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Foreword

Introduction

From March 27-30, 1995, the USAlo Bureau for
Humanitarian Response and the Bureau for Africa
co-sponsored a regional workshop in Addis Ababa.
Ethiopia, on "Making Food Aid Work for Long-Term
Food Security" to discuss future directions and
strategies for U.S. food aid in the Greater Hom of
Africa. The workshop was facilitated by the
International Food Policy Research Institute (IFPRI)
of Washington D.C.

The workshop was motivated by USAlo's long­
term objectives to

• review food aid strategies and operations in order
to increasingly use food aid for improved long­
term food security;

• better define strategic objectives for food
assistance, and to improve program performance
and impact measurement; and

• explore and identify innovative uses of food aid to
move beneficiaries away from relief dependency
towards sustainable development.

Workshop participants discussed food aid
programs and their integration with financial
resources in the regio" in view of (I) the new USAlo
food aid strategy to emphasize improved agricultural
productivity and household level nutritlon programs,
(ii) President Clinton's Greater Hom of Africa
Initiative. which views food secUrity and crisis
resolution and prevention as two sides of the same
coin to increase stabil~ty in the region, and (iii)

USAlo's strong commitment to improve strategic
planning and manage for results.

The workshop also offered an opportunity for
i egiollai U5AtU MissiOl1 ail &CLvI S U7 di&cun the
progress of the Greater Hom of Africa Initiative
(GHAI) and to determine its next steps. The
delibGrations of this group went partly parallel to the
main workshop, and are not all reported here in
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detail. But the basic principles and goals of the
Initiative serveci as an important framework for the
workshop, and were thoroughly woven into its main
discussions and recommei1dations.

Participants at the workshop included USAlo
policy makers and technical experts from regional
Missions, REoSO, and Washington D.C.;
representatives of U.S. Private Voluntary
Organizations that handle U.S. food aid. the World
Food Programme (WFP) and FAO; several other
major food aid donors (European Union, CIDA,
Australia); and colleagues from the research
community. A detailed list of participants can be
found in ths Annex of this volume.

Org.nlzatlon of the proceedlngl volum.

This report is a first draft of the workshop
proceedings volume. It includes records of the major
speeches, discussions. and recommendations of the
workshop. At thll Img., the edltora would wllh
to kindly .Ik .11 ....d.ra of thll volum. to refrain
from quoutlona or wld.r dlltrlbutlon of the dr.ft
beyond the clrcl. of workshop r-rtlcl~ntl. Not
.11 lpe.kera h.ve !/et ".d the opportunity to
thoroughly review their contributions. The
proceedings volume will be finalized and more widely
distributed before the end of June 1995. The editors
would be thankful for any comments on the current
draft.

The proceedings volume is organized as follows:
WorbhOp recommendations on specific follow-up
activities are summarized up-front. Thay may serve
as a checklist, in line with Margaret Bonner's
challenge in her closing remarks that the real test of
the Ai ioUSI\8Si of this WOI ksllop and tmJ 6HAi 15 it

comparison of plans and achievements of follow-up
activities in the next 6 months.



The main parts of the proceedings volu~e reflect
the three specific goals of the workshop, (i) to
effectively redesign food aid programs in line with
new USAID policy and regional priorities, (ii) to
record achievements dnd cnnstraints in moving
forward on the relief-to-development continuum, and
(iii) to define specific follow-up activities to the
workshop.

Pllrt 1 of the proceedings volume assesses future
design and role of food aid in the Greater Hom of
Africa against the bac'<ground of emerging
regional food security issues; the Greater Hom of
Africa Initiative; changing ways of 'doin~ business'
at USAID; and the new food aid/food security
policy. Welcome addresses and keynote
speeches deal with urgent food security issues
and information needs in the region. Central
features of the new USAID food aid/food security
policy and its practical implications for the region
are presented and discussed. Contributions in
this part refer to deliberations on day 1 of the
workshop.

Part 2 follows with a review of accomplishments,
practical implications, and constraints in moving
fater from relief to development and in preventing
emergencies in the first place. Possible solutions
to implement food aid programs more effectively
and to better integrate assistance resources are
discussed. This part of the proceedings volume
contains speeches, dlscussior.s, and working
group presentations of day 2 and the moming
s.,ssion of day 3.
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i'lirt 3 Detailed recomrr,endations by the
workshop on follow-up activities are presented in
part 3 of the volume. Three working groups
identified ways towards possible improvements in
(i) country food security assessme"ts, (ii) impact
assessments and ~rformance indicators, and (iii)
integration of food aid and financial resources
within lISAID. Part 3 ends With workshop closing
remarks by Bob Kramer, Carol Peasley, and
Margaret Bonner.

Workshop agenda, list of participants, acronyms.
and a reading iist of literature displayed at the
workshop can be found in the Annex.

Thl nlxt stipe

Hopefully, the wealth of individual and collective
thoughts streaming from the many pages of this
proceedings volume may be helpful in formulating the
next steps of donor and PVO assistance to the
region. In· line with the basic principles of the
Greater Hom of Africa Initiative, these steps will have
to include a very active involvement of national
Governments, local NGOs, and other development
and research institutions. These groups must work
to define. fine tun~, and test priorities, ptJlicies and
strategies in order to amalgamate food aid into long­
term food security programs in the region. Secondly,
much more work needs to be done to identify and
propagate Africa's success stories, to exchange
ideas on creative and innovative approaches, and to
come up with specific programs and guidelines to
achieve the ultimate objective of national and
household level food security.

I
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COUNTRY FOOD SECURITY ASSESSMENTS

RECOMMENDATIONS FOR FOLLOW-UP ACTIVITIES

(Working Group #1)

FAOflNFP [no date yet]

Workshop goals:

Workshop goals:

Organize a worbhop on hous.hold and
community .urv.y m.thodologl.. and
coordination [no date yet]

• increase accuracy of assessments;
• improve the quality of methodologies;
• ensure that assessments are more widely
accepted;
• improve coordination between FAO, USAID.
and regional views on early warning systems

• improved decision making on location and
household specific food security interventions;
• improved coord.ination and information
eXchange on household survey methodologies
and processes;
• developing a menu of survey options for
different purposes

1. Identify the best way to Includ. n.tlon.I, .nd
po••lbly reglon.1 (.ub-n.tlon.I)
gov.mmenm at an earty stage;

2. MobUIH.bout '500,000 for 10 country food
security profiles;

3. Have bU.t.nl dl8CUQlon. with n.tlon.1
gov.mme"" at an earty stage; reconcile
different interests;

4. Determine .peclflc ....ponalbllltl.. to get
things going (REDSO, FFP, HAeC);

C. Hous.hold l.v.1 food .ecurlty au•••m.nta,
m.thodologl••, .nd proc.....

D. MI.c.U.neous .ctlvltl..

Functions: (i) serve as a planning
group; (ii) develop TOR for country
food security profiles

Establish aCoordinating Commltt..
(or 'Technical Secretariat') with
representatives from different
organizations, poss;bly in Nairobi;
Lead responsibility: possibly REDSO;
at a later stage such a Coordinating
Committee could bel based at IGADD

a.

b.

1. Coordination mechanl.m.

Establish a small Int.r-bure.u
working group In W••hlngton
(possibly DRCO responsibility)

2. Get a ba.lc commitment from IGADD
.ummlt in May for carrying out joint country
food security assessments; present the idea
of profiles in a very general format

4. Develop common TOR as a framework for
individual country food security profiles; build
consensus on common TOR among
participating govemments, donora, PVOs etc.

5. Determine dlvl.lon of I.bor .nd coam
.crou don0f'8; who will take the lead in a
specific COl.l'I,try?

J. Ensure ...p.....nbtlon of loe.1 NGO
.xpertl•• in technical working groups
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3. Establish K.y n.tlon.1 working grou~ and
task forces

Organize a workshop on emergency aSl8uments
for Governments, PVOs and donora; Lsad role:

A. Country Food Security Profll..

B. Em.rg.ncy ••••um.nt m.thodologl..



5. Determine how IGADD should get involved
and who should liaise with them?

S. Determine technical a••I.tance needs and
available expertise;

7. Coordinate country food security assessments

Sug~••tlon. for ba.lc outline and objectlv.. of
country food ••curlty ......m.nts

For each type/level of food security assessments
we would look at:

1. 'Nhat are the purposes? 'Nhy do we want to
do that type of food security assessment?

2. 'Nhat should be key elements of the
assessment?

3. 'Nhat is currently being done by the PVO,
and govemments?

4. 'Nhat are the commonalities of approach?
5. 'Nhat are some of the con5traints and issues

that we have to face if we want to move
towards haVing some good food security
assessments which we can all use?

6. 'Nho should do what as we move forward?

2 Purpos•• of country ......m.nts

As we look at country profiles of food
assessments, what is it that we want them to do tor
us?

1. Identifying the vulnerable groups and areas;
2. Helping us to collaborate better and to reduce

duplication of efforts;
3. Assisting us with our strategic planning;
4. Understanding the position of the government

and how govemment policies relate to food
security problems in the country in order to
design prevention property;

5. l=,tabli'hi"Q a haseli". that we ":n~ fer
measuring progress in achieving food
security;

6. Giving us an Idea of how the food security
situation in the country relates to the
intematlonal system. How does the
intematlonal system impact on the country

• viii •

with ongoing activities on inventory of regional
food security projects and relevant
documents; (Brian D'Silva)

8. Country food. security assessments should
~ave a tlm.frame of about 6 month•.

situation? How do changes in the
international system affect changes in the
national level?

7. Identifying needs for capacity building;
8. Facilitating cross-countly comparisons and

resource allocations;
9. Optimizing management resources.

3 K.y el.m.nts

'Nhat should the key elements of a country food
security assessment be? Essentially, we need a
description and a better understanding of:

1. agro-ecological zones in a country and other
n~tUrlil characteristics;

2. cropping systems;
3. location of food surplus and food deficit areas;
4. countries' socio-economic systems;
5. key reasons of food insecurity in the country

and a clear description of the vulnerable
groups;

6. prevalence and distribution of vulnerable
groups in the country;

7. countries' market systems: food and other
goods/resources

8. trade, which Includes domestic trade, regional
trade, and intemational tr&de;

9. consumption and cooking habits of vulnerable
groups; patterns of food shortage;

10. a bri,)fing on different govemment and donor
sponsored aid agencies and their different
programs: a program inventory could provide
a clearer idea of where they are working in
relation to the vulnerable groups; where
resources may be over-committed, or which
IFeII Vi W~i:i131may b& i"ltiffieiei ItI~ COliIied,

11. the contribution of conflict as a major risk
factor for food security; this includes political
dynamics and their effect on food security;

12. migration pattem•.



4 Trends

In addition to an assessment of the current
situation there was a feeling that the profiles should
also include longer-term trends. They should provide
an idea of what trends have occurred in the last five
to ten years in relation to food security. This would
include information on
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1. prevalence and likelihood of conflicts;
2. interrelations with surrounding countries;
3. patterns in malnutrition;
4. government policies, programs, and

interver-tions;
5. population growth and its impact on food

security, health, income. consumption
patterns. and food preferences;



IMPACT ASSESSMEtJTSAND PERFORMANCE INDICATORS

RECOMMENDATIONS FOR FOLLOW-UP ACTIVITIES

3. Put M&E on the agenda of the WFP/CFA
meeting in May '95

USAID: Invitations should go out in Aprn

Det/ev Puetz, Ap~

b. FAO World Food Summit (sometime
this year)

Bob Kramer

a. UN Sub-Committee Meeting on
Nutrition in June 1995

2. Put 'Common Approaches to M&E' on the
agenda of the forthcoming meeting of USAID
- EU - CIDA

1. Get 'F ood aid-food/security linkages' and
'M&E' on the agenda of the

Lawrence Haddad, Barbara Huddleston

C. Create awaren... for Improved imp;lci
al.ellmlnt In the Intem;ltlon;ll food
lecurlty/nutrltlon community

D. IFPRI will ••t up In e-mlll IYltem to flcllltate
In Interactive dialogue on M&Elperfonnlnce
Indicators on food .ecurlty Impact In the
workshop'. follow-up proeHl

E. Solicit USAID/AFR Burelu Ind Global Bure.u
participation In development of commQn
Impactfll&E IndlClto.. Ind m.thodologl..

Cindy Clapp-Wincek, Jerry Wolgin, Tracy
Atv,"'Od

David Morton, David Fletcher, Tim Laveffe, by
6130195

1. Explore to what extent PVO's could better
coordinate their impact assessment systems
for this year's implementation plans

Rudy von Bemuth, by 6130195
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2. Link up with EURONAID, a consortium of
NGOs in Europe

Rudy von Bemuth, by 6130195

3. Establish an information network on M&E
systems/performance indicators for PVOs
currently negotiating Memoranda of
Understanding (MOUs) with WFP (e.g.,
SCF/CARElWFPIWJRD)

(Working Group #2)

Tim Lavelle, Ina Schonberg, by 7130195

2. Ensure that Institutional Support Grants (ISG)
for PVOs are sufficient to address M&E needs
for improved performancellmpact aueument

Tim Lavelle, Ina Schonberg, by 7130195

A. Start a PVO/NGOIWFP dialogul on common
M&E 'yltema and perfonnance Indicators

" 1. Establish a PVO working group on common
M&E systems under the Food Aid
Management Group (FAM) in Washington
D.C.

B. Review and dllCUD PVQa' M&Elperfonnance
Indicator Iyate... and ,..ource requlrsmenta
for currently negotlat.d food .,Id
Impl.....ntatlon pl....



F. Get WFP evaluation unit and UNHCR In~o the
loop

1. The WFP evaluation service should be
brought into the lOOp on issues regarding
impact monitoring and evaluation with regard

Some suggestions for Impac~ and procels
Indicato... for food securtty Impact a..e..ment

(Presentation of Day 3 ~4/orking Group)

A. Food Security

The key question is: 'Mlat is the impact of food
aid program in~elVentions on individual people,
families, communities-in terms of availability, access,
.utilization, and risk?

1. Availability

Assess changes in:

a. Agricultural production (e.g., crop
assessment, yield)

b. Food availability on local markets
c. Food availability at household level (e.g.,

inventory)
d. Quantity and quality of diet (consumption

share of cereals, livestock products)

2. Aceo..

Assess changes in:

a. Household income
b. Agricultural production
c. Employment
d. Price of food on local markets

- xi-

to development, emergency, and refugee
situa\ions.

2. This would include bringing in UNHCR on the
refugee side

Michael Sackett

3. Utilization

Assess changes in:

a. Nutritional status of children arid adults
b. Diet diversity and apptlJprici~~ness

c. Usage of improved wa~.-;r sources
d. Immunizations
e. Nutritional practices and knOWledge (e.g.,

infant feeding, sanitation)

4. Rllk

Assess ch~110es in:

a. Environ,•'ental risks
b. Security risks
c. Community perceptions

5. Proc... Indlcatol"l

1. Does food get there?
2. AgricUltural practices (e.g., irrigation, use of

marginal land)
3. Nutritional practices (e.g., feeding, hygiene)
4. Capacity building of counterparts
~. Infrastructure (e.g., roads)
6. Education (level and facilities)
7. No. of small traders (local market)
8. Government financial commitment to food security
9. Extent of community participation



INTEGRATION OF FOOD AID AND FINANCIAL RESOURCES

RECOMMENDATIONS FOR FOLLOW-UP ACTIVITIES

(Working Group #3)

9. Clarify roles of Regional Bureaus and BHR in
review of non-emergency food aid (FFPlRegional
Buresus,'

11. Make FFP/OFDA assignments more attractive to
USDH/FS (MIBHRlGEO.BUR.)

14. Reporting: Integrate food aid into agency reporting
systems (PPCIlEG) .

10. Improve coordination within BHR (BHR)

12. Personnel: Impro\'~ incentives for assignments to
FFP and OFDA (WPM; BHR); what can be done
to attract DH into OFDA?; set up a process to
rotate staff between AFR, OFDA, FFP; BHR and
AFR will devise orientation ()f BHR staff in
regional bureau programs. PDlicies, and vice­
versa

13. Use re-engineering principles to ensure a better
integration of food aid and other food security
related objectives into overall Mission objectives
and management (Missions)

15. Ensure appropriate representation in Brussels and
Geneva

16. Review and possibly extend the role of the
Disaster Relief Coordination Office (DRCO) within
the Africa Bureau

5. Eliminate annual Title III reviews (AFRlBHR)

• xii •

3. Earmarl<s - Examine the possibility of elimin~ting

them for the GHAI or of using food aid to mf:.~t

them (HACC/GC)

1. Explore extended use of "Not-Withstanding
Authority" (HACC)

2. Examine thG redelegation of some authorities for
Title II program management to the field (BHR);
This includes the necessity for AFR to determine
how it will participate in Title II regular program
reviews, i.e.• DP or Desks?

6. Solicit field inputs into farm bill rewrite. particul~rty

from Missions; keep field personnel informed,
lobby for specific concerns, such as i.lcreased use
of triangular monetization, or other constraints to
monetization. (BHR, Bob Kramer, HACC)

7. Increasingly include PVOs in Mission strategy
development (BHRlAFRIOP)

8. Develop coordinatiJd strategies for refugees and
transition situations from a regional perspective
(PRMIAFRlFFPIOFDAj

'4. Coordination and responsibilities during
emergencies: (i) determine responsibilities and
interface· right at the start of emergencies; (ii)
perform semi-annual reviews in emergency
situations (BHRlAFR)



PART I

EMERGING FOOD SECURITY ISSUES AND THE ROLE OF FOOD AID



H. Robert Kramer

OPENING ADDRESS

M.. H. Robert KnJr:r.f.'r is from the Unnd Sr."s Agency for Intemational Development. Bure<6iu for Humanitarian Respon~. a.rld !.)~ of
Food for Peace

u.s, cuts food aid by half

Addreiling the root ClU.H of food In••curlty with
food aid

disproportionately large cuts we may face with our
dollar budget.

At an urgent inter-Agency meeting convened by
the National Security Council last week, we had to
clearly convey a sobering fact. h' a significant new
'!mergency requiring food aid arises, such as Burundi
or Southern Africa, we simply may not have the
resources to respond. With a Title II budget of S850
million this year, we are left, six months into the fiscal
year, with only $50 million. We are also witnessing a
chess game I)n the Hill with Title III. I am only
cautiously optimistic. At the Food Aid Convention in
London last month, the US Govemment was forced to
reduce its annual pledge of grain by almost 50
percent, from 4.7 to 2.5 million tons, sending shock
waves through Europe and the developing world.

I mention this funding situation, not to undUly
depress VOU, but rather to place what we do here in
perspective. The problem of food insecurity in the
Greater Hom is staggering. Brian Atwood, the
Administrator of AID, as the President's Special
Coordinator for Disaster Assistance, has made B

public commitment to the VVhite House. the Congress,
and to the American people, that all of us-AID, PVOs,
host governments, international organizations and
other donors-will use our resources to address the
root causes of food insecurity in the region.

In the past few years we have provided over $4
billion in food aid to the region-a staggering amount
that 5impIy GJAA6t b& Sustained itttM~. But this
massive aid flow has mostly addressed the 'Symptoms
of crises, and not the underlying problems that caused
them. I quote from the paper which lays out the
Greater Hom of Africa Initiative ("Breaking the Cycle
of Oespair"): "The time has come ... to address the
broader causes of disaster by placing a strategic
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Food aid • a quality r••oure.

I am delighted to welcome you all to this workshop
on "Making Food Aid Worle For Long Term Food
Security: Futuf'9 Dif'9ctions and Strategies in the
Gf'9ater Hom ofAfrica." But then, I must confess that
I am delighted to be anywhere outside of Washington
these days where the political rites of spring are being
played out, rites that completely ignore the absolutely
critical, difficult, and selfless business that we perform
in the field. In the past several weeks Doug Stafford,
my extraordinary boss, and I have ushered by AID.
We blitzed Congress, offering the course of Food Aid
101 to Members and their staff. We have emphasized
the importance of the food aid resource in addressing
both the US Govemment's humanitarian and
development objectives. To our surprise, these
meetings have gone well and have struck a
responsive chord on the Hill. But they are no
substitute for being educated by the talented and
experienced people who are gathered here today.

Food aid, finally, has "come of age." There has
long prevailed, in AID and among our PVO partners,
a mind set that considered food aid as a cheap,
abundant, and therefore a marginal second-class
resource. Many still believf'J that the standards used
to identify, design and m2n~ge food aid programs
should be less rigorous than those used for dollar
funded activities. For far too long, the. thoroughly
committed and dedicated inclividuals who manage
food aid have been considered the "Rodney
Dangerflelds" of development. This mind set still
prevails in some quarters. But I bel!~e we are
winning the war to enhance the credibility of food aid
as a critical humanitarian and developmental tool.

The situation has indeed changed. Food aid is
r.QW a "premi"m" ,........l'~. that ~ axplRlwl aM
increasingly scarce. We-the participants here that
include the academic researchers, practitioners,
managers, generalists, and even a smattering of us
bureaucrats-are witnessing the fundamental
transformation of an institutional culture. I can only
speculate and hope that PL 480 may not suffer the



focus on sustainable developmenl while responding to
the existing and impending crises in the region."

That is our formidable challenge tMt we will be
discussing during the next few days. USAID provided
three times more food than dollar assistance to the
Greater Hom last year, a trend that is likely to be
continued. Food aid then, even if by circumstance
and not by choice, is the major resource we must use
to address the challenge. We must promote the
creative and strategic use of this resource, and we
must demonstrate how food aid is, and can be used,
creatively and strategically, effi~iently and effectively.
We must demonstrate, empirically and conclusively,
that food aid can elicit tht:l kinds of results requirc!d to
mitigate hunger and the structural causes of hL" J"r.

A better focus for food aid

Food security, as universally defined, is access by
all people at all times to the food needed for a healthy
life. That is the common goal we all embrace.
Moreover, over the past year we developed the
Agency's first food aid/food security policy paper.
The new policy recognizes that, in order to
demonstrate the impact of a resourrA that is all too
finite, we have to accord greater priority in allocating
food aid to those countries most in need of food,
primarily countries in Africa. We also have to focus
on improving household nutrition, especially in
children and mothers, and on alleviating the root
causes \If hunger, especially by increasing agriCUltural
productivity.

New Idea. for effttetlve food aid management

This workshop offers the first opportunity to apply
this new policy and introduce new programs to reduce
hunger and support sustained development in th1
Greater Hom of Africa. I hope that, during the next
few days, we can break flW8y from the ossified ways
of managing food aid. Let's engage In some "brain­
storming" where we can eXchange Ideas in open,
candid, and frank discuuions. The markers we lay
this wHk may have Implications that have the
potential to far transcend the Greater Hom of Africa.
By understanding thlJ unique characteristics of food as
3 hymanitarian end ~a';l!lIGpmeAt FeSGUIVe, let's
challenge those who stili make the distinction between
"food aid" and "development ald." Let's 8'~tablish ~

clear set of objectives and standards to help us
measure how food aid can address the food security
needs of vulnerable populations. By the end of this
workshop, let us identify areas of consensus and
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develop gUiding principles for the food aid strategies
in tt'le Greater Hom of Africa.

Planning food aid more I~rateglczlly

Food security is not synonymous with food aid.
We must realize that sustained food security will !"lot
be achioved by simply supplying food aid. Food aid
must be programmed creatively to address the
objective of food security. Achieving food security
requires Cl deliberate choice of objectives and the
subsequiJnt formulation of strategies within which food
aid can be propeily supplied.

Above all we must understand that food aid
cannot be programmed in a resource and institutional
vacuum. It must be integrated with other re~ources to
have any sustained impact. And any strategy must
be coordinated atld implemenied with the full
participation of all actors-USAID Missions, PVQs, the
WFP, other donors, and especially the host
governments.

Bridging relief .nd development

We must break down the dichotomies of relief and
development that have only served to perpetuate and
exacerbate the institutional barriers and to inhibit us
from thinking creatively about the real challenge of
planning the transition from relief to development.
The distinctions that we have artificially and
institutionally created between relief and development
often dictate that we operate at cress-purposes with
diff9rent objectives, CUltures, and modes of operation.
We must seek mutual enforcement rather than
dichotomies. To do this requires a commitment to
change the w8'J we do business.

Cl'ncludlng remarks

Again, this workshop provides us all with a unique
opportunity. It II Intended to be but a first step to
prepare USAIO and our Cooperating Sponsors for an
intensified dialogue with national host govemments
and other donors in the region on the future role of
food aid in national food security policies in the
e6nle3tt ~ th& Greeter Hem ~ Afriea lliitiitive. Wft
have a challenging al'\d thought-provoking agenda
ahead of us. Marge Bonner and her Mission, have
cons~lred to ensure milgniftcent weather and
congenial company. Let's take advantage of both to
let the creative juices "ow. Again, welcome.

~ ,. .



WELCOME ADDRESS

Ambassador Irvin Hicks

His Excellency Afr. Irvin Hicks is the United StlIltts Ambassador to EthiOpia

Ladies and Gentlemen, Vice '~inister Brooke, and
all the other distinguished guests tr01T1 near and far.
Welcome to Addis Ababa. The New F:o",ver.

I am pleased to be here this moming to give some
opening remarks on this very important occasion-the
start of a four day workshop on the role of food aid in
addressing food security in the Greater Hom of Africa.
I can think of no other issue that will affect the future
of Ethiopia and the Greater Hom more deeptl than
the s;.abject that you will be addressing during the
comin; days. I believe that none of the other foreign
policy objectives can be met unless the people of the
Greater Hom have access to the food needed for a
sustained healthy life. I realize that attaining this goal
is easier said than done. However, I firmly believe
that economic, social, and political developments in
the region will b.! stymied along with democratization
until people are free from hunger al1d the threat of
hunger. Historically, the Hom has been a region of
great promise, both in natural resources and energetic
and hard-working people.
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However, that has mainly been a promise
unfulfilled, as the previous regimes consumed
resources in wars that could have been better devoted
to national development. Those wasted years have
seen chronic food deficits and a lack of attention to
increased agricultural production. I applaud the
objectives of your workshop. especially exploring and
identifying innovativa uses of food aid to move
beneficiaries away from reliet tiependeney towards
sustainable development.

Looking at the list l'f participants of this workshop,
people from USAIO Washington, regional Missions,
PVOs and NGOs, and representatives from the World
Food Program, they St!8m to me to be just the right
mix of expertt and experience to tackle this all
important issue. I won't take any more of your
precious time and let you get down to the reason you
came here. I wish you the best of luck and look
forward to reading the results of your work. Thank
you very much.



WELCOME ADDRESS

Vice-Minister Brooke Debebe

AID Brooke Debebe i$ V"a-Mini$ter for Extemal Economic Cooperation, GoWimment of EthkJpia.

Mr. Chairman, Ladies and Gentlemen. We are
gathered here during the month when Ethiopia
commemorates the 1984/85 'amine disaster. Even if
droughts are bound to recur, famine disasters should
and need not be repeated. You are also gathered
here shortly after the March 1995 UN Social Summit
in Copenhague passed resolutions on the economic
empowerment of the poor. These event& make your
seminar very timely and appropriate.

Food security is a critical issue to the people and
the Govemment of Ethiopia. We know what famine is.
We know what it means not to be able to produce
one's own food and the accompanying erosion of
national pride. We are also grateful to the people in
the world who still respond to our continued structural
food shortages.

Cau••• of food .hortllg..

The causes of food shortages in Ethiopia are not
new, but have been getting worse over the last thirty
years. They can be summarized as economic
backwardness. The Govemment is very committed to
get out of this 'poverty trap'. It put in place an
"Agricultural Development led IndustrializaflOn
Strategy" and various multisectonll and Metonll
strategies. The strategy is centered at promoting
peasant agriCUlture which employs 85 percent of the
POPUlation. Peasants produce much of the food
required by the nation' and much of the country's
exports. The policy's emphasis on basic education,
health, and physical infrastructure is intended to
address the problems of the rural poor.

The Government is determined to addrus the
issi.lt' of poverty in particular and economic
development in general. Therefore, Govemment
programs call for a massive investments both in
human and 9hysical infrastrlJdUJ'e. ~...ehAbllitatil'.o~..e

physical infrastructure by itself requires resources
beyond thl! means of the nation. Again concemed
donor countries hav~ come to our help.
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Food aid objectlv••

Even though multi- and bilateral donors intervene
in many nelds, their ultimate objective is the economic
empowerment of the poor. Their priority is to make
more food available, among others through food aid.
A famished person is too weak to work and
susceptible to diseases. During famines, the fabrics
of family and community bondage may easily break
up.

Food aid is not new in Ethiopia but has a history
of more than a decade. VVhat is new, is the emphasis
bein~ given to (i) food aid for development purposes,
(,;) who should be the beneficiary of food aid, or the
issue of targeting, and (iii) the impact of food aid on
domestic production.

During Emperor Haile Selassie's period food aid
was totally in the form of relief. During the Dergue's
period, food aid was mainly for relief save some food­
for-work programs carried out by some NGO's. As
you are well aware, the current Govemment position
is to use food aid primarily for development, and only
for relief when it is absolutely necessary.

Food for development

Food aid for development should lead to
economic betterment And, indeed, in Ethiopia food
is being used al a direct and Indirect payment to build
iural roads, schools, clinics, micro-dams, river
diversions. It is also used to plant trees, to prepare
farm land~, etc. These ICtivltles are expected, and
will lead to economic development through the
provl.slon of social infrutructu... that enhances
productivity, through the provision of physical
infrastructure thllt increases productivity and access
to market Hef'o.! food aid can be used effectively for
develop.J'!H!_"L

Food for relief

Food aid for relief will still Mmain essential as
some of those who need it are not fit to work. The
elderly, the orphans and the handicapped will still



n9ed it. The Ethiopian society used to have a built-in
mechanism to handle these vulnerable groups.
However, the onslaught of recurrent drought and war
destroyed the fabrics of society. Hence, food aid for
relief will be unavoidable.

The other reason for food aid for relief is the
response of donors during crisis. VVhen international
news agencies report on the number of deaths due to
famine and the number of people in shelters, food aid
for development is rarely an issue, it is rather targeted
to save lives in the short run.

Strategic food reserves

This brings up the issue of food reservelll. A
country such as Ethiopia which is prone to drought
may have no alternative but to build ~ food reserve-a
biblical strategy employed by the pharaoh of Egypt on
Moses' advi:-.e and a lesson on how some societies
have degenerated from Moses' time. Unfortunately.
Ethiopia cannot build food reserves at the current
level of production. Thus using food aid for food
reserves should be an issue that this workshop needs
to address.

Lower food prices

The workshop also may examine the role of food
aid for food prices in countries undertaking structural
adjustment programs in the presence of structural
food deficits. In such countries structural adjustment
programs by nature tend to be inflationary. One way
to cope with inflation may be to use food aid for price
dampening. However, this raises the issue of the
effect of food aid as a deterrent for domestic food
production. a formidable trade-off.

Economists agree that price is the best signal for
production. Some argue that irrespective of the level
of economic development, interferences with market
mechanisms which distort pria)s are wrong. Others
argue. however, that proper government intervention
in the economy is essential. I think. the current world
economy has proven them right In developed
countries. any Govemment. take the US. EU. or the
Japanese, for example, interferes in agricultural
sectOl'! rather ttt.an taltin~ WQdd prices. as their best
signals.

In developing countries like Ethiopia. where
structural food deficits exist and a structural
adjustment program is underway, prices of food
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without government intervention are bound to be high.
High food prices may rather lead to hyper-inflation and
even fo~ the Government to abort the structural
adjustment program. And for farmers prices alone
rarely lead to production increases.

Thus a general subsidy approach is essential, a
universalistic approach, that is an across-the-board
subsidy, to dampen inflation and to facilitate targeting.
Yet. using food aid as a means of price support has.
to carefully balance the period of boosting inflation on
one side, and depressing agricultural production or
the other.

Targeting

This brings us to the difficult issue of targeting.
Targeting calls for a thorough statistical base ar.d a
set of well developed criteria. In Ethiopia the primary
food aid beneficiaries should be the rural and the
urban poor. But given the overall level of poverty,
which will be more clear after the forthcoming welfare
survey, and limited program resources further
targeting is essential. Food aid beneficiaries should
be particularly drought affected farmers. internally
displaced people (lOPs), the aged who lack family
support. the orphans. and the unemployed.

Self-targeting through wage rates

Govemment should make more use of, so called,
self-targeting approaches. Those who need food aid
most and are unable to get altemative employment
would be welcome to participate in the program. To
make the program effective. the volume of grain or its
equivalent cash payment should be less than the daily
wage rate in the locality or the surrounding areas.

oecentnllzld food lid man_gement

The management of food aid is not only the role
of the centnll Govemment. or that of the NGO's. With
the advent of democrItization in Ethiopia participation
In political decision making has broadened. In theory,
regional govemments are very best located to know
the level of poverty and the people most affected by
~ '!My may =- aat~~ MGw and pi'raAtize
development projects. Thus they can and should
assist in targeting.



GovemmentlNGO partnership

Non-governmental-organizations are also
important in the management of food aid and regional
governments are in fact developing programs to be
undertaken by NGO's. At the same time, the central
government is working out a comprehensive guideline
which enables the smooth functioning of NGO's.
Government. and NGO's should be partners for
development. In 1994, the coordinated effort of
Government and NGO's in averting a disaster was
exemplary. Partnership, rather than conflict, should
be the principle approach.
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Asslsunce to self-reliance

The people and the Government of Ethiopia are
committed to work for food self-sufficiency in the long
run. We hoP'l, pray and most of all wor!< hard for food
self-sufficiency in less than a decade. And we are
aware of the bUdget constraints of developed
countries and of aid fatigue, etc. However, in the
mean time the country needs food aid. Food aid for
development, food aid for relief, food aid for food
reserves, food aid to mitigate inflation, the
management of which should be carried out in
partnership.

I wish you a fruitful seminar. Thank you.



Ted Morse

THE GREATER HORN OF AFRICA INITIATIVE - AN OVERVIEW

Mr. Ted Moru ;s Head of~" USAIDIGHAI Task Force

On behalf of Carol Peasley and John Hicks of the
Africa Bureau, let me start by reinforcing the point that
this is very much a co-sponsored workshop by the
Africa Bureau and the Bureau of Humanitarian
Response. As resources are scarce, there is every
reason to come up with new ways to integrate the
dollar funds, mainly of the Development Fund for
Africa (DFA), along with the food aid funds. From the
beginning, it has been the hopes of Carol and John
that these would be seen as equal resources that
need to be brought to bear in the Hom of Africa at this
time. But, even without the resource constraints, it
just makes sense to focus on this interrelationship, the
interface, or so called "continuum". All the Bureaus,
but specially Africa and the Bureau of Humanitarian
Response, are working hand and glove to do things
differently in this particular region.

It also was very much the intent of the
Administration and the Administrator of AID, but
especially the Africa Bureau, that USAID Mission
directors in this area should come together at this
particular point in time to understand where we are in
the process of the Greater Hom of Africa Initiative
(GHAI). This Initiative sets the framework for the
deliberations of this workshop. It is another sign of
great support and strength, that almost all the regional
directors have come to this workShOp. There is an
overwhelming commitment in Washington and the
Missions to involve policy leaders and managers, and
not to solely leave the integration of resources with
the food aid people, the PVOs, agriculture, and the
planners.

I am delighted to see the strength, the de~th and
the continuity of people that are assembled here.
People who went through the droughts of '73 to '75
are still working in this area; those who went through
the droughts of '84 to '88 Ire here; thOse who now Ire
working in insecurft areas In Sudan and Somalia Ire
he.re- You bring continuity and you~ urgency =
doing some things differently. We need the frank
discussion of your experience and the insights of your
leadership. We need to bring forward the positive
lessons learnt from mitigating' the South African
drought a few years ago, but we also should highlight
the differences of the situation.
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The Greater Hom of Africa Initiative was born
almost 13 months ago when we realized that this
region wetS being threatened by another drought. A
group of people, under the leadership of Nan Borton,
BHRlOFDA, and Fred Fischer, REDSO/EA, came
together to see how we could keep this drought from
turning into another famine. At that time, the donors
cooperated to accelerate some deliveries and the
good Lord was helpful in eventually bringing the rains.
1994 did not tum into another killer famine. There are
some lessons to be learned from that.

One of tho lessons for the Greater Hom of Africa
Initiative is: what can we do to prevent more of this
rather than just responding? Let me start by going
through six key tenets of the GHAI with you: (i) crisis
response and p~vention, (ii) dealing with man-made
crises, (iii) dealing with relief and complex
emergencies, (iv) dealing with the chronically food
insecure, (v) improved donor coordination, and (Vi)
putting the Initiative into a regional perspective.
Afterwards, I am going to offer some challenges to the
workshop as we go into deliberations.

1. PrevlntJiIIg Crl3H

Just responding to crises when it is too late has.
preven to be costly, not only in human and monetary
terms, but also in terms of political embarrassment.
For the President of the United Statell, his
representative Brian Atwood, the USAID administrator,
and down to tho rest of us, there is an enormous
challenge to not just keep responding to these
emergencies but to find ways how to prevent them.
To have to call in the U.S. military Into Somalia, after
it hit so low, or to have to call the military into Rwanda
is embarrassing. One of the things that we would like
to see chllnged under the Greater Hom of African
Initiative Is to prevent these chaoSls, not just to
fe_peRd ~ them.

There is questionable staying power. There is
despair, discouragement, and fear that donors are
going to walk tNlrt because it may just be seen as a
region that is in constant chaos. If we don't do
something different in this region, donor
discouragament could leave it in a much weaker stdte



than it is right now. Burundi, which is again on the
international news this weekend, could be another
lesson of where we are failing. Burundi now, Rwanda
last year, Somalia, Sudan, Eritrea and Ethiopia the
years before. I doubt that there is anyone amongst us
with experience in this region who would say it is
going to stop here. We must assume chaos. W~

must assume that we have to come up with new ways
to act differently to prevent this' chaos, not just to
respond to it.

2. Fighting man-made caus.. of food Insecurity •
developing a conflict ,arty warning system

Secondly, in the past we assumed that a lot of the
food insecurity and chaos have been driven by natural
causes, drought and desert locusts. In fact, food
insecurity in this region is bei.ng driven by twice as
many man-made as natural factors. We need to act
differently to understand this phenomenon. We need
to act differently to be prepared to prevent it. And we
should discuss with all of you, with the governments
of this region, and with other international
organizations, some sort of a conflict early warning
system, parallel to the existing drought and famine
early waming .systems. Those are working very well,
as we saw in 1994 in this region, and as we saw
down in Southern Africa in 1991/92. But these
systems are totally inadequate to capture the conflicts
and the root causes of conflicts that are continuously
driving this region into chaos. We need to look at the
inter-relationships between those man-made chaoses,
the political instabilities and the bad governance and
policies.

Part of the Greater Hom Initiative is trying to
better integrate political and social issues with
economic, food, and agricultural concems in a very
complex matrix. We are not there yet. We have a lot
of work to do em creating some sort of conflict early
waming system, and, most importantly, appropriate
decision making and response mechanisms.

3. Replacing rell.f wfth dev,lopment

Third, USAID Is now spending twice as much
money on relief aD on development in this region. In
1993 the p.nendit1lres were $400 million. for relief.
most of it for food, and S200 million for development.
Last yoar we were spending even three times as
much on food and relief than on development, and it
may escalate, unless something is being done. We're
mainly treating the symptoms by pouring 10 much
relief. Nobody Is saying to abandon relief or to let
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people starve; but we have to administer relief
differently and that is what this workshop is about.
We have to go differently through these transitions,
because, quite frankly, some of the emergency relief
has become so prolonged that we are getting bogged
down. At the USAID Office of Foreign Disaster
Assistance 80% of the budget is now going for
prolonged emergencies.

And still, we are not getting at the root causes of
the problems. We are constantly just responding to
the last man-made as well as natural chaos. We have
to act differently to move through the transitions: from
relief, through recovery, rehabilitation, and eventually
to sustainable development. \NtIen we were talking
about particip:1nts' expectations for this workshop this
morning, nobody mentioned that one of our basic
principle9 should be to work ourselves out of a job.
We should, indeed, work ourselves out of perpetual
relief, and get back into sustainable development.
Eventually, we should work ourselves out of a job
even in sustainable development.

4. AddrHSlng the root caus.. of chronic food
Insecurtty

Bob Kramer mentioned earlier that we have spent
4 billion dollars on relief and 2 billion dollars on
development in the last decade. Six billion dollars in
the ten countries that we have arbitrarily described as
the Greater Horn of Africa, and still two million people
died; and still~8% of the popUlation as a whole is
chronically food insecure by one definition or another.
We have to do some things differently. With that kind
of track record we don't have the credibility to say "if
we only had another 6 billion dollars in another
decade we can show that we're going to get out of
this." We have got to get back to the root causes of
poverty and under~evelopment. We have to see
them In the context of natural resources, population
pressure, and economic policies.

5. Improving strategic coordination within Ind
among donora

We particularly have to improve the strategic
coordination of all the efforts that are going on. First
of aIL. we ~..aYe to overcome the fcjnd of Itereotyl)icaL
vertical separateness that has characterized our
operations within USAID for too long. We certainly
are very conscious of the distinctions between OFDA,
Food for Peace, the Africa Bureau, and the Refugee
Program of the State Department. The same type of



stereotyping that all too often also exists within the UN
system and the NGO/PVO community.

Many African leaders have asked us "Can't you
donors do a better job of coordination?". Under the
Greater Hom of Africa Initiative we want to discuss
whether or not we can do a better job of strategic
coordination at national and regional level. Improved
coordination is the only way to get the kind of synergy
to stop the duplication of work, to stop working at
cross purposes, to identify and address the critical
gaps, and to, ultimately, achieve food security in the
Hom of Africa cheaper, faster, and more effectively.

This does not mean the type of coordination
where you exchange information after the fact. It
rather means that we sit down in a frank discussion
and you all tell us "AID, you are constraining us from
going through that transition because we have to deal
with five different parts of AID, and you have five
different rules and regulations, five different time
zones, five different sets of paper work, and they don't
fit together." You've got to tell us those things. And
·we have to be prepared to do something about it.

6. Tlklng. regional perspective

The sixth point under the Initiative is to look at the
region as a whole. As the region is changing, there
are some opportunities which have to' do, partly, with
some of the more enlightened leadership and good
govemments that are ready to take responsibility for
the food security of their people. Nobody says that
these ch2nges in the region are perfect by any
means, but we are hearing from these African leaders
that they are ready to look at food insecurity and
chaos in a broader, regional context. Every country in
this region has refugees from one of their neighbors.
Even that former island ~f stability, Tanzania, has had
a new wave of refugees every year for 32 years.

Regional cooperation is not a panacea. It isn't
going to solve all of the problems. But we need to
honestly say where can we get a valul: added by
emphasizing finding solutions in a regional context­
not just the national, or the international context We
are not just. trying to create another layer because we
are frust..,.~~ that the national and international layers
are nof entireTy responsive.

Many of us feel that there isn't a single answer,
or, metaphorically speaking, a silver bUllet, that's
going to solve the many problems in the Hom of
Africa. It may take 200 smaller solutions before we
can get close to being more helpful. And one of those
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may be trying to find the solutions in a regional
context.

These are the main points. Gayle Smith later will
highlight some other points that we regard as
extremely critical for the Initiative to succeed, including
consultation, listening, and participation. I held 27
meetings with 250 people throughout Europe and
North America and the other donors. Gayle Smith has
held over 68 meetings with 800 people here in the
field.

Agency support for the Initiative

Within USAID, John Hicks, the Assistant
Administrator for the Africa Bureau, chairs a weekly
meeting of Assistant Administrators and Deputy
Asaistant Administrators from other Bureaus of
USAID. This initiative is supported by BHR, the Office
for Disaster Assistance, the Office for Transitional
Initiatives, and the PVOs. It includes the Global
Bureau that has the technical resources that can be
brought to bear. The Policy and Program
Coordination Bureau (PPC) has a lot to do with policy
and budgets, .but right now it is specifically responsible
for donor coordination. The meeting also includes the
Chief of Staff of the Agency.

The deliberations of this workshop will inform
people who are receptive and ready to put the
authority, the responsibility and the decision making
power behind any proposals. You can be ensured
that your suggestions will be getting a very serious
hearing Within AID. There is enough commitment to
trying to do some things differently in the Greater
Hom of Africa at the moment even if there is some
truth In what Marge Bonner said that "you sure can't
expect this GHAI tail to whack the whole agency
elephant".

State Department Involvlment

As we recognize that foreign aid, development
and relief, cannot take place in a politically neutral
environment, the State Department is very much part
of the GHAI initiative. We currently have four
preliminary working groups that are lOOking at the
areas that I've just discussed with you here. The
Stlte Department is chairing the ono on conflict earty
warning systems. Ifs being chaired by someone who
has just come to Washington from Addis Ababa, out
of the political section of the Ethiopian US Embassy.
He is integrating information, political reporting, and
what we can learn from those of you who are working



in international organizations and the NGOs. as well
as what we can learn from our own AID Missions and
Embassies.

Tribute to Gayle Smith

Let me pay tribute to what Gayle has done. 'NtIen
many of our African colleagues in the region
apparently have embraced this Initiative, a lot of the

. credit has to go to Gayle's consultations. the way that
she has approached them. the way she has
conducted them. And I think that we're further along
on that process than we would have been without her
highly professional contributions on this. I want to pay
proper tribute to her work.

Challenge. for thl. workshop

I would like to conclude with a couple of
challenges for this workshop.

First. at this point it would not be useful to engage
in an academic debate over the definition of food
secu!ity. Maxwell and Smith and others have
identified over 200 separate definitions. It's time to
get down to some very practical work in this region.

Second, it may not be useful to spend a lot of time
debating analytical frameworks. There has been a lot
of work on this. We have to try to integrate research
that is very policy and practical oriented. Driven not
by the supply side, but by what insight we can supply
to influence policy for the better. Listen to policy
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makers, find out where they are ready to come up
with new policies, and then move. Supply them with
the analytical framework to enlighten their decisions.

Third. as we are spending twice as much money
on relief as we are on development, how do we get
the most developmental impact out of it? 'NtIat can
you recommend to do differently? Procedurally,
where could we free you up? Policy-wise, where
could we free you up? 'NtIere could we do things.
together in a new partnership? Practical
recommendations are needed for the Greater Hom of
Africa. How can we move ourselves out of the job?

Fourth. we recognize the connectivity between
politics and policy, between war and welfare. and the
changing conditions and opportuniti\!s. Let us see
where we can change the approach to food security
in this region to get a much higher development
impact through the integration and synergy of efforts.

We must take the work of people who are
assembled here. who have been working in many
emergencies, such as Allen Jones, David Morton, or
Fred Fischer, to name just a few, very seriously. We
need your counsel and advice. In this initiative. we do
not have answers. In great humbleness. we are trying
with this Initiative to be catalytic and to consult with
people like you and with the Governments of thE)
region. That is the essence of the Greater Hom of
Africa Initiative.



Dr. Lawrence Haddad is director of the Food Consumption and Nutrition DMsion in the Intemational Food Policy Research Institute.

Lawrence Haddad

A. FII"lt, whit hi......arch already told u. about
I.veraglng food .ecurtty with food aid?

made on an uninformed ad hoc basis the longer
hunger and food insecurity will persist.

Therefore in my talk to you today, I would like to
tell you what applied policy research-something we
do have a comparative advantage in-has to
contribute to improving the food security impact of the
food aid dollar. I will point out some areas in which
extant research and emalysis has given us some ideas
on how to do better in this area. I will highlight
information and analysis bottlenecks that threaten to
impede attempts to leverage food security with food
aid. Finally I will make the case that the research
community cannot conduct business as usual if it is to
contribute significantly to relieving these bottlenecks.

Timely informatior1 is only useful if the
organizational mechanisms are in place to act upon
that information. These mechanisms will be the
subject of many of the sessions in this workshop, and
I would be presumptuous to pretend IFPRI's
comparative advantage lay here.

The concept of food insecurity is centered on
shortfalls of food today a~ well as the risk of shortfall
tomorrow. If food aid policy is to be linked to food
security, its main objective should be to minimize the
occurrence, severity, and Impact of several risks: crop
production risks (such as crop susceptibility to disease
and drought), food availability and price risks (such as
rapidly risin~ prices), employment and income risks
(such as losing a job). health risks (such as diseases
like diarrhea). and security risks (such as civil unrest).
Applied research helped us to realize this in a number
of ways: by understanding how the poor cope with
food Insecurity. by suggesting ways of targeting and
monitoring food aid Impacts, by assessing cost
errectiveness at various 100CJ au iftt8lWntiOns, ana by
suggesting ways of linking short term and long term
food security strategies. These topics are described
in greater detail in the 5 policy research briefs
prepared by IFPRI for this workshop.

Food aid is already an important resource in trying
to tum back the tide of malnutrition. This workshop
will be exploring ways in which that impact can be
enhanced in the short run, and, in particular, the long
run. Part of the story rests in better management.
There is no doubt that food aid can have a bigger
impact on food security through better organization at
the implementing level, better coordination at the PVO
and donor levels, and through more regional
integration. Discussion on if and how that can be
achieved will be an important part of the workshop.
But another part of the story rests on better
information and better analysis. ~is is one of the
reasons USAID invited IFPRI to aJsist in facilitating
and organizing this workshop, and I would like to
thank my IFPRI colleagues, in particular Oetlev Puetz
and Ellen Payongayong for their tireless effort in
organizing this workshop at short notice.

On behalf of IFPRII would like to welcome you all
to this workshop on making food aid work for long
term food security. The numbers on hunger and
malnutrition are by now depressingly familiar: 600
million people do not have enough food to eat, one in
three preschool children in ~ub Saharan Africa is
significantly underweight, and over 2 billion people
world-wide are deficient in one or more micronutrients.
To put it bluntly, for many children, being bom is a
shock from which they never recover.

LEVERAGING FOOD SECURITY WITH FOOD AID: THE ROLE OF
RESEARCH
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Why the urgent focus on food aid? As we have
heard, food aid can no longer be considered a surplus
resource. In a world of smaller government, food aid
has become a scarce resource that has alternative
uses. This continuum of uses is characterized at its
extremes by relief and by development. More people
must be made food secure with a dollar of food aid
than ever before. Food aid must not only contribute
directly to food security, it must, whenever possible.
be used to leverage it.

Good information and good policy analysis are
central to the success of this objective. Without good
information few sound decisions can be taken about
investment alternatives. The longer decisions are



1. How do the poor cope with food insecurity?

Research confirms that even in areas of
desperate poverty some households are much better
able to cope with food crises than others.

In fact households cope by linking long-run and
short-run strategies in a household level analogy of
the relief to development continuum. For example our
research shows that lending small amounts of money
to the poor to permit them to maintain consumption in
the short run, allows them to preserve their assets for
production when things get better. Wt.\ call this
managing consumption for production.

2. How to target food aid?

The targeting of food aid can take place at the
district level or the household level. At the district
leveilFPRI has used classification and regression tree
analysis (CART) to identify indicators of food
insecurity.

To conceptualize this approach, think of a medical
model for a triage system that sets priorities for
intervention. In fact, our model is adapted from a
model developed in Califomia by emergency room
doctors. The California model assesses who is most
at risk through a series of indicators such as age,
weight, and blood pressure. These indicators
determine the likelihood of survival and suggest a
course of treatment

In adapting the model for famine-prone areas, we
identified indicators of famine vulnerability in Ethiopia.
We found that an area that faces high prices of crops
relative to livestock, that lacks roads, and has a high
variation of the vegetation index is at risk of famine
and is probably less well-equipped to take advantage
of any systematic intervention that would prevent
famine.

Are these areas of vulnerability being served by
programs of action? Not necessarily. Our research
indicates that many of the current food security
programs in Ethiopi8 are not active in areas most
vulnerable to famine. This is critical information. This
suggests, that some of the food security programs in
ress vulnerable areas need fa be reexamined.

3. How to monitor food aid impacts?

In directing food aid programs to be more results­
oriented, indicators of outputs need to be developed
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as a complement to the more straightforward input
indicators.

Our work with collaborators in India compared the
performance of food insceurity indicators from
conventional surveys, pared~own rapid surveys, and
participatory appraisal methods.

In terms of their ability to track food inseCUrity, we
found that the rapid survey and participatory indicators
performed as well as the more conventional survey
indicators but were easier to collect. In addition, the
participatory methods proved more flexible than
conventional survey methods, more respectful to local
knowledge, better for establishing rapport between
investigators and villagers, and more promising for
nutrition education purposes.

4. Assessing the cost-effectiveness of food aid

Because food aid is now a scarce resource that
has altemative uses, food aid projects need to be
subjected to morn scrutiny in terms of cost
effectiveness.

Research completed in Bangladesh in 1994 ~xamined

the performance of two systems of public works
programs: one cash for work, and the other food for
work. Under the cash for work program it cost 1.3
dollars to transfer 1 dollar to the household. The food
for work program cost 2.5 dollars to transfer 1 dollar
to the household, but dollar for dollar had a larger
impact on food consumption. This result emphasizes
that the choice of food aid delivery system will likely
be driven by donor objectives.

5. How to link long tenn and short run strategies?

A Greater Hom without famine depends crucially
on good govemance: govemance that is accountable,
nondiscriminatory, and participatory. In addition, the
abolition of famine in the region rests on both long
term strategies such as investing in research to raise
the productivity of agriculture (crops and livestock)
and short-term strategies such as designing safety
nets for those who do not have access to resources
or labor.

But how to link the long term with the short term?
J have aJready mentioned innovative informal rural
finance schemes which allow consumption to be
smoothed today in order to preserve assets for
productive use tomorrow.

Labor intensive public works also exhibit potential
in this regard. Public works can act as a relief



program that develops the community by bl,;ilding
schools, clinics, roads, and shelter; and as a
development program that, by acting as collateral for
informal credit, or by building environmentally friendly
structures, is more sensitive to preventing the need for
relief. To date, experience from sub-Saharan Africa
is somewhat mixed. Some studies show that
participation in public works is self targeting, and
income-increasing. On the other"hand, there is some
unevenness in the participation and status of women
as a result of the programs, and, in addition, the
programs place heavy demands on institutional
capacity, especially at the regional level.

B. Second, what are the InformatIon and
analytical bottlenecks likely to be?

So, applied policy researc.h has al~l!ady given us
some ideas about how to leverage food security
through food aid. But when we look more closely at
the information and analytic requirements necessary
to think differently and act differently in this regard, a
number of gaps are apparent.

1. There is a need to locate and promulgate
success stories from Africa

In our attempts to find ways of leveraging food
security with food aid we must make sure that we are
not re-inventing the wheel. There are food security
success stories coming out of Africa. They do not
carry the journalistic impact of the failures, but they
should, and, if documented in a systematic but
accessible way, they COUld. 'MIat makes one project
work well, while a seemingly similar project does not?

Similarly if a regional approach to food security is
to be an important part of the success story in the
Greater Hom, we need to learn from the experiences
of SADC and the Club du Sahel. .

2. We nMd to understand the inherent tradeoff, in
asking food aid to worlc for long term food
security.

In some sense this workshop is asking food aid to
have a relief and a development focus.. but we must
understand that there are tradeoffs Involved.

The assumption Is often that there are no
tradeoffs to this approach either in theory or pl'lCtice.
Is linking food aid to food security a win-win situation?
Not always. We have to Bsk two questions:
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In attempting to make food aid have more of a
development focus does it lose its ability to have a
relief focus? and In attempting to make food aid
have more of a relief focus does it lose its ability to
have an development focus?

First, in attempting to make food aid have more of
a development focus does it lose its ability to have a
relief focus? Consider:

• the difficulties of implementing food for work
schemes as opposed to basic feeding
programs

• the need to monetize food aid despite the
vulnerability of markets to production
disincentives at certain times of the year

• the difficulties of measuring the short-term
impact of using food aid to improve
agricultural practices

• the potential quality risks of using labor
intensive public works to construct a health
center or school

• the dangers of reducing school performance
through reduced teacher performance and
increased class sizes through food for
education programs

• delays in program implementation due to the
less top-down nature of development
programs

• the danger of pulling food aid feeding away
from the more vulnerable under 5 group
through school feeding programs

SimUarly, in attempting to make food aid have
more of a relief focus does it lose its ability to have an
development focus? Consider:

• the tradeoffs of using food aid to promote
food production in low potential arees instead
of high potential Breas

~ the danger of making credit available to those
who are esp.c;~l'y \lulnl~blo, but do r1Gt
have enough time or opportunities to use it,
and therefore end up in a worse position
through failure to repay

In short, we need to know more about the economic
and political economy tradeoffs Inhef'8nt in the pursuit
of the objectives of relief and development.



3. Is leverage best achieved within a program or by
a set of programs?

We know food aid i!: most effective when used in
conjunction with other resources, but can single
projects achieve this linkage? Evidence. scarce as it
is. is mixed. For example. qualitative evaluations
done by IFPRI of the USAID-supported credit with
nutrition education program in Mali say yes. linkage
can be achieved within a single project, but
quantitative evaluations of the same project are more
circumspect.

On the other hand. when is it best to embody the
levtlrage process in a portfolio of projects? Note that
the design of a portfolio approach may have
especially large information, analytic, and coordination
requirements.

4. The need for research to do more evaluations

There is a need for research to focus more on the
operational realities of development. This requires
researcl1ers to focus less on links between abstract
variables and more on (1) working more closely on a
day to day basis with project management and (2)
collecting information on programmable variables.
This is rarely done. A recent Wortd Bank report found
that only 10 percent of 93 nutrition programs in Latin
America were evaluated, and only three of these
t)'.!aluations were judged to be of reasonable quality.
Some researchers consider such evaluations to be
beneath them. In truth, such evaluations may simply
be beyond them. It takes first rate research to unlock
the impacts of project and program design on food
security.

5. The drive to more inclusive and participatory
research

'M1atever reoearchers do to address these
questions they will need to do it in a participatory way.
They will need to listen to the visions of the national
governments, NGOs, donors, and most importantly, of
the hungry themselves: relevant research cannot be
conducted without an appreciation of the everyday
realities that the food Insecure face.

The incantives to program designers and
implementors may seem underdeveloped when It
comes b listening to the peopIa themselves, But tM
payoffs can be large. For example, a recent IFPRI
stUdy in Ethiopia shows that only 1 percent of all
public works participants were consulted about the
design of public works. VVhile most public works
projects in Ethiopia are based on soil conservation or

- 14·

reforestation, most participants desire public works
that construct health clinics and proVide piped water.

6. The need to strengthen capacity to undertake
analysis

Much of the applied research agenda described
above can only be carried out if research and
implementing institutions within the Greater Hom are
strengthened. There have been repeated calls for the
strengthening of IGADD (the Inter-Govemmental
Authority on Drought and Development). But nation.,1
and district agencies need to be strengthened too.
One impoliant method of strengthening institutions is
through conducting operational research side-by-side
with researchers from the region. I have just come
from Malawi and Ghana where IFPRI has long-term
commitment to doing just this with policy analysts at
Bunda College in Malawi and the National
Development Planning Commission in Ghana. Similar
commitments need to be shown to institutions such as
IGADD. For institutions in Ethiopia, there remains a
need to support regional bureaus in the Relief and
Rehabilitation Commission (RRC) and other
decentralized agencies.

c. third, I. .....arch up to the challenge of
mHtlng thOt bottltnecks?

I suppose it is inevitable that I would argue that
"yes" research is up to the challenge. But, in truth,
many of these gaps are eminently researchable. If
the applied research communit'f is to meet the
challenge, there are however, three important things
that we have to do differently:

• we must make sure that research packs a
punch outside the ~tademic arena. This does
not mean we back off on the rigor of the
research, bu~ that we realize that different
problems call for different levels of
sophistication.

• more attention needs to be paid to the
research process in terms of capacity
strengthening as well IS the research
outcome: both are indicators of research
quality.

• ~ mYIt mak8 &YRJ J\at applied rqlieaR;~ is
undlrtaken in 8 manner that 'Juilds up
institutional memory, this again, gotlS back to
my concems of us not leaming from past
work



In short. research results have to be accurate, have to
be instrumental in building capacity, have to be user­
driven, and have to be linked by some institutional
arrangement.

In conclusion, so long as economic growth
continues to be crippled by structural food deficits,
weak market infrastructure. inappropriate economic
policies and armed conflict there will continue to be a
role for food aid.

But. as is clear from the previous addresses, the
role of food aid will be fundamenta!!y redefined in the
next decade. Crucial to this redefinition will be new
ways of thinking about the coordination, management
and institutional aspects of food aid. But management
and coordination feed on information. Better
information and analysis-in terms of relevance,
methods, and process-is a cornerstone for this
redefinition.
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New ways of doing applied research must be
combined with new ways of acting upon the
information generated if we are to make food aid work
for lasting food security.

In his introductory comments at the World Bank's
Hungor Conference in late 1993, Tony Hall told an
allegorical story about how a fire only bums brightly if
all its logs are placed together. If the logs are
separated. most quickly bum out. Others continue to .
bum but they do not generate much warmth or
comfort. For the leveraging of long term food security
through food aid to OCCl,;r, efforts on the managerial
side and on the analytical side need to work hand in
hand to enS\Jre that the fire we are kindling this week
continues to bum brightly.

Thank you.



KEYNOTE SPEECHES: DISCUSSION

Responding to Crisis early Warning Systems
(CEWS)

Timothy Frankenberger: VVhat do we do if we get
the information from a crisis early warning system?
PVOs and others can normally tell where conflicts are
likely to erlJpt. VVhal to do about this information is
something entirely different. It is critical to think in
advance about the range of responses once your
early warning system tips you off. You might, for
instance, reposition things around the conflict area to
anticipate the refugee flow, or send in negotiators, like
Jimmy Carter, and try to fix things.

Ted Morse: In defining the response to crisis early
warning systems it is useful to disaggregate the
response into conflict resolution and conflict
prevention. You have a whale series of different
response options depending on whether you are trying
to resolve something that is already in the making
versus if you are trying to prevent something. In
terms of conflict resolution, you have a wide range
from til.... eminent personal negotiator, all kinds of
influences and sanctions, to inducements and
enticements that are not always successful, as
Sarajavo or Rwanda have shown. Let me all'O
empha~ize that in my opinion the world does not have
a very good decision making process to deal with
long-range cc!1f1ict questions. Even ~.he UN system
tends not to respond until it b8c0mes the CNN
moment and then they get forced to respond. We
have to structure something different from that For
conflict prevention, it ~y be useful to d,isaggregate
into short-, medium-, and long-term activities. There
are a wide rango of activities, but allow me just to list
a few.

D.v.loplng negotiation 'kille. First, people in
the region should know a little bit more about
negotiations. They should know the principles of
negotiation, and be better trained in the art of
negotiation. \\'here you have time that may be
one response.

Training and .xposure, Second, there ara many
lessons for the Hom to be leamed from recent
experiences of community-based organizations in
the Republic of South Africa that have been
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preventing and resolving conflicts. These people
from South Africa should be encouraged to come
up to the Hom to share their experiences. and
vice-versa people from the Horn should ~o down
and see how South Africans did it.

Long-tenn change. In the education systom.
In the long-run you may want to look at basic
education, beyond training and exposure.
Education fundamentally determines the value
systems of a culture or a society, and the
likelihood for short-or medium term chaos is often
embedded in an education system that may be
perpetuating hate and animosities. You will have
to change such education systems, even though
long-time education~1 and attitudinal changes may
payoff only in the long run, maybe only in 15 to
20 years.

G.yl. Smith: In terms of conflict early warning
systems we frequently do, quite frankly, have a real
challenge in terms of the political will of the different
parties involved. But to put a slightly different and
possibly more developmental twist on it, part of it has
to do with the timeframe we attach to early warning.
How early are those wamings? Are they one year or
are they ten to fifteen years? Let me give an
example. The effects of changes in land tenure on
pastoralists or of the creation of commercial farms, for
instance, may not cause a problem over the next 6
months. Way down the line it might. Presence of
Rwandan refugees in Tanzania who are not likely to
go back to Rwanda may overtime hold the keys to
conflict, depending on how you respond to it. If you
elongate the time frame-to 10, 15, or 20 years-you
can take a mom developmental look at what early
waming means.

Trad~ of long-ttnn dev.lopm.nt Ind ehort·
tenn relief and regional lead.rt' underatandlng

".tty H.nratty: This is a question for Lawrence
Haddad and Gayle Smith. eased upon your field
research and your discussions with African leaders in
the region, do you get a sense that they have an
IJnderstanding of the trad8-<lffs between long-term
development and short-t6rm relief options, and the



intricacies and complexities of food systems as
expressed by Lawrence Haddad?

Lswrenco Haddad: I would have to say no. But
then I would have to say that we, donors and other
expatriates, don't understand the trade-offs very well
either. The process b~at IFPRI has found successful
in the past is one at working together with ""tional
policy-makers and managers, and discoVEl, .rlg the
tradeoffs together. Our work in Ethiopia, for instance,
has drawn in p90ple from the Ministry of Agriculture,
Ministry of Planning, RRC, Addis Ababa University, to
name just a few, and together we discovered some of
the ,najor trade-offs.

Gayl. SmIth: I have to say that the awareness
within the regional political leadership of the trade-offs
between the present state of affairs and a stronger
focus on food security is uneven. And among the
leadership that thinks most developmentally, there
may be a keen intellectual awareness of those
tradeoffs, but at the same time there may be very Iittie
practical knOWledge of what it means in terms of
policies and specific programs. I don't know that
there has been that much research done on what the
trodeoffs are. VVhether that research exists out here
in the field, or back in Washington, New York,
Michigan, so on and so forth. We need to do more
practical research.

One of the impediments, I think, of grasping the
tradeoffs is that in most of the govemments in the
region there is the same institutional split between
development and relief/food aid that we have in donor
institutions. That needs to be overcome.

Sarba,.. Huddleston: I do appreciate the long list of
trade-offs offered by Lawrence Haddad. But it
appears that from the standpoint of programming
resources, you don't need to Icnow all the tl'adeotrs in
detail as long as you acknowledge their existence. I
don't think that multl-objective programming is going
to work. Development agencies should rather
program for one objective and, by default, you will get
secondary benefits tor the other objectives.

Coat of public work progl'lms veraus .nlght food
aid dlatrfbutlon

M.~,.tSonnw: Lawrence Haddad talk..M :tbottt
IFPRI studies on the cost-effectiveness of cash- and
food-tor-work programs. Has this included any
research on supplementary requirements in terms of
people, institutions etc. to actually organize and carry
out the work? Have you or others looked at the cost
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of setting up these schemes. Whether it is food-for­
WOI ~~ or caSh-far-work, versus the actual costs of
strai~ht food distribution? As we try to move from
relief to development, and we are trying to replace
free food distribution by food/cash-for-work programs,
it appears that we have to carefully assess the
resources to carry out these programs.

Lawrence Haddad: The numbers I presented were
based on variable costs. In the stUdy area the
delivery infrastructure was already in place. We tried
to get some quantitative idea of the fixed costs of
setting up administrative structures to effectively carry
out some of those programs, but this turned out to be
very difficult. As we all know, fixed costs are very
difiicult to assess and to allocate to specific activities.

Taking a regional perspective

DavId Morton: I'd like to comment on Ted Morse's
suggestion to look at the problems in the Greater Hom
of Africa from a regional perspective. But there is no
regional political body in the Greater Hom that we or
the govemments can work with. IGADD, at best, is a
technical agency. Secondly, to what extent is the
basis for better coordination at all regional level!
better donor coordination in general?

Tod IWClSe: David Morton is right on regional
bodies. There is a vacuum in terms of regional
organizations hem in the Hom. I'm not sure W3

presently see the kind of vision and leadership in
IGADD that guided SADCC over its 15 years of
existence. In spite of many frustrations we have to
give SADCC credit tor a grand vision of development
and political solidarity that eventually made a'
difference in Southem Africa.

But I think that the political leaders aro seeing that
the rest of the worid is beginning to organize, not only
for trade, but In terms of political identity and
solidarity. We do not feel that IGADD is the only
institution, by any means, that we would want to work
with. But It probably at the moment is the one that the
leaders of the region would like to see strengthened
by the donors to work on some aspects of regional
interest, not all of them. I think, they still have to
educate us in terms of what they would like done, for
instance, on conflict resolution prevention and
!'!ledlatio,,_ It is very import:ant for leng·term regional
development to strengthen all kinds of P~'.'9ssional

and technical institutions, public and private. These
may nllnge from the East Africa Agricultural
Economists group that can help in capacity building



and local research to the Center for Population
activities in Nairobi.

In terms of coordination amongst donors, that's
exactly what we call and strive for in the Initiative,
ideally under African leadership; the type of strategic
coordination where we can sit down and share
information, examine policies, and say '''Mlere are we
duplicating? 'Nhere are we hurting each other?",

American leadership In the Greater Hom of Africa
Initiative

Joe Gettlor: In order to maintain the momentum of
this Initiative, we should raise the question of
continued American leadership over the next two,
maybe even five years. Are Americans willing to
provide the appropriate resou~s and personnel-with
sufficient seniority, experience, talent, and vision·-to
maintain the focus of the GHAI?

Ted Morso: There are two answers to this. First of
all, USAID has made a commitment to institutionalize
'the Initiative in the Agency so that it is not depending
on any task force or any individual. But, in the end,
the initiative has to be something that is far beyond
USAID or the U.S. Govemment. It must be ultimately
led by the continuity and the vision and the insights of
the Africans themselves. If the leadership depends on
USAID, we will have failed. Or, as Gayle p~t it at one
point, ''The United States is prepared to be the
midwife for this Initiative but we',e not prepared to
raise it as a single parent." It won't work as a single
parent.

The role of commercial food marketl.

John Flynn: I was expecting lawrence Haddad to
discuss • bit more the role of commercial food
markets for food securlty, at local, regional, national
and intemational levels. Some time ago In Nairobi,
we talked about the impending crisis which Ted
discussed in his keynote address. However, one of
the main reasons why the crisis was averted was not
mentioned: the very rapid commercialization of
regional food markets. More than a million tons of
cereals were imported into Kenya commercially which
averted a major disaster in that region.

I can see, you're asking, what does this have to
do with food aid? One of the major and more
creative uses of food aid over the past several years
has been to use it to encourage market reforms,
particularly through title III resources. The impact may
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not have been researched or documented very well,
but has been significant. We need to think much
more commercially about our food aid programs. For
instance, we could be hedging in intemational
commodity markets, that deliver food in predetermined
time. There are all kinds of streamlining mechanisms
that could make things cheaper than what we are
doing them now. We need to open our eyes a bit
more, and think about how to better tap into the power
of the private sector,

Ltwronco Haddad: I indeed overlooked commercial
food markets. I think it is crucial that we carefu!ly
analyze the liberalization of food markets, as well as
input and labor markets, and see how that dovetails
with the way we use food aid. We are, for instance,
very concerned about pUblic works programs
becoming such a major component in Ethiopia that
they may disrupt the fledgling labor markets that
currently exist. We have to be very cognizant of these
tradeoffs between existing market activities and public
interventions such as food aid. The critical question
in each case is: How can food aid strengthen, and not
undermine those markets?

Elongating the time frame of cost/benefit analy.e.

Slain. Pope: Gayle Smith talked about elongating
the time frame to use in crisis prevention, up to 15 to
20 years. Intellectually, I think, that makes very good
sense. The problem is how many of us are in a
position to program or budget along those lines?

Gayl. Smith: I think, Blaine is right. There would
have to be institutional changes to allow for a longer­
term perspective. 'Nhen you program assistance to
refugees from southem Sudan, do you assume that
they are going to go back in six months and therefore,
program that as relief? Or do you assume that the
war might go on for some time, that they might be
displaced for quite a long time, and that, therefore,
you need to take a development Qpproach?

Jim Phlppard: In the context of a longer time-frame
I would like to go back to points raised by lawrenee
Haddad. In doing research you also probably want to
look at the long-term developmental Impact of making
people food secure and self-sustained over a longer
term. Does that factor Into your cost-beneflt analysis?

uwrwnc. HMklad: We, indeed, need to pay more
emphalis to factoring in long-term food security
benefits into our costlbeneflt exercisGs; the food
security community is fairly poor at that. The
education lobby has been dramatically successful at



doing this. In contrast, we have not trumpeted the
fact that improved food security has a lifelong impact
on labor productivity, cognitive development, and even
in lowering fertility through a decrease in the desired
family size. These are all long-term benefits, social as
well as private benefits. and we haven't done a good
job of explaining their magnitude to the public.

Transitory versus chronic food In.ecurlty and
ultimate food aid prlorltle.

Barbs,. Huddleston: Lawrence Haddad spoke
about food insecurity as primarily relating to riskiness.
That sounded as if a:l the indicators of whether a
person, or a family or a community were food insecure
were related to the degree of their risks. This is,
indeed. an appropriate definition for transitory food
insecurity, for families who move in and out of a food
insecure situations. These families would see relief
as the response in times of need.

But by far the larger problem is that of chronic
food insecUrity. But in this case it is not really a
question of risk. If a family is chronically food
insecure. it· does not have enough food for their
nutritional adequacy all the time. Chronic food
insecurity is more a problem of poverty. This, partly
explains, Why food aid and other resources should be
used in developmental activities to address the
poverty problem in order to overcome food insecurity.
If we tackle the chronic problems, we mig~'t get at the
root causes, and therefore we may also eliminate
transitory food insecurity.

Allen Jones: I would like to ask a very fundamental
question: is the ultimate priority for the use of food aid
food relief or is the priority development? I perceive
mixed signals so far. Is there really a choice for us,
in a situation of diminishing resources, other than to
concentrate on the relief? I was prompted to ask this
question by the organizers' choice of the Ethiopian
Govemment's welcome speaker this moming. Mr.
Debebe is a representative of the Ministry of Extemal
Economic Cooperation which suggested that your
answer Is 'developmenf which his ministry is
principally involved in. The Ministry of Extemal
Economic Cooperation probably spends maybe 2 to 3
percent of its time thinking about food aid. There is
another organization in Addis Ababa, the Relief and
Rehabmtatfon Commission, that spends 95 percent of
its time thinking or dealing with food ald. Have we
just gotten a very strong message what USAID's
priority is?
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Margaret Sonnor: By inViting a representative of the
Ministry of Extemal Economic Cooperation for the
official Welcome Address there was, indeed, an
intended, hidden message. All too often we
automatically assume that food aid goes with relief.
The invitation was a very overt attempt to say that's
not the case. We have to look harder at where to
invest our scarce food aid resources, and we have to
emphasize the development side more. We have to
start saying in some of the relief places "we're not
going to do it because we have a better investment on
the development side."

BClb Kr3mor: 'Nhether USAID/FFP assigns priority
to relief or to development is a very difficult question
tn answer. Because of the cost. size and compleXity
()f emergency activities and a stagnating bUdget, we
nave been forced to provide more of our resources to
relief activities in the last years. We have tried to
protect the development budget. But we have been
only partly successful, and success is not ensured in
the future. It has been suggested that AID should just
provide all of its food resources to relief activities. I
think that would be a major mistake.

No one wants to have to make a very difficult
decision be~een providing a food supplement to a
lactating mother in the highlands of Peru or prOViding
food to a Rwandan refugee. Unfortunately, in my
office, we have to make those decisions. We have to
determine how to establish these priorities.

We will have to use food aid more effectively to
address both short-term emergencies and to establish
the framework for long-term development to avoid and
mitigate emergencies. We have to start thinking more
creatively about breaking down the dichotomy
between emergency and development and how to use
a very finite resource to address both relief and
development. It's not easy, but therein lies our
challenge.

G.y/e Smith: I would be disinclined to make a
choice between relief and development. Following up
on Barbara Huddleston's important point, I would say
that one of the characteristics of this region is that
transitory food insecurity quickty turns into a chronic
situation. For instance, mass migration all over the
region goel unresolved. Just take the example of the
Rwandan refugees in Tanzania. If they are going to
be there for 20 years. you will hav@ to fonj{ :It ~rn
through both lenses at once. A lot of the structural
food deficits in the region are bom not only from the
fact that population and economic growth have not
moved in pace, but also from profound demographic
changes.



Timothy FrankenbGrgor:

Choosing the right kind of relief-based
development actlvltle.. First, I think that you can
always do development with relief activities. But the
kind of development you chose do is critical. In an
area where refugees are not planning on staying
forever, there are certain kinds of development
activities, for instance training, that can easily be done
in camps. Things are different when you plan to settle
refugees, allocate land resources, or improve
agricultural productivity. There has to be a time
threshold after which the intervention mix is allowed to
change.

High-potential v....u. low-potentlal area••
Second, it is really critical to distinguish between high­
potential and low-potential areas in terms of food aid
supported development activities. In some places,
agricultural infrastructure investments will be too
expensive to bring a totally degraded area back to
productive agriculture. This doesn't mean wo
shouldn't try to develop these areas, it means that the
kind of development we should do may be different.
It might be more focused on human capital rather than
on agricultural infrastructure. You could still use food
aid programming for it, but you need to bear in mind
the local conditions. .

G.ographlc dl.trlbutlon of vuln.rablllty and
a•••••m.nta. Third, on chronic versus transitor/
insecurity, we really have to understand how
vulnerability is geographically distributed. That
doesn't mean that FAO should come in with one plan,
and AID should come in with another plan, and that
WFP should come in with a third plan. Ifwe are going
to do VUlnerability mapping for a country we have to
get everybody to buy into the same plan and we
should talk about coordinated efforts. We then can
strategically decide who is going to take on those
areas that are totally degraded; who's going to take on
those areas that have a little more potential but have
transitory food Insecurity, and who is going to work in
areas that might be alright now but might be where
negative trends may be going on such that the area
may eventually become food insecure?
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John Grant: We have complex regional problems
that require long-term solutions. So the question of
how to maintain the commitment over the long-term is
absolutely critical and very challenging. I think, one
possible approach is to try to develop a consensus
among the people of the region, donors and others on
some measurable objectives to strive for over the
medium-term. Currently we may have 2000 goals.
let us try to generate some consensus over the most
important ones, some commitments for measuring .
specific indicators. Hopefully that will have some
chance of surviving the changes in individual country
leadership and donor priorities.

Mont .mpha.l. on "1I.f-t~,v.lopment

G.r.ch.w Dlrlt.: Several speakers at this
workshop have talked about doing things differently.
How in practice are we going to do things differently?
I'd like to comment particularly on the relief-to­
development continuum. It might appear that the
relief-to-development continuum is one of these new
fashionable concepts. To me it's not. It has always
been a necessity.

If we look at Ethiopia, the record shows that
during the 1973-74 famine more than 200,000 people
died, probably one million people suffered. Ten years
later more than five million people suffered and an
estil'tlated one million people died. Since then every
year a minimum of five million people suffer from
some sort of food shortages, be it transitory or
chronic. And the current estimate of food insecUrity is
in the order of 5Q.60% of the total Ethiopian
POPulation.

We have to look again at our activities in the past
and make sure that every food assistance we provide
todayI while saving lives, at the same time, provides
the necessary ground for those people to be able to
rebuild their future and to make them resilient.
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Mr. John GflJnt is from the Unn.d States Agency for Intem"tional Development Bureau for Humanitarian Response••nd Offfce of
ProgflJm Pfanning and Evaluation

THE NEW FOOD AID AND FOOD SECURITY POLICY PAPER - AN
OVERVIEW

1. Developing strategic objectives for food aid

This paper is part of an Agency wide process to
better determine our objectives and strategies. A year
ago we issued broad strategies for the five sectors
USAID is working in to achieve Sustainable
Development, that is (i) Economic Growth, (ii)
Population Health and Nutrition, (iii) Environment. (iv)
Democracy, and (v) Humanitarian Assistance. We
have now taken it a step further with Implementation
Guidelines for all these sectors which were finally
issued just a couple of weeks ago. But none dealt
adequately with food aid, and there was a desire for
a special paper which focused specifically on how
food aid would be used to achieve food security and
accomplish our strategies for sustainable
development.

3. The changing global context of food aid

There was felt need for a policy that reflected the
changing Global context related to Food Aid-in terms
of agriculture and the changing capability of different
parts of the world to meet their food needs, complex
emergencios and increased demands on food, and
changing food aid availabilities.

In terms 0; agriCUlture, East Asia and Latin
America have made significant progress in their ability
to feed themselves. It is places like the Greater Hom
of Africa where food deficits are tlkyrocketing. The
food gap In Africa is expected to quadruple to 50

There is a strong emphasis in the Agency to
"Manage for Results". The Govemment Performance
and Results Act requires us to have clearly defined
objectives and indicators for all aspects of our
program. With the added budgetary pressures we
need to document more effectively the results of our
programs, and this need is acutely felt in the Food Aid
area. There is a strong drive to shift our focus from
food as an input to the results of these programs.

2. Managing for results
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This document is designed to guide program
development and resource allocation for all USAID
administered food aid activities. It is an important
document that Missions and PVOs alike should be
utilizing-hopefully in conjunction with one another- as
they develop CPSPs and MYOPs. It is also a
document that we will be using in Washington for
review of MYOPs and Mission CPSP's. The guidance
is timely because it should serve as a key reference
point and anchor for this workshop as we think about
how best to program our food aid and couple it with
DA resources to maximiZe the impact on Food
Security. This is the first test of how these guidelines
should be interpreted on the ground in a specific part
of the world.

I have been asked to review the highlights of the
new Food Aid and Food Security Policy Paper which
was signed exactly a month ago today, and was
formally issued just 10 days ago. This paper had a
gestation period which stretches back almost a year.
The PVOs and a number of actors in the Agency have
been involved. Carol Lancaster gave the original
push to develop the paper, and she and PPC have
significantly contributed.

Introduction

The paper lays out general guidelines and
principles to guide the programming of food aid but it
is not meant to dot every I and cross every t. It is not
intended to be a straightjacket, but to establish useful
guidelines of achieving our ultimate objective of
improving the food security of poor and hungry
people. Underlying the paper is an understanding that
we are dealing with highly complex problems and
some fleXibility of approach Is needed.

Some background and context may be helpful In
understanding and interpreting the paper.

Background Ind context



million tons in the 90s. In the last six years per capita
food production has declined in 26 countries in Africa.

4. Food aid as a scarce resource

It is increasingly realized that food aid is now a
scarce resource. The GATT and farm subsidy
reductions are reducing agricultural surpluses in tho
US. In the future, Government budgets for food aid
will be subject to the same budget constraints as other
forms of assistance. Increasingly, a dollar of food aid
is equivalent to a dollar of DA. At tho same time there
are exploding demands from complex emergencies
around the world. Between 1989 and 1993
Emergency Food Aid needs have more than doubled,
from $1.1 billion in 1989 to 2.5 billion in 1993. USAID
has to ensure that food aid is used as effectively and
efficiently as possible.

5. The special nature of food aid

It has to be recognized that food aid is a
specializad resource, that has both advantages and
disadvantages as a tool to promote sustainable
development. It has immediate value in addressing
hunger, it is a valuable complement to other
programs, and has been relatively abundant
compared to other resources. But it can also disrupt
local markets, distort local ~gricultural markets, and
local consumption patterns.

6. Learning the lessons of the past

There was also a desire to capture some of our
lessons learned from working with food aid over the
years and to encapsulate them in policy. One of the
most powerful ones WIS that food aid when used in
isolation has limited impact-in order to be most
effective it must be integrated with other resources.

7. Unking relief and development

Growing awareness of the "Relief to Development
Continuum"I and realization that relief and
development are not at opposite poles, with relief over
here and development over there. The two are linked
and W& haY& to. IAtegAlte 0tiF hUmMit8rien illli5~nee

and development resources more effectively. We
have to use our DA resources and Food development
programs more effectively to prevent crises and
mitigate their effects, and we must use our emorgency
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resources more effectively to promote a return to
development.

Polley guidance on emergency food and the relief­
recovory~evo'opment continuum

The policy paper highlights the fact that although
we have traditionally thought of and managed "relief
food aid" 2nd "development food aid" separately, they
are in fact part of a "continuum". On the one hand
long-term food security efforts through our DA and
food aid development programs constitute the best
"preventive strategy" for dealing with acute food
needs; on the other hand, emergency food aid, if
properly programmed, can help to promote long-term
food security.

The paper calls for a new approach to
"emergency food aid" and other relief interventions.
They should be designed and implemented on the
same principles that guide sustainable development:
(i) capacity building, (ii) participation and sustainability,
and (iii) decentralization and human capacity
development. We need to ensure that emergency
programs look at long-term development needs while
meeting short-term critical needs. At a minimum they
should not undermine long-term development efforts.

The paper specifically calls for much greater
attention to the relief-to-development continuum to
reduce vulnerability and mitigate the impact of
disasters. Food insecure countries must be prepared
to cope with recurring drought and even with political
conflict. Equally important, relief programs must
ensure that families are able to return as quickly as
possible to productive lives. The paper calis for a
new framework to assess needs and program
resources along the relief-to-development continuum.
For example, how can we use relief and development
activities together to maintain productive capacity or
prevent migration? This is an area Which is still to be
developed and I hope we can make progress in
outlining this framework at this workshop.

Key teneta of the policy paper

1. DeRnifiott of food !tiGiirity

It Is Important to realize that the policy paper does
not try to redefine food security. The broad definition
of food security contained in the 1990 amendments to
PL 480 will continue to govem food ai~ program



development. PO 19 will also remain in force. The
legislation defines food security as

"Acces~ by all people at all times to sufficient food
and nutrition for a healthy and productive life."

AID's definition in PO 19, which draws on the
legislation, is:

'''MIen all people at all times have both physical
and economic access to sufficient food to meet
their dietary needs for a productive and healthy
life."

This definition incluc.as the three key variables
which are central to the attainment of food security:
availability, access and utilization. Food availability
may be ensured by appropriate farm household
production, other domesti.c food production,
commercial imports or food assistance. Food acc...
is linked to income available to the household,
distribution of income within the household, and the
price of food. Food utilization may be improved by
better nutritional knowledge, or health, water and
sanitation facilities.

2. Causes of food insecurity

The paper also recognizes that the causes of food
insecurity are extremely broad and complex. They
include chronic poverty, population growth, poor
agriCUltural output, poor infrastructure, inappropriate
policies, disease, poor water and sanitation,
inadequate nutritional knowledge, inappropriate
cultural practices, civil war and ethnic conflicts. In
some way the causes of food insecurity cut across all
the sectors that USAID works in, and in the broadest
sense all our strategic priorities contribute to food
security.

3. Geographic and program priorities for food aid

Within this broader context, the policy paper takes
a careful look at food aid, its sP'!Cial qualities as a
resource, and our lessons learned with food aid over
the years and develops some key tenets about how
we should manage food aid to maximize its Impact on
hunger and food insecUrity. Two central tenets are
tNt ill «def ttl fflitXimiflt the- impact of feed :aid we
must allocate it to a smaller number of priority
countries, and we must focus it better on a few priority
program areas. In sum, we need better geographic
and program focus.

·23·

In future, priority in allocating food aid will be
given to the most food insecure countries. and within
those countries to the most food insecure groups.
The rationale is very clear: if ~/OU have a scarce
resource which is expensive to manage it should go
where it is most needed and can have the greatest
impact. This means a shift to South Asia and
particularly to Sub-Saharan Africa.

Secondly, USAID will give priority in allocating
food aid resources to programs which improve
agricultural productivity and household nutrition. The
decision to focus our food aid programs on enhancing
agricultural productivity and improving household
nutrition is based on our experience and belief that it
is these programs that have the greatest potential for
sustained improvements in food security. This is
particularly true in the food insecure countries of
Africa and South Asia, where SUbstantial numbers of
the poor depend on agriculture for food or income.

Implication. for food lid program.

1. Title III Programs

First, greater priority in allocating food wUl be
given to countries most in need of food. Under
current world conditions these countries are primarily
in Africa. Second, highest priority will be given to
programs with direct linkages to increased agricultural
production and household level food consumption.

2. Title II Programs

As for title III, priority will be given to programs in
those countries that need food most and where food
insecurity is greatest. Title" programs will focus on
improving household nutrition, especially in children
and mothers, and on alleviating the causes of hunger,
especially by increasing agriCUltural productivity.

For Title " programs there will be somewhat
greater ftexibility in identifying countries and types of
programs. TItle II programs will be eligible for funding
In countries which may have made progress on food
production at the macro level, but where there are still
large numbers of poor and hungry people. \/\'hile
priority will be pl~ on agricultural production and
household fevet nub iUa". ottmr programs wtrtctT may
contribute to food security, such as programs that
increase income through economic and community
development and sound environmental practices, will
also be supported.



3. Range of programs

Some may wonder if focusing on agricultural
productivity and household nutrition may give undue
attention to two legs of food security, that is
availability 2nd utilization, and ignore the third one,
access. Three key points. First, in developing these
policies we looked carefully at the comparative
advantages of different t/peS of resources, and we felt
it was important and appropriate for our dollar funded
Mission programs to tackle the income and access
problem directly. Improving the agricultural
productivity of poor farmers does contribute to
improved access in important ways-both increased
income for the household, and decreased prices.

Second, both Agricultural Productivity and
Household Nutntion are broadly conceived. The
illustrative list of agricultural productivity activities
ranges from agricultural policy development and

. establishment of private credit institutions to the
introduction of cash crops to improve incomes, or off­
farm microenterprises to improve the marketing of
food or agricultural inputs. The list of household
nutrition activities ranges from health and nutrition
education to water and sanitation, and it includes pilot
programs to improve local storage and household
food preparation.

Third, the bottom line is effective and efficient use
of food aid resources to reduce hunger and achieve
food security. We are very serious about applying
these priorities but if a PVO has other interventions to
propose based on a careful analysis of what it takes
to achieve food security, we will consider them, but
there is an added burden of proof on the side of the
PVO.

Implication. for all agincy progrll..

1. Integration of resources

Food aid should be Integrated to a greater extent
with other assistance resources, particularly USAIO
Development Assistance. Greater priority on this
integration must be the responsibility of both the
Missions and the PVOs. Proceeds from the
monetiZation Of toott SftoonJ 5 uncJ to compAiiffl8nf
direct feeding programs and to support development
programs, particularly those which enhance
agriCUltural productivity and/or improve household
nutrition. This flows both from the finding that food
aid is most effective when it is used In conjunction
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with other resources and that food aid is a major
resource that has to be programmed more effectively
in conjunction with DA resources.

2. Mana~ing for results

There will be a much greater emphasis on
"Managing for Results" with Title II. In order to
accomplish this, greater attention and resources will
be allocated to strengthening the program
development and management capacity of USAIO's
food aid partners: PVOs, NGOs and the World Food
Program. USAID field Missions will strengthen
collaboration and dialogue with these partners in
working to achieve mutually agreed upon objectives.

USAID is committed to bringing food aid programs
into a managing for results framework with clearly
articulated objectives and measurable indicators. In
order to achieve this there needs to be:

- Much better communication and coordination
between PVOs and field Missions in the
development of strategic plans. USAID and PVOs
need to have a "shared responsibility concept' in
planning and managing food aid programs.

- USAID and PVOs should develop and implement
a shared framework for measuring results in food
aid programs. As part of this we need better
indicators and systems to measure results.

- USAIO and the PVOs need to develop better
information systems a"d assessment tools to
design food security programs.

- USAIO must provide PVO capacity building to
ensure that results are achieVed.

3. Responding to emergencl6s

We need to develop greater budgetary flexibility to
respond to emergencies. Emergency food needs are
growing and we want to meet recurrent emergency
needs without draining food aid from development.
This may need to come from measures such as
expanding the types of commodities in existing
reserve systems and improved multilateral
CO('jl'6inaucn. USAlOlW is alSO exproring flie
possibility of new legislation.



4. Agricultural research

Reshaping Agricultural Research: USAID wants to
develop a broader and more inclusive vision in
applying agricultural research to food security. USAID
is going to encourage the development of new "food
security crops" that can be grown in chronic food
insecure areas-crops such as "super cassava" and
drought resistant maize. USAID intends to work with
national systems, U.S. centers of excellence, and the
International Agricultural Research Centers.
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5. Donor coordination

Improved Donor Coordination. The paper calls for
USAID to playa much more active donor coordination
role in order to develop an integrated food aid and
development strategy to improve food security in the
Greater Hom of Africa.
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PRACTICAL IMPLICATIONS OF THE NEW FOOD AID POLICY IN
THE GREATER HORN OF AFRICA

Ms. Gay18 Smith is Advisor to the USA/O Chief of Stlltr

I have been asked to address the 'practical
implications' of the new USAID food aid policy.
Having only leamed two days ago that I was to make
this presentation, I cannot say whether this means
that the organizers think I know something about the
subject or ttiat they think I am quick enough on my
feet to make something up. I will do my best, but
would like to add that I think it would be useful if the
worl<shop could also solicit from field staff their views
on the practical implications of this policy, as they are
well-placed to identify the nuts-and-bolts implications
of new directions: For my part, I will try to focus on
areas where new ways of thinking will be warranted
and/or decisions will need to be made.

First, the global context in which the Greater Hom
of Africa exists, and within which this new policy is to
be implemented must be taken into account. As we
are all aware, the world is seeing the formation of
potent regional trading bloa;-as evidenced by the EU,
NAFTA, etc.- in much of the world but the absence of
these in Africa. There are signs that the continent is
moving toward forming its own blocs, whether this be
through SADCC or COMESA or other mechanisms,
but at present the fact remains that the North and the
developed South are mOVing to consolidate their own
regional markets, and that these are becoming
increasingly closed to Africa, the South's most
underdeveloped area. At the same time, while the
GATT has been received with enthusiasm in many
parts of the world, there are not many who would
challeng~ the argument that it is likely to have less
positive-and possibly more negative-imp8ct in Africa
than in other parts of the world. A!J a consequence of
these two developments, the terml of trade continue
to be generally unfavorable for the GHA region.

Second, there hal been a dramatic shift in the
allocation of development resourcel to the region.
Over the last decade, there has been a marked
increase in the percentage of assistance deployed
towards rnacro-economic goats. Combined with I[ net
decline in ODA resources and a skewed relief-to­
development assistance ratio (2:1), this hal meant
that in many cases the amount of development
assistance targeted to production, and partiCUlarly to
small producers, is falling.
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Third, as we have heard from another speaker,
production in the region is decreasing. It is important
to note, however, that this is not simply because of
the absence of an "enabling environmenf' or because
population growth is outstripping economic growth;
there are multiple other reasons. Among them are the
gradual erosion, over time, of the productive assets of
small farmers forced to cope with war or drought, and
the failure or inability of govemments or donors to
replace these. We must also take into account the
decline of regional infrastructure, and the paucity, in
many parts of the Greater Hom, of local infrastructure.
The fact that international aid investments have
favored relief over development assistance, and that
the primary component of relief assistance is imported
food, is also causal. Finally, we must take into
account the significant impact of migration in the
Greater Hom, which disrupts production, places
enormous stress on the natural resource base,
dramatically (although sometimes positively) affects
labor and trade patterns and, most significantly,
removes small producers from their land.

I am not attempting to paint a dismal picture of a
region which, to my view, is at its most exciting and
potentially robust point in history, but rather to make
clear the important of our acknowledging, from the
outset, that the economic environment for Africa is not
what it is for Latin America or for the former Soviet
Union. I must also point to another reality which will
have direct impact upon the new food aid policy, and
that il the reality which dictates that this region will
likely see an increase in Iocaljzed-or in some cases
reglonal-erisel over the short-term. We are all
watching Burundi dosely, Somalia is far from over,
and Sudan il quickly transforming from a national into
a regional crisis. The 'souther tier' of the Greater
Hom, meanwhile, is witnessing what may t,e a sharp
decline In collective regional securtty.

Before proceeding, I hope you will allow me a
brtet edltofliil momiilt. Amnmenti Of tmI r8gion,
including some of those provided here, employ the
term "chaos" to descrtbe the instability and turmoil that
we have seen in Somalia, Rwanda and other parts of
this region. Clearly, those crtses are messy and
complex; but while they may appear chaotic or
senselesl to an outsider, we must bear in mind that



what appears chaotic on the surface obscures an
underlying political logic. In other words, these crises
have political and economic roots, and are not merely
the consequence(s) of madness, ignorance or cultural
incli"ations toward violence. 'M'1en we acknowledge
these political and economic dimensions, however
foreign they may be, we stand a greater chance of
fashioning political and economic responses that bear
relevance.

The New Food Aid Polley

The new food aid policy is divided into several
components. I will attempt to look at the implications
of those which will apply to all programs.

1. Gre.ttor priority In allocating food aid will bo
glvon to countrlu most In neod of food.

That food aid will be provided to a smaller number
of countriE':s (as the policy later states) is not
necessarily a bad thing. It may mean that USAID
will have to apply some kind of triage to determine
where food resources can most effectively be
deployed. It will further require that the regional
p9rspective which is now gaining currency be
deepened: in other words, it will be necessary to
determine which interventions represent an
investment in economic and political stability, both
within and across borders.

This policy shift-coupled with the anticipated
overall decline in total food aid resources
available to the Agency-may also provoke USAID
to make some intelligent decisions regarding
when and where food aid-as opposed to some
other type of resource-is the most appropriate
response to crisis. In consultations conducted in
Rwanda and Somalia on the Greater Hom of
Africa Initiative (GHAI) during the last several
months, individuals, NGOs and some donor and
govemment officials expressed the view(s) that
there is too much food aid available in those
countries, that it is "turning us lazy" and distorting
market recovery. As the crisis in Burundi
escalates, it is important to consider, well in
advance, whether food is likely to be a useful
resource, or whether other inputs might prove
more valuable.

The example of Sudan poses the question most
~tarkly. Currently, the USG provides a significant
amount of food aid to Sudan, not because
production is down-in fact, the Sudanese
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Government is expected to export one million tons
of sorghum this year-but because t~,e

Government itself refuses to allow food produced
in Sudan to be distributed to Sudanese citizens.
'M'1i1e one cannot in good conscience advocate
that the people of Sudan be starved in order to
punish a Government many of them themselves
reject, the Sudanese situation does beg the
question: is the continued use of food aid, either
by itself or in the absence of an over-arching
strategy, cre~ting an enabling environment for
war? More practically, this situation should force
us to look at what other resources might be
deployed in Sudan in order to, for example.
increase the ability of food aid-dependent
communities to produce for themselves.

2. Food aid will be Intogratod to a gruater extent
with othor 8ss/smnco rosourcu (particularly
USAID rosourcu).

Everyone in the room would agree that there is
good reason to integrate assistance resources
and so ma1Cimize impact. However, I thirlk
everyone in the room would also likely agree that
massive structural impediments stand in the way.
Within USAID, as within many bilateral and
multilateral agencies, within a number of NGOs,
and within many African governments, relief and
the provision of food aid are perceived and
programmed in almost total isolation from
development planning. These divisions are
expressed in terms of the fact that there is little
joint planning (of food and development
programs), that relief and development staff
commonly work in separate agencies,
departments or ministries, and that there is often
tension between the two. These structural
impediments will have to be removed if resources
are to be effectively integrated.

Similarly, analyses of food security or short-term
food emergency needs are rarely, if ever,
conducted in conjunction with analysi~ of macro­
economic conditions. Structural ~justment

program planning does not often take into account
the impact of food aid upon national economic
indicators; the relationship between the reforms
generally included in SAPs and food~ or food
aid systems, is rarely scrutinized. Integrating
assistance resources will therefore mean
integrating analysis and considering how that
integrated analysis should inform policy.



Ethiopia in 1984-85 and Rwanda today both
provide practica; examples of one of the problems
to be overcome. Massive food aid programs,
most of which are initiated during the initial steges
of a disaster, necessitate the creation or
expansion of infras1..-uctural capacity, tor example
in the areas of communications, transport and port
clearailce. In these two countries, massive relief
interventions triggered the creation of dedicated
relief systems that emerged parallel to existing
national systems. In other words, Ethiopia in
1992 had two transport sectors: a 'normal' system
that was the primary focus !or economy analysis
and planning, and a ten-year-old 'temporary'
system run primarily by NGOs and aid agencies
which functioned largely outside of the 'normal'
national economy. Integrating resources means
ensuring that dual systems are not created, where
possible, and that, where necessary, they are not
und,~ly sustained.

One of the areas in which integration is likely to
be most important in this regia". is that of
intastructure. Of critical importance in the GHA
countries suffering from structural food deficits,
such as Ethiopia, is the expansion (or creation, in
many areas) of rural infrastructure, and
particularly roads. Throughout the GHAI regional
consu:tations, participants pointed to the ne3d tor
maintaining and strategically expanding regional
infrastructure. 'M1i1e the needs are clear, at least
two practical considerations remain. First, though
the intemational community appears to recognize
the need for infrastruetul"3l development, the trend
in recent years has been against development
investment in this sector. Second, food-tor-work
programs have gained new curre"1CY in the region,
and are viewed in many circlf'~ ~:. viable means
of expanding rural infrastructure; however, it is
imP<' i'1ant that these programs, while important.
not be viewed through a tormulaic lens, and that
food-tor-work, overall, not be seen as a panacea
or as a substitute tor additional investment in this
sector.

Finally, integrating food aid resources with other
assistance implies int~l1rating food aid resources
into an economic context. I am not, as yet,
convincecl that we know enough to do this
effectively; wrtikl th& informatk;n may _out there,
the extent to which it intorms our thinking remains
to be seen. For example, how much do we know
about how local household economies, as
opposed to national economies, function? \Nhile
we emphasize the Importance of the private
sector, how much do we know about the rural and
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peri-urban private sectors, such as the "horse-eart
private sector" that operate at the Village level,
and into which food aid is often inserted? How
well do we understand -or to what extent do we
take into account-the impact of food aid
resources on pastoralists, as opposed to settled
farmers?

Integration will require understanding these issues
and more, and leaming about them not only from
studies but from consultation with local
communities. At the same time, it will require
taking a strategic look at how-and in some cases,
if-food aid resources can support market
formation or market integration. At the local level,
this might mean careful or 'tactical' distribution of
food aid resources, or the use of auctions or other
market-stimulation practices; it may mean,
however, avoiding the use of external food aid
and instead deploying cash resources toward
intemal purchase. Similarly, at the regional level
it will require both looking at the impact-both
positive and negativ~f food aid resources on
local mark~ts and upon re.]ional trade.

3. GlUier' attention and ruourcu wlU be
allocated to strength.nlng the program
dev.'opment and managem.nt capacity of
USAID's food aid partn.rs.

Building local capacity is obviously important.
However, there are a number of practical
implications of this policy shift which ~ear

consideration. First, it is important to take into
account that the increased allocation of food aid
to the, Greater Hnm region over the last ten years
has, among other things, led to the creation of a
cadre of food aid contractors, or NGOS whose
primary institutional function has become the
acquisition and delivery of U.S. or oth'!r donor
food ald. Coupled with the dram~tjc expansion of
the role of Intemational NGOs in the region, this
has had significant impact upon national
economies and on local politics. As pointed out
earlier, many of these agents are not Integrated
into national economic plans; many remain highly
operational, and are themselves considered by
some critics to be preventing the development of
cepectty It the locti 1evtM.

Throughout this region, debate on the roles and
responsibilities of African govemments, as
opposed to International (and In some cases local)
NGOs is gaining ground. Governments are
questioning the degree to which the NGO



All too often it means helping local NGOs to look
and act as we do, or empowering NGOs to meet
our administrative and financial requirements.
Capacity-building may necessarily entail
enhancing an NGO's ability to engaga with
donors, but it should also imply increasing the
ability of an NGO to meet its goals on the ground.

I can say little on this point except to stress the
importance of delivering commodities that are
appro~~iate to local market ccr.(!;i:ons and cultural
preferences. In other words, this new approach
shouid allow USAID greater flexibility with regard
to the provision of types of food aid that are likely
to be well received. It would be simple enough to
identify food I !source preferences for chronic
deficit countries, and to attempt to match available
commodities with these preferences.

Second, greater bUdgetary flexibility will also need
to reflect the current impediments to coordination
at the fiQld leval. Each donor, UN operational
agency, NGO and govemment operates on the
basis of a different fiscal year, call-forward
system, delivery system and reporting and
evaluation methodology. At the very least. and if
USAID truly wishes to maximize donor resources
by streamlining coordination, these realities need
to be taken into account.

The "relief to development continuum" is fast
becoming a mantra in this region. 'M1i1e it is, in
principle, important, we must first ensure that we
are all employing the same definition, and then
shift our discussion from theory to practice. rNe
must also bear in mind that what we are talking
about is not, actually, a continuum, but the
simultaneity of approaches).

In my view, giving priority to the relief to
development continuum means adopting a
developmental mindnt from me moment an
emergency response is fashioned; in other words,
evaluating, before 100,000 metric tons are rushed
to the scene, what impact that food will have on
markets and local production, the degree to which
that food can be utilized for productive purposes,
and the possibility that other resources (I.e.,

4. USAID will soek to Identify g",ater budgetary
flexibility to rospond to emergencies.

5. Gruter priority will be glv.n to tho ",110' to
d.velopm.nt continuum.
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It is important. therefore, to take a hard look at
who these partners are, at the strengths and
weaknesses of both the intemational and
indigenous NGO sectors, and to take into account
the need for an appropriate and mutually­
acceptable division of labor between
govemmental and non-govemmental actors.

It is further important to take into account the
importance of consistency in approach, and to
acknowledge the growing absence of this
consistency. It has been my experience that in
many countries of the GHA, there exist multiple
approaches towards determining the need for, use
of, and evc:luation of food aid resources;
govemments may have one view, each donor
another, and each NGO yet another. '!'hese
differences can be as simple as NGOs using
different-sized food ration~, and as significant, in
impact, as therefore causing tension between
different beneficiary populations. Just as USAID's
resources need to be integrated, so does the
overall package of resources deployed to a
country. Clearly, NGOs and other partners should
and must play a role in this; in most cases, so
should governments.

community is encroaching upon national territory,
and further questioning the sustainability of NGO
involvement in the provision of welfare safety
nets; many NGOs are themselves questioning in
the appropriateness of thei:- involvement in what
some consider to be the intimate realm of
governments, or local institutions.

There exist at least two more practical
implications of increasing our emphasis on
"capacity building." First, donors need to decide
how they see their NGO "partners." The term
partner is commonly used, but so Is
"implementing agency." "Donors" are "donors" but
NGOs are not. In fact, many NGOs are donors
themselves, and many have functions that extend
beyond serving as implementing agents for
bilateral donors. If they are to be seen as
implementing agents, or in a subsidiary role, then
little needs to change. If, however, NGOs or local
government agencies are to be viewed as
"partners," then this means that they must be
treated as~means eon.tllth 19 wittt them
before policies are made, and moving beyond
simple information-sharing and toward more
strategic coordination.

Finally, and perhaps most importantly, we must
det~rmine What we mean by "capacity-building."



In both Ethiopia and Eritrea, governments are
making a dramatic shift away from the distribution
of free food aid and towards the utilization of food
as a tool for development. People who are able
to work are eX~ed to work for their food, and
only those who are truly dependent receive free
food aid. Surely this attempt to move away from
food aid dependency should inform our decisions:

In many parts of the region, people have stressed
the importance of evaluating the entire food aid .
system, and not simply monitoring the end-use of
food aid resources. In other words, people are
calling for an evaluation of food aid resources and
programs from the point at which resources are
shipped to the point at which they are finally
utilized. This sort of evaluation, they point out,
might help to reduce the number of gaps that
often occur just prior to annual rainy seasons,
prevent port congestion, allow for more
qualitative, as opposed to simply quantitative,
observations, and also allow donors and
implementing agencies to consider their roles on
a much more equal tooting;

Finally, I cannot overstate the importance of
consultation to making the new food aid policy
work effectively. Very often, we think we know
what we are doing, and we assume--often with the
best of intentions-how people think and how they
will act. In almost 20 years in this region I have
~n constantly reminded of how little I know, and
of how much the people of this region do know.
Only when we recognize the depth of their
knowledge and understand that th"ugh
consultation "takes too much time" it is VilaI to
success will this policy bear fruit.

Thank you.

Prioritizing the continuum then also means shifting
our timeframe from a six-month maximum to one
of five or ten years. It means looking at Rwandan
refugees in Tanzania not as an emergency
caseload but, given political realities, potential
long-term visitors in Tanzania. It means
considering, before launching an operation into
Somalia, what the anticipated one-, two-, five- and
ten-year consequences will be, and therefore how
the operation should be conducted.

Many suggest that USAID, and other donors, give
insufficient attention to the issue of migration in
this region, and add that we need to look more
seriously at the effects and effectiveness of
assistance to refugees and returnees;

agricultural or other inputs) might also be
required.
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A large number of people consulted between
December and F~bruary made a streng call for us
to harmonize our policies and procedures. At the
policy level, they pointed to real and potential
contradictions between, for example, food aid and
structural adjustment policies. At the procedural
level, they pointed to the fact that every donor,
and NGO, has a different system for reporting on
the use of, for example, food aid resources, and
the standardization of these would allow local
govemments and NGOs to deploy scarce human
resources towards tasks other than "donor
managemenf';

Some vleWi from the region.

Finally, I would like to point to several additional
items which should be taken into account, many of
which were raised during the regional consultations on
the GHAI:



Simon Maxwell

SOME COMMENTS ON PRACTICAL IMPLICATIONS OF THE NEW
FOOD AID POLICY

Dr. Simon Max!NfIU is from the Institute for Development Studies

There is a renewed interest in global food
supplies, food security and the role of food aid. Of
course, this interest is partly institutional, propelled by
the upcoming World Food Summit next year. But the
discussion is also driven by panics over emergencies
that seem to be growing so fast, as John Grant
pointed out. That's why linking relief to development
is on top of the agenda. There is also a near­
Malthusian fear, which is concerned with the world's
declining per-capita food production and declining
growth rates of cereal yields. There are increasing
environmental and distributional questions regarding
capital and input intensive agricultural growth. There
are widespread misgivings and uncertainties about the
impact of the GATT.

Agricultural growth strategl.. and food aid
requirements In Ethiopia

The intemational debate that is taking place is
mirrored in Ethiopia and, you will forgive me, if I talk
about Ethiopia in this presentation, but I've b~n

eating, sleeping, and dreaming Ethiopia for the past
five years. So, I would like to address some critical
issues in the debate about future agricultural policy,
food security and food aid choices, taking Ethiopia as
a case in point.

1. Consensus on agricultural sector development in
Ethiopia

There is a broad consensus among agricultural
policy analysts and policy makers on several points
regarding future agncult1;ral policios and strategies in
Ethiopia:

Agriculture must be the motor of the Ethiopian
economy. to provide jobs, raw materials,
f .......;,.... ..u..~ demaAd 1... :_ .....·.rial
~~ ~;.......~_. tV!" Ii iUUGt

products and an investible surplUS.

Past performance has been poor, mainly
because of policy failure, the costs of war and
the effect of drought Both the national food
deficit and the number of people exposed to
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food insecurity or famine seem to be
increasing.

Liberalization is a necessary but not a
sufficient condition for agricultural growth.
Public sector investment will be necessary for
growth to be achieved. Extemal support will
be justified.

Food aid is a necessary short-term measure,
but should be reduced in the longer term.

Informed policy choices depend on better
information and analysis.

2. Disagf96ments on sfJ9Cific agricultural policy
choictJs

From here on, the arguments begin to diverge,
mainly around the following issues:

Food or cash crops?

Investment in high or low potential areas?

Faster growth of food production, or slower
growth with more stability?

Investment in physical infrastructure or in
delivery of public services?

These alternatives are not always mutually
exclusive. For example, food crops can be cash
crops. Nevertheless, real choices in allocating
resources will have to be made. Decisions on
agriculturat strategies have to be taken in tho context
of overall economic policy based on liberalization.
They also need to take into account both the highly
heterogeneous and location-specific characteristics of
agFleulture ttl~, arrd the pelilieiii eonte:d of
regionalization.



3. Unking relief and development.

I think, in principle, linking relief and developm~!nt

is easy. It's, first, about development that makes
shocks less likely; it is, second, about relief that
makes development more sustainable, and it is, third,
about effective rehabilitation.

Agricultural polley options and related food aid
needs

'Nhat, then, are the agricultural policy options
available? How far will they achieve the various
objectives set out above? And what will be their effect
on food aid requirements? I see three main options:

1. Maximize growth and pursue comparative
advantages

This will almost certainly mean concentration of
!nvestment in traditional high potential areas to the
south and west of Addis Ababa. The output mix will
include food and non-food crops, with a bias to crops
with a high return to land as the scarce resource (teff,
coffee, vegetables, cotton). The national food balance
sheet will probably continue to show a deficit, though
net foreign exchange earnings should increase
sufficiently to allow commercial imports, especially in
non-drought years. Growth in high potential areas will
create new jobs and attract labor from low potential
areas. However, migration will not be sufficient to
eliminate vulnerability in low potential areas, given
current population densities in high potential areas
and socio-cultural barriers to inter-regional migration.
Thus relief will still be needed, financed partly by food
imports and partly by local purchase: the costs will
have to be shared between the government and
donors, with the balance depending partly on thl!
effectiveness of taxation in surplus areas.

For those who are worried about Ethiopia's
capacity to import food, it may be instructive to know
that Ethiopia is presently suffering from a foreign
exchange glut because of the coffee boom and the
increase in foreign aid since 1991. The Ethiopian
Central Bank is actually withholding money from
foreigA exehsnge aueooR8 itt Ofdet ttt k=;7 me
currency from appreciating. So when we look at food
needs we should also look into the capacity to import
food commercially.
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2. A strategy of national food self-sufficiency

This will again mean a concentration of resources
in high potential areas, with investment in irrigation to
reduce variability. It is not quite clear what incentives
could be introduced to bias the output mix to food in
a free market economy, but research might be able to
increase the relative profitability of food crops. Until
full food self-sufficiency is achieved, efficiency prices
will continue to be at import parity level. Foreign
exchange earnings will be lower, not least because of
t!1e foreign exchange cost of fertilizer and other inputs
needed to grow and transport food. At the same time,
employment is likely to be lower because food crops
(with the exception of teff) are generally less labor
intensive than cash crops. Thus, poverty and
vulnerability will be higher than in the growth-oriented
strategy. Income transfers will be needed and are
more likely· to require food aid.

3. A direct attack on poverty and vulnerability ('fcod
security firstJ

This strategy will bi?s public investment to low
potential areas, with, by definition, a lower rate of
retum than inttestment in high potential areas, though
it is possible to find acceptable investments even in
low potential areas. National economic growth,
however, will most likely be slower and foreign
exchange eamings lower t"an in either of the other
models. There will be fewer employment
opportunities outside low potential areas. On the
other hand, relief needs, including food aid, should
fall; and there should be substantial environmental
benefits. Imports to supply market demand may
continue to rise.

M.klng cholc.. on polley prlorill..

1. The trad6-0ffs

The impact of the various strategies is
summarized In the table belOW. The entries are all
somewhat speculative and certainly require further
discussion and analysis. However, the bible shows
that the choice of strategy depends on the
COillbii iaDol1 of Obj&ctivR d 1056.1. tf tm; matn
objectives are to achieve growth or to boost
commercial import capacity, then a 'growth first'
strategy is likely to be preferred. The impact on
poverty reduction and on food aid needs depends very
heavily on the govemmenrs capacity to transfer
resources through taxation from rich areas to poor



....... ,,,,,,.. Oft.
~ PlIwwfV ,.. ,,,,,,,,,. CaLUSA'" ~,,,

IWlilcffeft ,....,.. ,,,,,,,,,. .".", fItIotIald
".."

~"m
,. ......" ~

,., UIdlum

I'ood tim MIdUII Low H/gIt MIcfum Low

I'ood ,-..tty tim Low ,. Low Low H/gIt

areas, both in normal years and in years of harvest
failure.

If, on the other hand, the main objective is
primarily to reduce poverty or to reduce the need for
food aid, then a stl'3tegy directed at food insecure
areas is likely to have the greatest impact on poverty
reduction and food aid needs, at least for emergency
purposes. If enough good development ideas can be
found in resource-poor areas, then the food insecurity
first strategy may even deliver acceptable growth.
This strategy would be less attractive if rapid growth
in high potential areas could motivate enough genuine
migration to reduce needs in low potential areas - but
as argued above, this is unlikely.

Third, a 'food first' strategy for Ethiopia, even
given the potential for migration from low-potential
areas, may leave about as many people as there are
now extremely vulnerable to famine.

2. Combining different strategies - a two-Iegged
approach

In practice, it will probably not be possible, mainly
for political reasons, to follow anyone strategy
exclusively. Thus, a strategy of 'walking on two legs'
seems to be called for, with investment both in high
potential and low potential areas. However, given the
capacity of richer areas to raise private resources for
investment, it is arguable that the priority should be to
focus first on low potential areas. But this argument
needs further elaboration. There are many
unanswered questions of detail, for example of the
'roads or fertilizer' kind. These questions cannot be
answered at macro level and require a better, local
understanding of farming systems and rural
economies. A literature search and consultation
exercise would undoubtedly uncover hitherto untapped
expertise.
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3. Taking tough choices

We can easily collect samples of activities that
governments and private development organizations
have done and should do--employment creation,
safety nets, micro-irrigation, soil conservation,
reforestation and so on. That's the easy bit. The
difficult bit is to say, 'Well, what do we say about how
effective ~he choices that we have to make are? What
kind of decision-making processes should we follow?"
As an economist I would first ask about the cost and
benefits of different options. For instance,
employment and safety nets are much more
expensive than pure relief. Is that money well spent,
or should we have spend it in some other way?
Investing in low-potential areas has an opportunity
cost, which is to invest in high-potential areas, so is it
worth it? It is absolutely essential to sketch out wllat
the costs and benefits of a strategy are.

The important thing in this discussion is to get
away from listing good ideas, and to rather move
toward looking at the analytical issues which underline
some of these good ideas and ~o making the hard
choices. Also, political scientists talk a lot about the
institutional issues and about who's intt;nests are
followed. How do we structure public programs in
order to deliver these kinds of activities? For
instance, I am not sure about the appropriate
relationship and distribution of responsibilities between
the state and civil society, particularly the NGOs.
Most of you who work in Ethiopia will know what a
tense relationship there currently is.

It is a great mistake to think that nothing is known
about these issues. There is already a tremendous
amount of experiment:ation by governments and
NGOs. So learning by doing, seems to me what we
should be doing. We are doing quite a bit of doing, I
am not sure we're doing quite enough learning



PRACTICAL IMPLICATIONS OF THE NEW FOOD AID POLICY

DISCUSSION

Implications of the new polley for WFP

Larry Meserve: To what extent do the new criteria
of the Food Aid/Food Security Policy Paper apply for
allocating resources to regular INFP programs?

Bob Kramer: WFP is held to the same kind of
standards and policies that the US Government is
imposing on the other food aid programs. We also
tried to enlist other donors to establish the new criteria
for approval of INFP programs. For the first time, we
rejected WFP project proposals.

Mlchatl Sackttt: The sentence which hit me
between thil! eyes when I read the Food Aid/Food
Security Policy Paper was on page 21: "Direct
contributions to WFP for management have so far
been minimal." There obviously is a message there
and I wonder if Bob Kramer would like to expand on
this?

Bob Kramtr: The U.S. Govemment has always
provided mainly commodities to VVFP, and expected
other donors to come up with the dollar resources to
manage the commodities. In fact, for a long time, the
WFP prided itself that its overhead was very small.
We think that may have been penny wise and pound
foolish. In our discussions and our negotiations on
the farm bill of 1996 'we tried to assign a fairty
significant amount of money for the management of
WFP. We are also trying to corne up with ways of
~upporting country offices.

Inve.tmtnm In low- or hlgh-potentJll area. and the
.cope for agricultural growth

Paul Wtbber: Simon Maxwell promoted a two­
legged policy, with one side longer than the other. He
was saying that we should primarily invest in low­
potential areas with a secondary leg in high-potential
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areas. Has he any ideas for practical approaches and
investments in those area$?

Simon MlIXWtll: ne 10w-potentiaUhigh-potential
area concept is rea'~1 at the heart of many rural
development debates in Ethiopia. The World Bank
has always maintained to encourage people to move
out of low-potential areas, but where should they go?

Man-made low potentiality. 'M1en we examine
more specifically, what is "low-potential", it tums out
that a lot of low-potentiality is related to neglected
infrastructure, rc:: 1s, institutions, or other investment
gaps in the p~st. For some, although not all regions
low-potentialfty IS man-made rather than natural.

Slumbering potential.. Secondly, there may be
quite a lot of high-potential investments hidden in low­
potential areas. Often the solution is about
diversification into non-agricultural production.
Sometimes it l, about intensification of agriculture, in
a smarter WilY than it has been done in the past.
Look at the earth dams in Tigre that have been built
with food-far-work in the last decade and a half. You
almost never see any irrigation in the catchment area
below the dams. \Nhat you see is a pond from which
a few cattle are drinking, with a lot of water wasted
through seepage and evaporation. They are just not
being used for the kind of job-creating, livelihood­
creating agricultural activities.

"arga,..' Bonner: Simon Maxwell may be
surprised, but USAID Ethiopia in fact does hove a
long leg and a short leg in place, even though he may
think we only have the short leg. A lot of our
resources are presently going to Title II food aid
programs in low potential areas, with a smaller portion
going to incraase agricultunJl productivity in high-
pulU'lua. ansas-.

"arty Hanratty: I just finished writing up a
component of the Ethiopia USAID Mission's food
security strategy which focuses on high-potential
araas. We also have $25 million of our annual



agricultural related bUdget of $35 million committed to
food insecure, low-potential areas. In focusing our
strategy on high-potential areas, my basic contention
was that Ethiopia has to follow "high growth
strategies". Most importantly, we have to tie food
security very carefully to economic growth. If we can't
make that connection with national political leaders
who are absolutely committed to economic growth,
market liberalization, and f~od security, then we risk
focusing only on a very small subset of a large and
integrated problem.

nmothy Fnmkonbergor: The highest levels of food
insecurity often exist in low-potential areas. But in
those areas increases in agricultural productivity are
often extremely difficult to achieve, particularfy where
soils and other resources are significantly degraded.
Yet, one of the major strategies for addressing food
insecurity, advocated by the new Food Aid/Food
Security Policy Paper, is to increase agricultural
productivity of food insecure populations. E:Jsentially,
it may make more sense to invest in altemative
income generating activities in those low-potential
areas rather than to invest in agricultural productivity
growth.

'MIere agricultural productivity increases are
difficult to achieve, lots of vulnerable people may be
falling through the cracks with regards to better food
access since the focus of the new food aid policy is
limited to one type of intervention, that is agriCUlture.
We should rather make sure that we have good
criteria for identifying the food insecure and their
constraints, and then let problems drive solutions,
rather than limiting the solutions to drive our activities.

Bob Knlmor. Agricultural and other Inv.tm.nta.
Those of us who ·have been involved in formulating

the Policy Paper never intended Title II to be
exclusively used for programs that promote
agriculture. There's a lot of flexibility in the Food
Aid/Food Security Policy Paper although priorities are
finally well established. We are trying to see which
kinds of program interventions can use food aid most
efficiently and effectively. Income generating
programs may be very critical for addressing food
security objectives, but food aid may not be the most
efficient resource for income generating programs. In
some cases food aid in conjunction with other
resources might be employed; we are not going to
dismiss income generating activities at all.

Country food aecurlty ......m.nD. We all
agree that in order to most effectively program food
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end non-food aid. you have to do a country
assessment of food insecurity and its major sources,
including regional and household level food secur.ty
assessments. These food security assessments are
critical to better identify. the vulnerable popUlation and
to increase the efficiency of food aid interventions.
'MIere are we with these assessments in the Greater
Hom? Have we got the necessary food security
profiles in terms of assessing both the macro level
policy problems that are causing food insecurity and .
the vulnerable areas and populations? Right now we
have the situation in many countries where NGOs
make their own individual food secUrity/insecurity
assessments, each based on its own methodology, we
have FAO and WFP doing certain kinds of
assessment, we have Missions doing assessments.
Should we not, as one of the recommendations of this
workshop, try to come up with a more integrated
approach for these food security assessments?

John Grant: Most importantly, food aij programs
should be well integrated into overall Mission
programs. This doesn't mean that Mission programs
should qUit working in high production areas; but they
may decide to address food security specifically with
food aid, by targeting vulnerable populations both in
low- and high-potential areas.

Em.rg.ncy expertls. In policy PIper d.volopmont

Joe G.ttI.r. To what extent did people who are
knowledgeable about emergency assistance
participate in developing the Food Aid/Food Security
Policy Paper?

Bob Kramer. I think. the point is very well taken
that there were few people involved in preparing this
paper who were very familiar with emergencies; that
was an oversight. I think, there is indeed a weakness
in the food aid/food security policy, as it does not
address how to make Il"I1Irgency programs far more
efficient. On the other hand, the main reason for the
new policy was to recogniZe the finite food aid
resources, and to primarily focus on improVing the
Qualities of lttolle tf'"letop.'!'Artt p.rog.ra.'!'.5 as res,." ,"C...

for development programs are being squeezed.



Country priorities

Joe Gettler: I think the new policy should better
improve the stack of decks in favor of countries where
strategic national interests may, in the short-run, be
small or non-existent. Ethiopia in the mid-eighties got
a lot of food aid from non-US sources, and I think, a
lot of Ethiopians around today are alive because of
food aid. At the same time, USAID's marvelous
pri071ty countries were zaire, Liberia, Somalia and
Sudo!'l.

Bob KI1Imer: I fully agree. There are voices in
Congress who say that they are very happy with the
idea of USAID being eliminated so that the countries
receiving foreign aid will follow foreign policy dictates
more preferably. I think the US did that in the 1970s
and 1980s, precisely in Liberia, Somalia, Sudan and
zaire. That's where following foreign policy dictates
led us.

Tanzanian and Ugandan beans • the nltty1lrttty.
day-to-day problems

Mark Wentling: Tanzania is different from the
countries you've been talking about so far. At the
moment, Tanzania has a food surplUS, and there is
little food aid. But this year we asked for 15,000 tons
of food aid for refugees from Rwanda and Burundi.
The question I have is a very practical one. The
major staple of refugees is beans, not the yellow
maize that the US keeps sending them. The big job
we are facing this week is that food aid beans have
run out. 'M1ere do we get more beans? Well, the
beans are right through the door step. Stimulated by
good rains and local purchases by NGOs and other
donors last year there are a lot of. beans on
Tanzanian markets. In fact, bean prices are at a
historic low right now. But whtare do we get the
money to buy the beans? VVhat does the new policy
say about that?

Donald Clark: Uganda has similar circumstances
as Tanzania. Uganda Is normally a food surplus
prcXfucer, ft6wever, we do ftave so",. fOOd aicJ
programs and we are very disappointed to hear that
there may be no more Title III programs. We have
been particularly keen on monetized food aid
programs, both from Title II and Title III, which brought
us a number of benefits. As in Tanzania, It should be
possible in Uganda to bring in food aid commodities,
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sell them, and use the proceeds to buy beans. I don't
think food aid managers at AID in the past have been
partiCUlarly supportive of this kind of creative thinking.

Bob Kramer: Actually, the new policy doesn't talk
very much about the different kind of relief that you
mention, to give more flexibility for field managers.
But its main intent is, indeed. to come up with new
approaches for exactly those situations that you
mentioned, turning maize into beans. Unfortunately
we are not really used to this kind of thinking about
how to respond best. This has to change. Let me
assure you that we have made every effort in
Washington to become far more receptive for well
argued specific suggestions.

Keith Crawford: 'M1en we, in the Africa Bureau. first
read the Food Aid/Food Security Policy Paper, we
were really happy, because we felt that directing food
aid to countries that are most in need will mean that
the Africa region will get more food aid..But soon
colleagues working in other regions, such as Asia,
started pointing out that this kind of policy does not
square with meeting overall food security objectives.
Them are hungry people in many countries where
we're phasing out US support, and many of tt.dse
people may be in fact the most food needy.

Bob Knmer: Obviously. priorities need to be
established. But you are right. People are hungry in
lots of countries. And it is very difficult to sustain very
large AID programs in only a few key countries. We
have to address the absorptive capacity of the PVOs.

Emergency monetization

Joe Gettler: I just came back from a country where
a very innovative NGO, Save the Children, wants to
monetize 25,000 tons of wheat and take the hard
currency to put it into resettling 60,000 people, by
clearing minel, bUilding health stations, and
supf)OffinG oii1ef suifamaDTe aeveJOpmeny· activifJes.
It is estimated that the $5 million this will take would
be what it costs to feed those 60,000 people for a
year. So, you get them off the dole, you resettle
them, and you enhance agricultural production and
food security.



I hope that the new Food Aid/Food Security Policy
does not propose to restrict monetization to such
mundane approaches as complementary support of
distribution or feeding programs, but that emergency
monetization can indeed be used for sustainable
solutions as the one proposed by SCF.

Bob Kramer: The Policy is not restrictive, but 100%
monetized programs are not of high priority.

Th. new food aid/food .ecurtty polley and MI••lon
strategle.

Lawrence Haddad: How doas the new food
aid/food security policy fit into overall Mission
strategies? VVhat reactions have you, at Food for
Peace, received from the Mission directors on the
subject?

Bob Kramer: Let me just mention one example.
IndiQ receives approximately $100 million of Title II
funds a year; DA programs account for about $20
million. Recently, the USAID Mission submitted a
100-page document that mentioned Title II only by
putting it under the broader strategic objective of
fertility reduction. That created a tremendously
negative precedent. If the India Mission, with the
largest Title II program in the world, thoroughly
marginalizes food aid, it does not bear well for the rest
of the portfolio.
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USAID has defined its core objectives or pillars as
i) economic growth, ii) population, iii) democracy and
iV) environment. It came out with a fifth pillar, that is
humanitarian assistance, which has been thoroughly
ignored by the agency. As a result, Mission directors
may be getting a very strong sense from Washington,
that despite the amount of food aid they get for food
security purposes, they don't have to integrate it into
their program or strategy priorities.

Margent Bonn.r: Lawrence Haddad is right. As a
Mission, you can't look at issues in isolation. but you
have to look at how the new food aid policy matches
with everything else, with all the other Agency policies
and 'non-policies'. Part of the diffiCUlty in pulling
together a food security strategy is that you don't have
many resouices out there. You are kind of trying to
nail holes in the resources that are there. One of the
major difficulties is trying to put together programs
where there are so many unknowns. Knowing we had
very few OA resources that we could put toward food
security and agriCUlture in low potential areas, we tried
to use Title III in support of that whole prlX:ess, but we
are now in a situation where we don't know whether
that resource will continue to exist or not in the future.
It is extremely difficult to meld all those different
resources and policies together to come up with a
coherent long-term food security strategy unless there
is some certainty about what resources will be
available in the future.



PART II

ACCOMPLISHMENTS AND CONSTRAINTS IN MOVING

FROM RELIEF TO DEVELOPMENT
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Michael Harvey

USAID FOOD AID POLICY: ACCOMPLISHMENTS IN THE GREATER
HORN OF AFRICA

Too much food?
.

This new information resource will greatly help
address an issue of personal concern, that we are
sending too much food into this region. Often this is
to compensate for a lack of political vision or strategy,
as in Sudan. or for a lack of knowledge of alternatives,
as in Somalia, at least in the initial phase of the
conflict. At the same time targeting requires support
from local governmental authorities, which I think we
now have in Ethiopia.

Given the urgency of the situation in Ethiopia, and
the scope of the problems we face, such a division of
labor is entirely appropriate and necessary. Over the
longer term, there will be more direct relationships
between the two, particularly as the results of an
interregional market study by Michigan State
University (MSU) gradually come on line. We hope
that NGOs and the government will better understand
how markets function, how prices move, and what
consumption patterns exist. Once we gain a better
understanding in these areas, I expect NGOs will be
able to better program and target food aid going into
vulnerable areas.

We have been very fortunate in Ethiopia that the
NGO programs have established a strong presence
on the ground through their regular TItle II activities.
This has allowed them to move away from the relief
end of the continuum and into development. This
transition has been made possible in large part by
significant monetization.

Pre-positioning food sid stocks

On the relief side, I must add that we have
Ieitmed to deaf with the~ of the chaile. ige in
Ethiopia by working much smarter. A key example of
this has been to pre-position food aid stocks when our
early waming systgms tell us we have a problem.
This is made possible because our FFP colleagues
listen to and trust the FEWS and Mission staff in the
field when they say food is needed. This has enabled
USAID to get Its food in early, always the first to do

I will draw on experiences we have had in working
along the relief-to development continuum here in
East Africa, in three very different case studies, each
of which offers examples of where we, as an Agency,
have done things right: Ethiopia, Sudan and Somalia.
I also want to point out, that in those· three countries
USAID has called on its three main resource spigots,
PL480, DFA, and OFDA disaster assistance funds, in
very different ways.
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I was flattered to be asked to give this speech, but
then that was matched by a flush of perhaps
uncharacteristic modesty. So I called on old friends
who presently work in southern Sudan and Somalia to
help me prepare these remarks so that they don't
simply reflect my own perspective. I appreciate the
input I received from Larry Meserve, Joe Gettier, and
Ron Ullrich, although Ron will quickly tell you that his
contribution was actually prepAred by Jan COffy, one
of the most committed and smartest colleagues in the
business.

Ethlopll: Walking on two legs

In Ethiopia, USAID already follows Simon
Maxwell's advice from yesterday's session. We do
have a two-legged approach, one focusing on high
potential areas and increased agricultural supply, the
other on low potential areas and food access issues.
If I can stretch the analogy a little, however, I would
like to point out that we don't have at man walking on
two legs, as Simon pictures it, but rather two collegial
amputees who are working very closely together. I
say this because the DFA funded program, as
~ win b&~~vn the high~
areas, supported in an integral manner by Title III
resources, but with little or no involvement of TItle II
resources or NGOs. Low potential areas, where
iSlllues of food access are a key concern, will be the
focus of NGO efforts supported by Title II resources,
again with little if any involvement on the part of the
DFA or Title III resources.

Three success stories from Ethiopia, Sudln Ind
·Somlill



so, and the presence of those food stocks in-country
has meant the difference between success and failure
in the past years. We have appreciated this support.

Sudan: Portable dev%pment In a long-tonn crisis

Sudan has a very different situation which has
remained almost unchanged within the last six years.
'Mlen I was reading current materials on Sudan, this
was deja-vu all over again; because the list of things
that Larry Meserve is doing right now in southem
Sudan is exactly the list that was put together six
years ago. I would like to think that shows the
wisdom of what we were doing siX years ago.

VVhen the U.S. first started working seriously in
southem Sudan in 1988, we were all serving in an
initial relief effort, trucking food into some of the areas
of the SPLA (Southem Sudan People's Liberation
Army). But we quickly l'ied to complement those food
aid resources with development efforts aimed at
strengthening local capacities for self- sustenance:
things like training and provisioning health wor1<ers,
some of whom wore brougr- t out of the relief camps in
Ethiopia and re-establi:sr :n their communities in
southern Sudan; pro\ ig seeds and tools;
ir~oculation of animals given to pastoral communities
in partnership with ICRC; provision of fishing nets;
upgrading roads to increase access for both trade and
also for food relief. This package of interventions has
been retained and expanded and the reasons for this
approach have been reaffirmed in the recent strategy
which larry Meserve's office in Nairobi has put
together for southern Sudan in the coming yoars.

As the war in southern Sudan has ebbed and
flowed, much of what we have accomplished has
been set back primarily by the fighting within the
SPLA camps in ttie north. But part of our strategy
was intended to provide portable development, by this
we mean things which can move when war forces
people to move, such as inoculated cattle, inoculated
children, fishing nets. Obviously, seeds and tools are
a little more stationary, and I think, Ifs Interesting that
most of the refugees that we now have from Sudan
are not from local populations, but from the settled
agriculturalist populations in Equatorfa. We in
Ethiopia are i6ceiIJiilg atmost no refugees a1lY1ll018,
when in the past our refugees were primarily from the
pastoralist areas. It is possible, though it can't be
proved, that this is due to our efforts to provide
portable development. I think it's an interesting
success and I would like to ask some of our research
friends to see if they can document that
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Somalia: A positive oxample for the Hom?

Somalia is a fascinating case. I would like to think
that it is probably the most instructive case for the
purposes of this discussion, because it offers a model
which follows exactly some of the basic rationales of
the Greater Hom of Africa Initiative and the new Food
Aid/Food Security Policy. The USAID Mission in
Somalia articulated two major goals for the program:
1) to increase crop production in targeted areas, and .
2) to stabilize the health status in targeted areas.
These are not relief objectives, these are development
objectives, and they have very clear performance
indicators, such as the area of land under cultivation
and the nutritional status of children under five.
Again, those are development indicators, not relief
indicators.

Current 3ctivities in the first category include
clearance of irrigation canals, water system
rehabilitation, seeds and tools, and extension
services, and others such as mar1<et activities and
mar1<et surveys. Activities in the second category
include, rehabilitation of health facilities, training of
health care workers, support of hospitals, provision of
inputs and nutritional surveillance.

On the food side, which remains a significant part
of the program, we have seen UN/NGO programs
shifting from direct and general food distributions to
targeted distributions and supplementary feeding
programs, mostly involving food-for-work,
complemented by some MCH. The NGO programs
have shifted from provision of seeds and tools to
agricultural extension, and increasingly to structural
development.

Several larg.scale emergency seeds and tools
distribution projects funded by AID in the early years
have evolved into agricultural rehabilitation programs,
in extension projects which are now receiving DFA
funds under a CARE umbrella grant which funds a
whole slew of NGOs working in the country, including
indigenous NGOs.

Graduating into development ectivities

Since 1993 when OFA funds 1trst became
avallablo in Somalia, It has been possible to reduce
contributions ofemergency projects quite dramatically.
They've gone from 549 million in 1993, to $12 million
in 1994, to $6. million in 1995 and this has been
matched by a corresponding increase of OFA funds.
The PVO umbrella grant was signed originally for $14
million for four years with CARE. Through the



umbrella mechanism, NGOs who had been receiving
AID for emergency activities have graduated into
development activities. Now, perhaps this co­
financing of WFP's countrywide program using OFDA,
DFA, PL480 resources provides another example of
USAID's commitment to the continuum principle.

Pulling together emergency and DFA funds

In mid-'94, USAID-Somalia decided to put the
continuum principle to the test by encouraging WFP to
submit a single project proposal which clearly
distinguishes between those activities which are
considered to be relief in nature and those which
focus on development. The proposal was ultimately
approved in two separate grants, one for $1.3 million
of emergency funds, and one for $2 million of DFA
funds. The same approach was then applied when
UNICEF, carT/e forward with two elements, emergency
intervention and a more traditional use for a
development program. Recognizing the simultaneous
need for both types of activities, USAID-Somalia
worked closely with UNICEF to put the projects
together. USAID ultimately was able to leverage $1.3
million out of OFDA funds and another $2 million in
DFA funds.
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Integration through monetizatio"

A third example of integration of resources to
move along the continuum was a monetization project,
co-financed by CARE and WFP. Since the inception
of the monetization project in 1982, CARE has
received 53 million for operational and administrative
support, while Food for Peace committed 15,000
metric tons of food commodities which were Ultimately
used to generate $4.9 million. These have been used
for rehabilitation activities in the agricultural sector,
involving canal rehabilitation, water resource
development and other community infrastructure
development.

Conclualon

Having been working in this business for a while,
I think the Somalia case offers probably the most
intriguing example of how we can do things differently
if we set our minds to it, although my hunch is that
Somalia will always be cited as the exception. I
strongly doubt that we will ever accept the Somalia
example as a model for how we do business, even
though from my humble perspective it sounds like it
ideally matches the vision that Ted Morse, Gayle
Smith and others have set out for the Greater Hom.
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Long-term investmef1ts to combat malnutrition

basic services, political and social institutions and the
creation of personal security.

Finally, a last set of interventions can be classifi~d

as long-term development They involve building up
infrastructure for agriculture and health, nutrition,
water and sanitation services. In addition, agricultural
services and inputs may need to be provided. .

Long-term investments in agricultutfJ and nutrition

Long-term relief

The Relief-to·Development Continuum may be
perceived through time in on8 location, where
Interventions may move back and forth along the
continuum, according to the position of the location on
the emergency-relief-rehabilitation~evelopment cycle.
It may also be perceived through space, according to
the nature of each intervention and its place on the
continuum. Unfortunately, In the Greater Hom of
Africa, the continuum has been of a cyclical nature.
To break this cycle a new approach to relief and
ieliabililatiull sbatsgies is needed. Instead oftrytng to
retum affected populations to previous status and
traditional coping strategies as soon as possible after
an emergency, innovations and new ways of doing
things should be introduced as part of the

The dimensions of time and space

Next in line is the task of providing long-term
services to cpmbat malnutrition through preventative
or curative services. The aim here is not to deal with
an existing situation but to prevent a situation of
malnutrition from developing.

The fourth intervention is that of long-term relief
with development and emergency response
components. This might include mobile development
actions, mobile reserves of food to cope with
fluctuating qu.. ,tities of food aid, and the development
of monitoring systems.

Emerge, cy response

First, there is the category of emergency
response, which usually involves providing food,
water, shelter and medicines. It is important to try to
include development components in this phase, such
=IS seeds.

Rehabilitation

PRACTICAL IMPLICATIONS OF THE RELIEF·!O·DEVELOPMENT
CONCEpT. CRS EXPERIENCE IN THE GREATER HORN

A continuum of Intervention.

The next stage is rehabilitation with development
and emergency preparedness components, where
rehabilitation requires providing seeds, tools and other
inputs, the provision of localltonlge fac~!!~I.s, training
and so forth.
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The discussion of the practical implications of the
Relil3f-ta-Development Continuum can be broken
down into three sub-topics, that is (i) defining the
term. (ii) discussing ways of assessing need'l, and (iii)
discussing how to match interventions to .,eeds and
possibilities. (The following presentation is based on
a recent CRS survey on food aid and food security in
East Africa.)

Reconstruction

The next 5e~ of interventions can ~ classified
under the general heading of reconstruction with
development and emergency preparedness
components. Reconstruction with development
components includes :n particular the provision of

In defining the Relief-ta-Developmont Continuum,
.it is useful to sse it as a continuum of interventions.
The ultimate aim is to ensure long-term development
with drought mitigation and emergency preparedness.
This includes water management, soil conservat~on,

participatory public works, extension, ~nd early
warning/relief networks. The interventi')ns are
classified below, going from the shortest to the
longest-term interventions.



rehabilitation phase, such as improved seeds or other
technologies.

A•••••lng n.ed. by location and vulnerabl.
groups

The second topic is that of understanding and
assessing needs. Needs may be assessed by
location, that is, by country, by district, by agro­
ecologic-al or food-economy zone, or by type of
vulnerable group, that is, groups with different socio­
economic and/or ethnic characteristics, each affected
by food insecurity in a particular way. location-based
assessment is useful for program management, but
may produce a mixed bag of needs. Group-based
assessment is useful ror understanding nature and
causes of food insecurity for each vulnerable group
and for designing results-orientee: interventions, but
maybe harder to manage. CRS sees its own country
programs in terms of three categories with respect to
the continuum.

CRS intorventions by country

In Sudan, Rwanda, and Burundi CRS operates
relief pr\Jgrams. Sudan is in the long-term relief
stage, which includes both development and
emergency response components; Rwanda is in the
rehabilitation stage, with some development
components; Burundi is in the long-term relief stage,
v/ith emphasis on feeding. CRS programs in Ethiopia
and E; itrea can be broadly categorized under the
stage of reconstruction with cyclical emergency
response. Kenya is in the development stage,
emphasizing livelihood security programs.

Vulnerable grcups

CRS has idtmtified three vulnerable groups to address
with its programs. These include (i) nomadic
pastoralists (some displaced), (i1) small-holcler farming
households in arid and seml-arid lands (many female­
headed), (iii) demobilized soldlerslwar widows (mostly
in urban centers).

Matching IntlrvlntiOfti to nHde

The third topic is that of matching interventions to
needs ana posiibJtmes. Takmg me example of smaR­
holder farming householcls, a category of VUlnerability
found particularty ir. Ethiopia, Eritrea and Kenya,
important sources of risle are:

·43·

Natural disaster (drought every 2 years.
long-term land degradation, deforestation,
increased grazing, decline in asset base);

Civil dlsast.r (ethnic conflict);

Mark.t policy (prica instability); and

State policy (land tenure regulations).

A sample of possible interventions

Several responses are possible. Among them are
programs of bringing new lands under the plough
while trying to preserve the existing resource base, or
intensifying production - the use of fertilizers in African
agriCUltural is very low by intemational standards - or
diversifying livelihoods. Resettlement on new lands
could be promoted by building infrastructure and other
incentives, but it has to be recognized that
resettlement may lead to conflict with pastoralists
and/or adverse environmental impact. Soil and water
conservation can be supported, but land tenure
policies and regulations may constrain farmers from
adopting new technologies. Also, incentives to cover
farmers' risks when adopting new technologies have
to be provided. Requirements for agricultural
extension work are heavy, requiring a large cash input
and representing comparative advantage for NGOs.
Crop protection, especially through storage
construction or well digging is feasible, although,
again, cash for inputs and training is required.

Improving themanagementofdevelopment resolJrces

In doing all of the above, there is a need to
manage development resources more effec~ively.

Specifically, it will be necessary to:

Improve 100d aid and developmont aid
partnership;

Establish a common approach for
participatory needs assessment and program
design;

Specialize among relief agencies by type of
Intervention or location;

• Invest In cap~city.building of local
counterparts;



Link US/non-US and UN inputs through
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cooperative agreements at both local and
headquarters levels.



Timothy Frankenberger

CARE'S HORN OF AFRICA STRATEGY

livelihood promotion through sustainable
developmenl This means that the resilience
of households in meeting food and other basic
needs must be improved, on a sustainable
basis.

Livelihood provisioning, i.e., relief
~rograms. This entails providing food and
meeting other essential needs for households
to maintain nutritional levels and save lives.
Targeted food and health relief should be
combined with livelihood promotion
interventions wherever possible.

Livelihood protection, which entails
protecting livelihoods to prevent an erosion of
productive assets or assisting them in their
recovery. This must b8 tied to rehabilitation
or mitigation programs.

Types of Interventions and the Continuum

'M1at are the implications for the relief·to­
development continuum? There are three
interventions that are particularly important. These
are:

Post-eonfllct populations: These are groups.
struggling to rebuild and develop livelihood
systems damaged by war. This group
numbers about 6 million.

Elementa of CARE'. Itntegy

The strategy that is proposed has three elements:
improving targeting mechanisms, program elements
and implementation mechanisms. Targeting
mechanisms Include developing country food security
profiles and vulnerability maps ")r establishing
impr(we6 safety nets 8nd COl Ilil Ig81 iCy pfim5, and
creating decentralized food security monitoring
systems. The. vulr.'!rability maps or food security
country profiles will pinpoint the geographic locations
of transitory and chronically food insecure groups; to
link food surplUS and food deficit areas and to allow

The transitory food lnaecunt, who are
exposed periodically to drought or market
failure. These number about 11 million.

Conflict affected populatlona: These
include intemational refugees II well as the
internally displaced people. Those who h8ve
been uprooted need immediate relief. This
group numbers about 7 to 8 million people.

Refug.. c~tchmentpopullt:one: 11';e;& iIAt
permanent residents of an area into which
large numbers of refugees have moved. The
size of this group Is not known.

The chronically food lnaocure, whose
livelihoods have failed, and for whom the
productive assets needed for ensuring
livelihood security are not available. These
number about 24 million.

Or. Frankenberper ;s with CARE
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Household livelihood strategy: Defining the
concept

The concept of household livelihood security is
defined as adequate and sustainable access to
income and resources to meet basic needs; including
adequate access to food, potable water, health
facilities, educationeJl opportunities, housing, and
community participation. Food and nutritional security
are subsets of livelihood security: food needs are not
necessarily more important than other basic needs or
aspects of subsistence and survival within
households. Food insecure households juggle among
a range of requirements including immediate
consumption and future capacity to produce and
consume.

Characteristics of food Insvcure populations

Food insecure populations in the Hom fall into five
main groups, and the differences among the groups
have important implications for interventions. These
groups are:



effective contingency plans to be made. These
profiles must review macro policies that may affect
food insecure groups.

Program elementt of CARE'. strategy

Five program elements are implied by the CARE
strategy for the Hom of Africa.

The first is targeting high risk but low potential
areas. This can be done by developing
human capital - education, skills. training
(especially for female headed households),
rather than fc:using upon physical capital.
This is a better approach because human
capital is more mobile and adaptable.

The second program element is targeting low
risk, high potential areas through agricultural
Intensification. This could be done by
developing the research infrastructure, by
making needed inputs available on a local
basis, and by creating linkages with input and
output markets.

The third program element is urban food
security. Since Africa's cities are growing
faster than those of any other continent, this
is very important. It is necessary to collect
more information on food insecure groups in
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urban areas and to develop appropriate
interventions.

The fourth program element is to focus on
population movement and growth and
reproductive health. This could take the
form of family planning education coupled with
girls's education and HIVIAIDS education.

Finally, the fifth element is conflict
resolution. This implies that field staff will
have to be educated in the subtleties of
conflict situations in the areas where they
work and attempts will have to be made to
achieve community participation in conflict
resolution.

Implementation mochanlsms

The strategy necessarily also implies mechanisms
for implementation. Capacity building, both for
govemments and NGOs will be necessary, as will the
building up of linkages between countries. There is
also a need for constant advocacy, to ensure that
donor and government policies and actions best
support the food security of people in the Greater
Hom of Africa. Some issues that should be focused
on are: training on food security issues; standards by
which food security is measured: selecting
interventions and areas for intervention strategically;
developing information sy!'tems to track food security
changes: and developing effective contingency plans.



DISCUSSION

[Questions and Answers: 3/28/95, 10:15· 10:45 am]

Paul Wobber: Today's agenda states that we're
talking about 'Achievements and Constraints'. Well.
we heard a lot about achievements but not very much
about constraints, particularly in terms of the range of
instruments you have to address urgent questions.
Yesterday Mark Wentling reported, for instanoo, that
there were beans in Tanzania that could have been
bought locally for Rwandan refugees, but you were
having to import yellow maize from America to feed
them. I wonder what other constraints you see in
terms of your instruments? And I also wonder, with
the new Congress you have. how much of a constraint
the reduction of food aid will be with regard to making
food aid work for long-term food security?

I don't know if Mark Wentling who's very closely
involved in all this agrees with me, but I think in '93
there was a real opportunity for developing meaningful
coordinating mechanisms in some of the regions of
Somalia that would have led to better thought out
intemational int,:!rventions. But the institutional
interests of a lot of the parties involved strangled that
process and that shows how limited some of these
rays of hope are. So one of the greatest challenges
with the Greater Hom Initiative will be to take these
examples where the coordinating mechanisms were
smart and flexible and where the personal chemistry
has clicked and see how we can build on them.

Joanne Downen: Just a comment on Mike
Harvey's presentation. I think that what is being done
in Somalia in the post-conflict era is interesting and
innovative. I was disturbed to hear Mike say that this
might remain the exception rather than the rule with
USAID. From a practical point of view, for PVOs
there's often II huge pot of money available for
emergency relief, but when we enter that critical
rehabilitation phase, SUddenly all the donors
disappear, either because they have other
cm8fi8nc!;;~(jyJ~, Vi' beeatise they don't httw
funds for long-term development, leaVing very little for
getting people back on their feet. I think the kind of
flexibility USAID showed in Somalia should serve as
a useful lesson on how to keep things from slipping
back to where they were.
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In every case where things have worked, it was
because there was a coordinating process at the
policy level that involved some smart decision making
and flexible responses by individuals who managed to
transcend their institutional constraints. Michael
Harvey is one of these people who personally made
a large difference in their institutions. in Washington
and now out here in Ethiopia. But in many cases it
has been an example of too Iittls. too late. A critical
characteristic of successful and sustainable
interventions is that everyone in the institutions
involved has placed a very high priority on
immediately re-establishing local capacity. Capacity
building will also form the kernel of whatever
successes may ensue from the Greator Hom of Africa
Initiative.

Successful programs: le.sons and constraints

Wl/lot Weoks: Michael Harvey has cited several
cases of successful interventions, but there have also
been some big failures in the past ten years and many
successes are precarious because they did not get
institutionalized.

If you look at some of the failures in the region, I
think, they highlight just how vulnerable this process
is. It is my gut feeling and I'm sure many people
would argue with it, that the situation in Somalia did
not have to reach the point that it reached with the
famine of early 1992 had these mechanisms been in
place and had there been resources in support for
them in 1991. That is just one example. Rwanda is
another terrible example of how things go wrong. if
institutional mechanisms are not in place.

Another problem is that while some of these
successful interventions quickly I'IM!stablished local
capacity, they have also sometlmGs involved very
dArspar.itaitin.g a1nl'i poorly thought th_lIgh m;.·luo
relief interventions in places where they were simply
not needed. Furthermore,· they did not formally
involve local partners and in some cases had to go
around local structures and local individuals. For all
these reasons, it might be useful to look at some
failures too.



Moving along the continuum: opportunities and
constraints

Jeromo Wolgln: I want to commend Tim
Frankenberger on the outline of the strategy that he
has laid out. But I would like to add that even after
you develop a surveillance strategy, priority setting will
still be crucial because the funding won't be there to
deal with all the issues. I also want to point out two
linkages between the two amputees that Mike was
talking about. If development programs focus on
agricultural productivity they can have two important
impacts on food security. First, food prices should
fall, increasing the real incomes of food buyers in both
urban and rural ares. Secondly, income diversification
in low potential areas is driven by, for example, labor
demand in high potential areas. So growth in the
high- otential areas can help diversify incomes in low­
potem;al areas.

Michael Harvey: Jerry, on your comment on
amputees: I thought it was very clear to say they
were very collegial, very self-supporting. I think we all
see quite clearly that policy reform definitely involves
local people and most of what the NGOs have been
doing in local areas is productivity enhancement in
agriculture. My point was that there is a latex wall
between those two users in terms of funding.

Nogusso Mlcae/: Talking about urban food security
is fine, but isn't there a danger that promoting it might
encourage rural to urban migration? I recently talked
to a worker on a road construction crew who said,
''What is happening is that many farmers who used to
farm their land work on road construction projects
instead, but after the roads are finished they don't go
back to their farms".

Kathrln Puflonbergor. I like TIm Frankenberger's
focus on the appropriate interventions for high-risk,
low-potential and low-risk, high-potential areas. But if
you develop people's skills in a high-risk low-potential
area where people are having a hard time living, I
don't know who will employ them. 'Nhat are they
going to do? They can't aU be plumbers or build
houses. VVho is going to do what and who employs
whom? I'd like to hear more about that.

",.rtln H.nratty: I also liked Tim's presentation,
because it begins with the question of vulnerable
groups and ends with what concems me, the
development of efficiently functioning markets. Tim
begins to layout some very fertile ground for the
discussion in terms of the seven interventions and
talks about it from the relief side as well as the
development side. My first point is that most
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countries have solved the problems of regional
poverty through people voting with their feet. In the
United States, people in West Virginia and
Tennessee, for example, simply moved to
Washington, D.C. or Detroit. The other point is that
even though people look at famines as natural events
I would contend that they are not. They're failures of
govemments. A good example is Ethiopia where a
progression of government failures through 1982,
1983, 1984 culminated in a massive famine in 1985.
So if you don't have government sovereignty, or if the
government abdicates responsibility for a section of its
people, as the Sudanese government has done with
the people of Southem Sudan, how does this
constrain what an NGO does in a particular area?
Because in the long term you need to find ways to
bind individuals into the market economy and the
market economy has a set of public goods associated
with it such as the right of contract, transportation over
long areas, things like arbitration with disagreements
in the market, which can only be provided by a
sovereign government. That whole! structure sets up
particular sets of constraints that affect each of the
interventions and we need to keep an eye on the
overall structure and what we are doing to facilitate a
change from emer£1ency relief to market participation.

Timothy Frankonbergor. First I want to thank Jerry
Wolgin for pointing out that jobs have to be demand
driven and not supply driven. That's really an
important point And this does touch on the question
about jobs in low-potential areas. If there is no other
economic activity in the country, this kind of program
will not go anywhere. You do have to take a
macroeconomic perspective on this. I also think it's
important not to forget how important govemance is to
the development process. With regard to Negusse's
question about the role of urban food security in
creating rural to urban migration, I have a paper on
that and my analysis shows no such effect. I will be
happy to share this paper with you. Finally, it's
important to remember that if the number of
beneficiaries we can service through relief is a lot
larger than the I lumber of beneficiaries being serviced
through development, you need more human
resources as well as more physical capital resources
to do development activities. This is why it's so
important to identify partners who can work with us
and help us move towards more development oriented
aetivit~s.

"'.'" Wontllng: I just wonder if sometimes we get
too ambitious and try to move prematurely beyond the
relief phase before the right conditions exist. In
Somalia, although it's unique, a lot of fruitful lessons
were learned. I think before we move beyond the



relief stage we need a stable, peaceful, secure
environment. We need counterparts which should be
helping us, especially the local and not the national
govemment and to make this sustainable, we need a
local revenue generation system. We also have to
realize that there are natural constraints on the donor
side. My experience in Somalia and now in Tanzania
shows that some organizations are very good at
coming in and doing short-term relief but are
incapable of doing anything beyond that. It's one
thing to hire somebody on a six month, or a one year
contract to try to do relief work. It is quite another to
try to get somebody with agricultural expertise, for
instance, to come in on a three-year contract. I think
that's a very big constraint. You have also mentioned
the funding constraint. Well, under the relief mode we
have access to OFDA funds, Notwithstanding funds
and so forth. But on the relief to development side,
it's a different story. So I think we do need to keep
the constraints in mind.

David Piraino: I would like to follow up on the idea
of the continuum. The continuum has a kind of a nice
smooth ring to it, but in fact, you can fall into a lot of

.holes. For relief agencies to work their way up the
continuum is difficult, when an emergency lasts a long
time because they get stuck in relief mode, and find it
hard to move towards develo;>ment. Not only can the
beneficiaries become dependent on food assistance
but also the counterpart agencies, your own
organization, local govemments, etc. The govemment
here in Ethiopia is trying to do something about these
problems and is now insisting that 80% of free
distribution should be done as part of food-for-work.
Well there are difficulties with that. Not only is it a
sharp change, very quickly, but the expertise, the
funding and the structures for running a food-tor-work
program are not there. So the continuum provides a
nice framework, but the really important question is
how do you move out of relief and keep going towards
development. .

Ron Ullrich: Just a comment. VVhen we put
together these development grants tor WFP and
UNICEF in Somalia, we knew this would press the
AID bureaucracy hard, we knew they were going to
have fund rehabilitation schemes. It really Is going
somewhat the other way, from development towards
relief. It took a lot of debate but the bureaucracy did
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respond. They did a lot of extra funding for
rehabilitation and development.

Sob Kramor: I am reluctant to introduce more
mundane constraints, but I have a very important
question in mind. Tilat is, what institutional
constraints do we face? In my office we have two
divisions, an emergency division and a development
division. We also have different pots of money and
different ways of using the money. CARE, for
example, has got a food security unit that analyzes
the constraints to food security, and then it has an
emergency unit and I am not quite sure
communication exists between those two units in that
organization. I suspect the same is true in other
PVOs and inside Missions, where you have a Title "
person and also maybe a TItle III person, and the two
don't communicate. In that comer office dealing with
strategic issues you've got the TItle II officer and the
FFP officer dealing with mundane distributional issues.
You have ,..iifferent cultures associated with different
kinds of resources and that's why I think the
constraints will remain along the continuum.

Soli and wat.r con••rvatlon •• II growth
In.trument?

Tracy Atwood: Barbara Huddleston talked about
soil and water conservation as one of the priority
intervention activities and then went on to talk about
how it was constrained by tenure issues, that there
wasn't high level management and so on. I was just
curious as to why soil and water conservation is now
a growth panacea. Why are p..cple using this as a
major intervention?

8a""'" Huddluton: Answering the question why
people are treating soil and water conservation as a
priority? It is a priority. Development institutions are
using food aid resourcu to do I'8forestatlon and so
forth, but there is a need for cash for extension work
and to pro'Jide training for food management
capacities and help them to avoid situations like the
one Simon Maxwell described yesterday, where ponds
were built but never used for irrigation. CRS was
making the point that the food resource alone will not
be of much help in achieving this objecti'y~.

Therefore, you can't do the job unless you get the
resources working together.



MOVING FORWARD ON THE IQRELIEF-TO-DEVELOPMENT CONTINUUM"

Presentations of Day 2 Working Group Findings

and should draw conclusions on optimal investments
and other interventions coming out of this sort of
assessment. It might also be necessary to do a
macro-policy review and then put these variables in
specific contexts. Equally important, food security
monitoring systems have to be put in place.

Rol.. and rHponllbllltl.. of varioul agonel..

Planning Iblge: I.ttlng obJectlv•• and Indicators

We need to clearly set objectives, which includes
determining the indicators of success and indicators
that show the transition to the next phase. This kind
of process should be done in a multi-disciplinary,
multi-actor group. The roles and responsibilities of
different agencies and organizations need to be
defined. We have to ensure continued inputs from
all sides during this planning phase and be open for
the discussion of alternative scenarios. In order to
determine the appropriate mix of interventions the
underlying causes of food insecurity need to be
identified. A mix of interventions needs to be
designed to optimally address the causes of food
insecurity. During the planning phase, we also need
to develop guidelines for appropriate implementation,
based on previous lessons learned.

The roles and responsibilities of various agencies
and organizations on the development and
emergency side need to be explicitly spelled out at
the planning stage. We need an effectivs
coordination mechanism early in an emergency.
VVho should be involved will usually be determined by
th;'" context, and the proposed food security profile
-.:uuld be very useful here. If we get involved in an
area, what expertise etc. will be needed? The group
also talked about earty Involvement of development
personnel In emergencies. Ideally people with
experience both on the emergency and the
development side should be included. So we talked
about bringing knowledgeable regional experts
together who know both development and
emergencies. There was some concern on
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Agreed nonns and Iblndllrdl

GROUP 1: Presented by Kristy Cook

There was a strong sense if .! group that all
agencies involved in food secunty and food aid
programs in the area should agree on some common
norms and standards for interventions, in particular
on local capacity building, priority for vulnerable
groups, equality of access, and food-for-work norms.

1) Setting agreed norms and standards for
interventions;

2) Canying out country and regional food
security profiles as important information
sources;

3) Improving the planning phase to determine
the appropriate mix of interventions;

4) Determining roles and responsibilities of
various agencies and organizations; and

5) Improving implementation.

Our working group tried to focus first, on the
necessary processes to achieve the right mix of
interventions for relief, recovery, rehabilitation and
development programs, and second, how food aid
fits into all that. We basically identified the following
procedural steps:

Country and regional food security profll..

Secondly, the need for more comprehensive
country and regional food security profiles was a
central part of the working group's discussion. For
this reason, we first need to identify what relevant
information currently exists and where the gaps are.
We need to find out if local and regional institutions
have the capacity to collect and disseminate this
information? Can they respond to it? We need to
identify whQ the food insecure groups are. where
they are and Why they are there. We also need an
inventory of the various agencies involved In these
regions, their expertise, their programs, and an
inventory of their performance and experience. Food
security profiles should also address the issue of
high-potentlaVlow-potential, high-riskllow-risk areas



institutional and personnel constraints. People, for
example in AID, who specialize in emergencies,
might need more training in development or more
cross-cutting experience. The same is true for the
PVOs, where mOrEl internal coordination is needed
among and within PVOs, as they have some of the
same institutional constraints.

Implementation Is,ue,: more beneficiary
participation and program flexibility

We discussed in detail the need for participatory
development in the relief mode, so that any relief
efforts would Ultimately lead to self-rellance on the
part of the people affected. The constraints tu that
include planning cycles that may be out of synch or
a lack of development expertise in 6mergencies.
There are also constraints on how the communities
involved can respond to emergencies. There was a
lot of discussion in the group about the context of
transitions: the context should determine the length
of the transition pened from relief to rehabilitation.
Therefore, it is vital to build fleXibility into the funding
and programming side of interventions, and, in
particular, to take account of the need for a smoother
switch from the relief to the development mode of
interventions. We may also need to prepare for the
possibility ()f returning from development
interventions to relief, as communities may fall back
into some kind of crisis.

GROUP 2: Presented by Blaine Pope

Our working group began with two basic questions:
What do we need and how do we get there?

Clarity of villon, consensua, conslltency and
commitment

First, what do we need? Looking within ourselves,
what we need is clarity of vision. Looking amongst
ourselves, what we need Is consensus. That should
be followed by con~~tlllncy in .tIrt'''NIr.hes anti !t.'!!!'.g
commitments, in a flexible manner.

- 51 -

E '.

That might imply various kinds of programs. One
possibility in this context is 100% monetization, bwt is
that possible any more? Secondly, how can we
develop more flexibility in development assistance
resources? Third, we may need to consider the
option of triangulation in this context. Monetization
for internal market development was another option
that was considered as an important flexible
intervention.

We talked aoo!.1t the need for complemf!nting
food aid resources with development assi!,tance
resources, since food resources alone are somf!times
inadequate for proper implementation. USAID has to
address this issue internally, as have WFP with
UNDP, and the PVOs.

Four key prlnclpl.'

Last but not least, we identified four key
principles of successful interventions in emergencies:

i) First, do no harm. Our fundamental principle
should be, ospecially in an emergency: first
of all don't make the trouble worse.

ii) Do not refight the last battle.
iii) Pay attention to the lessons learned.
iv) Be committed to rebuilding at all levels.

Strategic pllnnlng, monitoring Ind ovaluatlon,
conditionality

How do we get there? We all agrc!fJd that
strategic planning is critically important at various
levels, in terms of regional organizations, national
organjzations,. global organizations, governments as
well as NGOs, bilateral agenw$, e~c. Second,
monitoring and evaluation are very important. What
are we doing presently, how well is i~ working, what
have we done L'1 the past,. hew ~~ it wo..~?
Third, conditionalities may become occasionally
necessary.



Obstacles to moving on the Continuum

The group felt the biggest problem for moving
faster towards development on the Continuum was
the rigid division between relief and rehabilitation in
development agencies at the bureaucratic level,
although some agencies show more flexibility in
implementing programs than others. Therefore
USAID, WFP, and the NGOs need to think less
compartmentally, and leam to respond more fleXibly.
For example, the REST strategy in Tigray of using
80% of relief food aid for developmental activities is
seen as "innovative", but is certainly not yet common.
By contrast, OFDA usually thinks in the short-term
only. The main conclusion is that the nature of
emergencies has changed in this region and
therefore dramatic changes are needed in
bureaucratic response.

The lack of implementation guidelines hampers
food aid efforts, implying that strategic planning is
badly needed: this includes rigorous thinking as
opposed to "muddling through", as well as innovative
epproaches which go beyond food.

Population control conditlonalltle. for food aid?

Second, the working group intensively addressed
the role of food aid for a long-term strategy to
improve food security. The group started from the
premise that food aid should be just one part of the
overall set of strategies. That role has to be linked
with other issues, not the least of which, particularly
in this country, Ethiopia, is population. Elsewhere in
the continent, people are familiar with the idea that
even if we have consistently good production or
delivery of food, population growth can sometimes
outstrip the growth in food availability. Making food
aid conditional on population policies may be
necessary but the way in which conditionality is
applied should depend on the context. Moreover, in
order to ensure a suca.ssful long-term food security
strategy, information exchange and distribution of
responsibilities among NGOs, bilateral agencies, and
host-country governments, are vitally important
Committed host governments are vital, as they have
to provide the necessary enabling environment for
food aid to work.
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Improved planning

Third, the working group discussed how we could
improve our planning to get a better program mix for
short and medium tarm interventions which would
permit people to be brought back faster from
emergencies. The critical factors here are timi:1g,
resource mix and the type of planning we do - is it,
for instance, coordinated among oi"ganizations? The
example of South Sudan was brought up. In order to
plan effectively, the question where we are on the
Continuum must always be kept in mind. Are we in a
strictly emergency relief mode? Are we moving more
towards rehabilitation? Are we further out on the
development side of the continuum? That will affect
the type of planning that is done.

We definitely need more f1exibfe programming.
One example of this would be the prepositioning of
food, e.g. someone suggested prepositioning several
thousand metric tons of grain in the Republic of
South Africa in anticipation of a potential crisis.

Overcoming food aid dllincentive., food aid
dependenev, and mllapproprlatlon

The Group also discussed the negative effects of
food aid, such as disincentives, dependency, and
misappropriation. It was felt that misappropriation
was no longer a serious problem because of
increased vigil~nce on the part of donor agencies.
That left the issues of disincentives and dependency.
Here it was felt that at the macro level, there was
less of a problem of disincentives in the Greater Hom
because food aid is just a drop in the ocean
compared to the size of the population. However;
there may be possible disincentive effects at the
micro level and this depends on the level of market
integration. If local markets are integrated with
outside markets, surplus food can flow out and not
affect local prices. As far as dependency goes, it is
critical to distinguish between food aid dependency
and program dependency, since recipients may
become convinced that an NGO or program is here
to stay and use this belief in their plans. However,
there was a consensus that this is much less of a
problem than beforo and aid agencies and NGOs are
well aware of it.



GROUP 3: Presented by Lawrence Haddad

Our group focused mainly on the question: 'MIat

role can future food aid play in addressing the root

causes of food deficits, insecurity, and vulnerability in

the region? How can food aid resources be

programmed in the long-run to prevent food

insecurity and emergencies? Strategic questions

loomed very large in our group; so we focused on

two different types of scenarios, the Rwanda and the

Ethiopia case.

Common food .ecurity proflle8 and strategle.

One thing that came up very strongly over and

over again in our group, was the fact that there are

no food security assessments or profiles that are

comprehensive, reliable, credible, accessible and

uniting. FAOIWFP food assessments are available,

but the Group felt that even though they are very

useful, they are not nearly useful enough. There was

a lively discussion about why there weren't any more

assessments and what factors might have to be put

into place to make them accessible.

Another big theme both tor the Rwanda and

Ethiopia situations was that there is no national food

security strategy into which all the different actors,

AID, WFP, PVOs, EU etc. could fit even if they

wanted to.

Ethiopia; Elements of common food .ecurity

goal. and .trategle.

In Ethiopia there seems to be no one focal point

within the government responsible for food policy and

food security. The group felt that this made It difficult

to formulate a strategy that all PVOs or donors could

really buy into.

The challenge of developing a common strategy

became evident when it proved difficult, even in our

small group, to reach a consensus on the usefulness

of food-tor-work. Some felt it was a safety net

mechanism, others that it was useful for income

generation, but less useful tor the production of

pmiuctive nset5. There was a lotof debate on 1t'.at.
with no real consensus. We also talked about the

various high-potential, low-potential area strategies In

Ethiopia, focusing on increased productivity using

Title III food aid to understand better how markets

work, and stimulating markets to leverage food aid

into food security.
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We talked also about a quid-pro-quo between

donors and PVOs. There ought to be more long term

agreements between them. If donors are going to

ask PVOs to fit into some common strategy then they

will have to make 5 to 7 year commitments to PVOs

to allow them to defray some of the fixed costs of

actually picking up from one area, and moving to

another area, or changing from one food-for-work

activity to another. Such agreements would also

have to include a realistic assessment and

agreement of complementary financial resources for

food aid supported programs.

Rwanda: Moving from the 'Continuum' to a

'SimUltaneity of Approache.'

In Rwanda, where the main cause of food

insecurity presently is conflict and displacement,

rather than structural food availability and access

problems, we identified three groups in need of relief.

These groups are i) refugees, ii) intemally displaced

persons (lOPs), and iii) non-displaced persons

(NOPs). We recognized the need to stabilize each of

these three groups, and at the same time to

repatriate the first group, reintegrate the second, and

restart production for the third.

We have to get away from the idea that the only

way to handle relief to development activities is by

sequencing programs, so you start out with titled

feeding programs or untitled feeding programs, and

then you move on to something else. If you do this,

you have already created inertia, dependency and

expectations, and it will be very difficult to move

away from that. So we thought it would be a good

idea to do two things simultaneously. I don't think

we have understood Why this does not happen more

often, or if it does happen, where is it happening?

Actual and Ide.' rnpon••

For the three target groups identified in R"

we tried to ask (I) what was the actual '
response in Rwanda, (ii) what potentially ,

been done dlffflrently, and (iii) wh'

constraints affecting the initial res"
weren't really that many disputes a'
happened. We know there we"
for refugees and lOPs but we '
happened to the non-r'
simultaneous response t'
involved not only fw



development of "portable skills", such as training or
health education, the aim of which would have been
to try to move refugees and lOPs back. And
eventually, for non-displaced people, maybe some
food-for-work programs could have been developed
as part of the retum package for refugees and lOPs,
perhaps building infrastructure.

. Response constraints

What are some of the constraints to this ideal
response? Again, no food security assessments
exist at the national, regional or household levels.
There are variable strategies and variable consensus

GROUP 4: Presented by Francesca Bravo

Working Group 4 focused on the general role of
food aid under different circumstances as well as on
food aid dependencies and disincentives.

The role of food aid

We discussed when to use food aid and how to
use it by starting off with defining the basic three
roles of food aid:

1) Providing food for consumption and improved
nutrition.

2) Offering economic incentives and payments,
for income generation and asset formation.

3) Monetizing food aid for fund raising
purposes.

Besides these three roles there are several
programming options: Programming options at the
macro or market level include grain reserves,
government bUdgetary support policy, or market
stabilization; while those at the micro level include
direct distribution of food, school feeding, nutrition
enhancement, capacity building, training, extension,
crisis interventions, and emergency prevention.

There was a lot of di!Cussion "n the question,
under what conditions food is the right resource, and
also when is food not the right resource? In
searching for frameworks for the use of food aid, we
concluded that the appropriate role and programming
of food aid depends primarily on its context. This
would Include government institutional capacity, or
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among donors and PVOs; lack of political will at the
national govemment level; lack of information on the
various sizes of different groups; a lack of an
arbitration system for settling disputes and conflicts;
a lack of security on the part of displaced people;
and a lack of programming of complementary
resources.

The group also talked about conditionality of food
aid and the political economy of aid, just as Group 2.
We had a lot of discussions about pull and push
factors with respect to refugees and lOPs. While
there may be a need for food aid conditionality or
triage, this would have to be politically tempered.

legitimacy, for example. It would depend on the
presence of structural deficits and on the presence of
integrated, functioning markets. It would also vary
with the risk of emergencies, due to natural disasters
or human made conflicts.

Negativi food aid effecla?

The second issue addressed by this working
group was whether enough attention is paid to the
possible negative effects of food aid. We assessed
that food aid monitoring alid control by both NGOs
and donors have improved considerably over the
past five years so that ml.appropriatlon is no longer
a significant problem. Food aid is no I,anger a cheap
resource, and tight monitoring rules are increasingly
enforced. But the Group also felt, that the costs of
monitoring must be seen in relation to the resources
protected from misappropriation.

With regard to the problem of dlllnclntivi. for
local food production, both of Title \I and Title '"
programs, the Group held the view that, by and
large, disincentive effects of food aid on agricultural
production are relatively small in the Greater Hom as
structural food deficits In several Hom countries are
large, and food aid often substitutes tor commercial
imports (particularly Title'" aid) or satisfies otherwise
ineffective demand. But the group also recognized
that the situation may vary from country to country.

Also, the main disincentive effects are more likely
to happen at local rather than national level, and they



· , : , :' ., '. ... .' .,,: ..' ~ ~. '. . ','

may be season specific, because food aid is often
allocated under specific project circumstances, in
specilic locations, and at specific times (particularty
Title II, which constitutes the bulk of U.S. food aid in
the Hom). A micro-analysis of food aid effects also
has to consider possible labor market disincentives
beyond mere commodity market price effects. In
sum. it is very risky to draw general conclusions on
disincentives.

The third disincentive point to look at is the
dependency issue which is quite controversial.
Research has come up with conflicting evidence on
this issue. The discussion often focuses on whether
people depend on food aid for 100% or 10% of their
income. Our Group took the position that this
percentage does not matter; what matters is if people
depend on it, whether fully or partly. VVhen dealing
with refugees dependency on· food aid can create
serious problems with repatriation. Examples could
be cited from Harerge, where Somali refugees
receive assistance from NGOs and donors, probably
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providing disincentives for returning home. Rural
people may also abandon traditional coping
mechanisms of voluntary resource accumulation and
sharing under emergencies, because there is food
assistance. At th~ sama time it should be
remembered that recurrent droughts and famines
have led to the erosion of the asset base of the
population so that traditional coping mechanism have
dwindled to the point where they may offer only
limited assistance. Another aspect of dependency .
may be the loss of traditional skills and willingness to
apply new techniques to improve production, not only
in the camps but also in the resident population,
because these popUlations know that they will survive
on food aid. We also should look at dependency in
terms of dietary changes, where a population begins
to get a taste preference for certain kinds of foods
that are not grown locally but are prOVided as food
aid. And at the macro level, increasingly
govemments are becoming dependent on food aid as
a bUdgetary support.



David Piraino

FOOD AID AS A RESOURCE - THE CRS EXPERIENCE

programming where the success or failure more rightly
belongs.

The new food aid policy paper: a basis for innovative
programminy

Here are some examples where food aid carried
out its role based on its intrinsic value as a resource.
In emergency programs, food aid has a major impact
on nutrition and in many cases literally keeps people
alive. In ~'JtCH programs it has acted as an incentive
for people to participate. Similarly, when food aid is
monetized, it generates cash, thereby carrying out its
role. However, what is accomplished through
programming the cash from monetization is the real
tes~ c; ~ffective use of monetization funds. Therefore,
w~ile foc.ld aid frequently is successful in its role as a
resoi.:~, we run into difficulti,'s on the programmatic
side. I think the distinction between food aid as a
resource and programming issues is particularly useful
in helping us focus on where we should put emphasis
and work together in making food aid function as a
more effective resource.

The new USAID policy paper on Food Security
can be a basis '-,r innovative programming. The
policy paper, coupled with the relief·to-development
continuum principle, proVides a new framework for the
analysis ~nd evaluation of food aid by serving a
common goal. Now that \'Ie have that goal and a
clear understanding of where we are going, it will help
a lot in focusing our resources, in collaborating, and in
integrating efforts by using a common denominator.
The context within which we work can be defined
through the Continuum. That part of the framework
(i.e., the Continuum) will tell us where we are (relief,
rehabil~tion, development) and what kinds of
activities are nHcfed, while the Food Security goal
provides a common link.

On the programming side, there are different kinds
of Sl 'ggestect activil~s in the policy paper that lead to
food 8OCUrtty. In other words, the activities provide a
starting point for the kinds of activities that are
required to achieve food security. In the final version

Innovative food lid programming
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The Importance of food lid for CRS

However, on balance, food aid as a resource has
two dimensions ~hat are very valuable to us. First
there ia the qualitative dimension. It is a resource that
helps us in improving the quality of life and even
saving lives. The second dimension is scope. By
scope I mean the nl!!":1ber of people and program size.
If real impact is to be achieved, programs often
require a certain critical size, which food aid has
helped us meet.

I would like to preface my remarks by saying that
we have enjoyed very good relations with the USAID
Ethiopia Mission and the Food for Peace Offi-=e. We
have had very generous monetization, we have
recoived food resources in significant amounts, ano
we tlave had a very good dialogue with the Mission,
with both sides listening and providing input to each
other.

Mr. Piraino is oMth Catholic Relief Services

Food aid, Title II food aid in particular, has been
very important for Catholic Relief Services (CRS)
during the 52 years of our existence. It has allowed
us to carry out our mission much more effectively than
if we had just had cash resource~. It has allowed us
to respond flexibly to emergencies. But there have
also been problems with food aid, particularly with
logistics and disincentives.

Som~ of the confusion over food aid as a
resource arises out of the different possible uses of
food aid and the term "innovative uses" of food aid.
There am Msically thme uses: nutritional, economic
transfer, and monetiZation. I believe the search for
innovative uses of food aid should not focus so much
en tl1e uses of tfle food (which r believe a' e limited),
but on the programming that gO'.J1 with the food
resource. Maintaining this dlstinc',lon is important. If
this distinction Is not maintair.ed, then failures in
programs that use food aid W:II be laid at the door of
the resource (food) a,,~ not based on th'.



The Food Security Paper and the GHAI call for
innovative and closer collabc"ration between different
players. A recently sirned Memorandum of
lJndersta~ .ding between CRS and WFP may help
ccmoMtrate new ways to collaborate. Both agencies
aQreed that their comparative advantages would be
us.aci as the basis for collaboration. Since WFP has
a comparative advantage in obtaining and transporting
food resources, and CRS in delivery and distribution
systems, it makes sense for each organjzation to
specialjze according to their strengths. WFP would
secure reso.......es and provide them in-country, while
CRS would have rasponsibility for implementation,
once agreed objectives are established and roles
clarified. A joint management structure would be set
up for joint assessments and evaluations. as well as
audits.

Funding

Collaboration between CRS and WFP

Another area that calls for closer collaboration is
funding. It is not always easy for organjzations like
CRS to obtain sufficient funding in reasonable time
periods. Perhaps donors could concentrate on
mobilizing funds and co-funding programs and
projec.1s as they work with NGOs and other
organizations.

Research

I am In agreement with what Allen Jones of WFP
Ethiopia was saying yesterday-that there is a lot of
valuable infonnation out there. which will allow us to
better use our resources. We now have the Food
Security Paper and Relief-ta-Development Continuum
iJ5 fntmework5. we have resources, capacity, and
support. Now we must put them all together and start
moving ahead with urgency.

A third area where more collaboration would be
beneflcia~ :$ l'9~arch. CRS, as well as most NGOs,
,don't !'lava 'U1U r.apacity nor mandate to carry out fully
accepNible scientific research. There are, however,
many organizations. such as IFPRI, that do specialize
In rew~wh and could collaborate more with NGOs in
research projects. NGOs shouldn't be pushed to
become research agencies when there are agencies
that do have the capacity and mandate for research.

The last couple of days in this workshop I was
reminded of arguments used to justify the trickle-down
theory back in the 60s and 70s. I am not saying that
we are going back to that. The theory was not
effective then and I question it would be now.

Keep targeting the most vulnerable

We 00 have one major concem with the Food
Security paper and that is targeting to the poorest and
most vulnerable. I think it is very important to keep in
mind that the most vulnerable groups are a very
critical and important target area where food aid can
make a differer t The difference may not be so
evident in the areas of developmental impact or cost­
effectiveness, but more in humanitarian concern for
the destitute, infirm, and elderly. As food aid
becomes scarcar, the emphasis on using food aid
more cost-effectively and demonstrating
developmental impact may be harmful to the poorest
and most vulnerable people. This target group seems
to be falling out of favor despite their great needs and
the American public's great concem for them. For
example, suggestions to focus on high-potential areas
and activities may imply that focusing on the poorest
is not an effective use of resources.

of the policy paper, as it was presented by John Grant
at this workshop, I heard a lot of discussion on how
focused the policy is. At the same time, I was :-:appy
to learn that the paper is "not prescriptive". ! hope
that the paper does not attempt to list all the
interventions that would lead to food security, but only
serve as a starter list. This way the door wm remain
open for innovative programming based on local
needs and circumstances.
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Innovative instltutlona' approach..

In an effort to improve CRSJEthiopia's food aid
programming, we recently established three task
forces. The task forces address integration,
sustainability, and capacity building. We are trying to
make these three "buzz-words" operational and
include these aspects in our programming of food­
assisted projects. We anticipate havlng more impact
on moving towards food security objectives by
insuring our projects are integrated and sustainable
and that our counterpaJt3 come out of a projeut
stronger than when they began.



TARGETING

David Morton

Mr. Morten is with the Worlct Food Program

I have spent the last two and a half years in our
program in Bosnia trying to target food to the
vulnerable areas, and although I am not really an
authority on targeting, I am aware of how important it
is. The issue of how to target food aid more precisely
is now pressing. First, unlike in the '70s, food aid is
no longer abundant. Second, merely throwing food
aid at problems creates disincentives and other
market distortions. But most. important, targeting is
essential to our program becc:1use food programs are
about getting food to vulnerable people. If you don't
know who those people are or where they are, then
the program fails at the first step.

The Targeting • AS.Gument • Distribution ­
Monitoring Continuum

I would like to suggest that there is now a
continuum of which targeting is a focal point and this
may be called the targeting-assessment-distribution­
monitoring continuum. First of all you have to define
your target, i.e., define the criteria for your program.
Then you assess the need bas9d on that definition,
which should be a common definition that all parties
agree upon. Having agreed on that definition, you can
assess the need for those groups of people. After the
needs have been assessed you have to work out how
to get the food to those people. Then you should
monitor whether in fact the food reached those
people. The targeting, I think, is central to the whole
effort.

Targotlng methodologl••
.

There are different kinds of targeting that can be
done. Of these, geographic targeting is relatively
easy, for instance, with the aid of Famine Early
Warning Systems (FEWS). It Is much harder to
identify particUlar vulnerable groups within target
areas. WFP fa presently benefltlng from the USAlb
grant on vulnerability mapping. Once we have the
VUlnerability maps, everyone shOUld buy in on it

- 58·

Requirements and obstacle. for succe.sful
targetIng

Common standards and discipline

There really is a need for common definitions and
common standards, not only for targeting within but
also for targeting between countries. Another
requirement for the successful application of targeting
is discipline. It is critical to set and enforce targeting
priorities and standards which are common to all
agencies. I can think of several occasions where
most of the agencies involved in a program had
agreed on targeting criteria, al'1d then in came a
particular NGO with an agenda of its own and did
something that cut across all their plans by using
different targeting criteria. This kind of thing can
really set back your programs.

Resource driven targeting

It is also important to set the right parameters for
your targeted interventions. For example, in Ethiopia
in the mid·1980s we had about three droughts in five
years. For every drought we would do a need
assessment and come up with an ostimate of, say, a
million tons of food aid that year. We usually got
about two-thirds of what we asked for. After the third
time around, the donors responded that in the last
drought we had asked for a million tons and were
given 600,000 tons, so they argued that as deaths
had been minimal, we had obviously overestimated
the need.

Then in 1991, I came here for an assessment and
we travelled around Wollo, Tigre, Gondar and other
areas with checklists of questions to ask farmers on
the way. And what these questions really
demonstrated W:'ll that over the years, these farmers
had run down their stocks. We would ask them how
many livestock they had flfteen years ago, in 1976.
And the answer would be, 'Well, I had 10 cattle, 25
goats, and 2 chickens." And then gradually over the
years, they sold them off, so that they were down to
perhaps one ox and a goal It was also clear that
different agencies operating in those areas had



different cutoff-points for including those people in
relief programs. For most agencies the cutOff-point for
receiving food aid was two large animals. But there
were one or two that cut you off if you had any live
animal at all. If a farmer was down to one male goat.
he was in a difficult position to recover his herd. I
tried to find out from these agencies why they had set
these levels and the answer was resource constraints.
The agency which set the level with no animals had to
do it because it didn't have enough resources to cover
all the people in this area who needed food, so they
tightened the targeting criteria, and the answer to the
donors was that people had survived previous
droughts, which ware under resourced, by de­
stocking. This made them more vulnerable to future
droughts and made recovery more difficult.

There can be other problems in targeting. For
example, how do you target for a situation, perhaps in
Rwanda, where you have refugees, internally
displaced people and non-displaced people. What
does one do in that kind of situation? Zimbabwe
provides another kind of lesson, of a failure of

. targeting. During the drought of 1992, the government
found it politically impossible to target. They preferred
to identify an area and then give everyone in that area
a small amount of food.

Successful self-targeting

It is one thing to establish targeting criteria, but it
is quite another to actually get food to the target
beneficiaries. Botswana is an example of a success
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story. They have had a unique program involving
cash for food, Le., monetized food aid with the wage
rate set below the minimum wage, self-targeting in
other words. Self-targeting was also used in zambia
where they used "unpopular" grains like sorghum or
low quality yellow maize.

The importance of household and market surveys

In Bosnia, we have benefited greatly from regular
household and market surveys that were undertaken
with some difficulty. These gave us a lot of
information about alternative means of support. How
did these people survive? Were they getting money
from their relatives? Were they selling off their
possessions? It's really important to understand the
coping mechanisms, as they impinge on targeting.

Conclualon

Thus the key points are: first, the targeting
continuum as an organizing principle, including
assessment, distribution, monitoring, and, second, a
need for all to agree and to adopt uniform standards.
Also, as menttoned earlier by David Piraino, we now
have developed with CRS a new understanding for
what we see as a commonly agreed upon methods for
improved food distribution and distribution of
responsibilities. And we are going to extend this now
in our discussions with Save the Children, World
Vision, CARE and other agencies.



Negusse Micael

HOPE FOR AFRICA • PROMOTING FOOD SECURITY THROUGH
ASSETS AND SAVINGS

Mr, MictJel is with World Vision

Attitudinal Change Towards Africa

My training, background, professional experience
in agricultural and rural development for 17 years, and
the experience of living in a country tom by war for 30
years led me to believe that Africa will not develop in
the foreseeable future. But today the end of the cold
war, the emergence of democracy, reconciliation
among former enemies, and political stability in many
African countries have all led me to reconsider my
position. Now I am more convinced than ever that
there is hope for Africa, and that Africa shall be the
continent of the 21st century. If the South East Asian
countries have made it in 25 years, why not Africa,
given its enonnous potential resources? .

It is only when we have a positive attitude and
believe that Africa shall be the continent of 21 st
century, that food aid can be creatively used for long­
term food security.

The Importan'8 of building up a..... and savings

Till now we have focused on the heavy use of
relief food aid during emergencies, followed by
activities to promote rehabilitation through Food for
Work programs, such as reforestation and soil
conservation activities. The challenge for us has
been, how to enable households to withstand shocks
at times of drought. We looked into the definition of
food security and struggled for a long time to
operationalize it.

We learned that the achievement of food security
requires going beyond having sufficient food or
income to purchase food today. In other words,
households require assets to withstand a major food
crisis. Assets pruvide a household with 8 buffer to
withstand damage to its food safety nel AraD C81'1
create savings and provide a household with
resources to generate more Income through inCl'8ssed
irW88(Menl Futtl1ermofe, tJ1j 86mty fo invesf provides
the opportunity to diversify food security options and
avoid dependence on a single season's harvest.
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InclUding assets and savings in the definition offood- .
security

A household's capacity to save and invest over
and above its consumption needs is therefore a more
reliable measure of the extent to which a household
~n be considered food secure.

Building on the standard definition of food
security, World Vision therefore come up With the
following definition:

I D· C+ S + I I

where:

o = Demand
C = Availability, access, use (minimum calorie

requirement)
S =Saving (cash, seed, food reserves ... etc.)
I =Investment (productive + durable assets)

Implications for operational strategy and
monitoring

The above model was then followed by a shift in
the approach to operational strategy and monitoring in
food aid. First of all, flTJ6 handouts of food aid W6m
stopped and all able bodied people were required to
work. Need Assessment surveys were reinforced by
a potential resource based planning approach in each
project area. Instead of only responding to needs, the
tapping of potential resources in each project was
recognized. This process avoids a "cookie cutter"
approach to development and embraces alternative
acW;tl~: that are most appropriate to a given area in
achieving fQod S8CUrity. This in tum helps households
to use food aid for economic diversifICation (e.g.,
sheep and wool production, promotion of underground
and surface water, Iak••ide farming, small scale
irrigation schemes, agro-forestry, fattening programs
etc.) rather thin only limiting themselves to
environmental rt'~8billtation.



Monetizing food aid for savings purposes

Food aid was also integrated with other resources
in the program that were supposed to assist
households to undertake long term development
efforts. Households have also began to think of
reducing their food aid consumption as a preparatory
more towards saving for future investment. They
have been setting aside 40% of their food-for work
payment through local monetization for saving and
investment purposes. They have agreed to reduce
present consumption and invest the savings in
productive assets, thus providing for long-term food
security and sustainable development. These
households often cite the 1984-85 and 1987 relief
handouts as an example of what not to do, noting that
they only provided a short-term solution to their
problems. because these handouts did not address
the root causes of food insecurity.

A 'SMART' selection of Impact Indleatore

Impact indicators must be established during the
design and planning stage of a program. Establishing
impact indicators from the outset helps to focus
programs on stated objectives since activities can be
aligned to the same objectives. However, indicators
should be limited in number since too many indicators
create conflicting aims and priorities. A good set of
indicators should not exceed 3 to 5. Indicators should
concentrate on measuring impact rather than input
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delivery; should be meaningful and easily understood
by stakeholders particularly staff and comrnunity
members; and above all should be simple. Time and
resources can be wasted on collecting too much
information, which may not necessarily be helpful for
practitioners. Moreover it may be too late to take
corrective action by the time the information is
compiled and analyzed.

The following set of critical indicators, with the
acronym SMART (Specific, Measurable, Area specific.
Realistic and Time bound). was developed in
preparing the multi-year operational plan (MYOP ­
1995-97). submitted to USAID. These indicators are
logically interrelated in achieving their aim of food
security and long-term sustainable development and
are as follows.

Availability: In:rease in agricultural
p•.Jductivity (by X% in a given time);

Ace...: Increase household income (by X%
in a given time)

Us.: Improved nutritional status (by X% in a
given time)

A..etentation: Increase investment (number
of loans made and repaid; increase in
investment by X% in a given time).



Mr. North is with the United Slams Agency for Inmmational Development. Ethiopia Mission

Walter North

USAID ETHIOPIA: EXPERIENCE ON INTEGRATED COUNTRY
STRATEGIES

U.S. humanitarian a.,lstance In Ethiopia before
1991

recapitulate how we got to where we are and where
that is.

USAID only got reengaged in development in
Ethiopia in 1991, after the Dergue, the previous
Marxist Government, fell. There was already a small
office here, but it had been working exclusively on
emergency humanitarian assistance since 1984.
From 1984 - 91, we provided about 1.2 billion dollars
worth of humanitarian assistance to Ethiopia. Almost
all of that assistance was programmed through NGO
partners, most of whom only became active in
Ethiopia dUring and after the 1984 famine. After the
worst of the '84-'85 famine period, there was a
recognition that Ethiopia's food vulnerability was
immense and likely to get much worse-bad economic
policies, bad weather, more mouths to feed and war.
The extent of this looming calamity was crystallized in
a report commissioned by the then AID
Representative in Addis, Fred Fischer, in 1985. That
report estimated that within about five years Ethiopia
would have a structural food deficit of a million tons.
Unfortunately, that report was correct.

In light of the adverse relations between the U.S.
and the DtJrgue, it wasn't possible for the U.S.
government to do development here. Indeed, it was
often nearty impossible to even get the Dergue to let
the donora feed Ethiopia's people. Given that reality
and the likelihood of the ~urrence, on a large scale,
of a food emergency, the U.S. enabled a group of
NGOs to establish regular Title II programs in
vulnerable areas of Ethiopia. this kElpt a network of
sentinels in place to sound the alarm if famine loomed
again since we didn't trust the govemment to do so.
Very quickly those regular programs grew and over
time they too..l( on a more deve!opmenta1 characW.
Intermittently, and In 1988·1991 in particular, there
was a surge of emergency requirements. This
network of NGOs praved itself to be efficient, creative
and timely in beating a very challenging humanitarian
crisis. At the same time, there was a parallel shadow
exercise which was ongoing with the relief wings of
the insurgent movements. In any case, by the end of

It is rather stimulating to follow this string of
distinguished speakers. J will just say that anyone
who is engaged in development in Ethiopia shares
Micael Negusse's perception that there is indeed hope
for Africa. Ethiopia is a beacon for a better future not
only for Ethiopia itself but also for the Hom of Africa.

The developmental chillenge. of food lid

Real integration of our developmental assets in a
cost-effective manner to promote food production and
improve household nutrition in Ethiopia has not been
easy. Food aid is really not the praferrod option for
development. Food is a tangible good, is hard and
expensive to move around, requires protection, is
highly vulnerable to fraud, waste and abuse and can
have unintended, deleterious development impacts.
Equally frustrating, the way in which we in the U.S.
govemment administer it is marked by some of its
least attractive aspects. The approval process is
cumbersome, authorities for it are diffuse, we don't
treat or look at it as an economic good, we lack field
flexibility, and we tend to ghettoize it organizationally.
Moreover, we are reqUired to program most of it
through expensive quasi-Independent intermediaries­
the NGOs-in ways which can decapacitate host
country Institutions, and be at cross-purposes with
country strategies, both ours and those of host
country govemments, and sound development
principles. Finally, we aren't really required to look
rigorously into what is being done with food aid and
what it has accomplished. Many of these constraints
play themselves out in spades in the Ethiopian
context. Despite them, we are making progress in
integrating development and food. Let me quickly

The comments that follow are my own. J was
asked to talk about how USAID/Ethiopia successfully
integrated food aid into its development program. To
suggest that we have successfully integrated food aid
:,~sources presumes that somehow we have done so.
In Ethiopia we have tried to do so but I am not sure
we have succeeded. The basic point of this
.presentation is that unless the cash, food, and
intellectual resources are all there, and we ask and
answer the right questions, some of which are very
difficult, this kind of integration will not happen.
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the Dergue, the USAID office was managing this
humanitarian program in a close, and I think, collegial
partnership with the NGOs-partly emergency
assistance, and partly regular food aid assistance.
Average annual expenditures under this approach
were about 100 to 150 million dollars a year.

"Back to the Future" - a new USAID development
strategy for Ethiopia

In May of 1991, the Dergue was replaced by a
Transitional Govemment, and in September a high­
level U.S. team recommended getting back into
development in Ethiopia. By 1992, the Mission was
starting to get in place here, with several bridging
activities in AIDS prevention and control, democracy
and govemance and economic growth. These
activities were put in place to buy time! for the iteration
of the new strategy. That strategy, "Back to the
Future," premiered in Washington in the spring of
1993. It called for a program with four strategic
objectives, with a focus on the target of opportunity.
The objectives were to increase food production,
improve health and population activities, provide better
and more basic education and promote democracy
and govemance. VVhat was called a target of
opportunity was a timely response to humanitarian
crisis. We recognized that Ethiopia, even with the
best of policies and the best of intentions, is still
tremendously vulnerable and will be for some time to
come.

Food security emphasis

Given where we are coming from and where
Ethiopia is, it is natural and imperative that the heart
of our program ,:, food security. It was also natural
that we drew heaVily on NGOs for the de"eloprnent of
the new strategy. At the same time we challenged the
NGOs to rethink how the regular and emergency food
components of their programs could make a
difference in a new Ethiopia. Rightly, they reminded
us that they had been doing .development in Ethiopia
for almost a decade with our food, but the shift gave
all of us a chance to rett:~nkwhat we have been doing
and could do. We tried to send similar messages to
Washington. For example, making it easier to use
emergency food for development-like uses; get
emergency and other food aid approval processes
more concurrent with each other rather than going
through separate channels. At the same time, we
were getting .help from the new govemment itself
which expressed concem about what they saw as a
dependency created by food aid, and they wanted to
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end free food distribution in emergency programs. In
the wake of economic reform programs. and Ethiopia's
agrarian background, they were also committed to
putting in place safety nets in rural and urban areas.

Integrating food aid into the new development
strategy

In the process of preparing the new strategy, we
recognized that we needed to take a closer look at the
food component of the portfolio. In [he Fall of 1993
we asked a team, led by John Flynn of REDSO, to
look at these issues. They came up with a number of
good recommendations about how we could fine tune
our regular emergency programs. They set some
aspirational targets for decrea~ing the share of overall
resources which went to emergency efforts and free
distributions and partly as a result of this, we
increased the size of the regular programs and bagan
to look at them more developmentally, but probably
not as much in economic terms as we should have.
This whole process got plugged back into the
development of the "Back to the Future" strategy and
we had vigorous discussions about how we would
actualize all this intellectual discussion. The
articulation of this effort is found in our'new food
security action plan, which was presented in
Washington in December of 1994.

The role of DFA, Title II, and Title 1/1 resources

Essentially, the strategy calls for using DFA
assets to make investments in crop systems with a
iligh potential for increased production so that you get
more food into markets, more money into farmers'
pockets and create more jobs. At the same time, we
recognize that massive food shortages are going to
recur and there were and are many areas of Ethiopia
which are acutely vulnerable and the people who live
there need to survive. To buy time for a growth
strategy to work, the needs of those groups could not
be ignored, a familiar case of making tradeoffs
between equity and efficiency.

Title lI·and III food aid programs would therefore
be integral parts of the new country strategy. Regular
Title II programs would be used for asset and capacity
building in selected vulnerable areal'. Emergency
programs would be used fOr the same purposes, if
possible. We recommended using a new Title III
program for two purposes. At the policy level, to look
at ways to better understand grain markets and
perhaps help govemment find ways to buffer price
shocks and secondly, to accelerate progress on more



cost effective targeted safety net programs. We
contemplated using the actual commodities under the
new program to support those safety nets, to alleviate
emergency requirements in some years and to create
emergency and possibly market buffer stocks.

Open quostlons

In developing this approach, some serious
questions emerged, most of which we are still working
on:

Food aid composition. Is the commodity
composition of our food aid, primarily wheat,
still appropriate, or would a commodity like
Sorghum be better? Is it a disincentive in
concert with the wheat that other donors
import? Is it really helping or reaching poor
people? (Indeed, we have already adjusted
our commodity mix because of these kinds of
considerations and started to use more
sorghum and maize.)

Cost..ffectlv.n,.. of ••f.ty-n.... How
effective are the currently planned safety nets
and at what cost? We've looked a lot at
where they are targeted. We haven't looked
at whether this is the most cost-effective way
to put safety nets in place. We need to do
more analysis.

Tlrget'ng. Are our emergency programs
well targeted? As David Morton pointed out,
while we are good at geographical targeting,
we are not as good at targeting the
households that should get food aid ~Nithin

those areas.

• Cost..ffectlv.n... of food·for-work. Is the
attempt to end" dependency by emergency
food-for-work approaches really cost·
effective? Since human and financial capital
in Ethiopia is limited would money spent
creating good food·tor-work projects in poor
areas be better spent in high potentia' areas,
this is a crucial question.

Tltl.1I prognlm performance. How effective
~ our TWa U~.. ~'miGaUy and
economically? For example, we have done
some analysis of the natural resources
components ofour Title II programs and come
up with mixed results. But we cannot always
only look at the cost-effectiveness of those
approaches. We have to look at other critical
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questions. For example, are the programs
de-capacitating the needs of the Government
of Ethiopia's ability by poaching staff? NGOs
in Ethiopia are the larg~lst source of non­
governmental employment. It is an issue that
we have, in faimess to our Ethiopian
colleagues, started to wrestle with. Are these
programs. e.g., the NGO programs, in sync
with our strategy? We recently found that
several NGOs are doing micro-credit
schemes. But several of those schemes.
while WAil intentioned, were not in concert
with AID policy or the best practices in
successful credit programs.

Nutritlon.1 clpaclty at regional and
nat'onll leve" In Ethiopia today, for
example, we found the nutritional lev~ls of
children declining even in the highest surplus
areas. Vtlhy is that happening? What, if
anything, should we be doing to increase the
government's capacity in food programming
and management, especially for emergencies.
And if we do something with the government,
how can it take account of the needs of the
different regions. Regionalization is a
pervasive theme in Ethiopian political life.

Conclu.lon

VVhen we went to Washington in December of
1994 to present our new food security action plan and
to request Washington support for this plan, we
discovered we were a bit naive. The plan outlined a
melded use of DFA, Title II and Title III resources.
But people didn't really wan~ to talk about the
substanC8 of the proposed program. Mostly they
wanted to talk about money and the lack thereof, and
food and the lack. thereof. \Nhen we got to
Washington we were told, basically, that Title III was
history, and that side of our planned intervention
would have to be taken care of by unidentified donors.
Likewise, we were told, that there really was not going
to be much money tor agriculture. Nonetheless, Marty
Hanr.!ltty and others in the Mission are working with
our NGO colleagues and people in the government to
come up with a more modest approach. We went in
with a package worth more than $250 million and left
with. JMI6kaee worth about $SO mlIIiOft. we h8Y& had
some inquiries from the European Union about
collaboration on food security but they think we still
have assets. It remains true though, that we ~till

probably get treated better than most Missions: at
least we still do have a Title'" program. Internally,
food aid has not been reengineered enough to be truly



called user friendly and I hope that this workshop will
come up with some ways to overcome these
problems.

Despite its awkward qualities, there is potential to
integrate food and financial resources, especially in a
situation like Ethiopia. We finally have peace in
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Ethiopia, after more than a generation of lost
opportunities, we have a committed and honest
government, and we have the chance to stal1 the Icng
process of turning things around. But it can't be done
with virtual resources, In short, with real food and
dollar resources, it should be done, it could be done,
it could be done. There is still hope.



DISCUSSION

[Questions and Answ81S: 3/29/95, 10:15· 10:-fS am]

Food aid monetization

Jim Phlppard: I would just like to add a comment on
monetization as an innovative use of food to David
Piraino's presentation, because in addition to
generating cash, monetization can have an intrinsic
worth that goes beyond the cash generated. For
example, in Uganda, ACOI and USAID asked the
govemment to privatize the importing of vegetable oil
and this was done. The other element of that
program was breaking the monopoly of the three or
four large traders by setting lots small enough so that
the small traders could get in on it, by having regular
s~les, by pUblicizing events and by providing training
to the small traders. But there could be a dark side to
monetization too. 'MIen you look at monetization you
have to ask are we improving markets or are we doing
something counterproductive? I think the worst thing
is not to ask the question, but to look at the cash
generated and not at the process.

Gotachew D/riblI: I think monetization could also be
used as a famine response. Most often we only
provide food when there is drought or famine. But
that, can create dependency and disincentives. So
monetization at the local level could also be used as
a famine response or to mitigate the effects of food
shortages if we intervene well ~fore the types of
grains and the exchange rates of those markets go
beyond the capacity of those people to participate in
the market. In certain circumstances there may not
be any food but there may be cash within· the society.

Martin Hlln",tty: I would like to address Walter
North's comments. 'NtIen you attempt to deliver Title
III commodities to a country for monetization-you're
not sending wheat, you end up with commodities that
are hard to monetize. There are a couple of reasons
for that. Sorghum and maize are used for animal feed
in the U.S. but are used for human consumption here.
So what we get is animal feed which Is not marketable
locally. Then there are constraints on the
transportation of Title III commodities which may
damage them further and you end up with, for
example, sorghum that cannot even be given away
without protest. On the NGO side, as you get more
and more into monetization, I don't see the capacity in
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the NGO community for commodity analysis and
understanding of the markets into which they are
selling the commodities. A case in point: I have not
seen a very good analysis of the operations of
Ethiopia's vegetable oil market, price fluctuations, who
the major traders are, a~d what impact the sale of
vegetable oil would have on market structure, etc.

Jorom,. Wo/gln: I would just like to underline
something David said earlier. You may want to deal
with the comparative advantage that institutions have
in terms of analysis. It may not be the role of NGOs
to do the analysis but that we could work together
some way to make sure ltJe analysis is done.

Allon Jonos: David Piraino mentioned that the
NGOs were very generous on monetization: True, but
the government, which is primarily responsible for
response and coordination of activities is disabled by
the fact that it doesn't have resources. Title II should
also consider monetization to support govemment
initiatives. We know that implementation of Title II
food aid programs is expensive in terms of technical
assistance and cash resources. One way of
overcoming that is to generate funds within Title II.

We tend to talk about monetization of Title II and
Title III at the same time. But, in fact, they are
extremely different Instruments. Title III was very
effective and crucial last year in averting the problems
of the emerging crisis in Ethiopia. It generated cash
to support govemment operations. But it did not go
into relief or social welfare. It's only monetization
within Title II that could actually be directly targeted to
support consumption and relief for the most vulnerable
groups.

Timothy F",nk."berger: I don't disagree with the
notion that some NGOs me" not have the technical
capacity to handle market ~nalysls and monetization.
I think that there is a need for strengthening NGO
capacity to recognize when such an analysis is
needed. There also has to be a source to tum to for
collecting this in:'ormation, a source with the technical
knowledge of the systems. .



Investing In high or low potential areas?

Jerome Wolgln: \Nhen you talk about food aid for
development, there are certain tradeoffs between
doing development in areas where the returns to
development activities are low. i.e., in asset poor, low
potential areas, as opposed to areas where returns
are higher. This basically gets back to the issue of
whether there is indeed something that trickles down.
Our experience in Asia shows that where the
economy grows quickly poverty gets eradicated
quickly. Almost all economic experience in different
countries shows that if you look at the number of poor
people and the depth of poverty, it gets reduced very
quickly with labor intensive growth strategies. You
cannot do human resources development and expect
people to find jobs if the economy isn't growing to
provide the jobs. Secondly. a big and important part
of dealing with the welfare issues of the poor is to
reduce the price of the food that they purchase. If you
can reduce that price by 10% or 20%, you are raising
their real income and increasing their capacity to buy
food and therefore to improve their nutrition. So there
is a real synergism between these things. but at the
margin there are tradeoffs in the use of resources.

Barbara Huddleston: I would like to make two
comments on this point. I'm glad that you've raised it.
First, we've heard a lot about the tradeoffs between
high-potential low-risk and low-potential high-risk
areas. FAO is very engaged in identifying these
tradeoffs because FAO too is trying to focus more of
its efforts on high-potential areas. Now FAO's own
programming efforts often defines high-potential or
low-potential purely in terms of the existing physical
agricultural potential of the area, i.e., the current agro­
ecological conditions. If the soil is of such and such
quality, the climate has such and such characteristics,
water availability is such and such, the area is either
high- or low-potential. Now, of course, anybody who
has been working in agriculture knows that the
potential of the area is not determined solely by the
physical qualities; the ability to produce depends on
the investments that you make. So an area which
currently does not have access to water can obtain
access through irrigation. we have to bring in the
question of technology levels and technological
options to change the production characteristics of a
region. Then we have to bring in the best economic
~tUt..Jtie& available·for eaGh of the5& &reM. So,
an area that is labeled low-potential because of its
natural conditions, may be high-potential when we
look at technological options, and access to one or
another kind of markets. There needs to be a
geographically based analysis of potentials; so that we
see what possibilities exist for development In one of
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these zones, whether it be staple foods, crop
production, high value crops, some kind of industrial
development or if migration has to be a part the
package for the zone. We need to get away from this
labeling of zones as having high or low potential.

Michael Harvey: Jerry, I think your comments were
right on the mark and you should give that speech
before the House Agriculture Committee because
what you are giving is the argument for Title III. I
think those of us who are here in Ethiopia panicked
over the thought of losing Title III because somehow
an equivalent amount of food will need to come into
Ethiopia. Personally speaking, most of my NGO
colleagues will agree in private that there is no way
that three hundred thousand tons can be moved
through NGOs effectively, efficiently, and
appropriately. If you take out the emergency
component of our programs here, the regUlar Title II
program is only 20% of all food aid commodities
coming into Ethiopia. The rest of it is TItle III. Title III
programs are primarily used to get the whole kind of
growth promoting activities in high-potential areas
going that you were talking about. We think we
presently have the right mix and that message needs
to go back to Congress loud and clear.

WlII.t WHks: I would also like go back to the
points made by Jerry, because I think, they were very
important. VVhat we saw this past year argues for a
very strong emphasis on a more strategic use of the
Title II resources we are receiving here in Ethiopia.
These 20% of total food aid resources can be
absolutely vital. VVhile we did manage to avert a
famine in Ethiopia last year, there were huge
opportunity costs. The efforts required to reorient
resources did, I think, disrupt efforts to make profitable
investments and strengthen the economy. There is a
real im~ ative to be very strategic in identifying
options for those easily identifiable but not yet
identified lOW-productivity, high-risk areas that
constantly fall into famine. And I think unless
significant, intelligent, and coordinated investments
are made in getting together the donors, the NGO's,
and the reglon~1 (local) governments that under the
present structure are primarily responsible for these
investments, you will never get anywhere with the
broader creation of wealth in this country.

TImothy r18"1ftttI»tr1er. , wouI6 like to mak~ two
points. O.,e Is that I agree totally with the economists
about how investment in high-potential area could
generate Income. But I think we need to be more
strategic about identifying surplus producing areas
next to deficit areas and then building linkages
between those two areas. I don't think we have done



that well. Some areas within a country might increase
their productivity but these may bs thousands of miles
away from the deficit areas. The second point echoes
what Barbara said. Risk and low potential are relative
to the context and the countries we work in. We
should not use a straitjacket in terms of criteria that
we use across all countries, but in fact, we need to be
careful about understanding risks and potentials for
each of these countries. We need to be thinking
about where our best payoffs are in terms of
improving food security for these populations.

Lawronc8 Haddad: This is just to follow up on what
seems to be a building consensus. We have got to
consider where the poor and vulnerable live. For
example, do they live in the high potential areas, or do
they live mostly in low potential areas? Are high­
potential areas really low risk? Another consideration
should be the linkages that. Tim introduced. The
linkages are going to be strongly dependent on food
market integration-whether farmers can respond to
market prices, and to demand generated elsewhere.
n,en there are various constraints. For example,
seasonal labor constraints and credit constraints. If
these constraints bite, the end result might just be
rising prices. The linkages are very important and in
fact, I think that many of the low-potential activities in
the neighboring areas, such as public works activities
could be used to generate safety nets that strengthen
the linkages. Finally, how high·potential are high­
potential and how low-potential are low-potential
areas? Potential may be in the eye of the beholder.
As Barbara was saying, it's not only the physical and
natural resource endowment, but the endowment of a
number of other factors, that determines the potential
of an area. The release of just one constraint could
tum a seemingly low-potential area into a high­
potential area.

Refugee. - a forgotten group?

Sharon c.rper: I'm going to use the R-word,
because very few people have used it for the last
three days. I appreciate the fact that David Piraino
talked about vulnerable groups, and that David Morton
talked about refugees. But I repeat, may we say the
R-word, that is refugees, more outspokenly in our
working groups today? Because I would like to
w"bibute a new calego,y to higtt-pole"tial, Iow·risk
and low-potential, high-risk areas and that is by talking
about tho refugees in those areas. Mostly they are

high-risk and low-potential anywhere. But as red
Morse pointed out this morning, in Tanzania they've
had refugees now for 35 years. As far as Ethiopia
goes, we have to look at refugees in terms of the
high-risk potential that they give to our food security
situation. I am very upset with the fact that I'm the
only person here who works primarily with refugees;
that we do not have any representatives from UNHCR
or the Refugee and Relief Commission of the
Ethiopian government. We cannot ignore the fact that
refugees could seriously and continually disrupt the
food security situation not only in this country but in
the whole of the Hom of Africa.

Population, dovllopmlnt, and conditionality

Joe Gatt/or: As Jerry Wolgin has pointed out,
where the economy grows poverty is eliminated. He
used Asia as an example. If you look at several
countries in Asia, you will also notice that there is in
particular a close correlation between effective
population programs and relative economic affluence­
with Singapore on top. In Ethiopia we've ~~n three
or four consecutive good harvests but these have not
reduced the structural food deficit, mainly because of
fast population growth. I was wondering if Walter
would care to comment on the possibility of using
conditionality with regard to food aid in retum for a
good popUlation program here in Ethiopia.

Walter North: The short answer to that is, it isn't
necessary because the government here promulgated
a progressive, activist population program. This has
started to make a difference, and we're helping them
to do that. VVhen we sign our first major new health
program in Ethiopia, a population program Is going to
be a significant part of it. One thing to keep in mind
is that you don't get ovemight returns on investments
in population programs. In Ethiopia where the
contraceptive prevalence rate is about 4% nationally,
oi which about half Is so called traditional methods,
and the population growth rate Is 3%, it's just going to
be a long term prospect. I don't believe in
conditioning aid in the sense of "you do this or else...".
In Ethiopia, fortunately, I think we have an effective
partnership with the govemment, so if we do have
conditionality, ifs something we sort of mutually agree
on. If it changes and we'd have to force them to do
things that thry don't want to do, t don't think we
should be here.



PART III

. WORKSHOP FOLLOW-UP



COUNTRY FOOD SECURITY ASSESSMENTS: PURPOSE AND ISSUES

Presentation of Day ~ Working Group Findings, Working Group # 1:

a. Identifying the \ ~'1erable groups and areas;
b. Helping us to collaborate better and to reduce

duplication of efforts;
c. Assisting us with our strategic planning;
d. Understanding the position of the govemment

and how govemrMnt policies relate to food
security problems In the col.lntry in ordsr to
design prevention property:

6. Establishing a baseline that we can use for
measuring progress In achieving food
security;

f. Giving us an Idea of how the food SACurity
situation in the country relatf''J to the
intematlonal system. How does the
intemQt:Onal system impact on the country
situation? How do changes in the
intemational system affect changes in ''",e
national level?

g. IdG~'tlfylng needs for capacity bulldi"g;

c. V\lhat is currently being dono by the PVOs
and govemments?

d. VVhat are the commonalities of approach?
e. What are som~ of the constraints and issues

that we have to face if we want to move
towards having some good food security
assessments which we can all use?

f. VVho should do what as we move forward?

P,imarily, we wanted to come up with an action
plan. This is a very ambitious thing to try to do in an
afternoon. I think, we did a very successful job on
one level. the national level, country assessment or
the country profile. We had some ideas for the next
lower level. the local assessments. But if country
assessments get rolling in the right kind of way. that
sets the stage for the I~i lavel assessments.

2. Purpoa.. of country ,1UG••mlnta

As we look at counlry profiles of food
assessments. what is it that we want them to do for
us?

For each type/level of food ascllrit; assessments
we would look at:

Food security assessments are one of the things
that we need to focus on here, because if you are
talking seriously about an Initiative that has food
security as its main objective, you need to understand
the nature of the problem, if you are going to design
effective programs.

In the past, the PVOs have all bei!n working in
different ways, shapes and forms in this area, on
different kinds of food security a3sessments at the
national and local level. They may have a roal
interest in mt!eting and talking about how to
synchronize their approaches. The basic idea was to
bring AID, PVOs, and some of the other donors
together. so that we can have ona overall approach to
food security asses!t:T1ents. Our objective was to talk
generally about food ser.urity assessments, their
objectives, and assess the current situation.
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John Grant

a. What are the purposes? Why do we want to
do that type of food security assessment?

b. VVlu" should be key elements of the
asseltoJment?

How can we N!st move towards some type of
synchronization? lhere was a desire from the group
for some fairly specific recommendations, action
recommendations. We had a f2irty vocal and
congenial group. We soon realized In the group that
there are different types of food security assessments
at different levels. You can talk about food security
assessments at the regional level. You car. talk about
food security assessment at the national level and you
can talk about food security assessment at the local
level. There are similaritie8 and differences. To avoid
getting totally confused. we decided that we woulJ
separate them out.

1. I••u.. for Country Food S.curlty
A•••••m.nta



h. Facilitating cross-count'1' comparisons and
resource allocations:

i. Optimizing management resources.

3. Key elemonts

What should the key elements of a country food
security assessment be? Essentially, we need a
description and a better understanding of:

a. agro-ecological zones in a country and other
natural characteristics;

b. cM~~'\ing systems;
c. location of food surpllJS ana food deficit areas;
d. countries' sacio-eccnomic syst&ms;
e. key reasons of food insecurity in the country

and· a clear description of the vulnerable
gro!Jps;

f. prevalence and distributiol1 of vulnerable
groups in the country;

g. countr.es' market systema: food and other
goods/resources

h. trade, which includes domostic trade, regional
trade, and international trade;

i. consumption and cooking habits of vulnerable
groups; patterns of food shortage;

j. a briefing on different government and donor
sponsored aid agencies .:...tt their different
programs: a program inventory ~uld provide
a clearer idea of where they are working in
relation to the vulnerable groups; where
resources may be over-committecl, or which
areas or groups may be insufficiently covered;

k. the C'ontributlon of conflict as a major risk
factor for food security; this includes political
dynamics and their effect .on food security;

I. migration patterns.

4. Trenu

In addition to an assessment of the current
situation there W&S a feeling that the profiles should
also include longer-term trends. They should provide
an idea of what trends have occurred in the last five
to ten years in relation to food security. This would
include information on

a. prevalence and likelihood of conflicts;
b; intert~ ~ with 5UfTOUnding countries;
c. patten Id in malnutrition;
d. government policies, programs, gnd

interventions;
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e. population growth and its impact on food
security, health, income, consumption
pattems, and food preferences.

This is a fairly comprehensive list of information
and data needs. There was general agreement that
we cannot asse~"le this type of comprehensive
country profile eVl:JI)'Where in the region. Secondly, in
some ClJuntries much of the relevant information is
already available, but has not been systematically
pulL'd together. Brian D'Silva took us through a
review of each country in the region, what kind of data
were collected, and how these were used in food
security assessments. VVhat we found was a very
mixccl situation of the information base, a lot of
variation from country to country.

5. Oat.. quality and dlacrepancl••

We already have FAO and WFP doing their
annual assessm6;-'ts every year on things like
production, yields, rainfall, or food demands. But the
quality of this data from different regions varies and
there is a lot of variability. For instance, there
appears to be a discrepancy of a million tons in food
production estimates for Ethiopia. For instance, just
in ethiopia, you have a multitude of agencies
collecting food security data such as CARE, Save the
Children UK, RRC, FEVVS, WFP, CRS, L;"IHCR, and
national agencies. There is a wide variety of agencies
collecting different types of data, and there is little
consistency across these different types of data
collection systems. There is little standardization
which makes it difficult to get any kind of
comparability. There are lots of problems with data
quality, transparency, and a lot of variation of ways of
collecting methodologies.

e. The politic. of InfonnatIon

One of the big problems that we need to deal
with, as we move forward to put together good cou.~try
profiles, was seen as the politics of Information. For
instance, in Sudan and other places, will the
authorities permit dr ,elopmentorganizations to collect
and objectively l.Ulize the necessary information?
There are Issues about ownership of the country
profile that need to be ado.-,')ssed: VVho owns it?
'Nhct conti ols access to it? Wto is the editor Tn
charge? 'MIo decides what goes In what goes out?
VVho payf? How to deal with politically sensitive
problems, such as refugees?



7. Tlmeframe \'or country studies

For most of the things in our overall profile some
kind of data exist for most countries. Somebody has
to pull it all together. So we talked a little bit about
where do we go from here? \Nhat should we do, to
try to put profiles together? We decided as a group,
that it would be a good idea to try to push, as good as
we can get, country profiles together over a timeframe
of about six months. In order to do these, we thought
what we need to do is put together some kind of a
working group at the national level, including
interested PVOs and NGOs and donors. And there
should be representation from the relevant
govemment agencies.

8. Govemment reprnentatlon

This is an issue that we spent "l lot of time talking
about: how actively should thd Govemments get
involved at the initial stages of food security
assessments? How active an ownership role should
they play? There were many different schools of
thoughts. Some said we should work immediately
through the govemment systems and strengthen
them, and others said let's get going quickly, let's get
something together, and then talk about how to
institutionalize the process over time.

9. Technical backup for national working groupe

The propo!=!d national level working groups need
to put the count.y food security asse5Sment outlines
toget!'1er, and rull the existing information together.
We felt it was very, very important that whatever kind
of national level working groups will be established,
they would most likely need some kind of technical
backup. \Nhether such technical assistance should be
contracted from outside, or whether competent food
security experts can be found locally, needs to be
investigated.

10. Coordination with GHAI portfolio review

After deciding on where we are golno, what Is in
process t.o fit into this? Apparent!)' there Is already an
effort uncierway in the Great"r Hom of African
Initiative to do an inventory of who is doing what in
different areas. We understand from Brian D'Silva
that this should be ready by April. So this is
something that should be fed into this p:'0C8ss.

11. Tlmeframt for a.sessments and future data
collection efforts

Our idea was to put these assessments together
within the next six months. Part of the exercise ought
to be to identify the issues and problems, and to make
recommendation about the kinds of information
systems that need to be put in place to collect this
information on a more regular basis. In the end, this
may lead to annual data collection and reporting
systems that need to be coordinated with current FAO
and WFP reporting.

12. Initial requirements

But the initial push will identify the current
problems, what needs to be done in terms of
information systems, what kinds of resources are
required? The initial group could be tasked with
making recommendations about where the long-term
capacity should be housed and how to integrate the
individual private voluntary organization, NGOs and
other groups that are collecting information at he local
level.

13. Lead.nahlp on country profll••

There is a tricky issue of how best to present
country food security profile~. \Nho introduces them?
How much oYlnership should the govemments take
from the beginning? There was some discussion that
the country food security assessment itself should
include a series of specific recommendations about
where we go from here? The group was of the
opinion that the coordinating committee for the country
food security assessment should rather be followed by
some form of national action committee. The
assessment then could be presented to them as one
of the tools to use In formulating their action plans.

14. IGADD mHtlng

We had a fair amount of discussion abo'Jt this
meeting;lat may take place next month with the
heads of state from the region, perhaps something
like this can be presented to them as a possibility,
something that they might want to buy into and get
behind. Another dimension is, to what extent should
Individual country assessments be coordinated
regionally? It is clearly important to do each
aSS8umenm at the country level, but where do we
want to have some regional COQrdlnatlon? We want
to have a gn"up of two or three p30ple or an institution

. . ... :
• r .



that is coordinat:ng the overall effort to get good
consistency between the different countries. We
leaned towards having a coordinated regional effort,
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but did not come to any specific recommer 'ations in
that regard.



BRIDGING THE GAP BETWEEN FOOD AND FINANCIAL AID AT USAID

Presentation of Day 3 Working Group Findings, Working Group # 3:

Support for the World Food Program was another
s~(8tegic issue that was discussed. The good news is
t.hat the new farm bill is expected to have an allocation
of $10 million for strengthening administrative and
assessment capabilities of WFP, Rome. There is also
hope that the new farm bill will include a liberalized
:l1terpretation of ITSH whereby WFP country programs
co'Jld benefit from ITSH for administrative expenses.
Th~s is not being done now, and there is a paucity of
those resources for large WFP programs, specially
here in the region.

Support for WFP

Institutional transition between relief and
development· the CIDA model

The issue was raised, where in a post-emergency
situation does OFDA or FFP emergenC';, responsibility
stop, and where does Africa Bureau responsibility
begin. In other words, where does DFA come in and
where is OFDAlFFP en1~rgency money, more or less,
petered out? In this context, the model of the
Canadian Intematiollal Development Agency (CIDA)
was discussed. As a general policy CIDA sem a fairly
firm one-year restriction on inputs for emergency
money and after that the development programs are
supposed to pick it up. We know that there are
exceptions to that rule, but as a general policy, one
year emergency- input is something that could possibly
be replicated by our own system. An important
feature of that model is that the relevant regional
bureau knOWl it is going to have to go into a particular
country one ).lar and one day aft~r the initiation 0' the
intervention. This encourages Of ,,'Jen forces the
regional bureau to have somel'Ody 0:1 the design
team from the very start where there is a,l emergency
intervention.

Bridging ttl. conttnuum wtUi tmtraency
monetization

We discussed Somalia as an example of where
DFA money did not reach down far enough into the

Integration of i~puts and assets within AID begins
at tho strategy planning stage. VVhere we have a
variety of resources, primarily those of DFA, OFDA
and Food for Peace, all of these should be
coorr);lated at the country level. For countries where
we do not have a very large or permanent AID
presence thA development of strategies using a
variety 1';.: I'e ~ •.Jrces is a difficult nut to crack. For
instance, ;;"_'Oil.- the years we have had dltrlcultles to
utilize all available AID resources in countries such as
Somalia. We think that a good place to start would be
thf Office- and Bureau level in Washington to discuss
jointly 'l'theNt we want to be in 3 country~ does not
have an AID presence five years from ncU!.

Coordination of resourc..

Joe Getrier:

Joe Gettler and Michael Harvey

Should non-govemmental organizat'ans be more
closely involved in strategic planr4ing by AID
Missions? Even though NGOs are no~ within tho AID
lines of authority the overwhelming opinion was that
not only can NGOs be melded effectively and early on
into Mission strategy development. In fact, they are
already integrated in some countries.. Also, whereas
mission strategies and programs often take a long
time to be put together, NGO programs can be
effected in three to six months, as far as proposals,
considerations, and final approval are concemed.

·74 -

This group focused on how to better integrate
food and financial resources and some other intemal
USAID matters. Since the topic is rather broad and
different perspectives were applied, we divided the
presentation. I will discuss the strategy and
coordination aspects and emphasize them from an
emergency perspective. Mik9 Harvey will then
di!'- ~s them from a broader Mission perspective.

aetter Integration of NGO and Minion programs



rehabilitation and reconstruction phase. There were
some legal constraints quoted; there was some
possible bureaucratic reluctance to actually commit
DFA funds under very uncertain circumstances. In
this situation the USAID Mission creatively used
emergency monetization to bridge the relief-to­
deve:opment continuum. About $3.6 million were
monetized and worked rather well for development
purposes. The group gave some thought to whether
or not liberal emergency monetization, which is not­
withstanding authority, could be applied more
strategically in other programs where we have to
bridge the continuum from relief to development.

Annual reviews of TltI. III

Although Title III programs are approved for three
years, there are yearly reviews. The group could not
identify the origin of this rule whereby these
consultations had to take place yearly. It was more or
less decided that this annual review process should
be stopped or, at least, be substantially modified.

Title II responsibility

In future, the Afrir-.a Bureau should take a more
active role in Title II program reviews. As part of a
strengthened team effort, an officer at the desk level
should more regularly and thoroughly review
proposals to determine whether or not they should be
approved and how they fit into the broader framework
of the Africa strategy.

Review of ORCO ,..poulbllltl.s

Thfl Africa Bureau will review the role of the
Disaster Relief Coordination OffIce (ORCO). ORCO Is
an Africa Bureau organization which primarily calls
meetings on FEWS contracts, but it does not
necessarily participate In e~~encies. Extending the
role of ORCO to address the continuum Issues might
be a good idea. They have some very good people in
that office now. this might be the appropriate time to
reinforce ORCO and possibly extend Its role.

Bridging the cultural glp

To some extent, the cultural gap between OFOA
and the burea'Js In AID should be bridged. For
instance, where OFOA gives orientation classes to
new entrants, or has meetings or retreats of a very
general nature, Africa Bureau personnel, orother BHR

-75 -

personnel might be able to attend and participate
rather than only OFDA people. The same shOUld
apply to incorporating OFDA personnel into Africa
Bureau forums of a similar nature. This way we hope
to expand cooperation and understanding on the
issues.

Personnel I.su,s

The role of Direct Hire, AID Direct Hire, and AID
officers in OFDA was discussed. In the past there
has been an overwhelming desire on the part of most
development officers not to serve within OFDA, but
that is beginning to change. It certainly is beginning
to change in Food for Peace. Thanks to Bob
Kramer's and his staffs interventions many more
applicants from within AID now vie for positions at
FFPI and I think that this is an occurrence that will
probably affect OFDA as well. People who sElrve in
OFOA tend to stay for quite a long time, but, at last,
new slots have been opened up. Hopefully more line
AID officer will apply to OFOA position, which could
improve agency-wide understanding and coordination.

Resource competition within USAID

One of our very articulate members of the
discussion yesterday said that "the competition for
resources is Washington's bloodiest sport, and OFDA
and Africa Bureau are often its primary predators."
OFOA has a borrowing authority that allows it, under
specific circumstances, to take money from the
regional bureaus. The regional bureaus naturally
resent this and would like to protect what they
consider their own. This often brings OFDA and the
regional bureaus Into some very strong contentions.
This resource competition between the emergency
side of the house and the development side of the
house should be reviewed.

USAID Rep,..entatlon In Brunell and Geneva

Finally, we talked about improved USAID
representation in Brussels and Geneva replicating the
very prompt and efficient manner of our office in
Rome, which mainly coordinates with WFP. In various
deveH"plng countries coordination of resources
betwaen thCt~~ and AA) wouki
combine up to 70% of total foreign Qid resources. If
we could have a more efftclent coordination and work
jointly with the European Community on issues of
mutual interest, or, at least, leam more about each
other's programs In any given developing countr. we



could reduce duplication and possibly apply financial
and political resources much more efficiently. The

Michael Harvey:

Making food aid more vilible In reporting

Almost none of the formal AID reporting
requirements demands to pull in reporting on food air
resources. And it is not simply reporting, for ttl,
whole range of documentation that is prepared by AID
the food aid side is missing, from the strategic
documents to the Congressional representation over
annual program impact assessments to our reporting
against earmarks. None of that reflects or captures
what is being done under the PL480. It is quite
interesting that despite the fact that we don't report on
it, USAID still has much less trouble getting PL480
resources than D.FA resources. We do think that in
order to integrate better in the actually implementation
food aid needs to be more prominent~1 reflected in
reporting.

FleXibility of food aid

Under current administrative regulations, food aid
has an excellent flexibility in terms of programming
and timing to really bridge the gap between
emergency and development through monetization or
food-for-work prognJ..,s. However, I ';sution the
workshop against saying "okay, rehab is the
responsibility of food." I think we still nHCt to push
OFDA to reach out and push DFA to reach down into
the rehab arena, but, realistically, we must realize
there's going to be resource constraints on both of
those two pr.:es. Probably food ii the one resource
which can reliably be called u/Xin to fill any shortfall
and compensate for failing to mobilize the other
resources. We are not saying "exclusively give it to
food" but recognize that it if' presently the most
flexible •esource.

OFDA's mandate explicitly and very ciearly allows
it to do rehabilitation, but Its first responsibility is relief.
And given the Bosnia! and Angolal and other
emergency areas in the world, the pressure on
OFDA's resources is such that they are saying, "look
guys, until the world calms down, we can't do
rehabilitation, somebody else do it." And. DFA says,
"look Africa is falling apart, we've got to focus on the
development; we can't always have enough left over
to clean up messes." Those are both very legitimate
and responsible pc'/sitions to take, but that leaves a
gap.

- 76·

same applies to AID's interaction with several large
international organizations in Geneva.

Monetization

Incre2sed use of monetization has already been
mentioned. There was some discussion about the
problems we had in this country three years ago when
both the new Ethiopian and Eritrian govemments
came into power. AID rushed in with huge high-level
teams to recreate these countries. And then nothing
happened. I think, the Africa Bureau and AHM were
very aware of the fact that it was our own self­
imposed constraints that resulted in that and that we
are moving away from those self-imposed constraints.

'~"i wiiiniiianding Iiloit."Oritlol'

A "not-withstanding authorities" can be delegated
to the regional bureaus by the Administrator of the
Agency when they are needed. Not-Withstanding is
basically: "If you want to do it, do :t" and "If it is legal
and ethical, just do ir, to quote Vice-President Gore.
The problem is mostly procurement and contracts.
You want to go and do something and it take~ for ever
to do it. If you want to do something, if it's necessary,
and the system doesn't support you, you can tell the
Administrator and he can give you the authority to do
it, not-withstanding any other elements of legislation.
It's never, ever used.

Earmarks

USAID works in an environment with earmarks.
For those of you who don't live within the AID
bureaucracy, you have to do x% for bugs and
bunnies, x% for babies, x% for whatever else, and by
the time you get to the end of the day, there's nothing
left. That means that you don't have any money left
for agriculture or for rehabilitation or whatever. We
have got to talk to Congress to give the bill a little bit
more fleXibility how we are funded.

N.w Farm Bill'

We have got the rewrite of the farm bill underway.
We have alked Bob Kramer for the administration's
position on the farm bill. We encouraged Bob Kramer
to share more widely outside BHR whatever is
available in terms of suggested policy changes, and
we were encouraging him to get some input from
those of us who have to live wit.h the bill out here.



Increased delegation of Title II Ind Title III
resource managlmlnt to the fllid

Finally, although there is no consensus on this
point, in trying to better integrate food aid into the
mission programming process, we ask for more
delegation of authority for the day to day management
of Title II and Title III progl'P"'s to the field. Now, Bob
Kramer raises, quite rightly, the point that few
Missions in Africa, or few Missions with food aid
programs have as strong a food aid staff, as perhaps
we do in Ethiopia. We concede that. So, selectively
delegate. Delegate more authority at least to those
who have the capacity.
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Secondly, in order to properly integrate Title III
into Mission programming we think it should be
programmed rather like DFA resources. Right now,
the Mission director, Marge Bonner, gets a delegation
authority from Carol Peasley on DFA resources for
three years. She doesn't have to go back. She does
have to go back in three years and say what she did
with it. But this doesn't happen for Title III resources.
The delegation maybe: have some money for the next
12 months and maybe in 12 months after that, and
this doesn't work for proper integration of Title III
resources. 'Mlat we are asking for is: clear
delegation, as with DFA resources, and then trust us.



Presantation of Day 3 Working Group Findings, Working Group # 3:

DISCUSSION

Intra-Agency Coordlnltlon

Wendy Fenton, CIDA: How much more of a
bureaucratic: delay may be added as more
coordination and interchange between the Bureaus
and OFDA needs to be dona? Coordination requires
extri:l time; you have to involve more players; and it
may be much hardsr to reach" consensus.

Mlcha.' Harvey: You are right, and we did not
explicitly consider the element of time. VVhat we did
talk about was that if people from the relevant offices,
,«ho have been delegated the authority from tht.'ir
supervisors, are involved from the beginning that
really does bridge a lot of that gap. Secondly,
coordination typically works in crisi~ situations where
you have clear lead roles by one Bureau or Office.
VVhere it doesn't, work is in long-term, complex
emergencies, where you don't have a constant
involveme:1t from the people at OTl, tho Desk, or
whatever.

Jorome Wo/gln: Coordination is incredibly critical.
We are moving into a phase where AID is going to
ask for a lot more coordination and a .lot less ~iear

responsibilities. In the work!· :., group we were
particularly trying to improve coordination on
developing a strategic framework for looking at key
problel"s, for instance, of integrating food aid
programs better into Mission strategies, or af
integrating OFOA and the Regional Bureaus better
into thinking about how to deal with long-term
emergencies. First, we have to be clear on how to
approach something, then we have to figure out what
kind of coordination is needed.

Md,..,..Bonner. Ot'1& of th& problems In th& pest
has been that things just don't happen when therr is
no coordination. Period. With coordination it r ,ay
take a little bit longer, but, at I~as~, hOpefully, things
might happen.
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Timothy Frank8nl)erger: Improved coordination may
require deep re-configurations with regards to staff,
particularly in terms of professional incentives. Staff
havo to derive individual benefits from the
collaborating process.

Joe GottJor: A lot of resentment in the past has
been caused by the tact that people may n.:>t have
been asked to participate; or when asked to
participate they may not have showed up, or may
have showed up only for the initial meeting. We have
to develop a different attitude towards coordination.
Coordination is fine, but who is going to take the
decisions, who will be responsible in the end? Who
takes the lead role should be clear from the
beginning.

'M1ere the participants from different Bureaus may
have difficulties in coming up with jointly supported
decisions, there should be, pemaps, another entity to
take that decision. The chief-of-staff might be
involved in these forums and even though '1e might
nClt take the final cut, his presence might fa"mt:;ate a
de!:ision at the end of deliberations.

Marty Han,..tty: 'M1at really happens i.'
Washington is that OFDA, in an emergency, may
come in and take $15 million out of the Amca Bureau
bUdget. It then may invite the Bureau to consider
coordinated activities. You're starting off with a very,
very difficult situatiCln. Unless the issue of borrowing,
which is not borrowing but taking, is recognized, you
are not likely to make progress. This hQS to be dealt
with straight on, because it is a major imP'"dlment to
cooperation down the road, specially at the
management levels of the bureau.

The roll c1 the OffICI of Transitional Initlativi'
(On)

Rudy von Semuth: There is some uncertainty
concern on the part of the NGO community In the U.S.



about the role of the Office of Transitional Initiatives
(OTl). Has the creation of OTI allowed both Africa
Bureau and OFDA to wash their hands off
rehabilitation? May OTl, an institution without any
resources, be a barrier to coordination on the
continuum.

Krlsty Cook: OTl was set up two years ago within
the Bureau of Humanitarian Response. with the
mandate of addressing transitional situations. The
office is very small, with a $20 million budget which
comes out of OFDA's bUdget. The management of
OTl has. pretty mUCh, focused on peaceful transition
situations with a high priority for re-establishing civil
and govemmental structures. OTl has chosen
countries such as Haiti and Angola. They have
defined very clear priorities within their broad
mandate. But there are peo;lle in the Agency who are
pretty upset, because in their view, OTl is not taking
on all the things they would like to see them take on.

ClIroi Peasl.y: It's fair to say that OTl has:,!'t
worked the way we all expected whith was that in
transitional situations OTl might take lead
responsibility in the same way that OFDA takes in
emergency and relief situations. Instead, it appears
that OTl has taken more of a piece-meal approach to
action in some key countries. It certainly has not
caused the rest of us to wash our hands of the
transitional problems.

In Rwanda, for instalnce, the Africa Bureau is
scrambling hard to reprogram available resources to
meet short·term rehabilitation needs, particularty in the
judiciary area. We have had discussions with OTl.
They are interested in looking at longer·term
decentralization issues. It tums out that we all) doing
what OTl, I thought, was supposed to be doing, and
they are doing what we' felt we were supposed to be
doing.

John Grant: We are currt:lntly in the process at
BHR of defining the best role of OT1. OTl's role is
evolving; we are looking at it as part of our strat8g1-'
planning process to deal with the continuum. It I~

recognized that there are some gaps. So far, with its
small staff and budget, on has picked only a few
spe-~ situ8tk~ to inter.':-i\e In rather tnmt tty to
play a policy coordination role in many of these
transition situations.
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Gayle Smith: One of the points people in the field
repeatedly make is that they do not see the utility in
the different "aid windows"-the relief Window, rehab
window, development window. There should be a
long-term understanding between the different players
within the Agency. On top of that it might be useful to
have a mechanism, such as a swat team when there
are delicate matters of transition. A steady transition,
not chopped up into bumps, is much what is needed.

The role of the State Department

Wendy Fenton: We have heard that the State
Departmcr: has become involved in collecting and
synthesiz: .. J conflict earty warning indicators under the
Greater Hom Initiative. How does the State
Department Refugee Program interface with the
USAID programs and their coordination? Are food,
rehabilitation, or resources for ,:Jugees considered
peripheral or integral part of the whole State
Department program?

Jerome Wolgln: Right now thuy are peripheral in
terms of the basic structure of the GHAI. The State
Department Is, obviously in an evol\ ing role and we
have made some \:ery gee':! strides, perhaps, the past
year. We would 11,ke to get them more deeply involved
and that's one of the agenda items for the GHAI
meeting.

Carol P",'ey: We want and need to be more
f1exibl" in programming resources. I am more familiar
with Southem Africa than Hom programs. I do know
that in Southern Africa, in '91·'92, missions
demonstrated a great deal of flexibility across the
board in making adjustments to meet some
emergency needs frqm DFA funds. So, I think it's
conceptually possible to do that; at the same time, we
all want to make the best use of scarce d9velopment
resources we have. We don't want to jump too
quickly into substituting deveJopme,t dollars for
disaster assistance dollars.

Jerome WoIll'n: In southem Africa, one of the
reasons to continue the use of DFA during an
emergency was because the southern African drought
was seen as ;I sholt·tailh thing. We-weru aheady
investing in those countries because we thc,ught they
had potential. It is more difflcult to commit DFA
resources in countries thlt AID may not want to be
involved to start wlt!.. The Afric<1 Bureau has just
gon, througt. .. process of eliminating a lot of



countries from assistance where it was felt that there
was no potential to move ahead. Are such countries,
if they get into emergencies and if the emergency
situation were to stop, are those countries places
where you would want to invest your DFA money?

Using Icarce resources In unstable countrle.

Marty Hanratty: Most of the emergencies that we
deal with are man-made because govemment!
neglect9d their responsibilities for a variety of reasons.
After an emergency calms d~wn, the underlying
political conditions that generated the emergency in
the first place may still be existing. They may make
positive returns on investments in rehabilitation very
problematic. You will be forced to decide if you take
that high risk, or if you may use your funds in some
other country where you can expect a higher return on
your investment as governmont may be more
cooperative and stable. Those are the types of
problematic decisions to m;,ake.

Jerome Wolgln: In countries which have made
transitions and where the political structure has
changed we have been able to deal with rehabilitation
issues well. A good example is Uganda. After the
fighting stopped and the new government built roads,
we were able to move in our resources on the country
level and enable the Whole government apparatus and
economy to get a lump start. The key issue is the
question "where is the best way of using scarcEl
resources?"

More amph.sls on rehabilitation

WlII.t WOGks: If we look back at the specific
experiences in the' countries of the Greater Hom of
Africa over the last ten or twenty years, we see how
difficult it is to visualize the actions in terms of the
continuum that in retrospect have been appropriate.
It's particularly distressing to see how poorty questions
of rehabilitation have been addressed. The central
lesson of countries In the Greater Hom tells us that If
we don't make the I'QItoration and the quick return to
self-reliance our first priority, all those resources that
are going into "pure relier may be lost. They may
even be doing a great deal of hlJrm for restoring self­
reliartce.

How can we place rehabilitation lit the top of the
list, rather than thinking of it as some later phase of
the continuum? How can we make it a the fl-st
concem of everybody involved? And in particular,
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how can we find a better mechanism to make it easier
for NGOs to approach AID to solicit the combined
food and financial resources for rehabilitation, rather
than pure relief?

Barbsra Huddleston: In doing the rehabilitation
work we have to do some creative thinking about
moving into new modes. If we rehabilitate the way we
were doing previously, we may just be putting the.
groundwork for another disaster. From my side, I
don't think we know enough yet about What those
alternatives actually are in specific situations. I think
that this is an area where a lot of thinking and
research need to be done. Rehabilitation right now is
seen very much as 2 relief-relatod activity-somehow
after the emergency, we just have to get people back
to the way things were so that they are alright again.
But if the emergency occurred because there was a
developmental problem to begin with, we should be
rather going into a developmental mode right at the
stage of rehabilitation.

Gayle Smith: Ten years ago I lived in the North of
Ethiopia which was Ejj war zone. Many people back
then said "it's a war zone, you can't do development,
you can't do rehabilitation, it's not worth the
investment" We did make investments, and I am
sure that the region is better off today because we
made those investments. One of the questions is,
what is the timeframe for a cost-benefit analysis? Do
we have to show results in one, two, or three years?
Or you are we thinking in the 10r.!!-t'Jrm?

Bob KJ..mer: For instance, in states like Rwanda,
after tremendous Investments in emergency relief,
there has been no attempt at the national and
instltutJonallevelln the ;'i~emational donor community
to support the govemment. It seems that Rwanda is
not given the resources for development progmms.

Carol Pus/.y: I don't think it is fair to say that in
Rwanda nothing Is being done on the national level.
A lot of people are working very hard right now on
rehabilitation, Including USAID officers, and I think,
they are using development resources very creatively.
You may be right In saying thlllt not enough resources
are going~ rohllbillmtioni But ther& are aJ64) some
very fundamenlal political lusues that need to be
resolved. Thera have been human rights concems;
the Govemment must creste the possibility for
refugees to retum and build a ',;Jorkable justice ,vstem
which can deal with refugee property issues.

• • • .. ~. _ • • t ", . '. '
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Above all, we have to recognize that we are
dealing with infinite sets of problems in this continent
with extremely finite resources. So, while there are
thousands and thousands of important and useful
things to do, we have got to choose what is the best
thing to do.

Jerome Wolgln: We appear to have many
situations in Africa, where we kind of slide along, and
we don't come to decisions. 'M1en emergencies hit,
people may come together for a while. But I think we
do need a better process and a clear timeframe of
bringing things and people together, to determine our
policy options and to make conscious decisions on
where we should g'o and who does what. Better
coordination not only within USAID, but among
donors. to make more conscious choices.

Allen Jona: I think it's interesting to note that after
three decades of stUdying food distribution policies,
the Govemment of Ethiopia has come to the
conclusion that the food supported employment
generation schemes are a simultaneous response to
relief, rehabilitation and development.
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Lawrence Haddad: These are real constraints that
Jerry and others are highlighting-yes, we have to
make choices. But I would like to underline what
Barbara was saying about the need to get
development in faster, and what Gayle was saying
about the long-term cost-effectiveness of assistance.
As a matter of fact, the domestic food programs in the
United States have used these long-term, cost­
effective, retum type arguments very effectively to say
that "a dollar spent today saves more than a dollar in
fIVe to ten years time." I think one has to realize that
a dollar spent on livelihood protection today may save
five dollars spent on livelihood advancement fater on
down the line.

Bemano Woldotonsa/o: I have field experiences in
emergencies dating back to 1988 when 300,000
refugees staying in Sudan came back to Ethiopia. We
were doing relief, rehabilitation and development
programs simultaneously at that time. But the
resources that were provided for rehabilitation were
much less than the community needed to seriously
rehabilitate the displaced people. Taking these
retumees back from Sudan went beyond nine months
of food ration; the counseling, taking care of the
communities,· etc. We have to think about the
continuum, but, primarily, we have to look at the
available funding.



COUNTRY FOOD SECURITY ASSESSMENTS

Presentation of Follow-up Activities

Timothy Frankenberger

The following is an attempt to outline the
necessary steps to get country food security
assessments/profiles completed for each coun~ry in
the Hom.

Country food security assessments

1. First, a coordinating committee needs to be
established which would include different
organizations. Such a committee should act very
much as a planning group that could help draft
common sets of terms of references so that we
have consistency across the profiles, across the
countries.

2. Secondly, it is important to put forward the notion
of country praflleas on the agenda for IGADD at
the meeting that's coming up next month. That
means It,at we would like to see if the Heads of
States and the observing countries that are
coming to this IGADD meeting will buy into the
notion of country food security profiles that ar~

going to be used for better targeting and
coordination. If they do, we also want them to
buy into the notion that key national working
groups need to be formed to meke this happen so
that the Govemments own this process.
Currently, Ethiopia has already started to
formulate such 'Nor~ing groups.

3. Third, we ne~ tJ hT,(lk~ sure that these common
tennl of 1'8'i,~~c'o for country programs are
accepted by the m.tional werking groups and that
there is a division of labor across the donors for
putting these profiles together. For instance, it
may make sense to have FAO through there
technical expertise pull the profiles together in
some countries; the Foeti for Peace OffIce or
Africa Buraau could pull them together in IOme:.or
the EC fn othors. aut we should all have the
same terms of reference, the same kinds of things
going into these JI.":,:iles. Then we can share in
the costl of putting tllem together.
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4. In terms of the technical review teams that will
actually do the work for pulling these together, the
notion is that we want to make sure that there are
NGO representatives on those technical review
teams. There is a real concern in the group that
there needs to be a local NGO representation that
is key to making this work. This might be done
through combining or haVing a coalition group of
NGOs' working in a country come together and
nominating a couple of representatives that can
be part of the technical review team.

5. Our first objective is to try to get people (i.e.,
Governments) buy into the profiles. That is of
immediate importance. In terms of timing a key
date is the upcoming IGADD meeting. The idea
is that there will not be a lot of detail presented in
terms of the profiles, but the idea should be
presented in a very general format to get the
Governments to buy into it. At the same time
there would ~e movement towards
operationalizing thit; in much more detail. The
coordinating committee would have to start
working as soon as possible to start filling in the
details.

6. We also thought it would be helpful to have I

clntra' pllc. In the rcg!on where the planning
comm;dee could get organized and meet. Certain
mem~J8rs of the group suggested Nairobi as the
loe:..:al place. There was a suggestion that we
utilize REDSO to help us In establishing a little
secretariat there. We also talked about the need
for mone,-putting money on the table for this
right away-and we talked about a figure of
$500,000 dollars, or about 550,000 per country.
We talked about the need for good technical
assistance, possibly on a couple of consultants on
a full time basis.

7. One of the things I personally would suggest, and
I stand to be corrected, Is that it is also Important
to have bliiteral dlecuulona at In early ltag•.
There am bound to be different Interests in this
profile exercise from country to country. If thell!
is acme bilateral dialogue early in the game-we



will have a greater chance of being able to reflect
the variations in the region and also having
serious regional interest in it rather than, sort of,
opportunistic regional interest.

8. A mt1.Jr question is who Is going to be
relponllble for doing what? lM10 is talking to
IGADD, for instance? We thought that the Food
for Peace Office (FFP) should be working in
conjunction with the Hom of Africa Coordinating
Committee (HACC) in taking responsibility for
forming the initial components to present to
representatives of IGADD.

Emergency allellmenta

9. Another notion that was talkpd about was trying to
improve upon the em'Jrgency assessment
methodology that FAO .and \NFP are doing
globally. By bringing into play those institutions
that have rnost to gain from accurate
assessments. in particular PVOs and country
govemments. they could substantially improve the
quality of the methodologies and ensure that they
are more widely accepted. We did not set a date
for this. but we thought that this should be an
important future activity.
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Houlehold level food lecurlty a.selsments

10. Related to country profiles of food security are
improvem~mts on household level food security
assessments, their methodologies and processes.
We need tu be aware that we have different data
needs that may be context specific for particular
vulnerable areas or groups. Detailed household
data should inform us, for instance, about the
best selection of interventions to deal with food
security problems. We all have different
household survey methodologies that we are
using. We need to think about what is the besl
way to create a menu of options and then have
criteria for v,hen certain options make sense.
Sometim~.; rapid assessments are going to be
appropriate, at other times much more detailed
base-line surveys or questionnaires that have
representative samples may be appropriate. We
want to have a range of options depending on the
resource mix that's available to different groups.
Workshops sometime in tha future probably could
help fine-tune or work towards theJe processes.
We haven't set a date on this.



IMPACT ASSESSMENT AND PERFORMANCE INCIICATORS

Presentation of Follow-up Activities

, .,
• I.' "

process at th~ir organIZation. lney will establish
an information exchange on M&E related issues
for NGOs that are negotiating MOUs with the
Wortd Food Program. David Morton and David
Fletcher will be responsible for making su~e :hat
these issues gets onto that ongoing dialogue.

Tim Lavelle will take responsibility for making
clear to all parties that this initiative does
something highly endorsable.

2. On resource needs the bottom line is that
currently existing resources of the institutional
support grants (ISGs), which all the food utilizing
PVOs in the U.S. already have, are probably
sufficient for future M&E activities as many of the
agencies have already been dealing with impact
evaluations. In fact by pulling our records we
might be able to move forward in this area 6't low
costs.

Tim Lavelle and Ina Schonberg would be the ones
to take the lead on this. Perhaps they could call
a meeting of the ISG recipients to talk about this
process and clarify PVO willingness to include
new M&E concepts in the program im~!amentation

plans which ant presently being developed for
negotiation in June/July.

3. Lawrence Haddad (IFPRI) has agreed to get the
topic of impact assessment on the agenda of the
UN Subcommittee on Nutrition for June '95. In
8ddition he will consult with Barbara Huddleston
of rAO on getting the same SUbject matter on the
FAO Wortd Food Summit Agenda which is takil'Q
place sometime this year. This is part of our
effM apiA t& get uw. whel& iHtiH aM c1ia;~ue

extended throughout the system.

AID is going to Invite elDA and the European
Union to a meeting. Bob Kramer is r'4sponsible
for the invitation and to put on the agenda to that
meeting common approaches to monitoring and

\Nhat wa~ our group about? First, we looked at
current practices by the NGO representatives and our
groups in terms of evaluating impact and monitoring,
aiid we came up with a great big list of all the different
kinds of things. We tried to sort that list out a little bit
and organize it; and you can see the results there on
the wall. We o!'ganized t,"e different thir.gs that
people looked at in tenns of risk, utilization, access
and availability-these were essentially indicators. Wo
also separated out, as an area, what we were not
going to deal with at the impact level.

Introduction

At the same time our colleagues from the Wortd
Food Program will inform people working on this
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Rudy von Bemuth

We basically set all our process indicators aside
as something that was not relevant to the final
definition of impact. We then went on to see how we
can capture a whole lot of those different things in one
conceptual basket. We basically came up with two
baskets to look at in the future as possible ways to
conceptualize the impact of food security in a way that
could be better marketed, emulating a way that has
successfully been done by the Bureau of Populatior:.

1. It was agreed that we would use the existing
structure of Food Aid Management (FAM). We
will t."Y tc got FAM tc l.t;bUlh a PVO 'Norklns
group on common evaluation and monitoring
systems. I will take responsibility for that and will
get the group organized by 6/30/95.

So we came up with two notions. One was the
famous formula of 0 =C + S + I. The second thing
we came up with was the Food Security Years of
Protection, which is a bit of a rip off from the
Population Bureau, but why not. Thafs food for
thought.

Speclftc Follow-up Actlvltl..



evaluation. Tile invitation will go out in April.
We're not sure exactly when the meeting will take
place. The World Food Program CFA meeting
will h6 taking place in May '95. AID will initiate a
dialogue with the World Food Program. All these
are efforts to percolate the wh:)le system so that
nobody is left out.

4. IFPRI will set up an e-mail node followi!'1g the
progress of this whole dialogue! and that will take
place by April.

5. Regarding intemal AID coordination on this issue
we will request Cindy Clapp-VV1ncek :IJ icllk to
Jerry Wolgin and to Tracy Atwood to ~,~. ~ their
ideas into this process.

6. Lastly, the WFP evaluation service should be
brought into the loop of dealing with monitoring
issues on their use of food in development,
emergencies, and refugees. By its nature, this
will bring in UNHCR on the refugee side. Michael
Sackett is taking responsibility for that issue.

7. EuronAid. As a way of bringing the European
NGOs into this process we will invite EuronAid to
participate in the working group on these matters.

8. We have a contract with MSI to hftlp us work on
strategic planning including indicators and
information systems on the food security side.
They can be valuable resource people hooked
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into this process. Cindy could be a coordination
element.

Conclusion

The only concem I have is that we have been
pushing our NGOs out here to be coming up with their
own indicators. I think it's the same problems we are .
all struggling with, to get those in their action plans in
as part of our reporting system back in the U.S.A..
There sho/Jld be some more discussion on how you
get the fier,d involved in what USAID is trying to do in
terms of indicator development. I assume, much of
this will roe taking place at headquarters back in
Washington. But how do you gat the field input into
what is going on? I think there has been a lot of
thought going on w~t1in the NGOs that we deal with
here on to"e ground.

The U.S. PVO. would be part of the earlier
mentioned FAM group. In our regular ongoing
dialogue with our field offices we se.l that each one of
them will get input into the developmtJ'-i( of a system,
in terms of what kind of indicators and what kind of
systems are appropriate. This has to start with an
aasessment of what is currently used in the field and
what is recommended for future use.

VVhat we thought was important to do is to come
up with a few common informal indicators and
nlutually acceptable methodologies that PVOs and
BHR cnn then use in yearly report and congressional
planning. We don't want to stifle the creativity of field
miuions and NGOs.



PRESENTATION OF USAID WORKING GROUP ON THE GREATER
HORN OF AFRICA INITIATIVE

Jerome Wolgln and Ted Morse

Joromo Wo/gln:

First, I would like to thank Bob Kramer and the
organizers of this workshop for enabling us to meet
here in Addis Ababa, because this was a sorely
needed meeting between people working on the
Greater Hom of Africa Initiative in Washington and
those working on it in the field. In many ways it has
been very much like working an elephant. There are
lots of reasons for that. The most important one has
to do with one of the basic principles behind the
Initiative, which is African leadership. The United
States do not want to lead this Initiative, but rather be
led. But it is pretty hard to more clearty define it and
move forward without heaping on ourselves the
leadership which we don't want to take on. Over time
we got a clear view of what we hope will happen, and
what our particular role should be.

Basically, I am sure most of you know that the
torlg-term vision of the Greater Hom of Africa Initiative
is to eliminate food insecurity. And the goal of food
security in the region is not only related to droughts
but also to conflict. But the basic focus of the
Initiative in these earty days is really on process. It is
on strategic coordination to achieve an African led
development and food security strategy with
participation of all stake holders. This includes
particularty African govemments, the donors and the
NGOs. We don't expect that this Initiative is going to
mobilize greater donor resources. But we can all see
ways in which resource~ can be programmed mont
effectively in order to multiply the effect and impact of
the resources we already have. .

I think no ,')ne Is operating under the illusion that
will be easy or quick. There are differences among
the governments and their ability to manage this kind
of process. There are certainly differences among
donors in terms of their wllllngne.. to accept African
leadership. So, In many wIIYS, Implementation of the
Initiative should be expected to bI somewhat slow in
tmt ~O. S-uY wi };ope tnif IS its benefits
become clearer and clearer it will gain a momentum.

Among the basic parameters of the Initiative Is the
regional perspective of thinking of the Great8r Hom as
one area. Secondly, AID needs to expand its food
security strategy to include conflict resolution anti
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prevention and to put greater emphasis on the issue
of transition. We need a real understanding of how
food aid and dcllar resources can be better combined.

These were the broati kinds of things that we
have been discussing during this workshop in our
working group on the Greater Hom of Africa Initiative.
We have also spent a lot of time in trying to clarif; the
management roles. The Initiative has so far been
managed in Washington by a Task Force. Our
intention now is to institutionalize it within the existing
bureaucracy as much as possible while maintaining a
COI.'rdination role for the task force and trying to make
surl' '".~ 'Ne are working in harmony. We also expect
to shift a lot of responsibility to the bilateral Missions
and to REDSO so that Washington's role would be a
point of advocacy and facilitation.

The critical next steps which will help define how
the Initiative is to move ahead is the expectation that
the IGADD members will call a donors meeting, most
likely sometime in May. That meeting is expected to
help set the framework for how we move fcrward.
Again, we expect, w~nt, and intend to have the
Africans in the lead here; how we are going to
respond and proceed with the Initiative will depend a
lot on how tl'~y organize themselves and what they
ask from us.

TedMOfH:

The Greater Hom of Africa Initiative has been
taken on by Brian Atwood on behalf of the President
of the United States, and the U.S. Govemment as a
whole. He is absolutely adamant that the Initiative
gets continued high level att"ntion and operational
attention. For that reason there is a Steering
Committee, that John Hicks chairs on a weekly basis
with the deputy assistant administrators. Quite
frankly, the day to d.f work il being done by Carol
Peasley. And j would like to say in this public forum
that since she took over that portfolio it's been
energized In a wIlY that had not happened in the first
six months. The lelst three months have been
phenomenal, including the establishment of an
interbureau group of office directors, the Hom of
Africa C...,;.,)rdinatlng Committee (HACC), chaired by



Jerry Wolgin. It includes Bob Kramer fiom 8HR.
people from the global bureau. Tracy Atwood, when
John Lewis is not there. people from program
coordination. And then under the HACC there are
four interbureau working groups.

Regarding the organization of the Initiative, one of
the things that was very useful for me at this
workshop was to gf!t a ~tter clarification of what is
expected of Missions. REDSO. and Washington.
REDSO staff have just gone for a retreat to look at
their own strategic objectives. one of which is ~I,JW to
handle the Greater Hom In;tiative. So they are
already starting to incorporate that into their present
policies.

Let me add that the "Greater Hom of African
Initiative" is not separate from what we have been
doing in the plenary sessions and other working
groups of this workshop. It is very much integral. We
have been sitting here and carefully listening to :he
reports that you have been giving. For instance. the
concept that there should be country food security
profiles and that these country profiles should be the
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focal point for bringing together all of the actors that
are involved in a country on food security, looking at
food security in its broadest context of everything from
big governments, political and military aspects, as well
as the availability, access and utili::atior'1 of food. what
you are talking about here is in a sense the Initiative.

What we have been trying to do in the Initiative is
exactly what you hav3 been doing here for the last 3
112 days. The next phase of this is to take and fit the
recommendations of this workshop together with what
has already been articulated by the 800 people that
Gayle Smith has consulted and the 250 that I have
consulted. We should also be looking now for African
leadership to tell us "Okay. you the outsiders, this is
how we want to approach this. We agree with the
final objectivEJ and we like the ideas that you all have
been perking up, but here is what we don't like, and
this is how we the Africans would like to put it
together." I couldn't be more pleased with what has
been going on at this workshop from my point of view
as the Director of the Greater Hom of Africa Task
Force for the last nine mor.ths.



Closing Remarks

TURNING FOOD AID INTO A HIGH QUALITY RESOURCE: A
TRANSFORMATION PROGRAM FOR FOOD FOR PEACE

Poor management

A policy vacuum

Th••arly altuatlon

In April 1994, when I took over the responsibility
for the Food for Peace Office, the relationship
between PVOs and USAID was very tense. The
PVOs had met with the Administrator of AID several
months before. They had made clear that they
wanted to be considered as equ21 partners. But there
was a thorough policy vacuum. There was no food
aid/food security policy. So food aid could, in fact, be
used quite indiscriminately for a variety of purposes,
and AID was unable to demonstrate any kind of
impact on food security. This was pointed out by the
GAO reports and others.

Establish a more efficient and effective
management system for the Agency's food
aid program; and
Redefine and focus on strategic food security
objectives.

On the management of food aid we wore very
vulnerable. In fact, we had very few people managing
a very large resource. There are only 30 people in
this agency, direct hires, who manage food aid. Yet,
tn~ office manages $1.2 billion of mostly projectized
relOulat. I think this puts things in perspective. I am
very fortunate to have definitely the most committed
and dedicated staff I've had the privilege to work with
in my two decades with the agency. Their
commitment and dedication are obvious, and t~e

abundant talent of the very few peopl. who manage
one third of the Agency'. resourc;es is widely
recognized. we realize that we're not going to get a
large Infusion of new staff in Food for Peace, although
we have been very fortunate to create in fact some
new positions.

The GAO challenge to USAID food aid management

Walter North made a very important statement the
other day, when he said that "food aid is a
developmentally challenged resource." Most
importantly, he pointed out that "Food aid has not yet
been re-engineered and made user friendly." Over
the past 11 months, my office, the Office of Food for
Pea~. has been engaged exactly in this effort, a
fundar. .!ntal transformation of how food aid as a
resource is perceived and used.

Introduction

H. Robert Kramer

Increase the awareness of the use of food aid
as a quality resource;

Food aid - a developmentally challenged resource?
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The challenge was and is real. In 1984 the GAO
issued a very stem warning to the Agency. In
essence, two of its blue-covered auditing reports
stated that PL 480 resources were being mismanaged
by AID. One report criticized AID, I think quite
appropriately, for the very ineffe\.'1ive mana~l!ment of
PL 480. Another report condemned AID and the
World Food Program for poor accountability for the
use of food aid resources. USAID appeared very
vulnarable as an Agency. Unfortunately, thel'6 has
long prevailed in thi:s Agency a mind set that
considered PL 480 as a marginal resource, poorty
managed, and with little imp8Ct. eesically, food aid
was seen as an entitlement rather than a challenging
quality resource. .

Goals of the transformation ~rogram

The fulldamental goals of the transformation
program we embarked on were to enhance the
credibility of food aid and the capabilities of the people
who manage it. Some of the detailed objectives were
to:



On the other hand, professional training of FFP
staff had been neglected for decades. Moreover,
there had been no recruitment of food aid managers
for many years. And of course, we had some
intractable problems with WFP's finar.cial and program
management.

The transformation program

A plethora of challenges

We knew that we had to create a much greater
awareness within USAID, the PVOs, international
organizations, and Congress, of food aid as a quality
resource. The second class nature of food aid in
USAID was paralleled by the same perception within
PVOs. Even though food aid often constitutes a
majority of resources for American PVOs, they were
having problems to demonstrate that they saw food
aid as anything more than an entitlement.

So, we had to put food aid ir:to a strategic
planning framework. We had to be able to
demonstrate to ourselves and to Congress that a finite
resource could have the greatest possible impact.
And we had to come up with a new way of dealing
with PVOs as partners. We had to develop a form of
profeS4ional development program for USAID staff,
and, very importantly, we had to establish a career
path for food aid managers, includiRg incentives to
attract and retain the best people in the business.

We realized that to improve thl!t food aid program,
we had to redefine and focus our strategic objectives.
We had to commit the Agency to a new food aid/food
security policy paper. We had to ~me up with a new
project design and review process, and we needed a
coherent food aid evaluation plan. We had to develop
a core of common, generic Title II performance
indicators. We had to improve the quality of WFP's
develooment programs. We had to formulate a new
monetization policy. And we had to come up with
areas to permit the PVOs to enhance their institutional
capability to do this.

Retreating and brainstorming

We started with our office in a strategic planning
~. ~ tAM 2G Feed feF PeaGe~
attended this brainstorming. Many Agency staff tend
to consider Food for Peace "typeS" as purely
operational and not capable of thinking creatively. In
fact, we are to some extent condemned to perpetuate
that perception because we have little time to put our
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feet up on a table, and extensively think about Why we
are doing what we are doing. One may better
understand, if one had the opportunity to see the
kinds of administrative detail that FFP is responsible
for.

We also realized that as we tried to establish
more specific strategic objectives, we couldn't do it in
a vacuum. We had to engage other food aid related
managers in U.S. govemmentagencies-USDA. OMB,
State Department-and, of course, our partners the
PVOs. We got together for another retreat on a
mountain in Virginia and we brainstormed again.

\Nhen we started to develop a food aid/food
s8CLlrity policy paper it became quite obvious that food
aid was being used for a large number of purposes.
It also turned out to be very difficult to think about how
to conceive of food aid strategically, and how to come
up with a consensus. The Agency's PO 19 had a very
broad definition of food aid. That was okay when you
used to have $2 billion in Title II alone. At that time
we were basically encouraging Missions and PVOs to
absorb food aid for whatever development activities
out there. For a long time, program proposals had
been endorsed according to the prevailing mind set of
''who cares?" But now we have gone down to about
$800 million, and you got complex emergencies eating
up most of these resourct's. So you have to use the
remaining resource" very wisely and effectively.

Applying tougher standards for food aid programs

The situation has long changed. Last June when
we began to revNMr the annually submitted Multi-Year
Operational Programs (MYOPs), we decided to
engage in comprehensive program reviews using the
same standards that we would use for dollar funded
programs to review PVO proposals. Not to do that
would perpetuate the "ucond class mentality" of food
aid. These reviews by FFP, other Bureaus in AID,
other Govemment agencies, and PVO headquarters
took two months. Many programs simply could not be
approved, bec8use they could not demonstrate that
they were having a food security impact or that food
was, in fact, the most efficient resource to use. Some
of them simply didn't have the capability to manage
the resource. You can imagine the consternation that
caused.

Developing policy priorities

But we still did not have a policy. We did not
have, what I like to call, "a program compass" to



As toed aid is a very specialized and complex
business we had to do much of the management
training ourselves, and could not rely on the Human
Resource Development Office in the Agency. So, we
put together our own training modules. Several·
months ago we brought together 20 people from
around the world, direct hires and FSNs. This was a
highly successful exercise which will be repeated
again this fall.

We also took the opportunity to enhance the
credibility of food aid by organizing a 40th Anniversary
Food for Peace Conference where we tried to create
an awareness of food aid and talk about the new food
aid/food security policy.

Management ~Inlng.at FFP

As important as the program reviews were on the
development side, we had to do the same kind of
work on the emergency side. We were being
inundated with appeals and had to respond quickly.
But we were not :-esponding strategically. We were
mostly responding to emergency requests without
putting them into any context of what we our Bureau
was doing versus what other Bureaus were doing,
versus what other agencies of the U.S. government
were doing. We started to have a series of
emergency program reviews.

40th Food for Peace Annlvel"lary Conference

basically a country assessment to better define the
areas of vulnerability and to target resources.

Emergency requests

Introducing. new procedure for project propos.l.

The Multi-Year Operational Programs (MYOPs)
that PVOs used to design e4Ch year made little sense.
'M1y should food aid be treated differently from dollar
resources? We came up with a new concept of
"Development Project Proposals" (DPP) where
Minions and PVOs are expected to put in much more
analytical rigor than before. Development project
pFGj;lGHls haY& t& t;e- OOn5istent wiUl tt;e. new feed
aid/food security policy. They can and should reflect
all the resources required to meet the objectives of a
project or II prognlm, that is, Title II, commodity
monetization, dollar resources, ISG resources, OFDA
resources etc. This acknowledges that Title II

permit us to make the decisions on what's in and
what's out At that time we began drafting the food
aid/food security policy paper and we decided to
narrow the definition of how to use food aid to address
food security to the strategic objectives, or "priorities",
as we call them. of increasing agricultural productivity
and increasing household level nutrition.

We engaged PVO and USAID field people on
helping us formulate our strategic objectives and the
new food aid/food security strategy. Throughout the
year we engaged our partners in discussions on how
we can simplify t!'!9 program design, and we gave
feedback on the program review process.

Stntngthenlng WFP prograrna

We also had to establish :l model for WFP. We
believe that 'NFP should play to its comparative
strengths and mainly concentrate on emergency
programming. WFP began as a development agency
but most of its resources now are being devoted to
emergen~ies. We believe that WFP should cooperate
in most of its development programs with NGOs that
have a far greater capability to manage development
activities in the field. That's why we see a lot of
Memoranda of Understanding (MOUs) now being
signed between WFP and PVOs-rec:ognizing and
playing to each other's comparative strengths.

We had to make some difficult decisions. As
Jeny Wolgin said earlier, there's a universe of
wor.r:'erful programs and activities but with the limited
funding, we've got to make some tough choices. We
used to be presented with some wonderful activities­
for AIDS prevention or population control, as an
example, a lot of micro-enterprise development
activities or vocational training. But PVOs usually
couldn't demonstrate how Title II was the best, most
effective and most efficient resource to use for these
kinds of activities.

- 90-

The US also, for the first time, turned down WFP
projects. This was a revolution in the Worid Food
Program which as a UN agency usually works on
consensus. we basically applied the same standltrds
to review WFP projects that we would use for our own
dollar funded and food aid projects. We turned down
the first project in May of '94 and the second project
a few ....ont..s~ ~ :u:;:.ct~~~3~mGAIl
projects tumed down.

We are particularly working with 'NFP to
strengthen their "country outline" approach. This is



resources alone may not be enough to achieve
complex food security objectives.

PVOs have received the new guidelines on the
DPPs and have been working over the past few
months using this new project design sct:edu!e. DPPs
will be coming in for review in May and June, which
promises to be an interesting, and probably
exhausting, process. At this workshop we agreed that
the President of the Africa Bureau will co-chair these
meeti";s.

Taking a long-tenn perspective

In the end. we would like to be able to approve
food aid using programs for a tour to five-year time
frame. just as we do for dollar-funded activities.
Besides, we don't have the time and the staff to
review each year 50 to 60 individual proposals in
depth. Once approved, PVOs would have to submit
annual reporting documents, very similar to those
provided by Missions tor dollar-funded projects.

Computerizing PL 480 procedUrH

The pl"OCP.dure~ that govem PL 480 applications
and reporting arc Byzantine. They haven't changed
in 40 years. and people are still using their sh~rpened
pencils which become blunt when filling out these
colored coded forms. The number of forms involved
in PL 480. just on the logistic side. is absolutely
staggering. We came up with a thoroughly
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streamlined computerized form that is now being field
tested.

Food aid as a ...engln.erlng lab

'M'1en we suggested to the reengineering folks of
the Agency, that we should be a reengineering lab,
they considered us so marginal that it would be of
little importar.ce to reengineer food aid. But when we
came up with our new Development Project
Proposals, we demonstrated that we were far ahead
of the curve in using the 'Strategic Planning' and
'Managing for Results' framework.

ConclUding remarks

The work continues. This workshop was. for me,
one of the most important parts of our agenda. It was
an opportunity tor us to break out-to see if we can
use the food aid resource more effectively and
efficiently in the Gi"8ater Hom of Africa, in an area
where there is a public commitment by the
Administration to do something important, and to do it
in a different way than usual.

I remember several months ago at a workshop in
Nairobi on the GHAI I was struck by the fact that
many people did not like the idea of using Pl480 to
address the objectives of food security in the Greater
Hom of Africa. So I thought that this workshop was
important tor us to communicate with you and to come
up with some new ideas. To me it has been so
successful that we will take it on the road, and we will
do it in latin America and in Asia.



Ms. Carol PeasJtly is from the U"~ States Agency for Intemational Development, AIt'ica BUfWau

Carol Peasley

OPTIMISM IN THE FACE OF DIFFICULT CHOICES

many countries. We believe we are beginning to see
that happen.

DIfficult cholc.. for allocating ,..oure••

It is also important for everyone to recognize that
we have limited deve:Opment resources and we must
make tough decisions. In the same way that Tim
Frankenberger spoke of CARE's choices between
high-risk and low-risk, and high-potential and low­
potential areas, we must assess whether our scarce
development resourcel are best directed toward those
countries which are committed to broad-based
economic growth, that is, to those countries that are
good performers, where results could be achieved, or
to poor performers or even to failed states, where
results at the very best are questionable? Given the
current needl, almost infinite needs throug:lout the
continent, that decision would be difficult under any
circumstance. It is particularfy so given our very firm
belief, really the prerr.lse by which our programs are
operating in Africa, that economic growth is essential
for poverty alleviation and poverty reduction. I might
add, for AfricII to become the continent of the 21 st
century we have to have economic growth. We thus
have to honeltly ask ourselves, In the Africa Bureau,
whether the marginal development dollar is better

\Nhile the focus of our development resources, by
definition, .will always be on long-term sustainable
development, we realize that food security is the
important measure of whether or not our development
programs have been successful, or if they have failed.
We also realize that we must make better use of non­
DFA resources to achieve our objectives. This
particularfy means food aid, but it also means more
creative linkages of development with relief and
emergency resources. It means that we mus~ wor1<
more closely with other partners, including all
elements of BHR, to help countries move along ",e
relief-to-developme...~ continuum.

Linking re.ouree. to promote food .,curity

An optlml.tlc view of Africa'. future

I would like to give special thanks to USAID
Ethiopia for their gracious hosting, but even more
importantly for their leadership in crafting a country
program which, I think, perfectly represents the
objectives of this wor1<shop: a program which dflals
so well with food security issues. with the integration
of food and dollar resources, and with partnerships
between NGOs and donors and across different
countries. It represents the kind of thing that we are
looking for through the GHAI. I think this country
program and the fact that we are here in Addis Ababa
have given much reality to much of our discussions.

First, on behalf of the Africa Bureau, I would very
much like to thank BHR, IFPP.I and MSI for a really
productive wor1<shop. I certainly have learned a great
deal and I think we have accomplished much more
than I had expected. We've got a number of very
actionable recommendations. You've helped us a
great deal in moving forward with the GHAI. Again,
it's been a very productive session.

The USAID Ethiopia Minion program - an
example for the Greater Hom
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Closing Remarks

From the AMca Bureau's perspective, I would also
like to go back to the eartier statement by Negusse
Micael, our colleague from Wortd Vision, that Africa is
the continent of ti'U!I 21st century, and that one must
be optimistic about the future to creatively program
resources. We, in the Africa Bureau and AID really
share in that optimism, and it is a message that we
are trying to get out across the United States, in the
testimony before Congress, and in public forums
throughout the United States. We believe that Africa
is a far Gifferent place than it was ten years ago.
Most countries are engaged In serious economic
restructuring, and nearfy two-thirds are in the process
of democratic transition. Thil glvel us great hope Il.
our development programs-that broad-based,
sustainable economic development is achievable in



used in a Uganda or a Ghana or for a long-term
emergency in a Somalia or a Sudan? \Nhich option
would really have the greatest impact on poverty
alleviation or on moving Africa to become the
continent of the 21st century? These are the tough
questicns that Wt' have to deal with every day. The
answers are ne'1fer clear cut. It is obvious that in the
Africa Bureau we are prepared to move along the
continuum toward the relief-rehabilitation side, hence

. our programs in Somalia and Mozambique and more
importantly our commitment to the GHAt. I would at
the same time also ask all of you, particulany those of
you who are focusing on the relief side, to please
understar.d and accept the difficult resource
allocation decisions which we have to make each day.
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A trlbut. to Fre~ Fischor and red Mors.

Finally, and th,.! real reason why I W~ilted to say
a few things this aftemoon, I would like to take this
public opportunity to acknowledge two people who
have shared this week with us. Their careers really
haw~ personified much of what we have talked about­
relief, development, integrated and creative use of
food resources, earty warning crisis prevention. Both
of these individ:Jals are planning to retire this summer.
Fred Fischer is, obviously, the first of the people I am
talking about. The second one is, everyone knows,
Ted Morse. These are two people that AID is losing
and they are two real professionals. Two people who
have personally made major development
contributions throughout the world and have managed
major relief efforts and saved countless lives in Africa.
On behalf of the African Bureau and AID, I would like
to salute both of them.



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

A CHALLENGE TO FOLLOW-UP

My pel'lOnal focus tends to be very practical and
operational. V\hIen we would do strategic planning
exercises, I always had trouble getting my hands
around what vision meant, and it was only when we
would get down to the more operational side that I
was able to understand those things. I think, dUring
the past four days I started to get a feeling for what
the GHAI is all about, and what're-Invention' is all
about. Really working together, putting problems out
on the table, moving down from up there, asking
ourselves: what do we do next and how do we put it
together. I think we have done the easy part now,
we hIVe come up with a Jot of plans as to where we
should go. I think the tough part is going to be how
well we deliver on the lists of actions that were laid
out.

From vi.Ion to action

Thus, wanting to show some of those
relationships off was also in my mind when I went
back to Bob and said, "Yes." Now, knowing what this
grew into, I'm not so sure whether I'd nav~ been quite
so open in terms of saying, "sure, bring your five
people over here." The only concem I did have was
that I really didn't feel I could be a hostess, that we
were still growing, we still had a program we had to
pay attention to, we still had an executive office that
was growing. But Bob promised me IFPRI was going
to take care of that and I had to be a hostess, and
frankly IFPRI has done most of that. We've been able
to step back and just smile.

I also wanted to show the relationships that we
have out here. We've worked very closely for a very
long time with World Food Program. We've got a
good group of NGOs here.

A chlll.ng. to foJlow-up on pllnned Ictlon.

So, I'd like to put a challenge forth, and I don't
know if this Is to BHR or to IFPRI, in terms of
following up. I would find it extremely useful if the

Getting Ethiopia "out of the cloaet"

Margaret Bonner

It was also time to show the program off. I think
one of the things I am very proud of is that we have
been trying to really integrate food aid and
development, looking at both sides of the relief-to­
development continuum. We haven't been caught in
the middle so far.

Closing Remarks

When Bob approached me bye-mail about seven
months ago and asked 'Would you mind hosting a
Food for Peace conference in Ethiopia?" I thought,
Food for Peace Conference, what could that be-five
people or so, "sure, we can do that."

Maybe it was time for Ethiopia to come out of the
closet. We have been developing a program here
now for about 18 to 24 mont.,s, changing from a
humanitarian to a development program: building up
staff; trying to get intemal order. At the same time
Ethiopia itself has been coming out of the closet and
I thought, well, it might be time to show Ethiopia off,
as well as the Mission staff which you met a few of in
the last couple of days, Mike, Marty, and Walter. Let
me tell you the three of them are no different from the
rest of my staff. They are all as feisty, and all as
energetic. and all as witty as these three-they keep
me on my toes.

Saving Title III ....ourcH

I have taken the potential demise of Title 11/ upon
myself as a major effort. ~en the U.S. National
Security Advisor Tony Lake was out here, I lined up
the Economic Advisor to the President of Ethiopia, the
Minister of Planning, to talk with Tony Lake about why
we should keep Title III going. \Nh,n we had some
CongressiOnal sliffer's ouf here, again, if wu the top
of my agenda. We didn't talk so much about the
program we had but what we were likely to lose if Title
III went away. I am glad to see that fight is still
continuing, it's not one I'd want to give up.

- 94-



actions that were promi~ed in today's session were
clearly laid out, in terms of "these are the kinds of
things we will try to achieve.It TIley should not just be
laid out in the final IFPRI compendium of the
workshop, but there should also be follow up. Maybe
six months from now ~mething could be sent out that
says, "this is what we've done about those thing$; this
is what we have achieved; this is where we've tried
and not been able to do what we hoped; and these
are those things that, sort of, slipped off the list". To
me that would be the real test of whether the ideas
behind the Greater Hom Initiative and behind re­
invention are really gOil1g to be able to work.

I had no idea what this conference was going to
delve into, nor the numbers of people that were going
to end up here. I kept seeing the list, bye-mail grow
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and falter, and grow and falter. Then I got a note
from Carol Peasley saying, ''what if we add a Mission
directors group on the Greater Hom Initiative onto this
food aid conference?". By that time I was so involVed
in trying to figure out .what was happening with the
Greater Hom Initiative and I didn't know how many
people were coming anyway. So I said what's the
differen:;,o if we have five or six more.

But I think, it has surprisingly, to me anyway,.
turned out to be a fruitful conference. I don't go to
many conferences. let alone sit still through them for
four days; but what I have seen come out of (his one
has been very operational and moving us forward.
Thank you.
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AGENDA

MAKING FOOD AID WORK FOR LONG-TERM FOOD SECURITY
Future Directions and Strategies in the Greater Hom ofAfrica

3:30pm Co"" Break

4:00pm Sealon 3: Pre..nt8tJon of Working Group
Flndlnga to the Plenary

8:30am CofftJe

9:00am S...lon 2: Achievements lind Conltrlints
In Moving Forward on the Continuum

Introduction of I.:.,e Th~me for the
Working Groups (Plenary)

• Michael Harvey, USAIDlEthiopia.
Accomplishm.nts in the Gre.ter Hom of
An:.

.. Barbara Huddleston. FAO. Praetal
ImplJcefJons of the R.lief·to-Development
Concept

• Tim Frankenberger, CARE, Developing
R./ief-to-Oflvelopment Program Stnttegies

Questions and Answels

Questions and Answers

10:30sm CofftJtJ Break

11:0Dam Working Group Se..lon

12:45pm Lunch B,."ak (on your own)

2:00pm Working Group Sellion confd.

5:30pm End of Sellion, Day 2

8:30pm Reception hOltlld by USAIDIEthlopl.

- 8:30pm

. TUESDAY, MARCH 28, 19r5
-------

Moving Fo~rc: on the Rerl,f-to­
Development ContfnuL:m
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Emerging Food Security Illuel In the
Greabtr Hom of Africa:

A Framework for rood Aid

8:30am: Coffee and Registration

9:00am Welcome and Workshoj) Overview

• H. Robert Kramer. USAIDIBHRlFFP.
Opening Address

• His Excellency Ambassador Irvin Hicks
WtIc:orN Adchss

• Brooke Oebebe. VlCe-Minister for Extema:
Economic Cooperation. Govemment of
Ethiopia. W.kome Adcnss

• OeUev Puetz. IFPRI, WOrlahop 0wMew

• John Grant. USAIDIBHRJPPE. 77Ie New
USAID Food AidIFood S«urlty PolIcy Peper:
c.nnl t=..tul't.

• Gayle Smith, USAID, Prat:1allmplations of
the "W Food AJd Poley In 1M G"e'" Hom
ofAl'a

• Simon Maxwell, IDS, Commen"

Questions lind Answers

3:30pm eo,," S,.ek

4:00pm .,. Cynthia Clapp-\Mncek, MSI, SI18feQ/C
""nnlng end Meneglng for Results: Cunwnt
EIfbrts et USAIO In Reln~ntinQ Go~mm.nt

Questio:1S and Answers

10:15am Coffee Break

10.45am Keynobt Addre....:

• Ted Morse. USAIOIGHAI Task Force. The
G,...,., Hom d AIHce Iniliat1vfl· An 0WMew

• Gayle Smith. USAIOlEthiopia Futrn Food
Security Stref8gies in the G,..ttr Hom d
AIHce

• L~"Jr8nce Haddad. IFPRI.Le~ Food
Security wiIh Food Aid: The~ d Re!Hl'Ch

12:45pm Lunch ButrtJt

2:00pm Se'llon 1 : Background Information for
Do.lgnlng Future USAID Food AId
Strlbtg," In the Grea.r Horn of Africa

MONDAY, MARCH 27,1995

I 10:ooam Workshop Expectations

: !



AGENDA continued

Making Food Aid Work for Long-Tenn Food Security, a wortclhop organized by USAIDIBHRlFFP, USAID/AFR and the
Intemational Food Policy Research Institute (IFPRI), March 21-30, 1995, Hilton Hotel, Addis Ablba. Ethiopia

Inltlulll for Development Stud.1
In_matton,1 Food PolleY ~'''Irch 'nltitll..
Mln,gement Sytlllma Inlllmilional
Program Planning and Evaluallon
Un-.ct StllIIl ~ancy for In_mltlonal Dev.lopment
World Food Programme
World VIIIon R.lltf and Development

I
I WQrtcshop Finding.

IDS
IFPRI
MSI
PPE
USAID
\'VFP
VllVRD

THURSDAY, MARCH 30,1995
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I
I Planning and Implementing Food Aid MeN

Bureau for Africa
Bureau for Humanltlrl8n R'lPOnlt
Cooperltlve for American R.lltf Everywhere
Catholic Rtlltf SlrvlcIl
Food and ~rtcullure Organlzallon of the Unbd
Natlonl
Offtc» of Food for Peace
Grellllr Hom of Africa InlllallYe

WEDNESDAY,MARCH29,1995

Making Food Aid Work for long-Term Food Security:
Future Directions and Strategies in the Greater Hom of Africa

I I EtrectlVC'1y and Futunt Action

8:3nam i Coffee 8:30am Coffe~
I

9:00am I S.,.lon~: Introduction of the Theme. for 9:00am S".,lon 5 Continued: Working Group 3
the Wortclng Group,

I Questions and Answers
1+ David Piraino, CRS, Food Aid et" R.!IOIJI'C8
1+ David Morton, 'NFP, TarpeMg 10:30am CoffetJ Break1+ Negusse Mikael, tWRO, Case Study on

Monitoring Effot13 11:00am What ntxt? Specific Workshop Follow~p
+ Walter North, USAIOIElhiopia, 771. Eth;op;. Actlvltlt.

Mission's Experience on Intpg,.ted Country
Strategies -Working Groups

i Questions and Answers
-RtJport /Mck
-GHAI rtlport b.ck

I -Discussion!

10:30am Cor.ee Break
12:4Spm Lunch Break (on your own)

11:ooam Working Group Sta.lon:
2:00pm FHdback: Work.hop Expectation. Ind

I 1- Country Food Security Assessments Achlevtmertte I

i I

i 2- Impad Assessment and Performance

I Indicators
I

':~pm Closing R.marka
!

3- Integration of Food Aid and Financial + H. Robert Kramer, USAIDIBHRlFFP
Resources within USAID

+ C4rol Pea,ley, USAID/AFR
12:45pm Lunch Bre.k (on your own) • Margaret Bonner, USAIDlEthiopia
2:00pm Working Group se..5an cont'd. :

Coff." Brtl6k 3:45pm Adjcum ;

4:15pm

4:30pm I S...lon 5: PNHntltlon 'Of Wortdng Group
Flndlnga To Plenary:- Working Group 1 &2

Questions and Answers I

5:30pm End of Session, Oay 3

.

AFR
BHR
CARE
CRS
FAO

FFJ'
GHAI
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Structul'lll Action Pragram
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Back to the Future. USAID/Ethiopia Concept Paper. 1993.
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