsustainable and he 
and his party were forced to tow the republican line.  

Several respondents narrate that this was not the will of the party, but that 
their stance changed due to the circumstances, as alternative solutions to 
republicanism were not politically possible, especially with regard to the 
upcoming CA elections. Senior leader Ram S. Mahat of the NC speaks of the 
view of the late party leader G.P Koirala: 

And personally Koirala did not want the monarchy to go like that, he was in 
favour of ceremonial monarch, this king was impopular, his son also was im-
popular. Even toyed with the idea of baby king and all this, but things were 
going out of his hand.465 

 
The Maoist respondents acknowledge that there was such a middle road 
debate: 

So middle road [ceremonial monarch, baby king], there is no possibility of 
middle road. People tried to hand out middle road to negotiate but actually 
the middle road was practically not possible.466 

What C.P Gajurel describes as “practically not possible” relates to the per-
ceived external resonance described above and the sense that such arguments 
could not be voiced for fear of being branded as anti-peace. 

The leaders of the parliamentary parties also expressed their desire for 
more discussion of the issues of the Comprehensive Peace Agreement. Yet 
the experienced pressure was such that important aspects, such as the issue 
of army integration, were left unattended. These issues did not fit within the 
propagated peace frame and were given little or no space in the political 
discourse.  

So everybody was clamouring for the CA election as it would solve every-
thing and all that, people were not giving too much thought to resolution, 
dismantling their armed outfits, so it was overtaken by subsequent develop-

                                                
463 “Monumental shift,” Kathmandu Post, August 31, 2005, 6, see also “Constitutional monar-
chy out of NC statue,” Kathmandu Post, September 1, 2005, 1. 
464 “Make democratic republic common goal,” Kathmandu Post, September 10, 2005, 1. 
465 Interview with Ram S. Mahat (NC), Central Working Committee, Minister of Finance in 
2001, Kathmandu, October 15, 2010. 
466 Interview with C.P Gajurel, CPN (Maoist), politburo member, General Secretariat Mem-
ber, head of international department, Kathmandu, October 22, 2010. 
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ments, the issue of the Maoist army was not taken seriously and we went to 
the election, although there were voices at the time, if you look at the news-
papers in those days, people said that, we said that they must demobilise 
forces before going to elections, but nobody was listening. 

EB: True. You say that during this time everything went really fast and eve-
rybody was clamouring for elections, when you say everyone… 

RSM: Everyone means civil society, foreign donors, press, media even polit-
ical parties. Without understanding the implications, the potential dangers of 
Maoist arms and combatants.467 

 
Prakash Sharma Mahat, senior leader of the NC voiced the problem of bring-
ing up this the issue of disarmament in public: 

Actually it was a big risk, everybody was, for example UML when we talked 
to each other, they say this is wrong, they should implement but in the public 
they also do not want to say: ok if you do not do this then we will not move, 
they feared that they would be branded as blocking the peace process so no-
body wanted to take that. And there was even civil society very much eu-
phoric with Maoist and probably this mainstream parties trying to block this 
change they probably, they still want to keep the king, and immediately when 
we insist on those things they will bring this issue, oh they do not want, they 
to block this process of, especially the election for the CA because they do 
not want it , they want to keep the king as well so probably they have some 
plan working with the kings, that kind of, so they did not want to face that. 
So I think throughout this process there is a lack of firm determination on the 
part of the parliamentary leadership that this is the right thing to do, I will 
stand up even if there is some temporary opposition, I will stand up to this, 
this is right and this is what we wanted to do. Nobody deared to stand, to say 
that these are the things if we do not implement it will have far reaching con-
sequences later, nobody did that...[...]…Because there is so much pressure on 
the NC that ok: if you do not do, or you probably do not want election so this 
is the kind of problem that was created so we focus only on election.468 

 
Some respondents mention former president of the NC, Mr. Krishna Prasad 
Bhattarai, as an example of one who openly opposed the peace frame. A 
respondent did not agree with Mr. Bhattarai’s opinions but he is nonetheless 
spoken of as a brave individual: 

Forget even the general people, can just mention one guy, Krishna Prasad 
Bhattarai who was the party president, I mean former party president of the 
NC, former PM, when KPB stood for this, no I am for this constitutional 
monarchy and democracy, right, he was blamed in all the media and I was 
asked one question one time in one television channel and I replied to the in-
terviewer: though you and myself, KPB has all the right as an individual to 

                                                
467 Interview with Ram S. Mahat (NC), Central Working Committee, Minister of Finance in 
2001, Kathmandu, October 15, 2010. 
468 Interview with Prakash Sherma Mahat, (NC), Central Working Committee member and 
Member Secretary in the Deuba Comission, Kathmandu, November 4, 2008. 
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say it. Because we have been saying it for the last 30-40 years so what’s 
wrong if Bhattarai still believe in this, that is how we understand democracy, 
but people even, even people like Bhattarai when he was not left, so how 
could one common individual stand and say that: no, I am for democracy, I 
am for peace, I am for prosperity but I do not buy this idea of republic, I do 
not buy this idea of federalism, I do not buy this idea of Maoist and parties 
coming together. You would easily be blamed as this regressive, reactionary, 
pro-palace whatever, so that is why nobody had that courage at the time. On-
ly people like Bhattarai, even in those very difficult times, he had that cour-
age, because I mean, it comes from your inside, he had that moral courage to 
stand, when we were all advocating this getting more and more people’s sup-
port for this idea, he was the only one, that is why I have still very high re-
gards for him, but there were very few.469 

 
Gagan Thapa gives an example of the alternative logic that some individuals 
tried to communicate. Bhattarai’s position was that he was for peace, democ-
racy and prosperity but also for the monarchy. In the face of the Maoist 
peace frame, ideas about democracy and peace being compatible with consti-
tutional monarchy were seen as unacceptable. Such ideas fell outside the 
frame and individuals voicing those ideas were questioned on their commit-
ment to the fundaments of the frame or their causal narrative. The idea that 
peace can come in a solution that preserves the monarchy was regarded as 
irrational and illogical. The CA elections were similarly tied to the peace 
frame, and a political leader in Nepal at that time could not argue against 
those issues without being labelled anti-peace (see. Fig.8.3). 
 
 
 

 
 

 

 

 

 

 

Figure 8.3 The entrapment effect of the peace frame 

                                                
469 Interview with Gagan Thapa, Former leader of the Youth wing of NC, Central Working 
Committee member since 2010, Kathmandu, October 8, 2010. 
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Strategy in face of perceived external resonance 
The parliamentary parties perceived themselves to be entrapped by the peace 
frame and that this perception caused them to concede to Maoist demands 
although they did not necessarily wish to. Speaking about the discussions 
throughout the peace process, Ram S. Mahat from Nepali Congress com-
mented on the direction and identity of the party: 

But there is a strong section within the party which feels that NC has lost di-
rection because we gave up our traditional values, we gave up our traditional 
believes, like B.P Koirala, even in the worst days when he was imprisoned 
for so many years, even during those days he still believed in the institution 
of monarchy in Nepal. In a country of diversity, ethnically and all that, mon-
archy could serve as a unifying force, a symbol of national unity. Without 
monarchy our nationalism could be in danger, this is what B.P Koirala said 
and he thought now we give up monarchy just like that in a sentiment we are 
considering what B.P Koirala said, without considering what the dangers 
might be. So this feeling is there.470 

 
This feeling of lost direction and identity was not only an internal perception 
in the NC. Former Home Minister and leader of the RPP, which was outside 
the SPA, Kamal Thapa, reflected on the SPA’s situation and gave his view 
of their reasoning:   

But it was false. I mean they [the parliamentary parties] had that perception 
[that they could not argue against the Maoist] but it was not the case, it was a 
false impression that they had. 
They could have rejected the CA or new constitution. Maoist had said that 
they will respect the will of the people. Even republic was not an original 
demand of the Maoist. Political parties sacrificed this in order to defeat the 
Maoist they thought they had to be one step ahead, more revolutionary than 
the Maoist. They needed to sacrifice their identity. This means that they were 
finished and this is what happened [he is referring to the lost CA election]. 
People saw that in the name of competition they sacrificed their identity and 
their ideology. It was not a question of power. Of course there was fear but 
the people was also not happy. The political parties joined the republican 
bandwagon just before the election. They had a crisis of identity…[…]… The 
political parties allied with the Maoist without an alternative vision. To bring 
them into the mainstream is in itself amiable and praise worthy, but to do this 
without a vision or just accepting their position is not good.471 

 
The view of identity-less political parties was also put forward in the media, 
where it was argued that the lack of an identity and a clear political project 

                                                
470 Interview with Ram S. Mahat (NC), Central Working Committee, Minister of Finance in 
2001, Kathmandu, October 15, 2010. 
471 Interview with Kamal Thapa, (RPP), Party President of RPP until 2006, former Home 
minister under Gyanendra’s direct rule, split and formed RPP (Nepal), Kathmandu November 
6, 2008. 
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from the parliamentary parties that had attracted young people to the slogans 
and demands of the Maoist.472 Even though in a cooperative spirit, the Maoist 
stressed the need for the parties to develop a political program, indicating 
that such a program was lacking.473 Regarding the unilateral ceasefire de-
clared by the Maoists, Prachanda, in an interview in September 2005 two 
months before the Twelve Point Agreement, stated that the main reasons 
were: “to inspire the seven political parties to come in cooperation by clari-
fying their immediate slogan, to reinforce the movement of civil society, to 
increase political intervention upon the old state and to consolidate party’s 
relation with the broad masses by honouring their sentiment and aspiration 
etc.”474  

Kamal Thapa, similarly to Ram S. Mahat, comments on those issues that 
the parties within SPA did not press and how this was perceived to be con-
trary to their ideology (especially in the case of the NC). He talks about the 
decision to go along with Maoist ideas as a strategy of the SPA. When asked 
about of the political parties’ reasoning in their dealings with the Maoist, 
respondents had different views. Several of the respondents emphasise the 
strategic character of both the Maoists and the political parties’ reasoning 
and this is seen as the explanatory factor for dealing with issues brought up 
in the actual negotiations. There were issues, such as army integration, that 
were deferred to be dealt with at a later time. Several respondents describe a 
fear of being branded as anti-peace if they had been perceived as stalling the 
peace process. There are views that issues were purposefully delayed for 
strategic reasons. One respondent gives the following example: 

We [the SPA] were amazed to see that they [the Maoist] were ready to hand 
over weapons before the CA. Koirala thought that this issue should be made 
in the CA where he thought that he would have majority.475  

 
The quote is the perception of a leader of civil society but with regard to the 
CA elections, several respondents from the SPA confirmed that the two main 
parliamentary parties, the NC and the UML both believed that they would 
win the CA elections: 

That is also…we probably thought that we would win the election and we 
would give this situation…because in fact I was part of the cabinet at that 
time, I was finance minister in the joint government also. This coalition gov-

                                                
472 Ajaya Bhadra Khanal, “Maoist movement and identity,” Kathmandu Post, June 29, 2005, 
4.  
473 Interview with Pushpa Kamal Dahal a.k.a Prachanda, CPN (Maoist), Founder and chair-
man of the party, elected Prime Minister and served between 16th of August 2008-4th of May 
2009, Kathmandu, October 20, 2010. 
474 “Interview with Comrade Prachanda”, in Janadesh (People’s March: voice of the Indian 
Revolution) vol.6 no.10, October (2005): 1. 
475 Interview with Shyam Shrestha, civil society leader, Kathmandu, November 17, 2008. 



 218 

ernment was becoming too much because the Maoist were putting obstacles 
and hurdles in every decision whenever we wanted to have any transparent 
deal with respect to some major projects, there was obstruction, when mili-
tary commanders were in for promotion they would put obstruction, you 
know. We thought that once we have election, we could get rid of these peo-
ple (laughs)…[…]… We could have our own government and take the deci-
sions.476 

 
Ram S. Mahat related that NC Party President, G.P Koirala had told him that 
it was best to hold the elections because the Maoist would not win many 
seats.477 During the interview he also elaborated on the reasoning of the NC 
vis-à-vis their political competition for the CA elections: 

Probably one thinking within one section of NC was how much they do, 
Maoist, they may not get so many seats, so by delaying, probably they will 
increase few seats so what is the problem. And some quarters that was feeling 
that we have real fight with UML so I mean in that course maybe a bit more 
seats, Maoist will not have much, so we were pretty aware that the fear factor 
is the major factor within peoples’ minds.478 

 
The notion that the CPN-UML was the greatest competitor for the NC was 
also the perception within the UML. Then General Secretary of the UML, 
Madhav Kumar Nepal said with regard to the election strategy: 

It was the Nepali Congress, my opinion is that they wanted to see the Maoist 
to be strong because they were afraid of our strength, the UML. So they 
thought that the UML is the real threat, Maoist is nothing, because Maoist is 
an armed, terrorist group and they can show to the world, look, this is a ter-
rorist outfit with the help of force they can be tackled but the UML being a 
moderate political party, left party it cannot be handled by the use of force so 
let the Maoist strength be increased so there will be a division of the votes. 
UML votes will be taken away by the Maoist. That thing actually has helped 
the Maoist on the one hand and has actually totally, you can say, put the Ne-
pali Congress into this pitiful situation.479 

Here Madhav Kumar Nepal is connecting to the old constructed perception 
of the Maoists as terrorists and this perception would weaken their position 
in the elections, something that the NC believed they could utilise in order to 
discredit the CPN (Maoist). Although this is a statement from outside the NC 
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and it cannot be confirmed to have been a party strategy, it is nevertheless 
interesting to see that Nepal regards this as a possibility. 

Looking at the situation from 2005 and onward from a framing perspec-
tive it would be inconceivable to overtly play on both the terrorist identity 
and the identity of the ‘reformed, multi-party democracy friendly Maoists’ 
with whom it was legitimate, or even, as we have seen some respondents 
refer to it, the duty of the government, to negotiate with. When the SPA be-
gan to push for negotiations with the Maoists this was an indication that their 
frame of the conflict and, the Maoists, had changed. It would not be possible 
for them to argue the need to include the Maoists in elections and at the same 
time officially refer to them as terrorists. This would have put the SPA in the 
politically unjustifiable position of allowing a terrorist organisation a place 
at the negotiation table and in mainstream politics.  

Respondents from both main parties testify to the existence of strategic 
reasoning in the on-going peace process and upcoming CA elections. They 
argued that the reason the SPA identified with the Maoist agenda was be-
cause that agenda was popular with the people so the parliamentary parties 
wanted to get on the bandwagon before the election, with the strategic view 
of agreeing to and adopting Maoist demands.480  

An analysis that concludes both a presence of entrapment and strategic 
reasoning is in itself not contradictory. Although the respondents provide 
empirical evidence to support that they perceived themselves entrapped 
within the peace frame, there seems also to have been a strategic element to 
complying with the demands of the Maoist. This compliance could take the 
form of deferring important questions based on the assumption that they 
would win or adopting what appeared to be popular slogans in order to get 
more votes. In making these strategic choices the actors were operating with-
in a discursive restriction and their choices of strategy were severely limited. 
They did not perceive there to be any room to speak for a preservation of the 
monarchy, or to argue for amendments of the constitution. Instead they saw 
the writing of a new constitution as the only option. They acted according to 
their constructed interest, but only had limited choices within the dominating 
peace frame. The respondents’ narratives describe a situation devoid of op-
tions for action or room for discussion. There was no room for arguments 
such as proposals for a constitutional, or ceremonial monarchy. Those op-
tions were foreclosed and even though respondents speak of strategic reason-
ing they spend more time retelling what they could not do rather than what 
their plan or even interests were at the time. The sentiment is that parties 
were “caught” by the peace frame and forced to act in accordance with it, 

                                                
480 Interview with Janak Raj Joshi, former Chief Secretary of the Peace Secretariat, Kathman-
du, November 25th, 2008; interview with Kamal Thapa, Party President of RPP until 2006, 
former Home minister under Gyanendra’s direct rule, split and formed RPP (Nepal), Kath-
mandu, November 6, 2008. 
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even though it stripped them of their  political profiles or ideological founda-
tions: 

If we said something we would be branded to be against the peace process. 
There was a lack of making sure that agreements would be implemented. 
There was a big risk in trusting them [the Maoist]. When they [the parliamen-
tary parties] talked they said it was risky and there should be monitoring [of 
the arms and army] but they did not say this in public, if so they would be 
branded as anti-peace or pro-royalist. If they had any objection, they [the 
Maoist] said we wanted to block republicanism or CA elections etc. 
Throughout the process there is a lack of determinism from the parties, but 
nobody dared to stand up for these principles.481  

To speak of strategy in terms of the perceived best option in a situation of 
discursive restraint is another aspect, usually forgotten, when speaking about 
the strategy and frames. In the case of the terrorism frame we saw the more 
traditional way of approaching this relationship, namely in the sense of an 
actor using or constructing a particular frame to suit a constructed interest. 
Such a frame, with perceived internal resonance, would demonstrate the self-
serving logic of effects. In the case of the peace frame however, the frame 
itself influences what is regarded to be strategic action, what is perceived as 
advantageous and what is not.  

In Nepal in 2006, it was deemed political suicide by the SPA to openly 
speak in favour of the king and any kind of solution to the monarchy short of 
republic. It was also politically ruinous to be against secularism, federalism 
or the need for a Constituent Assembly election and a new constitution. With 
all those discursive restrictions placed upon the SPA by the peace frame the 
actors still, and indeed are expected to, act in a rational and strategic manner. 
Strategic reasoning can be expected and the presence of such strategic rea-
soning does not undermine the dual function of frames in restricting or ena-
bling behaviour of actors. In the case mentioned above the problem of army 
integration appeared to be unsolvable in the negotiations. Letting the negoti-
ations fail or be delayed because of disagreement was not a possible cause of 
action to the parties as informed by the dominant frame. The one perceived 
alternative was to try to get the upper hand politically (win the election) and 
deal with the issue in your own way afterwards. This is perfectly rational and 
strategic but still a cause of action emerging from, and being dependent upon 
the nature of the actors’ interpretation of the peace frame.  

                                                
481 Interview with Prakash Sherma Mahat, (NC), Central Working Committee member and 
Member Secretary in the Deuba Comission, Kathmandu, November 4, 2008. 
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Self-entrapment of the SPA 
It might seem odd to speak about self-entrapment on the part of the SPA as 
they felt entrapped by the Maoist peace frame The SPA felt unable to initiate 
discussions about the future of the monarchy, present alternatives to CA 
elections or voice the ideas for another solution to the conflict. Entrapment is 
a strong force in influencing an actor’s perceived range of manoeuvrability 
but I argue that, in the case of the peace frame, the SPA suffered both self-
entrapment as well as entrapment. The dual case of entrapment is due to the 
two-step process of the formation of the peace frame discussed in the previ-
ous chapter.  

In redefining their relationship towards the palace and the Maoists, the 
SPA presented, and invested in, the perception of themselves as peace bring-
ers. The SPA argued the need for peace, even linking it to personal prestige 
and sacrifice.482 As such they had worked to be perceived as the peace bring-
ers and this identity was now used against them. In committing to peace 
without having an agreement of what that peace should look like, both the 
Maoist and SPA signed a discursive carte blanche. Whatever the result of the 
framing of that peace both parties would find themselves having to honour it. 
When the Maoist later successfully filled the peace frame with their own 
demand-related contents the SPA found that they could not argue against 
those contents. In a way that is curious since political issues are debated all 
the time, there is seldom consensus and disagreement is part of the political 
process, however, in this case, arguing against the CA elections and republic 
would not be seen as having a different take on an issue, but as arguing 
against peace. With civil society, people from their own parties and the Mao-
ist holding them to their own self-defined identity as peace bringers, the 
parliamentary parties felt that they would be branded as anti-peace if they 
proposed political alternatives that fell outside of the constructed peace 
frame, especially relating to the role of the monarchy.  

Even though republicanism had not been spelt out in the 12-point agree-
ment, it was a Maoist demand and the parliamentary parties were silent on 
the issue on how the monarchy should be restricted. In addition, civil society 
was perceived to be operating within the peace frame, pushing for the de-
mands of the Maoists and connecting those demands with the prospect of 
peace. By associating thoroughly to the cause of peace, the SPA were sus-
ceptible to, in Mattern’s terminology, representational force: they were the 
peace bringers in Nepal and had to support matters which were perceived as 
connected to the success of peace. That this pressure was indeed felt by the 
SPA was confirmed by UML leader Pradeep Gyawali:  

                                                
482 Remember G.P Koirala’s statement of going to hell if necessary to bring peace to the coun-
try. 
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Lot of external pressure from the people for peace. Yet the peoples voice for 
peace was so strong that nobody of the political parties dared to say anything 
that would make them seem anti the peace process.483 

 
Because of their self-identification with the goal before the actual content of 
that process had been established, the SPA was sensitive to pressure created 
by the external resonance of the peace frame, which came to be perceived as 
a Maoist construction. It is possible to speak of entrapment in the sense that 
the peace frame ‘belonged’ to the Maoist as it had been filled with their is-
sues and demands during the process of construction. It is also possible to 
speak of an effect of self-entrapment in that the parties had first identified 
with the goal of peace a priori the construction of the actual frame and that 
once constructed they were perceived to have made the issues entailed in the 
frame their own, either by persuasion or pressure (see Fig. 8.4) This was also 
the observation of one of the respondents: 

Political parties were caught by their own ‘peace frame’ and forced to con-
cede to the demands of the Maoist. Maoist did not compromise and received 
more than they were asking for.484 

 
 

 

 

 

 

 

 

 

Figure 8.4 The self-entrapment effect of the peace frame 

It took equal effort for the two parties, the Maoist and the SPA to join to-
gether in an alliance, as seen in the previous chapter, but it was the Maoist 
party that was able to incorporate their demands and political vision into the 
peace frame in Nepal. The political parties, on the other hand, failed to mus-
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484 Interview with Kamal Thapa, Party President of RPP until 2006, former Home minister 
under Gyanendra’s direct rule, split and formed RPP (Nepal), Kathmandu, November 6, 2008. 
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ter the necessary credibility among the population. This failure was due to 
their perceived inefficient and corrupt governance during the period of dem-
ocratic rule from 1990 to 2002.  

The formation of the peace frame was a result of two successful process-
es, both instigated by the parliamentary parties: the re-politicisation of the 
Maoist conflict and the portrayal of the king as a threat against democracy. 
As the Maoists started to define the peace process and reversed the causal 
narrative to make peace a pre-condition for democracy, their party program 
and demands became integrated into the peace frame. The issues of republi-
canism and the need for a new constitution (elections to Constituent Assem-
bly) became intimately connected to the possibility of bringing sustainable 
peace to Nepal. What had been a wish for peace now had a tangible content; 
issues that were part of a plan for peace and that could be ensured in agree-
ments and implemented in practice. The peace frame was also advocated by 
civil society and regardless of the actual level of resonance or the reasons for 
resonance among the public, the respondents from the SPA perceived civil 
society as voicing Maoist slogans, defining them as radical in their political 
positions.  

The respondents testify to feeling limited in what they could say and ar-
gue and even though this limitation was only a perceived reality, it was re-
garded as real by the key decision makers and they made their decisions 
accordingly. The fear of being labelled anti-peace was so strong that it un-
dermined the parties’ ideological convictions and made the NC change the 
party constitution to exclude adherence to monarchy. When it came to actual 
negotiations and acceptance of demands, the perception of the political par-
ties was that they were “caught” and did not have any option other than to 
“keep on singing” the Maoist tune : 

View of the Maoist and also some parts of civil society: that if not go ahead 
with elections would be branded as anti the elections/pro-king. It was a fear 
atmosphere that they |parliamentary parties] would be branded, just keep on 
“singing”. Did not fight the propaganda from the Maoist, we could not do 
it.485 

 
Not challenging the Maoists on their demands may have been instrumental 
in bringing about the peace agreement and led to the successfully held elec-
tions. Yet, the representational force, using Mattern’s terminology, being so 
unevenly divided between the Maoist and the parliamentary parties, does not 
correspond well an ideal scenario of a reasoned consensus. The agreed goal 
of bringing peace was used by the Maoists and later by civil society to put 
the parliamentary parties into a non-choice situation. Linking the peace 
frame to the removal of the king and the related issues of republic and con-

                                                
485 Interview with Prakash Sharma Mahat, NCD leader, Kathmandu, November 4, 2008. 
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stituent assembly limited the range of actions available to the parties to one 
logic: “If you are a party that strives for peace then you have to be for a re-
public”. Implied in this is that other solutions were not only excluded but 
that the issues were locked down and not available for discussion to any 
degree. For example: the monarchy was regarded as a threat to democracy 
and theoretically there were other ways of dealing with this, ranging from 
republic to ceremonial monarch yet any discussion or delay in the peace 
process was seen as a betrayal of the identity assumed by the parties in 
claiming that they were for peace. 

Even as the alliance was burgeoning and there was a common goal shared 
by the SPA and the Maoists, the road of how to get there, and as illustrated 
above, succeeding in portray themselves as the leaders of this, became more 
and more important as the elections drew nearer. Most likely the presence of 
the election made it unlikely that actors would try to achieve a reasoned con-
sensus and instead their interaction stressed the competitive aspects of the 
relationship. As the cooperative venture became more like a discursive 
struggle, the options for action became more restricted for the parliamentary 
parties.  

Further, by successfully capturing the peace frame, the Maoists did not 
have to be particularly active in persuading the parliamentary parties. They 
were caught by the restrictions of the frame, which they had accepted 
through their identification with the need for peace. In the case of the peace 
frame, the initiative for democracy and peace was taken by the political par-
ties, then discursively lost to the Maoists. Due to the representational force 
of the peace argument and having linked their identities to this, the political 
parties were unable to influence the content of the frame to any great degree. 
They were trapped on a particular road and perceived that they had no choice 
but to follow it to the end.  

“Just keep singing”—the power of the positive frame 
In the beginning, the peace frame was hollow, or rather it was sketchy but 
even though it had little content both actors were committed to an undefined 
goal of peace. From a discursive point of view this was a gamble by both 
sides and in a way both parties had signed the peace agreement before it was 
written. This meant that both parties were committed to the peace process 
and all agreements made at this point, including the 12-point agreement con-
firming the united stance between the Maoists and the SPA, were loosely 
formulated so as to not jeopardize the end goal of peace. At this point the 
peace frame could be argued to be self-serving for both parties. The Maoist 
became a legitimate actor seeking a political solution and the SPA became 
the actor fighting against the oppressive rule of the monarchy and aspiring to 
bring the insurgents into the mainstream. In the construction of the peace 
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frame it became clear that the Maoist succeeded to fill it with their own po-
litical demands and the SPA were not able to offer alternatives or push for 
compromises.  

When it came to the details how peace should look the interests of the 
Maoists and the SPA differed. The Maoists had clearly been more successful 
in proclaiming its agenda, which was perceived to have resonated with the 
public. So the goal of the peace frame was a goal and a quest with which 
both parties wanted to identify or be identified. When it came to mapping 
out the road to get there it gradually became a Maoists peace frame. The 
SPA were effected by two logic of frames: self-entrapment in that they had 
so strongly tied themselves to the cause of peace and entrapment in that what 
that peace entailed was constructed by the Maoists.  
 
A conclusion that can be drawn from an analysis of both frames is that a 
frame is appears stronger in terms of entrapment if the actor has initiated it. 
A key feature of the entrapment of the SPA in relation to the peace frame 
was their own framing of themselves as peace bringers, which they were 
then afraid of losing. Their main concern was not to be seen as anti-peace. 
Also, the strongest aspect of the terrorism frame, in terms of effect, could be 
argued to be the self-entrapment of the parliamentary parties. This occurred 
despite that the frame did not resonate externally to a significant degree. The 
failure of the terrorism frame in this regard was still connected to the actor 
that had initiated it and a withdrawal would undermine both the frame and 
the credibility of the actor that had constructed it. So even a weak frame, in 
terms of resonance, such as the terrorism frame in Nepal exerted its strongest 
effect over its creator.  

In this logic the peace frame would have held the same amount of force 
over the Maoists as over the SPA. However, because of their discursive suc-
cess in tying their demands to the frame itself, the Maoist experienced no 
conflict between what they wanted to do and what they could do. The politi-
cal process was going their way. Yet for the sake of argument what if the 
Maoists would have wanted to resume fighting? Having portrayed them-
selves as peace bringers and arguably being the owners of the peace frame, 
could the Maoists have gone back to fighting? This has not yet happened, 
but that is not because the peace process had gone exactly according to the 
ideals of the Maoists. The CA elections were postponed twice. After the 
election with the Maoists proclaimed the winners it took them four months 
to be granted access to parliament. Also after a political scandal involving 
the sacking of an army general resulting in counter orders between the Prime 
Minister Prachanda and the President Ram Baran Yadav, Prachanda resigned 
and the Maoist party left the government.  

Despite renewed accusations of reactionary and imperialist forces at 
work, the Maoists remained within regular politics as part of the opposition. 
It could be argued, as many of the respondents did, that they are now accus-
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tomed to a privileged life and positions of power and that they do not wish to 
give it up. They did give a lot of that up when they left government but they 
stopped short of returning to war. If they had, they would have lost all their 
credibility as a responsible and peace affirming political revolutionary force. 

Another conclusion that was introduced in discussing the terrorism frame 
is the categorization of frames into negative and positive and that this is re-
lated in a significant way to the logic of entrapment. In comparison to the 
terrorism frame where the label of terrorism was intended as a way to restrict 
the Maoists, the peace frame, was never overtly said to have the purpose of 
restricting the SPA, yet  the peace frame was perceived to have done so by 
representatives of the SPA. The Maoist respondents were sensitive to the 
strategic benefits of their own frame, so the issue here is less concerned with 
true intent or strategy and more concerned with the perceived manoeuvrabil-
ity for action in the presence of a negative or positive frame. How does the 
nature of a frame determine the manoeuvrability of an actor?  

The peace frame can be defined as a positive frame. The characteristics 
underlying the frame are those of a reasonable and diplomatic actor commit-
ted to a bloodless conflict resolution for the benefit of the nation. As dis-
cussed in the chapters on the terrorism frame, negative and positive frames 
can both lead to entrapment but through different mechanisms. In the case of 
a negative frame the actor is expected to reject the characteristic implied by 
the frame as not representative of him/her. In the case of a positive frame the 
actor is expected to want to identify with the characteristics with which the 
frame is associated or to want to be identified with those characteristics. 
Regardless of whether the motivation is internal or external there is a desire 
to identify with the frame. This means that even if the desire to be identified 
comes from purely strategic motivation, the actor will want to be seen to 
comply with the frame rather than to challenge it. Thus, with a negative 
frame the wish would be to challenge the frame, in the case of a positive one 
the desire is instead to comply. This is the reason that there was no debate or 
discursive conflict to be seen with regard to the initial call for peace by the 
parties.  

Both actors wanted to be identified as the party for peace and so the 
framework of the frame under construction was not questioned. Indeed, it 
could be argued that there was a race to be more strongly identified with the 
frame. So why could the SPA not argue against a republican set up? Firstly, 
due to the mechanisms of a positive frame, they would have had to argue in 
a way that did not undermine the foundations of the frame. The Maoists 
could, without political cost, argue against the foundations of the terrorism 
frame and in that manner work around it to achieve their desired range of 
manoeuvrability. The SPA could not go back on their commitment to peace 
as this would be seen as being for a continued conflict and thus they could 
neither attack and reject the contents and definitions upholding the frame. 
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They would have to put forward the logic that it was possible to be for peace 
and at the same time be in favour of for example, a constitutional monarch. 

This task was made increasingly difficult with the perceived external res-
onance, from an active and visible civil society and a vocal strand of young-
er cadres within their own parties. The goal of the frame: peace, was inti-
mately tied to certain issues creating a very well defined causal narrative: in 
order to have peace we need to get rid of the monarch and in order to do that 
we need to form a constituent assembly. Being so closely connected to the 
end goal of peace, to which the SPA had committed early on, the political 
issues attached by the Maoists were well near undisputable. The narratives 
from the SPA respondents testify to a real sense of not being able to discuss 
issues or come up with alternative political solutions with the reason clearly 
stated that it would brand them as anti-peace.  

In terms of rejection and identification, a positive frame seems to be more 
effective with regard to controlling the perceived range of manoeuvrability. 
The actors will not want to challenge the frame as they wish to identify or be 
identified with it. Even if an actor realizes that the frame could potentially 
limit them in an undesirable way and wishes to reject the frame, this appears 
to be a much more difficult rhetorical task than with a negative frame. 
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9. Findings and concluding discussion 

How did frames affect the perceived manoeuvrability of actors in the Nepal 
conflict and peace process? This was the empirical research question pre-
sented in the beginning of this thesis. The analysis has shown that the inves-
tigated frames, the terrorism frame and the peace frame affected the actors in 
several different ways. In the over fifty interviews conducted with key actors 
in the decision-making process, respondents described situations correspond-
ing to all four forms of logic of actor effects presented in the model. Some-
times the frame influencing their perceived manoeuvrability was created by 
themselves quite intentionally with a specific policy in mind; at other times 
the strategic link between frame and action was less clear. In certain instanc-
es the actors interviewed were exposed to frames constructed or held by 
another actor and either challenged it or found themselves agreeing and act-
ing in accordance with it. 

Yet, regardless of the circumstances in which the frames were construct-
ed, the actors perceived themselves to be influenced by them. A main point 
of concern in the study was how this influence affected their perceived ma-
noeuvrability for action and how this influence differed depending on the 
situation. 

This chapter will recapitulate the empirical findings and elaborate on 
some of the conclusions from them. The empirical findings are in themselves 
a result of the new approach developed for this thesis to study actor effects 
of frames, and even though the empirical results are mainly case specific, the 
model and the four forms of logic have general applicability. The new ap-
proach to analysing actor effects of frames, together with the formalised 
model, constitutes the main theoretical and methodological contribution of 
this thesis. This chapter also includes a discussion on positive and negative 
frames and their respective influence on perceived manoeuvrability for ac-
tion. 

Main empirical findings and conclusions 
Analysing the terrorism frame and the peace frame in Nepal using the new 
approach to the study of frame effects produced a greater understanding of 
the process and contributed to explaining the outcomes in Nepal. By moving 
away from the view of frame effects as essentially resonance, to seeing them 
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as perceived manoeuvrability, the new approach allows the analysis to cap-
ture frame effects that would be neglected by more traditional approaches. 
The sections below will go through these effects as they were found in the 
case study and the conclusions that can be drawn.  

Effects of the terrorism frame 
In the case of the terrorism frame the effects in terms of perceived manoeu-
vrability were evident both in the case of the government and the Maoists.  
In the case of the government, the effect of the terrorism frame was initially 
a self-serving one. The government wished to use the army and perceived 
the terrorism frame as a necessary condition for them to do so in a way that 
would be considered legitimate. At the time of the application of the terror-
ism label there was consensus between and within all parliamentary parties 
and so there was internal perceived resonance for the terrorism frame.  

If this process had been analysed from a traditional frame analysis per-
spective that placed focus on the success of a frame, the adoption of the Ter-
rorist and Disruptive Acts Ordinance by the government with the support of 
parliament could be argued to be a case of successful framing. Resonance 
was established, the frame had been institutionalised in law and the preferred 
solution to the problem of the Maoists became available to the government. 
However, by focusing on effects in terms of perceived manoeuvrability for 
action instead of success, the terrorism frame, once implemented, continued 
to have an effect on the framing actor. Respondents described how they felt 
restricted by the frame when they later changed their approach to dealing 
with the Maoists. Without changing they way they framed the conflict, the 
parliamentary parties could not officially sanction solutions that lay outside 
the terrorism frame, such as negotiations. 

Viewing the effect of frames as perceived manoeuvrability, the terrorism 
frame was revealed to result in self-entrapment. The parliamentary parties 
expressed that they felt trapped by a frame of their own construction in that 
the desired course of action was not perceived to be available. Regardless of 
the actual level of resonance with a wider audience, Sher Bahadur Deuba, 
the political leader most connected to a peaceful solution through negotiation 
at the time, described how he felt restricted and felt that he could not initiate 
a dialogue since he had implemented the terrorism label. The logic of self-
entrapment seen here would not have been captured by a focus on the suc-
cess or failure of a frame as that would have constituted the end point in the 
analysis. Of course, another study could have been made on a later attempt 
by the government to frame the Maoists in a more benevolent way. Howev-
er, such a framing attempt did not occur until four years later and the self-
entrapment experienced by the framing actors during that time would have 
gone unnoticed.  
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The terrorism frame also contained another dimension which would have 
been lost had the analysis been conducted from a perspective concerned with 
success. By its very focus, a success perspective takes the framing actor’s 
point of view: will his/her frame resonate or not? Although the focus is on 
the audience, where the frame resonates, to speak of success or failure is to 
speak from the framing actor’s point of view. With such a focus the effect of 
the frame on the Maoists would have been ignored. The Maoists were nei-
ther the framing actor behind the terrorism frame, nor did they constitute the 
audience, so they would not have been included as a factor in a traditional 
frame analysis. Only by seeing effects as perceived manoeuvrability for ac-
tion did the effect of the frame on the Maoists become an integral part of the 
analysis. Thus, instead of overlooking the effect on the Maoists, the new 
approach made it possible to identify two possible types of effects of the 
terrorism frame on their perceived manoeuvrability for action: the logic of 
persuasion and the logic of entrapment.  

From the interviews with Maoist respondents it is evident that the terror-
ism frame was not perceived to resonate internally with either the party or 
the individuals I spoke to. The respondents regarded the government’s deci-
sion to label them terrorists with a variety of different emotional responses 
ranging from a dismissal of the label through humour and irony to serious 
expressions of injustice and indignation. These reactions were an indication 
that the label itself was not internalised. As well as the written material from 
the party, the Maoist respondents also showed that they had a very different 
interpretation and explanation of events. They also differed in their percep-
tion of themselves as an actor, which entailed a counter-frame describing the 
reasons for conflict and a reason as to why it was illogical to label them ter-
rorists. Central to this logic was that the Maoists had a political agenda and 
purpose and could not thus be defined as terrorists. An expressed aversion to 
the terrorism label and a pronounced counter-frame to the government’s 
problem representation supported the conclusion that the terrorism frame did 
not have a persuasive effect on the Maoists.  

The other possible logic of effect on the Maoists was entrapment and in 
the course of the analysis this logic presented a problem. In the first instance 
there seemed to be no case of entrapment in the terrorism frame. The Mao-
ists verbally protested against the label, presented causal logic for why they 
took the actions they did, and if some of these actions were in line with what 
could be perceived of as terrorism they made an effort to distance them-
selves from those actions and apologised publically. A case of entrapment 
would manifest itself in an actor expressing a feeling of being caught within 
the frame, that is, his/her actions would have been perceived to be restricted 
to the behaviour and solutions implied by the frame itself. Here, the Maoists 
instead made an effort to be perceived to act outside the frame, both through 
their words and their actions. Subsequently, the Maoists did not show signs 
of entrapment as I have defined it. On the other hand, as discussed in Chap-
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ter 6, they did not show indifference to the frame. Indeed, their efforts were 
directly focused on creating distance to the frame by producing a counter-
frame with a problem representation different from that of the government 
and with the explicit purpose of defining themselves as not being terrorists. 
In terms of perceived manoeuvrability, the Maoists were not entrapped with-
in the frame. They did not feel forced to act in accordance with the dictates 
of the frame, i.e. they did not feel forced to act as terrorists.  

Yet, the lack of indifference and the awareness of, and concern over, a 
wider external audience makes it difficult to conclude that the frame had no 
effect. These observations instead support the conclusion that the terrorism 
frame did have an effect on the Maoists’ perceived manoeuvrability in the 
form of a restriction. Indeed, the Maoist respondents described a situation 
where not to react against the terrorism label was unthinkable and undesira-
ble. 

These results lead to an interesting general conclusion. As stated above, a 
case of entrapment would normally make an actor feel forced to act within 
the frame, in accordance with the characteristics it invokes. However, in the 
case of the terrorism frame that would be an absurd expectation. If those 
were the criteria of entrapment, no terrorism frame could ever lead to en-
trapment, except for cases where the group takes pride in a negative charac-
terisation of itself. Empirically, we can also see that the actions of the Mao-
ists can be categorised as a rejection of the frame. The reason why the terror-
ism frame at first sight seems awkward in the analytical framework is not 
because it cannot lead to entrapment, but because it entraps in a different 
way, and this is because the terrorism frame is a negative frame.  

Whereas earlier studies on entrapment deal with positive frames with 
which the actor wishes to be identified, a negative frame incites rejection on 
the part of the framed actor. Thus, in the case of the terrorism frame, the 
Maoists exhibited behaviour and actions that were related to the frame being 
negative: they rejected it, they attempted to refute its inherent logic and they 
tried to disprove its accuracy in describing their movement. Thus, a case of 
no entrapment is not manifested as rejection of the frame at hand, but as 
indifference to it, and the interviews show that the Maoists were anything 
but indifferent. Thus, from my findings with regard to the Maoists’ reactions 
to the terrorism frame, I conclude that they were not entrapped within the 
frame, but by the frame. That is they felt the need to act in relation to the 
frame but not in accordance with it. 

One conclusion that I draw from the empirical findings is that entrapment 
can be present with both negative and positive frames, but works in accord-
ance with different mechanisms. In the case of a positive frame, the framed 
actor wishes to identify with, or at least to be identified with, the characteris-
tics included in the frame. The case of the peace frame in Nepal is an exam-
ple of a positive frame. The characteristics of the frame are those of a demo-
cratic, fair and peace-loving actor, all of which are traits that the actors wish 
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to be identified with. The actors thus have an incentive to act within the 
frame. In the case of a negative frame, for example the terrorism frame, the 
impact is the opposite: the actor wishes to abstain from doing anything that 
would be seen to be in accordance with the frame and thus rejects it. In both 
cases the actor perceives his/her manoeuvrability to be linked to and deter-
mined by the frame. 

What the case of the terrorism frame also showed is that frames can have 
an effect on action without resonance. In the case of the terrorism frame 
there was no indication that the frame had any significant external reso-
nance. Not even the parliamentary parties claimed that it did, and the Mao-
ists, as expected, consistently argued that it did not. Regardless of the situa-
tion, none of the parties actually knew what the wider population of Nepal 
thought about the frame. Yet for both parties in the conflict the frame had an 
effect of entrapment and in both cases it was the perception of resonance that 
was crucial. From the parliamentary parties’ point of view, even if they did 
not refer to any pressure from the population to treat the Maoists as terror-
ists, they perceived themselves to be seen as associated with the frame. If 
they changed their policy and argued for negotiations that would make them 
seem inconsistent in the eyes of the public. The Maoists in turn, although 
they claimed that there was no resonance among the public, felt the need to 
engage with the terrorism frame and present their own explanation for why 
the government had chosen to label them terrorists due to a perceived risk of 
resonance. Notwithstanding whether people in Nepal actually viewed them 
as terrorists or not, the Maoists did not want to be seen that way. Thus their 
counter-frame was not only directed internally at party cadres but also com-
municated at mass meetings and in statements. 

Admittedly, perceived resonance and risk of resonance are not identical 
concepts, yet what they do have in common is the power to influence action 
even in the absence of manifest resonance. At the moment when action or 
behaviour was decided upon, there was no demonstrated actual resonance 
among a wider audience. Thus, both perceived resonance and perceived risk 
of resonance were in themselves sufficient to influence action. 

Effects of the peace frame 
In contrast to the terrorism frame, the peace frame was rather under-defined 
when the notion of a peaceful solution surfaced. Furthermore, the peace 
frame was a case of simultaneously competing frames, in contrast to the 
terrorism frame, where the Maoists reacted to the government’s label of their 
party and movement. Even though the framing processes were parallel in 
that different alternatives to the peace frame were advocated by both the 
Maoists and the SPA, I have regarded the Maoists as the framing agents in 
this process as the resulting peace frame was to a large extent identified by 
respondents from parliamentary parties and civil society as being connected 
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to the Maoists. The perception of external resonance of the peace frame was 
also made more manifest in the shape of the second Jana Andolan, in a way 
that the terrorism frame was not, and as a consequence the perceptions of the 
SPA and the Maoists of what kind of frame the people supported were 
stronger.  
 
In terms of perceived manoeuvrability for action, the peace frame resulted in 
a self-serving logic for the Maoists. From the time they entered the political 
process in 2005 they had a consistent framing of the conflict and also of the 
peace to be made. They effectively linked the issues of peace and democracy 
together and tied them both to the necessity of their previous demands for 
constituent assembly elections and a republican constitution. Even though 
the pressure from civil society since the 12-point agreement was for the par-
ties to continue the peace process, this was not perceived as entrapment by 
the Maoist respondents. The fact that they did not feel forced to do some-
thing that they did not want to was further evidence that the peace frame was 
in accordance with their own constructed self-interest. The Maoists had skil-
fully designed the peace frame in accordance with their demands so in terms 
of entrapment the interesting actor was the SPA. 

The SPA experienced three forms of logic of effects. According to the ac-
tor effect model only two forms of logic would in principle be possible for 
one actor, yet in the case of the SPA a case was also made for the logic of 
self-entrapment. This is due to the self-framing of the SPA as peace bringers 
as part of their framing processes in 2005, and arguably this is what made 
them increasingly susceptible to entrapment by the peace frame constructed 
by the Maoists.  

The self-entrapment of the SPA, somewhat ironically, originates from 
their commitment to peace. In the terrorism frame, the respondents from the 
parliamentary parties testified to a clear policy goal of being able to make 
legitimate use of the army and in 2005 the goal was peace. Yet, unlike in 
2001 when the goal was a tangible and concrete policy, the goal of peace in 
the spring of 2005 was undefined and was more a commitment to the idea of 
peace than an actual policy. As we saw in Chapter 7, the priority of the SPA 
was the reinstatement of parliament, preferably after reconciliation with the 
king, and then negotiations with the Maoists. They publically voiced their 
commitment to peace and the necessity to conduct negotiations with the 
Maoists. To pave the way their upcoming alliance with the Maoists, the SPA 
also changed their problem representation of the conflict. Toning down the 
harsh rhetoric against the Maoists that had prevailed earlier, they instead 
argued from a perspective that was similar to the way the Maoists had por-
trayed the conflict almost from the beginning. Instead of a violent conflict 
instigated by terrorists that could only be solved through military means, the 
SPA adopted the position propagated by the Maoists that this was a political 
conflict that required a political solution. Thus, the SPA attempted to cast 
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themselves in the role of the peace bringers that brought the Maoists to the 
mainstream, but they did so through the use of the Maoists’ definition of the 
conflict. However, at that time the SPA did not have a clear view of what 
that peace should look like and the framing of that peace was thus still open 
to be constructed and challenged.  

Despite lacking a comprehensive view of the peace, the SPA were clear in 
their prioritisation of democracy over peace. However, due to the failure of 
reconciliation with the palace, the Maoists were included in the political 
process at an earlier stage than the SPA had anticipated and thus the Maoists 
were in a position to put forward their view of the process and what it should 
entail.  

The SPA at this point only had a narrow problem representation that cen-
tred on the need to bring back democracy. The suspension of democracy was 
regarded as the fault of the king and the solution was the reinstatement of 
parliament. In some respects there were similarities between the peace 
frames of the Maoists and the SPA. The Maoists, however, had a broader 
frame of the conflict and from that also a broader frame of the peace. In 
terms of causes, both parties considered the king an impediment to peace, 
which is one reason for the alliance between them. Yet, whereas the SPA 
blamed the king alone, the Maoists still had a structural view containing the 
inherent failure of the old democratic system as well as the previous conduct 
of the political leaders. In terms of solutions the Maoists also presented a 
much broader perspective than the SPA. Where the SPA saw the reinstate-
ment of parliament and a return to the pre-February 2005 status quo as suffi-
cient, the Maoists argued for a new constitution and significant socio-
economic changes.  

What the Maoist had, which the SPA lacked, was a comprehensive peace 
frame, and more importantly one where the issues of democracy and peace 
were interlinked. The concept of democracy, which was the central concept 
for the SPA, was dismissed by the Maoists as reactionary and as a reversion 
back to the old status quo. Instead the Maoists linked their own re-
conceptualisation of multi-party democracy to the prospect of peace, and 
their democracy also included an end to the monarchy. The Maoist peace 
frame made it clear that an impediment to peace was the old form of democ-
racy, which was the one that the SPA were trying to reinstate. In their prob-
lem representation the Maoists also connected their old demand of constitu-
ent assembly elections to the peace frame as part of the solution. In this way 
the logic of the Maoist peace frame undermined the peace frame of the SPA 
with its more narrow focus and connection to a discredited view of democra-
cy.  

The way that the Maoists incorporated their own demands into the peace 
frame contributed to a clear logic of what was needed. The problems of the 
old democracy, which were caused by mismanagement and ineffectiveness, 
could only be solved by a new republican constitution. In addition to being a 
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much broader and more encompassing frame than that of the SPA, the way 
that these issues were linked to the prospect of peace was the key element 
behind the entrapment of the SPA. The SPA had no proper alternative to the 
Maoist political vision but they were committed to peace and thus they 
found themselves unable to argue against the Maoists’ demands.  

It was seen from the interviews that the members of the SPA became 
more or less unwilling supporters of a republican constitution and constitu-
ent assembly elections, despite their previous aversion to such a solution. 
The reason for this, and more importantly for why the SPA did not argue for 
an alternative solution, can be seen by applying my approach to frame analy-
sis to the case. The SPA’s early declaration of a broad commitment to peace 
had the effect of self-entrapment when they were identified and wanted to be 
identified with the goal of peace. This commitment was the primary reason 
why they became entrapped by the specific peace frame advocated by the 
Maoists. As the Maoists constructed their peace frame by linking their cen-
tral political demands to the possibility of peace the SPA respondents felt 
that they could not argue for any other political alternative. The way that the 
issue of, for example, republicanism was linked to peace made arguing 
against republicanism synonymous with arguing against peace. The inter-
views with the members of the SPA revealed that this notion of risking being 
branded as anti-peace was strongly perceived and a significant factor in in-
fluencing their behaviour.  

In a sense the most significant point in the process from a framing per-
spective was the decision to adopt the Maoist definition of the conflict. This 
led to the self-identification of the SPA as committed to peace and under-
mined their own preferred system of democracy. The Maoists’ conflict defi-
nition disqualified the earlier parliamentary system in Nepal and robbed the 
SPA of their political platform. The subsequent Maoist peace frame further 
disadvantaged the SPA’s position by connecting the commitment to peace to 
the removal of issues that the SPA stood for, such as a constitutional monar-
chy. This left the SPA without a political direction and in a difficult position 
from which to positively profile themselves before the elections. 

One could ask whether the SPA were strategic in their final acceptance of 
the Maoist frame. The presence of strategic reasoning does not undermine 
the effect of the peace frame in terms of entrapment and it is clear that actors 
within the SPA would have preferred a different outcome to what actually 
happened. As I see it, in relation to the effect of frames on perceived ma-
noeuvrability for action, the presence of frames does not preclude strategic 
action, but influences it. The frames, and their content, influence actions in a 
way similar to that of the material or institutional context within the concept 
of bounded rationality. Thus, an actor in any given situation is expected to 
act in a rational way in accordance with the information available to him/her.  

In addition to limitations brought about by a lack of perfect information 
or the inability to clearly foresee the consequences of one’s actions, strategic 
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choice will be influenced by the existing frames as they are perceived by the 
actor. A case in point in the Nepal context is the issue of army integration 
that was perceived to be unsolvable in the negotiations leading up to the 
peace agreement. Letting the negotiations fail or be delayed because of disa-
greement was not seen as a possible course of action for the parties as this 
would be interpreted as being an anti-peace action. Wanting to discuss issues 
at length made you run the risk of being accused of wanting to prolong or 
sabotage the peace process. In light of this restriction on action, one per-
ceived alternative—trying to get the upper hand politically (win the election) 
and deal with the issue in your own way afterwards—can be considered stra-
tegic and perfectly rational but still a course of action emerging from, and 
dependent upon, the nature of the peace frame. Thus, the SPA were not stra-
tegic in constructing or applying the peace frame yet could still have been 
strategic in adapting to the boundaries it provided.  

Yet in this context it should also be mentioned that the respondents, espe-
cially those from the SPA, clearly underestimated the power of the frame in 
place. Their reasoning was that they agreed with the Maoist demands ‘for 
now’ thinking that they could change their strategy later. This, however, 
proved impossible once the frame became cemented and was perceived to 
have resonated with the public.  

There were also respondents from the SPA who stated that they had been 
persuaded by the Maoist peace frame. This effect appeared to be mostly 
present among the junior cadres of the parliamentary parties, and respond-
ents from the NC and the UML confirmed this. The effect of persuasion is 
difficult to determine as it could be claimed retrospectively in the face of the 
Maoist election win. However, the actions of the respondents at the time 
confirm that persuasion had occurred in that some cadres argued openly for 
Maoist demands against their own party line and in one instance were even 
arrested in conjunction with demonstrations and did not retract their position 
in court.  

Theoretical implications of the findings 
Even though this study has engaged with one case—the case of the Nepal 
conflict and peace process—it has provided the opportunity to study two 
frames that proved to be very different in nature and composition, as well as 
in their mechanism with regard to entrapment.  

To reject or to identify with (or to be seen to reject or identify with) a 
frame are two mechanisms that separate a positive and a negative frame in 
terms of effects. This also implies two different types of expected behaviour 
in relation to these two categories of frames. In the case of a positive frame 
the expected behaviour would be for the actor to try and conform to the 
frame and in the case of a negative frame the actor would be expected to 
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oppose the frame. This is not to say that we can predict the exact behaviour 
of an actor from whether a frame can be categorised as positive or negative. 
Yet, similar to the categorisation of frames as negative and positive, the be-
haviour of an actor can be expected to fall into general conform and oppose 
categories. The particularities of each type of behaviour will depend on the 
actual content of the frames.  

Positive and negative frames could be seen as equally effective but differ-
ent ways of producing an effect in terms of perceived manoeuvrability for 
action. Yet, I would argue that the mechanisms operating in relation to posi-
tive and negative frames are relevant when considering the effectiveness of a 
certain frame and I feel this would be an interesting aspect of frame effects 
to look into. What would be more effective in influencing the perceived ma-
noeuvrability for action: a positive or a negative frame? This general ques-
tion about the effectiveness of frames is outside the scope of this thesis but 
to some extent the question of effectiveness can be discussed by drawing on 
my findings. What was the effectiveness of the terrorism frame? We have 
seen that it produced three of the four forms of logic of actor effects in Ne-
pal. Yet how effective was it at producing these effects?  

As argued above with regard to the effect of entrapment there are differ-
ent mechanisms at work depending on whether the propagated frame is 
negative or positive. As pointed out in Chapter 2 when discussing the effec-
tiveness of frames there is a tendency to focus on resonance as a measure of 
a frame’s effectiveness. The factors that are argued to pertain to effective-
ness, such as the status of the frame constructor and the cultural relevance or 
significance of the contents of the frame to the experience of the audience, 
have all been included as factors of resonance by, for example, Benford and 
Snow. Even though the linguistic and rhetorical components of frame con-
struction have a bearing on the effectiveness of frames, a statement can be 
made on the macro level effectiveness of negative and positive frames. This 
can be done by theorising about the implications of their respective mecha-
nisms of entrapment. With regard to effectiveness, I believe that the weak-
ness of the terrorism frame that we observed empirically in Nepal can be 
partly attributed to it being a negative frame.  

Ultimately, the terrorism frame did not effectively stop the Maoists from 
committing acts that could be described as terroristic (killing civilians, extor-
tion, abductions, etc.). Why was this? As seen above, the Maoists spent a lot 
of time and effort portraying themselves to be part of a just cause and not the 
kind of organisation that used terrorist methods. This is to be expected if one 
accepts the mechanisms of rejection and challenge in a negative frame. Be-
cause the negative frame in a way encourages dispute and does not contain 
values and characteristics that the actor wishes to uphold, the very founda-
tions of the frame can more easily be rejected or challenged. The conse-
quence is then that the frame will be attacked and disputed, yet this does not 
necessarily translate into a change in behaviour per se. That is, the effective-
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ness in terms of limiting the perceived manoeuvrability for action may be 
weak.  

I would argue that the reaction to a negative frame of rejecting and chal-
lenging it creates more space for manoeuvrability as it allows the framed 
actor to challenge the propagated frame without fear of a social or political 
backlash. In order to evade the restrictions on behaviour that would identify 
their action as terrorist the Maoists simply had to attack the definition of 
terrorism, and it can be seen from the narratives that they indeed chose this 
road. They continued killing and abusing the civilian population but attempt-
ed to define their actions as not being terrorist activity. Instead of changing 
their behaviour, the Maoists argued that the people they attacked were in fact 
not civilians but, for example, spies or informants, making them out to be 
legitimate targets in a war. Also, by stressing that they were a political or-
ganisation, they moved to exclude any action on their part as a terrorist ac-
tivity. Confronting a negative frame, the resulting entrapment could more 
easily be discursively manipulated to let the actor maintain his/her perceived 
room for manoeuvrability. In its strongest form, the negative frame would 
force the framed actor to stop doing something. In the case of the terrorism 
frame in Nepal the frame could be argued to have placed such restrictions on 
the Maoists, yet the frame was also challenged in such a way that certain 
actions were simply reframed rather than refrained from.  

If the mechanisms behind a negative frame make it easier to challenge 
and reject and thereby reformulate the frame, allowing a maintained range of 
possible actions, what about the mechanisms of positive frames? Are they 
stronger in the sense of more effectively influencing the perceived manoeu-
vrability for action? 

In terms of perceived manoeuvrability for action, in the context of a 
negative frame all actions that can be defined as being outside the frame are 
theoretically available to the actor. It is still a case of entrapment however 
since the Maoists felt the need to act in relation to the frame. That is, they 
were wary not to be perceived to step inside the frame and thus had to be 
aware and relate to the boundaries created by the negative frame in order to 
stay clear of them. If conceptualising perceived manoeuvrability as a con-
crete space defined by the frame, a negative frame would grant more per-
ceived manoeuvrability than a positive frame as the space within the frame is 
smaller than the space outside the frame. The available space for action of 
course also depends on how big the frame itself is. As we saw both with the 
terrorism frame of the government and the counter-frame of the Maoists, as 
well as in the peace frames of both parties, the scope of the frame may vary. 
However, regarding the mechanisms of entrapment, a positive frame would 
appear more powerful as it provides less room in terms of perceived ma-
noeuvrability for action than a negative frame. 
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The usefulness of the new approach and the actor effect 
model 
As seen from the discussion above the new approach to the study of frame 
effects presented in the thesis makes it possible to analyse a wider range of 
frame effects than in earlier research. The four forms of logic of the actor 
effect model based on this approach incorporate actors and effect dimensions 
that are excluded from traditional frame analysis. 

The approach and the model were developed on the basis of a combina-
tion of theoretical critical review and empirical challenges. They have 
proved to be fruitful in analysing the case of Nepal, but I believe they are not 
case specific and have wider applicability. Here I want to draw attention to 
the key aspects of the approach and highlight some features that make the 
model useful in other contexts and cases.  

In Chapter 2 I argued that the traditional framing perspective collapses ef-
fect and effectiveness and that this is the result of a dominant focus on the 
success of frames and of equating effect with the presence of resonance with 
an intended audience. Moving away from the focus on success and modify-
ing the concept of resonance allowed a new conceptualisation of the effect of 
frames. This is the core of my new approach, which focuses on effects on 
actors involved in the framing process, and more specifically effects in terms 
of perceived manoeuvrability for action. 

The object of framing being a subject 
Much of the analytical focus in frame analysis has been on the framing of an 
issue. In that context, analytical concepts such as ‘frame disputes’ and ‘coun-
ter-framing’ refer to two or more actors competing over the framing of the 
same issue, such as prostitution or immigration. In the case of Nepal the 
object that was framed was at times not an issue, but another actor. For the 
terrorism frame the object of framing were the Maoists and for the peace 
frame the SPA framed themselves as peace bringers. Having an actor as the 
object of framing adds a new meaning and dimension to disputes over 
frames. With the object of framing being an actor, the object has agency and 
can thus react and respond to the framing, creating a further dimension of 
interaction in the framing process. When an actor is the object of framing, 
the frame disputes and counter-framing also have the potential to involve 
identity and character traits more directly and to a larger extent, making the 
frames more personal and actor focused than if that the object of framing 
were an issue.  

The second aspect with regard to the object of framing being another ac-
tor has to do with the place where effects occur and this is directly related to 
the re-conceptualisation of the effect dimension of frames. When the framed 
object is an issue, the audience becomes an evident object of analysis in 
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terms of where the effects of the frame can be found. If instead the object of 
framing is another actor, but not the audience, the frame has an effect on that 
actor. As we have seen, similar mechanisms of actor effects can be at work 
even in cases where the object of framing is formally an issue, as with the 
peace frame in Nepal.  

Modified resonance 
In traditional frame analysis the determining variable for the success or fail-
ure of a frame is resonance. If resonance is present the frame is accepted and 
thus successful; if resonance is absent the frame is rejected and thus unsuc-
cessful. This dual outcome is the extent of frame effects from a successful-
ness perspective. In a frame analysis that focuses on successfulness, the con-
cepts of success, resonance and audience are analytically combined and what 
is measured is the effectiveness of a frame rather than its effect. In asking 
about success the focus of analysis is on the audience since they and only 
they have the power to accept or reject the frame, i.e. the agency granted to 
the audience consists only of (consciously or unconsciously) saying yes or 
no to a framing attempt. Thus, the focus on resonance in frame analysis is 
intimately connected to a perspective where the effects of a frame are as-
sessed in the audience.  

My approach, with its focus on the effect of the frames on the actors in-
volved in the framing process, the framing actor and in some cases the 
framed actor, is fruitful in modifying and broadening this perspective. From 
a constructivist perspective what is perceived is just as important in terms of 
effects as what is actual. In terms of resonance this translates into a theoreti-
cal assumption that perceived resonance will generate an effect even if there 
is no actual resonance. That is, if an actor perceives there to be resonance for 
his/her own frame or the frame of a competitor or adversary, this will be 
sufficient to influence the behaviour of that actor. This is true both in rela-
tion to a frame that the actor wishes to resonate and one that the actor does 
not wish to resonate. In the latter case the perceived risk of resonance is 
sufficient to have an observable effect on behaviour. This was demonstrated 
empirically in the case of Nepal, where frame effects were sometimes ob-
served without any evidence of actual resonance. Thus, in summary, when 
we are interested in the effects of a frame on the actors in the framing pro-
cess, what the audience actually feels about the frame, i.e. whether it actually 
resonates or not, is of secondary importance. Perceived resonance is suffi-
cient to influence an actor’s perceived range of manoeuvrability for action. 
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Figure 9.1 Four logic of actor effects 

The model based on my approach to frame effects in terms of perceived 
manoeuvrability for action (see Fig. 9.1) is designed to be as general as pos-
sible. My empirical analysis has shown the capacity of the model to cope 
with different kinds of framing processes as well as different kinds of 
frames. As was discussed in Chapter 2 and pointed out in the analysis, the 
framing processes in Nepal include cases where the framing object is an 
issue and an actor. It was pointed out that the forms of logic behind the 
frame effects were analytically similar in both types of cases, but that in a 
frame construction process with another actor as the object an emphasis on 
arguments focusing on identity could be expected. This in turn may have 
analytical relevance in terms of other characteristics of the frame. Neverthe-
less, the model can accommodate both issues and actors as the object of 
framing. 

The model separates framing by oneself and framing by others as a dis-
tinguishing feature linked to effects. In traditional frame analysis the framing 
agent figures in the criteria for actual resonance. In my model the specific 
qualities of the framing agent are toned down and the importance of the dis-
tinction is more general. The purpose of this distinction is to stress the com-
petitive and coercive aspects of the framing process and to highlight that an 
actor’s framing may also have consequences in terms of effects on him-
self/herself. 

The model is encompassing in that it covers all conceivable types of 
framing effects on actors’ perceived manoeuvrability for action. Even 
though it is an analytical construct, the empirical analysis gives credence to 
its fruitfulness from the way respondents described their situation, although 
not all types of effects were present in both of the frames. 



 242 

The case of Nepal is a case of frames in a context of conflict and peace. 
This specific context implies a theoretical expectation of finding clearly di-
vergent frames that change over time. Yet the model should also be applica-
ble to different contexts and cases. It could be used to analyse a process con-
sisting of different frames, or different framings of a single issue by several 
actors. There is nothing to suggest that the model could not be applied to 
cases of international politics where contextual factors such as culture may 
differ between framing agents. 

The model is not limited to cases of strategic framing. Regardless of the 
awareness level of the framing agent the frame produced can result in one or 
more of the effects covered in the model. In the study of Nepal it was con-
cluded that the government’s use of the terrorism frame was strategic, with 
the expressed aim of being able to use the army against the Maoists. It was 
made clear from the interviews that using the terrorism label was a means to 
an end, a necessary action in order to create a context where the use of force 
would be seen to be a reasonable and legitimate policy. There are also some 
indications that the peace frame was used strategically by the Maoists, yet 
the evidence is not conclusive. From the interviews it seems that the Maoist 
leaders were aware of the political connection between concepts such as 
peace and democracy and their own demands of constituent assembly elec-
tions and a republic, yet the extent to which this was a conscious framing 
attempt to make the SPA comply with their agenda could not be conclusive-
ly determined. 

The model can be used to predict in general terms the kind of effect that is 
likely under specific circumstances. If the two dimensions in the model can 
be identified in any one case we also know which of the four types of effects 
we should expect. This effect would then represent the actor’s view on 
his/her perceived manoeuvrability for action.  

However, as we have seen from the discussion above, different kinds of 
frames may be stronger or weaker in influencing the perceived manoeuvra-
bility for action depending on, for example, if they are positive or negative. 
The empirical implications of this relationship in different contexts and iden-
tifying other factors that may determine the strengths and weaknesses of a 
frame’s capacity to influence perceived manoeuvrability for action would be 
an interesting path to explore in further research.  
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Interviewees 

Here follows a list of all the interviewees. Name, party affiliation is given for 
all respondents together with notable positions held. The respondents are 
presented in groups with regard to party affiliation. In terms of informants 
their name and present or past occupation is presented.  

 

UCPN (Maoist) 
Pushpa Kamal Dahal aka Prachanda 
Chairman of the UCPN (Maoist) Prime Minister 16th of August 2008-4th of 
May 2009 
Matrika Yadav 
Member of the UCPN (Maoist) until 2009, then split to form own party CPN 
(Maoist) 
Krishna Bahadur Mahara 
Standing Committee member, spokesperson of the party and member of all 
talk teams and Former Minister of Information and Communication in the 
Cabinet formed after the CA elections. Talk team leader in the 2001 negota-
tions. 
Dev Gurung 
General secretariat member, former Minister of Law and Justice, 22nd of 
August, 2008 after the CA elections  
Suresh Ale Magar 
Central Committee member, member of the Constituent Assembly after the 
2008 CA elections 
Hisila Yami 
Central Committee member, politburo member, former Minister of Physical 
Planning and Works, former Minister of Tourism and Civil Aviation. 
Dr. Baburam Bhattarai 
Standing Committee Member and vice chairperson of the UCPN (Maoist). 
Finance Minister after CA elections. Prime Minister of Nepal 29th of August 
2011-present. 
C.P Gajurel 
Politburo member, General secretariat member, head of International de-
partment 
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Nepali Congress (both NC and NCD) 
Bimalendra Nidhi 
Party General Secretary of NCD, Party General Secretary of NC until 2009, 
elected member of the CA. 
Arjun KC 
Joint General Secretary of Central Working Committee, Spokesperson of 
Central Working Committee 
Gargan Thapa 
Former leader of the Youth wing of NC, Central Working Committee mem-
ber since 2010 
Dr. Prakash Sharan Mahat 
Central Working Committee member, Former NCD now NC, former Minis-
ter for Energy 
Sher Bahadur Deuba  
Former NCD now NC, Prime Minister (1995-1997, 2001-2002,2004-2005) 
Pradip Giri 
Central Working Committee, former member of NCD, now NC 
Dr. Narayan Bahadur Kadhka 
Central Working Committee 
Dr. Ram S. Mahat  
Central Working Committee, former Minister of Finance 
Narahari Achaya 
Party member 

CPN (UML) 
Jhala Nath Khanal  
Chairman of the CPN-UML between 2008-present. Prime Minister of Nepal 
6th of February-29th of August 2011. 
Madhav Kumar Nepal  
General Secretary of CPN-UML between 1993-2008, Deputy Prime Minister 
and Minister of Foreign Affairs, 1994-1995. Prime Minister between 2009-
2011 (resigned 30th of June 2010). 
Pradip Gyawali 
Central Committee member 
Ishwor Pokhrel 
General Secretary, Central Committee member 
Shankar Pokhrel 
Secretary, Central Committee member 

RPP/RJP/RPP-Nepal 
Surya Bahadur Thapa 
Formed the RPP, Chairman of RPP from 1990-2002) Former Prime Minister 
(1963-64, 1965–69, 1979–83, 1997–98 and 2003-04) Left RPP in November 
2004 and formed the Rastriya Janshakti Party (RJP). RJP and RPP merged 
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again on 6th of February 2010 to form the National Shakti Prajatantra Party 
(NSPP) 
Kamal Thapa  
Party President of RPP until 2006, former Home minister under Gyanendra’s 
direct rule, split and formed RPP (Nepal)  
Dr. Prakash Chandra Lohani  
Vice Chairman of the RPP until 2004, Finance Minister under the Thapa 
government in 2003. In 2004 left the RPP and joined Surya Bahadur Thapa 
and RJP, co-president of the RJP. Minister of Finance, Minister of Foreign 
Affairs, Minister of Agriculture, Minister of Labor & Transportation, and 
Minister of Housing & Physical Planning in governments formed during the 
Panchayat era. 
Lokendra Bahadur Chand 
RPP, Former Prime Minister (1983-1986, 6th of April-1990-19th of April 
1990, 12th of March 1997-7th of October 1997, October 2002- June 2003) 

Other parties 
Narayan Man Bijukchhe  
Leader of the Nepal Peasants and Workers Party 
Machin Man Singh Shrestha 
Last Prime Minister of Panchyat era (partyless system) 
Ramesh Nath Pandey 
Former Foreign Minister, appointed by king. 

Civil Society and facilitators 
Padma Ratna Tuladhar 
Facilitator and Human Rights Activist 
Daman Nath Dhungana 
Facilitator 
Prakash 
Facilitator 
Shyam Shrestha 
Civil society (Citizens for Democracy and Peace) 
Bhisnu Pukar Shrestha 
Civil society 
Malla K. Sundar 
Civil society (Citizens for Democracy and Peace) 
Shashee Shrestha  
Civil society (womens’ rights) and former United Peoples Front, currently 
member of the UCPN(Maoist) party 
Krishna Pahadi 
Civil society 
Gopal Dahit Tharu  
Civil society (Tharu community) 
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Professionals (including academics, journalists, lawyers, military and 
third party facilitators) 
Kiyoko Ogura   
Academic, expert on the Maoist movement 
Markus Heiniger 
Third party facilitator 
Hannes Siebert 
Third party facilitator 
Sadip Bahadur Shah 
Retired general of (R)NA 
Prof. Sushil Raj Pandey 
Political scientist 
Yubraj Ghimere  
Senior journalist 
Dr. Surya Dhungel  
Constitutional expert, Head of the constitutional committe 
Prof. Sridhar K. Khatri 
Political scientist 
Executive Director of the South Asia Centre for Policy Studies (SACEPS). 
Sarad Shah 
Close to royal family 
Dr. Janak Raj Joshi  
Former secretary of Nepal Government, Peace secretariat 
Mallik 
Former secretary of Nepal Government, Peace secretariat 
Dr. Shastra Dutt Pant 
Political scientist 
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